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INTRODUCTION

Abstract Introduction provides a theoretical framework on how global,
regional and national actors, differ in their management approaches,
capacity levels, and how these differences translate into cross-regional
cooperation on security issues. The chapter focuses on three intertwining
elements that should constitute the approach to regional security chal-
lenges, i.e. ideas, interests and institutions. The triad of these terms refers
to the process of formulating and implementing security policy agenda
in different regions, but also reflects political interests of every involved
actor. A proper understanding of the role and importance of these ele-
ments in the analysis allows, in subsequent chapters, to seek answers to
the basic research question, namely the meaning of policies related to
contemporary security issues and challenges in particular regions.

The comprehensive analysis of key issues in the global security demands
variety of approaches, perspectives and questions, before closer look
onto regional security problems. This book provides an overview of
how global, regional and national actors, differ in their management
approaches, capacity levels, and how these differences translate into
cross-regional cooperation on security issues. In order to come to terms
of ongoing development of regional security arrangements, this book
presents a comprehensive account of different solutions for contempo-
rary security challenges in different regions.



X INTRODUCTION

In particular, our authors analyze three intertwining elements, that
should constitute the approach to regional security challenges, i.e. ideas,
interests and institutions. The triad of these terms refers to the pro-
cess of formulating and implementing security policy agenda in differ-
ent regions, but also reflects political interests of every involved actor.
This triad constitutes interactions on the regional level but also between
regional actors, and shapes the processes of developing the instru-
ments for regional security, while pursuing an independent and holistic
approach to contemporary challenges. A proper understanding of the
role and importance of these elements in the analysis allows, in subse-
quent chapters, to seek answers to the basic research question, namely
the meaning of policies related to contemporary security issues and chal-
lenges in particular regions.

The main question that the present book addresses is the following:
What does it mean regional security in twenty-first century, and more
specifically how to expound role and functions of specific actors on
regional level. Because every security challenge and problem emerges
and exists within a wider context of events, long-standing perceptions
and norms allow to craft a specific framework of analysis for every single
chapter in order to make them comparable, but with cross-disciplinary
angle. Every chapter will consist of four parts, and every part reflects
constitutive elements of the editorial team approach to contemporary
security in particular regions as indicated above. The first part of every
chapter is devoted to ideas underlying the inclusion of security in
regional policies. A study of the idea of security will be based on the
analysis of existing regional policies, adopted positions of third coun-
tries and the content of current legislation as part of important societal
institutions. Ideas, as some authors suggest (Campbell 2004), may be
cognitive or normative, and above all, they are often taken for granted
and deemed to underpin debates on political decisions. This assumption
is relevant also in the case of security issues, and in order to determine
which entities play the most important role in shaping the idea of secu-
rity, the editors decided to refer to the concept of framing, and agenda
setting. The process of setting the agenda and framing (Goftman 1986;
Daviter 2011; Rhinard 2010) is the result of manipulation of information
and ideas, but also requires relying on existing frames. In this case, it will
be essential to consider the ideas of normative power, regional hegem-
ony, core states and merits of regional integration. In addition, the idea
of security should be also analyzed from the perspective of expanding
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state competences. Moreover, the editors believe that the idea of the
market, as important for any kind of security works as a strategic idea of
building a repertoire of innovative political strategies used by any actor
who adopts market ideas to compensate for a lack of power and polit-
ical resources. The idea of the market or market ideas are designed to
transform existing security institutions, but also have a normative ele-
ment, assuming competition and efficiency for the benefit of citizens of
particular region. Market ideas embrace also the promise of develop-
ment, welfare and economic prosperity; the members of editorial team
argue that security issues are subordinated to market ideas, even logic of
political actions stem from the idea of deeper integration. The second
part of every chapter is devoted to interests pursued by regional actors,
including security issues in particular policies. The concept of interest
is based on the assumption that the state is a system whose purpose is
control and efficiency, which is acceptable from normative and empirical
point of view. Interests, important for understanding regional security are
analyzed from the perspective of active players redefining the borders of
security and political spaces. Apart from states, three types of actor are
particularly important: supranational institutions, subnational actors and
private actors interacting in regional and global scale. All three actors act
in a stream of changes in global security, and with their actions empha-
size a pursuit for global common goods. For the purpose of this book,
all three actors will be analyzed in detail, and regional interests in pro-
moting the security issues are of primary importance. Nevertheless, when
the regional systems are considered as strategic constellations, there are
a good number of interests and ideas behind the proposed policies on
security issues.

Since aforementioned actors operate in a real world their ideal goals
cannot be fully realizable, and are constrained by regional powers, but
also by preferences declared by actors themselves. It is remarkable that
from 1945 onwards traditionally accepted instruments of security, as
preventive war, lost their place in a dictionary of international relations.
Absence of such conflicts provides the basis for new preferences, where
perceptions of regional security have been embedded into domestic
orders and preferences of particular governments. Therefore, interests
will be analyzed in terms of the preferences of participants, which are
dealt with in three different dimensions. Subjective dimension of pref-
erences allows to indicate who are the actors declaring and implementing
their preferences regarding security. In this group following actors will
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be examined: international institutions, states, civil society and private
actors pursuing economic interests. The second dimension will be related
to nature of preferences, whether they are exogenous, i.e. do not result
from current and ongoing processes of regional integration, or endoge-
nous, as result of previous actions, and, therefore, path-dependent. The
third dimension will assume ideological and material preferences asso-
ciated with the perception of the aim of integration as creating of ideas
and identities, or the desire to acquire or expand resources. This dimen-
sion of interest will be based directly on first part of every chapter.

The third part of every chapter takes an in-depth analysis of insti-
tutions related to security issues in every region and will focus on the
practical implementation of these provisions as well as relations between
states—non-state actor and international organizations. Because the rea-
son for any political decision is to change political reality, any critical
assessment of policy-making should focus on the consequences of deci-
sions taken. Such assumption results in an analysis of institutional struc-
tures that are responsible for agenda setting and which, under favourable
circumstances, introduce new policies. In this part actors active on the
regional level are perceived as actors who take core functions of the
state. Therefore, in some parts of the world, regional integration actually
refers to the key functions of the state, resulting in covert integration.
Moreover apart of vertical integration (e.g. from states to EU level) hori-
zontal transformation at the level of regional institutions is also impor-
tant. The assumption that the transfer of powers relating to security takes
place only from states to regional institutions diminish the importance of
inter-institutional disputes and attempts to maintain or expand institu-
tional power established regional actors.

The fourth part of every chapter traces back interactions and instru-
ments triggered by the very nature of analyzed regions themselves. First,
the emergence of actual interactions has been consolidated by geographi-
cal and geopolitical characteristic of analyzed regions, particularly in the
case of Europe and Americas, which constitute limited number of actors
who pool common resources like energy security, or space security.
Second, pre-existing common historical and political heritage of analyzed
regions serve as a useful narrative to understand interactions and choice
of possible instruments.

This book applies cross-disciplinary perspective on regional security in
the context of regional challenges and problems as well as foreign rela-
tions on the regional level. The establishment of common understanding
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of three intertwined elements following chapters address selected security
issues in given regions. With these main questions on the role of ideas,
interests and institutions, Chapter “EUROscepticism and Monetary
Security in Europe” (Rafal Riedel) addresses monetary security, and
substance of Euroscepticism as a negative attitude towards monetary
integration in the European Union. Subsequently, Riedel presents and
organizes evidence of monetary security and EUROscepticism, revealing
a trend in Euroisation in selected countries.

Chapter “European Space Security and Regional Order” (Irma
Stomczynska) tackles the space security, and takes into account peculiar
problem of space debris, where the European Union, through widening
of'its goals moved from being a regional organization towards a provider
of global common goods. When institutions for space security are still in
nascent phase, with this is mind Stomczynska points out that interests of
EU member states are still of military nature, and institutions are nested
in a set of five key ideas for space affairs, established in Europe.

Chapter “Role of Sub-national Actors in North American Security”
(Pawet Frankowski) addresses regional cooperation in the North America
between sub-state actors on the ground of paradiplomacy, as an idea of
cooperation between non-central governments. Despite constitutional
constraints on plurality in international representation, some transborder
security issues can be tackled by lower level of government, and finally
security institutions have appeared.

Chapter “Regional Security in the Twenty-First Century’s South
America: Economic, Energy, and Political Security in MERCOSUR and
UNASUR” and Chapter “The Distinctiveness of the Latin American
Security System—Why Is It so Different? Public International Law
Perspective”, respectively systematize security arrangements in South
America. When Katharina L. Meissner systematizes various concepts of
regional organizations as security providers, Agata Kleczkowska high-
lights the role of international law, as an overreaching institution based
on regional norms and interests.

Last part of this book tackles security issues in Africa, where variety
and plurality of actors, interests and ideas co-exist, compete and have
been congruest. In this part, Lola Raich, Blessing Onyinyechi Uwakwe,
Buhari Shehu Miapyen, Douglas Castro, Sabrina White and Anna
Cichecka account for the fact that in Africa the importance of law, inten-
tional cooperation, human rights and environmental protection is appre-
ciated very differently, and the role of great powers in Africa should not
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be neglected. When Lola Raich (Chapter “Security at the Centre of Post
2000 Eu—Africa Relations”) emphasizes the role of exogenous factors for
stability in Africa, Blessing Onyinyechi Uwakwe, Buhari Shehu Miapyen
(Chapter “Boko Haram and Identity Reconstruction in Lake Chad Basin
Region”) focus on centrifugal forces on the regional levels and explore
how better understanding of ideologies may contribute to understand-
ing of security in Western Africa. Sabrina White (Chapter “Peacekeeping
in the African Union: Gender, Women and the Battle Against Sexual
Exploitation and Abuse”) addresses the question of actors involved in
United Nations Peace Operations, pointing out that institutions cre-
ated to perform a security role in their efforts could evolve into stum-
bling blocks on the road to lasting peace. When Chapter “Peacekeeping
in the African Union: Gender, Women and the Battle Against Sexual
Exploitation and Abuse” focuses on negative aspects of women’s
role in peace keeping operation, Anna Cichecka (Chapter “Women’s
Participation in Peace Processes in East Africa—Selected Aspects”)
addresses women in the East Africa as important actors for peace building
in the region. Final chapter (Douglas de Castro) responds to fundamental
challenges by asking the questions on environmental security by analyzing
the case of Okavango River Basin.

Reasons for selecting aforementioned cases vary. Instead of simply
comparing certain regional arrangements by juxtaposition of institutional
structures or treaties, we asked our contributors to adopt historical insti-
tutionalism (Pierson 2000, 2004) and explain case by case how ideas
and interests coming from various sources shape, constrain and support
institutions. This context is above all marked by the quest for security,
broadly defined and understood. When institutions are widely presented
as ultimate solution for stability, and a matter of utmost importance to
keep lasting order in the region, we argue that normative stance behind
any institution is always and by nature, political. Given the objectives of
any analyzed institution, i.e. to provide security, one should not forget
that institution reside in a political space, when variety of concerns, legal,
outspoken or primordial raised by states and other actors play a crucial
role and make an important reference point for any analysis of regional
orders. National objectives and interests, as well as fear of regional
hegemony, are not new, and there is no need to create a new paradigm
to understand contemporary international security. There is, however, a
need to rethink institutions in new circumstances, when links between
global and regional problems are much closer than before. Therefore, to
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get and maintain regional security there is a need to strengthen collec-
tive structures and translate them into ideas and norms, when a belief
into collaborative endeavour would be a universal idea, based on theory
of justice (Sen 2009), protection of human rights and global commons.
Adopting this perspective, where institutions, real processes and interac-
tions between people and institutions will be treated as equally important
elements of analysis allows us to understand that very idea of regional
security is always for someone and for some purpose (Cox 1981). By
unveiling linkages to particular historical circumstances, ideas of justice
and role of institutions our contributors offer a rich variety of perspec-
tives to think critically about security and regional orders.

Pawel Frankowski
Artur Gruszczak
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EUROscepticism and Monetary
Security in Europe

Rafat Riedel

INTRODUCTION

The objective of the paper is to investigate the correlations between
the phenomenon of EUROscepticism (understood as a negative atti-
tude towards the monetary integration on a supranational levell)
and the monetary security in Europe. By doing so this study sees
EUROscepticism both as dependant and independant variable, which
positions itself very well in the most recent trend of the European stud-
ies. The so called third generation of Euroscepticism studies postulates
to treat it not only as an explanatory variable but also as an explaining
factor—not just a phenomenon which needs to be explained, but also

'Which is an element of a broader concept of Euroscepticism—the negative attitude
towards the European integration as a whole or some of its aspects or ideas. These two
terms are conceptualised more in details in the further parts of this article. See also Zuba
and Riedel (2015).
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2 R RIEDEL

a determinant of other important processes and phenomena. Such a
turn in scholarly treating Euroscepticism is connected with the grow-
ing Eurosceptic views in Europe in real life politics—Euroscepticism is
not any more a marginal aberration but became an element of the main-
stream politics. This real life phenomenon spills over to the scholarly
work which puts it in the centre of the research process.

This contribution follows the logic of the edited volume focusing on
the ideas, interests and institutions related to monetary security in con-
juncture with EUROscepticism. The chapter starts with the introduction
into the concept of EUROscepticism and its relations with the classi-
cal Euroscepticism. Then the second key term of the paper is defined,
which is the monetary security—nested in the general understanding
of the economic security. Here, not only the author provides his own
understanding of the monetary security, but also discusses its main lev-
els, dimensions, functions and determinants. In the last part, the corre-
lations between the two phenomena are discussed with the illustration
of the selected EU member states representing Eurozone members and
non-members.

EUROSCEPTICISM AS AN IDEA

Euroscepticism is generally and conventionally understood as a negative
attitude towards the European Union, European integration process in
general, some of its aspects or just the idea of uniting the continent in
any respect. More specifically EUROscepticism is defined as a negative
attitude towards the Eurozone, monetary integration on the suprana-
tional level, some of its aspects or ideas and concepts related to it.

Such conceptualising of EUROscepticism and Euroscepticism posi-
tions these two terms/categories in a rich scholarly literature, which
became even more important in the context of the economic crisis that
hit Europe in 2008 as well as the so called “Brexit” referendum (2016)
and its consequences. Therefore the deep understanding of the phenom-
enon, its determinants, mechanisms, effects and side-effects is central in
contemporary research on the European Union. Euroscepticism is not
any longer just an aberration of the mainstream politics in the EU. It
has become an element of the mainstream, at least, after the most recent
elections to the European Parliament (2014) and the “Brexit” referen-
dum (2016). As a result, also scientifically, it is not any more a contextual
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variable only, but it gained the attention as a central phenomenon to be
explained.

Noteworthy, EUROscepticism as a scholarly concept is treated neu-
trally here, without any evaluative connotations attached. One can
identify both negative and positive aspects of EUROsceptic argumenta-
tion, but this study is not evaluative. Its objective is not to judge if the
EUROsceptics are right or wrong. It is rather to describe and explain the
problem of EUROscepticism and to explain other phenomena and pro-
cesses through EUROscepticism as an explanatory vehicle. The second
variable of this research design is monetary security. This concept is also
relatively multidimensional and the third part of this study is dedicated
to it—unpacking the idea and the concept more in detail.

In the past, Euroscepticism was found on the margins of the political
and societal system—it was more often the extreme right, less frequently
the extreme left that expressed anti-EU feelings and general opposition
to the European integration project (Holmes 1996). Today we identify the
Eurosceptic views in mainstream politics as well. More importantly, together
with the extensive growth of the European Union, it became natural. No
more can it be treated as an aberration—on the opposite, total and unques-
tioned acceptance of every single aspect of today’s European integration
project would seem infantile. EU became a complex (multi-level governance)
system in which some elements meet more whereas others seriously less
acceptance. Additionally the economic crisis in Europe generated winners
and losers also along the monetary integration lines. Such a situation
requires scientific inquiry which will describe and explain the new develop-
ments and new contexts in the Euroscepticism evolution.

So far the scholars have explained the fluctuations in support or oppo-
sition for the EU through a number of theories, including cognitive
mobilization (Inglehart 1970a), postmaterialist values (Inglehart 1970b;
Inglehart etal. 1991), economic calculus and utilitarianism (Gabel and
Palmer 1995; Gabel 1998), popular evaluations of national politics (e.g.
Franklin et al. 1994), the importance of party political cues (Hooghe
and Marks 2005), domestic factors including government and system
support used as a proxy (Anderson 1998), satistaction with EU democ-
racy and representation (Rohrschneider 2002) or perceived cultural
threat (McLaren 2002). In the real life, the factors hidden in these theo-
ries overlap and aggregate in the generalized acceptance or opposition
towards the monetary integration and its developments.
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The point of departure is usually the classical work by Taggart or by
Taggart and Szczerbiak (2002), providing both the definition and the
basic categorisation of major variants of Euroscepticism (hard and soft dif-
ferentiation). The early definitions of Euroscepticism by Taggart (1998)
conceptualized it as ‘the idea of contingent or qualified opposition, as
well as incorporating outright and unqualified opposition to the pro-
cess of European integration’. This definition was further sharpened over
the years with the distinction between ‘hard’ and ‘soft’ Euroscepticism
(Taggart and Szczerbiak 2001). ‘Hard” Euroscepticism referred to ‘prin-
cipled” opposition to the EU—namely a rejection of the entire project and
a wish for withdrawal or not accessing the block. ‘Soft” Euroscepticism, on
the other hand, was characterized by ‘qualified” or ‘contingent’ opposition
to European integration, which may include opposition to specific poli-
cies or national-interest opposition (Beichelt 2004). Kopecky and Mudde
(2002) advanced the literature by conceptualizing Euroscepticism based
on Easton’s (1965) differentiation between diffuse and specific support
for a political system. They produced four categories: Euro-enthusiasts,
Europragmatists, Euro-sceptics and Eurorejects. Other definitions include
Flood’s (2002) six-point continuum of rejectionist, revisionist, minimalist,
gradualist, reformist and maximalist, Conti’s (2003) five-point continuum
of hard Euroscepticism, soft Euroscepticism, no commitment, functional
Europeanism and identity Europeanism, Rovny’s (2004) differentia-
tion between magnitude and motivation, or Vasilopoulou’s (2011, 2013)
rejecting, conditional and compromising categories.

At the beginning Euroscepticism was treated as a marginal phenom-
enon in European politics. The term itself was coined (outside of aca-
demia) in Britain in 1980s. But it is vital to understand that its pedigree
is at least as long as the history of the European integration process itself
(or even longer—its idea). However, more than a decade later, this orig-
inal concept does not encompass the broadness and complexity of the
phenomenon.

In general the periodization in Euroscepticism studies shadows the
various stages of European integrations. Therefore the natural mile-
stone is the Maastricht treaty (the moment of communitarising a num-
ber of important policies) after which the scholarship in Europeanisation
has entered a dynamic phase. From that moment it changed in nature,
scope, content and impact. Apart from it, an important milestone in the
development of Euroscepticism was the economic crisis that hit Europe
in 2008,/9 which brought Eurosceptic views higher on the political
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agenda. No more can Euroscepticism be located at the periphery of
mainstream politics. Not only because of the most recent success of the
Eurosceptic parties in 2014 EU Parliamentary elections,? but predomi-
nantly due to the fact that the Eurosceptic views are a regular part of
everyday democratic process and there is not anything special about it.
No more can it be treated as a populist margin of the political spectrum.

As regards the EUROscepticism concept, it has not been addressed
directly as such in a systematic way. Certainly the monetary aspects of
integration appear in many analysis of general Euroscepticism but they
are not treated in isolation and with the dedicated scholarly attention
that they require. The first paper which defines and conceptualises the
term itself as well as its content, context, determinants and others is
“EUROsceptycyzm — proba konceptualizacji” (Zuba and Riedel 2015,
see also Riedel 2015).

Predominantly EUROscepticism is treated as dependent variable. It is
operationalized as the expressed negative attitude towards the monetary
integration (or some of its important fragments) by the public opinion,
socio-economic elites, political leaders, official party positions, experts,
media discourse and other elements of the general public debate.

The independent or explanatory variables are related to the most impor-
tant determinants explaining the support for the monetary union, among
them there are: economic, political, historical /ideational /identity—related
ones (Risse 2003).

Like the permissive comsensus, Euroscepticism (locating itself how-
ever in the opposite camp), initially was predominantly—but not exclu-
sively—elite-driven. Later it became more and more democratic reaching
a point in which one of its major arguments is the questionable political
legitimacy of the European integration project. In twenty-first century
we observe more critical discourse in the European public sphere, which
cumulated in the times of the economic crises (it is questionable whether
the EU or EMU are directly responsible for it though). Therefore it
requires refreshed academic reflection of descriptive, explanatory and
interpretative nature. The crisis not only generated tensions among the
member states, their economies and societies. It sparked new European
debates inside the member states’ societies with new dynamics, new divi-
sion lines and new implications.

2The scholarly analysis of Euroscepticism focuses on various aspects, predominantly how-
ever on party politics and public opinion.
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MONETARY SECURITY—BETWEEN IDEAS AND INTERESTS

In this part of the text, the monetary security is defined as well as the
following elements are identified and discussed: its constitutive elements,
levels, dimensions, functions and determinants. It follows the logic from
the more general concept of security in general, towards more detailed
definitions of monetary security, as a consequence, the term is also con-
textualised in the broader understanding of the economic security.

Security, as a scholarly concept, is one of the most frequently debated
and contested terms. Depending from the disciplinary perspective—
political science, economy, international relations and others—it may be
understood differently, even within the family of the social sciences. The
problem is not only the number of definitions and approaches, but also
the concept of security evolves due to the changing nature of the real life
developments. As a consequence, security is a multifaceted, ambiguous
and dynamic concept.

Its basic understanding sees it as a lack of threats. Classically in inter-
national relations security is defined in relation to the state and is a situ-
ation in which a state is not and does not feel threatened by military,
political or economic pressure now and in a foreseeable future which
allows the country to exist and develop in a desired direction. Therefore
security is a state but also a process, it can be also understood as an
objective, a value or a need at the same time. Optionally, and closer to
the economic dimension of it, it is also a set of public policies that pro-
tect the safety or welfare of a nation’s citizens from substantial threats
(Murphy and Topel 2013). One may say that uncertainty and risk is a
permanent element of the capitalist world. They are the other side of the
same coin marked by freedom and choice (Cable 1995, p. 306).

Traditionally security referred predominantly to the military threats
and risks. Nowadays more and more attention is given to the non-
military aspects of security, like energy, climate or food security. This is
a result of the post-Cold War developments in which the massive East-
West military confrontations became less probable. The next part defines
the monetary security, identifies its elements, levels, functions and deter-
minants as well as positions it in the broader economic security concept.
Economic security is a nest in which the monetary security is imbedded
and is constituted of a number of elements to which the monetary secu-
rity is correlated.
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Monetary security is a state of the economy that guarantees the stable
dynamics of the value of the currency both domestically and on interna-
tional markets. Secure monetary policy generates targeted and predict-
able inflation as well as stable exchange rate against other currencies,
especially from the major economic partners. Monetary security allows
foreign trade, budgetary policy, debt roll-on on the state level, it also
allows individuals and companies to function without turbulences in a
stable monetary environment (as consumers, debtors, trade partners and
in many other socio-economic functions).

As such it is determined by a number of other inter-related economic
policies, like fiscal policy for example. It affects also many spheres of the
economic policies, like the interest rates policy. The elements that consti-
tute the monetary policy are:

Price stability (according to the central bank target)

Supply of money (balanced)

Exchange rate (stable fluctuations)

e Monetary reserves policy (threatening potential speculators).

Monetary security will be perceived in a totally different way from the
various points of view. The traditional, realist state-centric perspective
will see the security being determined predominantly by the state and its
authorities. In case of the monetary security this is still very much true
in many nation-states, where the monetary policy is performed indepen-
dently. In the case of Europe however this picture is much more compli-
cated, due to the monetary union among some of the member states of
the European Union. At the same time it is important to note here, that
it is not only the Eurozone participating economies that are affected by
this phenomenon, but indirectly also the other EU members and eco-
nomic partners of the Eurozone countries. The impact of the European
Central Bank goes far beyond the borders of the monetary union partici-
pating economies.

In this situation monetary security is not defined on the nation-state
level but at the supranational level. Its conjuncture with other economic
policies (and dimensions of economic security) still performed at the
national level make the Eurozone a rich mosaic of various versions of the
economic and monetary security outcomes. In the uniting Europe, mon-
etary security should be observed on the community level, in most other
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cases it is the nation-state level that is adequate. We also cannot forget
about some other sub-national levels which are subjects to the monetary
security, for example individuals and companies.

An individual cannot create his or her own monetary security by creat-
ing monetary policy, but still is affected by the monetary security of the
economy of residence. Individuals’ savings may be denominated in more
or less stable currencies, his/her debt can be denominated in a currency
coming from an economy entertaining lower interest rates—these and
many other examples show that an individual, by its economic behaviour
and decisions, can generate a more or less secure individual economic sit-
uation—dependent on the monetary-related instruments.

However contemporary security formulas refer to the concept of collec-
tive security. Collective in the scale of the national economy (usually in case
of monetary security) or even in a supranational scale. Due to its specifics of
monetary concerns the international dimension is critically important in the
case of this type of security (Huntington 1993). The stability of a currency
depends also on the exchange rate fluctuations that are very often outside
of control of the national governments. Speculative attacks may bring risk
and turbulences to the national economy and its participants and not always
the reserves appear to be efficient neutraliser to this kind of threats.

Therefore, taking into account the above mentioned deliberations, the
levels of monetary security are:

e state (national economy as classically the primary level of monetary
policy)

e individual (an individual in his/her socio-economic roles functions
in an environment which stability is determined to a large extend to
the various elements of the monetary security, for example; savings
security)

e company (with the process of enhanced globalisation, both small
and large scale companies operate transnationally and as a conse-
quence also across different monetary systems. This generates a set
of threats and risks dependent on the stability of a specific mone-
tary system and its relations to other monetary systems. Companies’
development and even their basic existence are determined by the
changing value of money and its stability both domestically and in
international scale)

e supranational (European Union’s example shows that the com-
mon supranational monetary policy is one of the key steps in the
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process of ever-closer economic integration. Apart from bringing
numerous anticipated benefits, it also unveiled many side effects and
unintended consequences. Predominantly due to the economic cri-
sis, the shortcomings of the European monetary union architecture
became clear and sharply visible).

By combining the defined elements of the monetary security with the
above mentioned levels of it, it is possible to the identify various dimen-
sions of it:

e cconomic dimension
e social dimension
e political dimension.

The economic dimension—due to the monetary security being predomi-
nantly an economic concept, the economic dimension of it is a substan-
tial one and refers to the successfully targeted inflation policy, allowing
for a balanced money supply, and in the international dimension of it
also stable exchange rate fluctuations (in the equilibrium sphere accept-
able by importers as well as by the exporters) with a safeguard in the
form of money reserves discouraging potential speculative attacks. In the
societal dimension, it is the individuals and groups and the society as a
whole that are influenced by and meet the consequences of a good or
bad monetary policy. The social dimension translates to the political one.
The monetary policy is usually not directly accountable (in a democratic
sense) to the electorates—it is one of the consequences of the central
banks independence paradigm. Indirectly there is however a number of
connections between the will or satisfaction/acceptance of the citizenry
and the monetary policy (including the monetary security). This creates
a complex system of correlations between the political and social sphere
at the one side and the economic dimension of the monetary security on
the other.

One could certainly identify numerous functions and spill-overs of
the monetary security. In order to organise them, it is possible to group
them into two categories which correlate also with the above mentioned
levels of the monetary security:

e domestic functions and
e international functions.
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Domestically, the monetary security provides a stable environment
for individuals, companies and any other participants and actors of the
economic system. It can be understood as a fundament of many other
economic functions and stabiliser of the other social (like political)
sub-systems. It is usually provided by the monetary policy of the cen-
tral banks in conjuncture with other economic policies provided by the
government. In different states/economies its level of independence can
vary significantly in relation to the international environment. The pri-
mal function of stability spill-overs to some other sub-functions, like debt
level (depending on the debt denomination), import/export competi-
tiveness and others.

Internationally, monetary security provides stable conditions for eco-
nomic exchange and protects the domestic actors (very often acting
also transnationally) from external shocks. It can also be understood in
terms of international economy scale. International monetary markets
are linked and interdependent. Therefore the stability and predictability
of one monetary system provides stable conditions for some other mon-
etary system. Turbulences of one monetary system generate imbalances,
risks and threats for some other monetary system. The exchange rate
fluctuations play an important role in the international trade and deter-
mine the price competitiveness of international markets participants. As
it is shown by the European example, the elimination of exchange rate
mechanisms by participation in the monetary union, eliminates some
group of negative factors, however at the same it generates another
group of threats and risks (for example limiting the crisis-escape /way-out
options).

STRUCTURAL AND INSTITUTIONAL FRAMEWORK

Monetary security is determined by as well as it determines a great many
of inter-related elements, levels, dimensions of the economic system.
Undoubtedly it is determined by the central bank’s monetary policy, but
also by other economic policies provided by the government. It remains
under pressure of the international markets (especially but not exclu-
sively currency markets) and just the inflationary pressures may have their
origin domestically (for example: the increased domestic demand) and
internationally (for example: the imported fossil fuel prices increase). The
above-mentioned determinants illustrate that some of the determinants
are controlled whereas others remain outside of the reach of the decision
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makers. Worth mentioning—their strength can differ depending from
the scale of the economy in question, its healthy state and openness to
the international economic exchange.

The monetary security, in turn, also constitutes an important deter-
minant for many other economic policies, processes and outcomes. It
is an important factor of the import-export competitiveness of a given
economy (and its sub-units). It allows the predictability of the economic
operations (due to the inflation targeting), which is specially impor-
tant in strategic (medium- and long-term) planning at various levels.
By defining the money supply, it determines the availability of the credit
and create or discourage bubbles in different spheres and (sub)mar-
kets. Successful monetary security policy guarantees the money reserves,
which determine the stability of the exchange rate fluctuations.

Monetary security is an element of a broader concept of the economic
security, which is—in turn—a dimension of any other forms of secu-
rity, including the energy, climate, food security, etc. Economic security
requires some more attention since the concept of monetary security
is built on it and deeply rooted in it. All in all, economic security sums
up to satistying the socio-economic needs, including health, educa-
tion, social protection and inclusion as well as other work-related ele-
ments of economic security. This term however is used, and misused, by
many scholars in various circumstances and contexts generating concep-
tual confusion. For some scholars, the economic security refers to these
aspects of trade and investments that are related to the strategic sectors
of economy, like for example the military or energy ones. For others
the economic security consists of specific policy instruments which are
used in international economic relations. In this case, the security of sup-
ply seems to be the key concept—no matter if it deals with the energy,
raw materials, strategic minerals or intellectual property. Another way
of defining the economic security, a geo-economic one, sees the state
of economy as a modern weapon in international power balancing. The
arsenal of such a definition of economic security consists of policies like:
protectionist practices, isolationist behaviour, embargoes, boycotts, mer-
cantilist approach in general. The last, but not least concept of economic
security which focuses on the threat of global or regional (region under-
stood as EU for example) instability which creates economic, social, eco-
logical and other risks and threats (Cable 1995, pp. 306-307).

The market failure literature admits that to some extent, insecu-
rity is a constitutive element of the capitalist economy, it is almost a
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precondition for a well functioning free market. At he same time some
measures need to be taken in order to avoid the potential market fail-
ures (including the financial markets) as well as malformations of the
economic system grown on corrupt practices like oligarhisation, syndi-
cates or monopolism. If we connect these threats with some other risks
like climate change or demographic challenges we discover a complex
and puzzled picture of inter and intra dependencies within and among
economic, social, political and ecological systems. The above stated risks
and challenges show that the economic security is a complex and multi-
dimensional concept. At the same time the economic development pro-
duces well-being but also political power. In the post-Cold War Europe
it is clearly seen that the economy constitutes one of the major sources of
power. It is expected to be increasingly important in a world where the
military conflict is less and less probable. The competition race positions
itself in the economic sphere (struggle for economic competitiveness,
current account (im)balances, indebtedness, investment, innovation—
struggle for supremacy) and the national security is won in an “economic
war” (Cable 1995, pp. 306-308).

Depending on the scale of analysis we may define economic security—
similarly to the monetary security—on various levels: an international
one, state one, sectoral one, in a company’s scale or even at the level of
an individual citizen—participant of the economic system, as a tax-payer,
consumer, product/service provider, etc. On an individual level the eco-
nomic security is the state of having stable incomes enabling to sustain
the standard of living now and in the foreseeable future. It consists of:
solvency, predictability of the future financial flows, also employment
security.

The same with the monetary security—it can be seen from the per-
spective of international economic relations, but also (and maybe pre-
dominantly) from the point of view of a national economy and its
interests, a specific company or entrepreneur as well as from the individ-
ual perspective. Even when seeing the monetary security from the same
(for example an individual’s) perspective, it may look differently, depend-
ing the geographical localisation. An individual citizen of the United
States of America, on every day basis using the US dollar (an interna-
tional currency), may have a different perspective on the monetary policy
and security than, the Swiss citizen, on everyday basis using the currency
which is a safe haven in times of crisis (almost equal to gold), compared
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to the Polish citizen, using the Polish zloty, a currency which is stable (by
central European standards), but at the same time exposed to the poten-
tial shocks originating outside of the Polish economic system (speculative
attacks, devaluation risks, external inflation /deflation pressures, etc.).

Central European perspective is incredibly interesting in this regard,
due not only Poland but also Hungary and other states from the region,
have suffered from the exchange rate fluctuations in unprecedented
way (with the noticeable exception of Slovakia after its 2009 entry into
the Eurozone). Hundreds of thousands of households are indebted in
Swiss Frank (for the low interest rates reason), and therefore dependent
not only on the Schweizer National Bank, but also on the Swiss Frank
exchange rate. Earning in one currency and paying the bills in another
one is a natural source of risks—expanded into decades, taking into
account the standard length of a hypothec credit. Still many individuals
decided to take up this risk, and cumulated into hundreds of thousands
of households, they created a source of potential instability for the whole
national economy, when the exchange rate becomes turbulent.

All the above mentioned risks are directly connected with the mon-
etary security of individual citizens, which is an element of the economic
security in general. The demarcation lines between monetary and other
dimensions of economic security are blurred, debatable and flexible.
Some of the concepts of the economic security are based on the idea of
protecting the domestic supplies, technologies and markets and therefore
are seen in a more confrontational then cooperative perspective (Cable
1995, p. 305).

Before 1989 the world seemed (supposedly) less complicated—the
security and economic objectives were not fundamentally in conflict.
In today’s world it is much more difficult to define who or what is the
source of the threat, if it is real or potential, who is the enemy and what
the security involves. Globalisation also does not help in this regard. The
economic interdependence stimulates a growing integration in formal
and informal settings. No economy is free from external influences and
dependencies. They have become substantive elements of each and every
economy, both creating opportunities and generating threats. Increased
and intensified trade exchange, capital markets integration, labour mobil-
ity and many others stipulate, as a side-effects, also some enhanced
organised crime, cyber attacks exposure, international economy sabotage,
trans-border climate risks, money laundering and so on.
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INTERACTIONS AND CORRELATIONS

To identify the correlations between the EUROscepticism and mone-
tary security it is necessary to ask the question how the two influence
one another. In what way the monetary security in Europe (as perceived
by the EU citizens) influences the EUROsceptic views and how the
EUROscepticism, as a phenomena, has an effect on the monetary secu-
rity. In both cases, it is unavoidable to apply diversified variables since
the European states and economies differ very much in both dimen-
sions. Firstly, there is no one type of EUROscepticism and it evolves.
Secondly, the monetary security is different (not to mention its percep-
tions) in specific countries and economies no matter if they remain under
one umbrella of a common monetary policy, European Union or the
European Economic Area. However, taking into account the scale of this
chapter, it is possible to tackle only upon a narrow part of this diversified
and dynamic picture. Therefore the author choses some exemplifications
from states that are part of the Eurozone, both from the reach North
(exemplified by Germany) and from the relatively poor South (exempli-
fied by Greece) as well as countries that remain outside of the Eurozone.
Here, a perspective from the so called old member states (exempli-
fied by Great Britain), and new member states (exemplified by Poland)
is delivered. There is a number of other optional explanatory variables
possible to be applied, for instance the size of the country, its economic
conditions and parameters, positioning in the core vs. peripheries of
the European economy, etc. For illustrative reasons also some non-EU
states’ perspective will be presented, here: Swiss perspective (outside of
the Eurozone, EU and EEA) of a “stubborn European” with a stable
currency and privileged economic situation and the Ukrainian perspec-
tive—of a country aspiring to join the European integration process, in a
handicapped political and economic situation.

The first question is how EUROscepticism affects the monetary
security. Growing EUROsceptic and Eurosceptic views undermine
the legitimacy of the European monetary union and the EU integra-
tion process as such. By doing so they may weaken the monetary secu-
rity. Here it is important if it is the public EUROscepticism or the
elites” EUROscepticism. If we consider different countries (with diver-
sified both EUROscepticism and monetary security), we receive a very
rich picture of Europe in this regard. Inside of the Eurozone, both in
German and Greece, the general audience has by majority a positive
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attitude towards the euro, however for various reasons. Still in both
countries the vast majority of the populations treat the common cur-
rency as a guarantee of stable prices and the whole system as functional.
Outside of the Eurozone—the opposite, especially after the economic
crisis. In countries like Poland or UK, the perception of euro is negative
and both the populations and the elites in general prefer to stay outside
of the supranational monetary setting. The trust invested in the common
currency by the EU citizens who use it is an asset of itself serving the
credibility and the stability of the whole system.

As noted above, one very important differentiation is the position
inside or outside of the Eurozone. In the case of the Eurozone mem-
bers the level of EUROscepticism affects their willingness to enhance
the monetary integration process (supranationalisation of banking super-
vision, sanctions for breaking the rules of the monetary union, further
institutionalisation, spill-overs into fiscal and other economic policies,
leading to the political union—federalisation of Europe). For the non-
Eurozone states (EU members), the question is whether to join or not
to join the Eurozone, and the EUROscepticism as a factor plays far more
important role here. Entering the monetary union requires wide spread
consensus in the political system?® which is very rare in todays’ Europe.
EUROsceptics act in such circumstances as veto players or blocking
minority which gives them extra-proportional power in the decision
making process. EUROsceptic opinions may keep a country out of the
monetary union, which is directly connected with the monetary security.

If we consider that the sources of EUROscepticism are very often
non-rational—stemming from political (tactical) or ideological sources—
it is important to realise that EUROsceptic arguments can be rea-
sonable or not. Monetary security is—on the opposite—much more
reality-grounded. To a far less extend, compared to EUROscepticism, it
is emotional. Lack of political will may result from a misperception of
the subjectively interpreted facts. It may be objectively rational to join
the monetary union, in the interest of the society, at the same time, the
political momentum may be very much against this step. In such a case,
EUROscepticism acts against the monetary security of the society and
economy. Certainly the other way around it is equally possible—the

3Joining the Eurozone very often requires the change of the constitution which is not
possible without building super-majority in the parliaments or decision in the form of a
nation-wide referendum.
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EUROsceptic views protect some society from making the mistake of
joining the Eurozone, in times when it is better to stay outside of it.
Now, if we connect the knowledge that we have about the positive and
negative consequences of the monetary integration in Europe (and what
kind of economies are more destined to participate than not) with the
monetary security concept, it becomes clear that small, open, competi-
tive economies should be members of the Euro-club—especially when
surrounded by economic partners operating in one currency. Why
Switzerland is not a part of the Eurozone and not even a part of the
European Union? The answer is—because it is the Swiss Euroscepticism
that keeps them outside of it. What builds the Swiss Euroscepticism?
Ideational and political reasons. Pure economic calculations are much
more in favour of Switzerland joining the EU and Eurozone, then
the non-economic deliberations (traditional neutrality, specific politi-
cal system, direct-democratic methods of decision making, position of
Eurosceptic SVP—Schweizerische Volks Partei, etc.).

In both cases the EUROsceptic views of the citizenry may influence
the behaviour of the decision-makers. Therefore they may be—by demo-
cratic procedures—encouraged or discouraged to implement or oppose
some type of reforms which are correlated with the economic and mon-
etary security. Both by taking action and by lack of action they may
increase or decrease the objective or perceived (or both) security of their
citizens and the whole economy.

How the changing monetary security influences EUROscepticism?

It could be speculated that in the case of the Eurozone, the more
monetarily secure the citizens feel—the less EUROscepticism there
should occure. The more economic turbulences connected with the
Euro, the more EUROscepticism. That’s inside of the Eurozone.
Outside of it, the picture may look totally different. Participants of the
economies enjoying stable monetary situation, taking all the advantages
of having own currency are much less likely to pull towards adopting the
common currency. Here the probability of EUROsceptic views are much
more likely. Whereas in economic systems that lose much more then win
from staying outside of the common currency block (currency devalua-
tions, speculative attacks and external shocks), the participants’ opinions
do not gravitate towards the EUROsceptic camp.

The Greek case also shows an interesting phenomenon. Even though
the Greeks received a great deal of austerity measures which are econom-
ically and socially painful for the society, and even though they perceive
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the crisis as the Eurozone crisis, they are not very much eager of leav-
ing the Eurozone. True, the Eurosceptic as well as the EUROsceptic
views are present in Athens, still the Greeks are aware that outside of the
Eurozone (returning to the own currency—Drahma) is not an option.
This would worsen their economic situation dramatically and this “Greek
tragedy” situation (there are only bad and worse solutions) keeps them
inside the Euro-block. This exemplification reveals another important
aspect of the monetary security, which is its relational nature. It is not
only the indefinite condition of the economy, but it should be estimated
in relation to some real (not imagined or illusive) alternatives that are
in a certain moment at the disposal. In a given geographical location,
specific moment in time and particular economic situation there is some
optimal monetary security available.

When identifying the potential influences of the monetary security on
the EUROsceptic views, one should refer to the specific components of
the monetary policy and security, predominantly the price stability, sup-
ply of money, exchange rate fluctuations, and the monetary reserves
policy. All the above mentioned components are important for the mon-
etary security, however for specific social groups their perceived salience
will be defined differently. The depositors will pay special attention to
the price stability and the low inflation index will be a crucial element for
them. Therefore the losses related to the higher inflation will influence
their level of EUROscepticism. On the other side the debtors (both indi-
vidual and institutional) will be more or less satisfied with the monetary
policy if there is more or less supply of money on the market. With the
interests rates low and the beneficial conditions of rolling-on the debt,
they will feel more secure economically. Those who trade internationally
and are affected negatively by the exchange rate fluctuations will opt for
a stable currency with stable exchange rate (Baldwin 1989). This will
build their monetary security. The same in the scale of the whole econ-
omy as regards the monetary reserves, which guarantee the stability of
the currency in international financial markets.

CONCLUSIONS

When deliberating on the correlations between the monetary security
and the EUROsceptic views of the European citiznery and elites, it is
important to recall and reconstruct the historicity of the monetary inte-
gration project in Europe. The introduction of euro was motivated by
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two important objectives directly related to the monetary security—one:
to insulate Europe from the vagaries of the dollar, and second: to address
the problems faced by the European Monetary System, that is, specula-
tive attacks on the currencies of peripheral Europe and regional hegem-
ony of a sovereign currency, the Deutsche Mark (Faudot 2015, p. 52).
Noteworthy, from the very beginning—at the very cradle of the supra-
national monetary policy in Europe—there were the monetary security
arguments on the agenda.

Two decades after the Euro introduction we dispose a much better
knowledge and understanding of the monetary union functioning. When
it solved some of the above mentioned problems, at the same it gener-
ated some new ones. Before the economic crisis, the Euro was treated as a
major success (European Commission 2008), the majority of economists
argued that the monetary union served positively in anchoring macroeco-
nomic stability, promoting cross-border trade, increase financial integration
and investment. In the global scale, the Euro was perceived as a pole of
stability and a new pillar in the international monetary system. After the
economic crisis it became obvious that the necessity to coordinate the mon-
etary policy with a multiple fiscal policies (of the Eurozone member states)
under one umbrella of the European Central Bank (one size fits all mon-
etary policy) poses a serious problem. The need for real convergence (of
the business cycles) was overshadowed by the so called convergence criteria
of the Maastricht Treaty (inflation, interests rates, budgetary deficit, pub-
lic debt, exchange rate fluctuations stability). Not to mention the structural
differences between and among the member states—current account imbal-
ances, diversified inflation, labour markets, banking systems, housing mar-
ket, educational systems, welfare systems and so on.

Additionally, the economic crisis brought about some further
enhancement of the debate about the fiscal federalism in Europe.
Similarly to the nineteenth century America, Europe started to think
seriously about fiscal transfer exceeding the modest 1% of the cumulated
EU Gross Domestic Product. The solidarity mechanisms under discus-
sion would finalise the economic union in integrating Europe by creat-
ing a community of fate. The Europeans, united under one debt, would
finally dispose measures to answer the assymetric shocks, which correlates
very well with the claims of the Optimal Currency Area Theory.

There are however a number of countries that—for monetary security
and other reasons—prefer to adopt the Euro with or without full and
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legal participation in the monetary union. These are the most commonly
identified reasons behind the Euroisation decision:

e stability of the exchange rate which stimulates international
investment,

e climination of speculative attacks risks,

e lower exchange risk for the reserves,

e lower interest rates,

e lower inflation,

e lower transaction costs,

e the option of re-establishing the domestic currency (as recreating
an independent national central bank is theoretically possible exclu-
sively in the case of unilateral Euroisation) (Komarek and Melecky
2003, p. 78).

On the other side however, there is also a number of reasons not to
decide on the Euroisation:

e the disadvantage of not disposing own interested rates policy

e the higher risk of runs on the commercial banks in the absence of a
“national” central bank acting as a lender of last resort

e the lack of foreign reserves (Komarek and Melecky 2003, p. 78).

The balance of advantages and disadvantages of positioning under the
umbrella of a common currency should be complemented with the fol-
lowing argument: all countries (except for the so called centre, that is
USA and EMU), when using their own currencies in trade, face a con-
tinuous struggle between internal and external balances (Moore 2004,
p. 632). At the same time, it is logical that all countries collectively in
the global economic system cannot have surplus in any period. There are
winners and losers in this game, and so there are winners and losers in
the struggle for more economic and monetary security.

SOURCES

Anderson, Christopher J. 1998. When in Doubt, Use Proxies: Attitudes Toward
Domestic Politics and Support for European Integration. Comparative Political
Studies 31 (5): 569-601. https://doi.org,/10.1177 /0010414098031005002.


http://dx.doi.org/10.1177/0010414098031005002

20 R RIEDEL

Baldwin, R. 1989. The Political Economy of Trade Policy. The Journal of
Economic Perspectives 3 (4): 119-135.

Beichelt, T. 2004. Euro-scepticism in the EU Accession Countries. Comparative
European Politics 2 (1): 29-50.

Cable, Vincent. 1995. What Is International Economic Security. International
Affnirs 71 (2 April): 305-324.

Conti, N. 2003. Party Attitudes to European Integration: A Longitudinal
Analysis of the Italian Case. European Parties Elections and Referendums
Network Working Paper No. 13.

Easton, David. 1965. A Systems Analysis of Political Life. New York: John Wiley.

European Commission. 2008. EMU®@I10 Successes and Challenges After Ten
Years of Economic and Monetary Union. European Economy 2. Luxembourg:
Office for Official Publications of the European Communities 2008, xiv,
328 pp. ISBN 978-92-79-08384-6.

Faudot, Adrien. 2015. An International Invoicing Currency. International
Journal of Political Economy 44: 51-70.

Flood, Chris. 2002. Euroscepticism: A Problematic Concept. Paper presented
at UACES 32nd Annual Conference and 7th Research Conference, Queen’s
University Belfast, 2—4 September.

Franklin, M., M. Marsh, and L. McLaren. 1994. Uncorking the Bottle: Popular
Opposition to European Unification in the Wake of Maastricht. Journal of
Common Market Studies 32 (4): 455-472.

Gabel, M. 1998. Public Support for European Integration: An Empirical Test of
Five Theories. The Journal of Politics 60 (2): 333-354.

Gabel, Matthew, and Harvey D. Palmer. 1995. Understanding Variation in Public
Support for European Integration. European Journal of Political Research 27
(1): 3-19. https://doi.org,/10.1111 /j.1475-6765.1995.tb00627 .x.

Holmes, M. (ed.). 1996. The Eurosceptic Reader. Basingstoke: Palgrave
Macmillan.

Hooghe, L., and G. Marks. 2005. Calculations, Community and Cues: Public
Opinion on European Integration. European Union Politics 44 (6): 419-443.

Huntington, Samuel. 1993. Why International Primacy Matters. International
Security 17 (4): 72.

Inglehart, R. 1970a. The New Europeans: Inward or Outward Looking?
International Organization 24 (1 Winter): 129-139.

Inglehart, R. 1970b. Cognitive Mobilization and European Identity.
Comparative Politics 3 (1 October): 45-70.

Inglehart, R. (with Karlheinz Reif). 1991. EwuroBarometer: The Dynamics of
European Opinion. London: Macmillan.

Komarek, Lubos, and Martin Melecky. 2003. Currency Substitution in a
Transitional Economy with an Application to the Czech Republic. Eastern
European Economics 41 (4 July-August): 72-99.


http://dx.doi.org/10.1111/j.1475-6765.1995.tb00627.x

EUROSCEPTICISM AND MONETARY SECURITY IN EUROPE 21

Kopecky, P., and C. Mudde. 2002. The Two Sides of Euroscepticism: Party
Positions on European Integration in East Central Europe. European Union
Politics 3 (3): 297-326.

McLaren, Lauren M. 2002. Public Support for the European Union: Cost/
Benefit Analysis or Perceived Cultural Threat? The Journal of Politics 64 (2):
551-566.

Moore, Basil J. 2004. A Global Currency for a Global Economy. Journal of Post
Keynesian Economics 26 (4): 631-653.

Murphy, Kevin, and Robert Topel. 2013. Economics of National Security.
American Economic Review: Papers & Proceedings 103 (3): 508-511.

Riedel, R. 2015. EUROskepticismus der Eurooptimisten. Polen Analyse (162):
2-17.

Risse, T. 2003. The Euro Between National and European Identity. Journal of
European Public Policy 10 (4): 487-503.

Rohrschneider, Robert. 2002. The Democracy Deficit and Mass Support for an
EU-Wide Government. American Journal of Political Science 46 (2 April):
463-475.

Rovny, J. 2004. Conceptualising Party-Based Euroscepticism: Magnitude and
Motivations. In Does Euroscepticism have a Passport? ed. Marc Vuijlsteke, Anja
Fiedler, and Pierpaolo Settembri, 31-48. Belgium, Collegium, No. 29.

Taggart, P.A. 1998. A Touchstone of Dissent: Euroscepticism in Contemporary
Western European Party Systems. European Journal of Political Research 33
(3): 363-388.

Taggart, P., and A. Szczerbiak. 2001. Parties, Positions and Europe:
Euroscepticism in the EU Candidate States of Central and Eastern Europe.
SEI Working Paper 46, Opposing Europe Research Network Working Paper 2.

Taggart, Paul, and Aleks Szczerbiak. 2002. The Party Politics of Euroscepticism
in EU Member and Candidate States. SEI Working Paper 51, Opposing
Europe Research Network Working Paper 6.

Vasilopoulou, Sofia. 2011. European Integration and the Radical Right: Three
Patterns of Opposition. Government and Opposition 46 (2 April): 223-244.
Vasilopoulou, Sofia. 2013. Continuity and Change in the Study of
Euroscepticism: Plus ¢a change? Journal of Common Market Studies 51 (1):

153-168.

Zuba, K., and R. Riedel. 2015. EUROsceptycyzm — propozycja konceptunlizacy.

Przeglad Europejski 3 (37): 26—48.



®

Check for
updates

European Space Security
and Regional Order

Irma Stomczynska

Any given idea in European Union (EU) is situated within a preestab-
lished historical path. As a consequence path-dependent environment cre-
ates a two-fold effect: it limits the perception of problems and it shapes
available strategies for decision makers of every level. Thus specific per-
ception of space security in Europe also follows this logic, and the very
term “security” for members of European Space Agency (ESA), mem-
bers of EU, and European Commission has different meaning, regarding
time, topic, and composition of decision-making body. European Space
Policy, in line with the working document proposed in 1972, was based
on two principles: (1) the creation of a strong European potential in the
scientific, economic and/or political areas of interest; (2) the need for
cooperation with the United States, the Soviet Union and the other, for
the technologically strong Europe (European Space Conference 1972c¢,
p. 1). However in the ESA convention and further activities five main
themes could be distinguished—(1) quest for autonomy in space affairs
(as prerequisite for European security); (2) international cooperation,
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as a fundamental rule for every action undertaken by ESA and EU; (3)
cooperation between member states instead of collaboration (perma-
nent and coordinated, not occasional or unplanned); (4) cooperation for
peaceful and scientific purposes; (5) global reach of EU. These five cle-
ments are clearly visible in the history of ESA but also in European space
policy, established with the Lisbon Treaty. Moreover these elements com-
pose strategic repertoire of ideas, which have been used in every activity,
referred in every discussion, and maintained through institutional struc-
ture of European Space Policy.

The analytic framework for analyzing the functions of space security
of regional order isolates two primary dimensions of the EU actions
namely external and internal functions. Given the nature of EU activi-
ties, regulatory, commercial and normative actions, are important for
both areas, space security can be used as an instrument of integration.
However, for the purpose of this book the structure of this chapter is
organized as follows. In the first part brief analysis of space security has
been presented, as well as its origin and ideas important for ESA and
the EU. Then, in following part, main five themes will be discusses,
based on historical archives of European Space Research Organisation
(ESRO), ESA, European Parliament (reproduced by ESA), and
Western European Union (WEU). Finally, discussion over main ele-
ments of space security in latest documents prepared by the European
Commission, reveals driving forces for regional order, when challenges
and problems in outer space could be used as a transmission belt for
domestic and regional preferences to the global level. These preferences
are mostly of military nature and institutions of space security, that have
been created by the EU, will be analyzed from the perspective of defense
and military goals.

ORIGINS OF SPACE SECURITY

The most important goal for any state is survival and then security.
Security is one of the vital interests of collective entities, but the caveat
is that the concept of security becomes multidimensional and not only
of military, but also economic, cultural and social security. Since posses-
sion and maintenance of space resources is the goal and instrument of
security, it is worth considering the place of the concept of security in
European space policy. Systematization of the challenges and threats of
space security is not an easy task given the multitude of definitions of the
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very concept of space security, which is largely due to the fact that these
definitions are derived from the national interests of states in relation to
space, their activity in outer space, foreign policy goals or legal and/or
technological constraints that do not allow for specific space resources.
Furthermore, the specific nature of the current geostrategic environ-
ment should be taken into account, as the emergence of new actors
in space as private companies, new technologies and further deepen-
ing dependence on space-based services makes reliable analysis of space
security threats based on simple extrapolation of assumptions based on
the experiences of the Cold War (Robinson 2015). Traditionally, space
security, as Michael Sheehan correctly points out, refers to the military
dimension of security, and the continued military dimension is a funda-
mental element in the definition of space security. However, the con-
cept of space security should be extended by three further dimensions,
such as economic, social and environmental security (Shechan 2015, pp.
7-8). Since space policy is related to the implementation of public pol-
icies in other areas such as the environment, transport, agriculture, sci-
ence, telecommunications, and entertainment, the definition of what is
the space security also needs to be taken into account. The existing defi-
nitions of space security can be divided into two groups, the first of which
includes definitions that raise the need to protect outer space, especially
space orbit, in order to be able to undertake activities in space and to
protect civil, military and commercial space resources from natural and
man-made disasters. This area also includes the protection of terres-
trial infrastructure necessary for the control and telemetry of objects in
space. It is also worth emphasizing that the usefulness of space around
the globe is limited by the laws of physics and technological capabilities,
and certain orbits (such as geostationary orbit) are particularly vulnera-
ble to space safety (Remuss 2015; Cooper 2003). The second group of
definitions refers to the use of space for security on Earth, which is used
for space resources such as telecommunications satellites, satellite nav-
igation systems, satellite remote sensing and remote sensing, and mari-
time security or border control (Stomczynska and Frankowski 2016).
Thus, security of space, space through security through space can be
distinguished. Such an approach covers not only material resources in
space but also technological capabilities, international legal regulations
as well as a set of ideas relating to the concept of space use. Therefore,
I argue that space security should be defined as: (1) security in outer
space, i.e. referring to all systems and objects deployed in outer space;
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(2) the security of space, i.e. the avoidance of militarization of outer space
or the use of space weapons through the regulation of the possible use
of space for military purposes; (3) security through outer space, i.e. the
use of space systems and objects for non-military activities such as trans-
port safety, the environment, social security. The first dimension of space
security is particularly evident in the actions taken by the EU and ESA
Member States. For example during the meetings of the ESA Working
Group on Satellite Navigation, the French side returned to the issue of
security of the future Galileo system—both in terms of system security
and the use of Galileo for security (European Space Agency 2001, p. 9).

Referring to existing space security definitions, it is worth pointing to
the definition of James Clay Moltz, which, in its view, saves space from
human activities, but also natural ones. He believes that space security
can be defined as “the ability to place and use resources in space outside
the Earth’s atmosphere without interfering with the outside, damaging
or destroying these resources” (Moltz 2008, p. 10). In addition, Moltz
distinguishes four schools of There are four main schools of thought
concerning space security: (1) space nationalism; (2) technological deter-
minism; (3) social interactionism; (4) global institutionalism (Moltz
2008, p. 23), which determines the way in which space exploration is
involved. Moltz’s assumptions, however, are appropriate when analyzing
the activities of the space powers, as they are based on a central-state
perspective, largely due to the fact that this concept was born when
the EU did not have both space resources and space strategy. On the
other hand Jean Francis Mayence defines space security as three inter-
related areas, as outer space for security, security in outer space, secu-
rity from outer space (Mayence 2010, p. 35). For Mayence security in
outer space, dominated by public actors, as space faring nations or ESA,
is also complemented by the commercial stakeholders. However private
actors, apart from assessing political risk of possible destructions their
satellites on the orbit, rather focus on reducing any financial impact on
space business. Broader understanding of “space security” encompasses
issues concerning “more than just activities occurring beyond Earth’s
atmosphere” but all the elements of ground stations, and communica-
tion channels (Sheehan 2015, p. 12).

However after the end of the Cold War boundaries between strictly
military and civilian approach to space, as well as the military space sec-
tor and civilian actors largely have been blurred, when military com-
manders use civilian satellite systems to gain strategic information or use
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commercial telecommunication links for health services directly from a
battlefield. For example during the Gulf War international commercial
satellite provided services field commanders and leased mobile satellite
terminals used in the theatre of war connected communications systems
with headquarters facilities in Florida (Elliot 1991).

Nevertheless, apart from positive examples of cooperation between
private and public actors Sheehan argues that outer space can produce
security and insecurity, therefore private companies active in outer space
could apart of providing security with space assets can generate threats
in outer space, from outer space, and also through outer space (Sheehan
2015, p. 15). Possible threats may include, among others, disruption of
satellite signal, creation of space debris, potentially dangerous influence
on Earth (destruction of object on Earth), but also protection of private
data gathered from satellite imagery.

Last approach to space security, multidimensional, but clearly built in
specific terms of private activity has been provided by the Space Security
Index and the Project Ploughshares, who identify seventeen factors
namely orbital debris, radio frequency (RF) spectrum and orbital posi-
tions, natural hazards originating from space, space situational awareness,
access to and use of space by various actors, space-based global utilities,
priorities and funding levels in civil space programs, international coop-
eration in space activities, growth in commercial space industry, public-
private collaboration on space activities, space-based military systems,
security of space systems, vulnerability of satellite communications,
reconstitution and resilience of space systems, earth-based capabilities to
attack satellites, space-based negation-enabling capabilities, outer space
governance, national space policies, multilateral forums for space govern-
ance, and other initiatives, also provided by private actors (Space Security
Index 2015). According to the researchers of Project Plougshares, space
security is “safe and sustainable access and use of space and freedom
from space threats” (Abeyratne 2011, p. 15), and four areas can be dis-
tinguished: (1) the state of the space environment and its knowledge;
(2) access and use of space by various entities; (3) security of space sys-
tems; (4) space management. The first area contains the issues related to
space-related junk, the use of radio spectrum, the threat of natural origin
from space and the knowledge of the situation in space. The second area
includes space resources, priorities and levels of funding for civil space
programs, international space cooperation, commercial use of outer
space, private-public cooperation in space activities, and military use
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of space. The third area refers to the sensitivity of satellite communica-
tions, satellite links and ground stations, the resilience of space systems,
and the ability to rapidly rebuild after possible attack, ground antisatellite
resources, and space systems that limit the use of space resources (such
as ASAT). Space national space policy, multilateral space management,
such as PAROS and Committee on the Peaceful Uses of Outer Space
(COPUOS), and other regional initiatives (Space Security Index 2015).

EUROPEAN SPACE SECURITY

Roger Bonnet and Vittorio Manno point out that the development of
European space research started after World War II was due to several
reasons of an economic, political and social nature. Firstly, the crea-
tion of an international organization on a European scale, with the aim
of organizing research in the field of space exploration allowed Europe
to formulate a unified position at time when the two superpowers were
focused on the development of competitive space programs. Secondly, it
prevented brain drain, because there was a risk that Europe’s best sci-
entists will leave for the United States (Bonnet and Manno 1994, p. 3).
The alternative would be a situation in which European countries began
to compete among themselves, and in the light of the limited resources,
efforts of individual countries will be condemn to failure. Another pos-
sible solution would be cooperation, within the framework of NATO,
which, however, excludes the possibility of cooperation with scientists
from the Soviet Union. Therefore, the focus on international coopera-
tion and emphasizing every step of disabling the peaceful nature of the
activities and research conducted by European researchers gathered in
ESRO and European Launcher Development Organization (ELDO) and
then in ESA.

Economic incentive to start cooperation in the field of space research
was the belief that these studies will translate into technological progress,
much needed for the development of the European economy after World
War II. As noted above, absence of a European military space research
program, which would be comparable to the programs American or
Soviet made that the European aerospace industry was not in a state
to develop, and the solution to this situation was a civil space program
(Bonnet and Manno 1994, p. 3). Some authors believe that the develop-
ment of a European space program was also part of the construction of
Europe’s prestige in the international arena, and the pursuit of European
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autonomy in technology and space research was an important element
of European identity in this dimension. At the same time, on should
not underestimate the strategic choices made by researchers work-
ing in ESRO and ESA, whose aim was to achieve complete autonomy
and independence from cosmic powers. Despite declared by ESRO and
ESA “development for peaceful space research and international coop-
eration”, it is obvious that one of the objectives of the European Space
Policy has been to change the position of Europe and the abandonment
of the role of the client in dealing with space powers.

The effects of the decision on the creation of ESRO and giving the
organization strictly scientific character and independence as soon as pos-
sible from government influence can be seen even today in the activi-
ties undertaken by ESA. Striving for depoliticisation of space research
also resulted in the next step, which was to create ELDO—FEuropean
Launcher Development Organization. For policy makers and European
researchers was obvious that satellites into orbit around the Earth will
also have a military purpose.

Establishment of European Space Policy should be seen as a result
of three converging and partially overlapping political processes, run-
ning on different levels and characterized by a different level of institu-
tionalization. Declared and performed roles of the main political actors,
namely the ESA, the European Commission, the WEU and the Member
States of the EU and ESA (including Norway and Switzerland) resulted
in the shape of three main programs EPK, or Galilleo, Copernicus and
MUSIS.

First distinguished political process is associated with the desire for
international cooperation in the exploration of space, an example will
be the relationship between ESA and other countries like Brazil, India,
Canada, China, Russia and the United States. Cooperation declared and
taken by the ESA includes the countries that are considered terms of the
allied countries (such as Canada or the United States), potential cus-
tomers and areas of influence (India and Brazil), but also states competi-
tors in the international arena (such as Russia/USSR and China) (Peter
2007). This allows to argue that in the case of exploration and exploita-
tion of space strategic decisions may have long-term economic conse-
quences for ESA, and regional security depends to far extent on broad
cooperation. Cooperation, as main element of European space policy has
been visible in changes made in official documents. For example dur-
ing negotiations of ESA convention a word “collaboration” had been
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replaced by “cooperation”, to strengthen institutional design, coherence
and durability of new institution (European Space Conference 1975). It
translates into cooperation between member states instead of collabo-
ration (occasional unplanned, uncoordinated). Ideas of European coop-
eration in space affaires appeared during the negotiations, but also in
letters of ESRO and ELDO officials. For example E.A. Plate, Chairman
of Committee of Alternates in a letter to the President of the European
Space Conference stressed that ESRO is an example of how international
cooperation can be organized and shows that this cooperation can be
effective “although the limited role of Europe in space is simply a fact”.!
It is worth noting that the official report presented at the Conference
does not include observations made in a letter to the President. It high-
lights the fact that while the signing of agreements with Canada, the
USSR, Japan and India. In the case of the USSR exchange of informa-
tion was conducted in accordance with the contents of the report, with
the Soviet Academy of Sciences (European Space Conference 1972a,
p. 5). It means that in 1972 European countries were able to cooperate
against political differences, rising above traditional game of big powers.
It resulted further cooperation in ISS programme.

Analysis of the text of the Convention gives reasons to believe that
its stakeholders primarily were trying to develop a document that would
allow for the overall coordination of the activities of Member States in
order to create a coherent European space policy. Consistency was to be
achieved not only at the level of goals and ideas, but mainly through the
coordination of national programs in order to create a single European
program, with particular emphasis on the development of satellites
utility. However, the final text of the Convention does not reflect the
intentions that guided individual countries. To understand how clash-
ing national interests and institutional during the process of negotia-
tions on the final version of the Convention should look at sketches of
the Convention and the changes that introduced delegations of different
countries, as well as officials ESRO (European Space Conference 1975).
The final text differs in a sketch in a few important details that indicate
the influence of individuals on the nature of the adopted document, as
well as the implementation of these guidelines in the future.

'European Space Conference, “New European Space Organization. Ha Michael
Heseltine—Minister of Aerospace and Shipping of United Kingdom,” September 11,
1972, REP /sk, ESC-1457, Historical Archives of the EU.
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But security through cooperation refers also to international activity
of ELDO/ESRO and ESA. From the very beginning of space endevours
European delegates were active at UN fora, working on peaceful uses of
outer space (European Space Research Organisation 1964, pp. 4-6). As
consequence the EU, is in the position of a strong participant in interna-
tional relations occurring in the area of international space policy. Some
authors noted that such actions are a manifestation of a specific attitude
of the EU to build identity in the international arena, where the principle
of cooperation promoted by the EU is essentially unique (Cornell 2012).
However this idea has been strongly embedded into European minds,
and on various occasions European delegations emphasize the need of
international cooperation, as essential for any European activity. For
example on the second meeting of Space Debris Working Group German
delegation concluded “with surprise”, lack of any references to interna-
tional cooperation in summary of draft report on space debris (European
Space Agency 1989b, p. 2).

The second political process, processes associated with accepting
the fact that the European Space Policy will apply not only to activi-
ties related to research and peaceful use of space, but also will refer to
a broad sense of security, both external and internal. Thus, it becomes
apparent the military’s influence on the direction of the strategic deci-
sions taken by the EU in the area of space policy, while the impact of the
Member States which have such systems, satellite intelligence and work
together under bilateral or multilateral agreements.

Ideas promoted by ESA were not uncontested neither by other inter-
national institutions nor member states. For example in a recommen-
dation adopted at the meeting of the Parliamentary Assembly of the
WEU in 1984 for military use of space has been found that, “believ-
ing that capability in space will be a key determinant of warfare in the
future and that in with the military point of view, differences in poten-
tial between the nations having the ability spacecraft, and others will just
as big as today the difference between nuclear states and those that do
not have nuclear weapons—Europe must simply take this into account
(...) and the WEU is a valuable forum for debate and analysis of the
impact for the defense of Western Europe using the latest military space
technologies as well as the institutional structure unfettered political
constraints ESA Convention to begin by leading countries of Western
Europe’s defense space European military space program” (Draft
Recommendation on the military use of space WEU 1984).
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In the report accompanying the recommendation of the parliamen-
tary rapporteur emphasized both the fact that ESA has been created only
for peaceful purposes, as well as the fact that the ESA Member States
can develop their own programs and the WEU is the forum where such
activities can be analyzed. In addition, also highlighted the concern
actions of the Soviet Union, where publication of the secret Soviet mil-
itary thought on it was concluded that “domination in space is essen-
tial to winning the war” (Explanatory memorandum (submitted by Mr.
Wilkinson) Western European Union 1984, p. 5). Because members of
WEU Assembly were delegates of national parliaments it could be argued
that some member states of ESA treated its convention and rules rather
as an obstacle for national interests. Therefore ESA has had mitigating
effect during the last decade of Cold War, as peaceful and non-political
body. However, as Lorenza Sebesta concludes, since the creation of the
ESA, despite the declaration of a strictly scientific purpose of coopera-
tion, political, economic and industrial interests are visible in the func-
tioning of European cooperation in space (Sebesta 2003, pp. 294, 300).

Adopting realistic vision of world affairs and space activities
(Creola 1999, 2008), another element of European security could be
distinguished—a need of autonomy in space affairs. Good example of dif-
ferent meaning of “autonomy” for European delegates could be open-
ing address of Chairman of the Ministerial Conference Theo Lefevre in
on 8th of November 1972, who drew attention that the choice between
an autonomous European space policy and cooperation with the United
States is not properly constructed alternative, because the focus should
be on cooperation, so that the benefits to Europe were the great-
est. In his speech there is also a reference to the “Europeanization” of
space activities, which would be the basis for the structure to ensure
effective cooperation. However Lefevre also pointed to the danger of
“de-Europeanization” resulting from a limited number of Member
States delegates participating in the conference. Therefore urged to save
a “truly European program” (European Space Conference 1972b).

Country that particularly seeking for giving autonomy to European
space activities has been France, hence French government decided to
develop, with its own funds, a program of missiles capable of cargo into
orbit with a weight of one ton. French Minister Charbonnel in a letter
to the chairman of the Ministerial Conference announced that France
intends to propose to the participating countries develop missile system,
and France would be the main supplier and bear most of the costs of
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program development rocket (European Space Conference 1972d). This
letter was met with a positive response participants who received on
20th of December 1972 Resolution of the appointment of the ESA to
be established through a merging of ELDO and ESRO. The priority of
the new institution was to participate in the post-Apollo program and
the development of the French launcher, along with this program will be
abandoned as Europe III (European Space Conference 1972¢). French
position was maintained for the next conference in July 1973, when the
French representative stated that the suspension of a European rocket
program means that Europe “has become vulnerable in comparison with
those who have launchers and who may, for any reason, refuse us to use
them (...) the concept of satellite navigation program is threatened by
the pressures of private American interests, acting against the will of
the American administration, which is not able to present us particu-
lar form of policy cooperation with Europe” (Annex 1 European Space
Conference 1973).

In the statements by individual delegations were visible political divi-
sions, as well as pressure from national governments to reduce spend-
ing on the construction of an independent system of missile launchers,
as economically unprofitable. British delegation sought to dispel fears
that the proposals of Americans who share their launchers proposed
European customers “will force us too deeply in the hands of our
American colleagues across the Atlantic.” The arguments presented
by the British delegation were purely economic, as it believed that the
European market is so important for the United States, that will not
mean a political advantage, but only a commercial transaction (European
Space Conference 1969, p. 3).

As noted by John Krige there was a concern that Americans could
dominate Europe, and missile development program will be aban-
doned. Such fears were particularly strong in France, whose representa-
tives repeatedly hinted that the American position is not acceptable. This
resulted, among others, from the fact that the decisions and negotiat-
ing positions formulated by French ministers associated with Gaullism,
seeing in the proposal of the United States a clear goal which was to
“establish and maintain dominance, which would give the United
States an instrument of influence and political action for the rest of the
world” (Krige 2014, pp. 123-124). American position, clearly ignor-
ing Europe as a negotiating partner was seen during the negotiation of
INTELSAT, where as one of the participants stressed the negotiations
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chief negotiator American eavesdropping meeting national delegation
considering it natural. This resulted in protests, for example, the Swedish
delegation, whose representative protested openly against the “methods
as the Warsaw Pact” (Krige 2014, pp. 125-126).

When the space security and security as such has been provided by
ESA rather in a covert way than openly in the form of political decision-
making, the EU adopted entirely different stance on that. ESA dele-
gates stress in various documents that ESA in not a political body, and
its primary goal is to “focus on research and development” (European
Space Agency 1994, p. 1). Even ESA has been cooperating very closely
with United Nations and European Commission, working on issues
such as space debris (European Space Agency 1989a), global navigation
(European Space Agency 1983, 1996; Wakker et al. 1987), and global
development (European Space Agency 1994, 1995a, b), and contribut-
ing to global security as such it avoids being treated as “security actor”.
It gives some level of autonomy for ESA, but also raises some ques-
tions about future activitics, when the EU becomes more active, and
European Commission is planning to put ESA under the control of the
EU, as element of establishing appropriate relations between the EU and
the ESA.

EUROPEAN INSTITUTIONS AND INSTRUMENT
FOR SPACE SECURITY

As mentioned above different areas space security could be distin-
guished, and various perspectives on space problems play an important
role in contemporary space security. Nevertheless when it comes to
institutions and instruments for space security, space resources are first
and foremost created and used for military purposes. When definitions
of space security broaden the meaning of space affairs, and virtually
everything is about security, all European space assets have been cre-
ated for military purposes. Without Copernicus and Galileo, it would be
impossible to develop transport policies and common agricultural policy
and, above all, the EU’s security and defense policy (Oikonomou 2012;
Slijper 2015).

Support for the defense industry in the space sector has been sig-
naled in the Commission Communication “Towards a more competi-
tive and efficient defense and security sector” (European Commission
2013b), where the Commission has shown a very pragmatic approach
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to the sharing of space competence between Member States and the
EU. This is one of the few examples where the Commission, unlike
in the vast majority of cases, does not intend to take over the powers
of states and even defends the right to maintain exclusive control over
space resources. In the Commission Communication we can read, “some
space capabilities have to remain under exclusive national and/or mili-
tary control, a number of areas exist where increased synergies between
civilian and defence activities will reduce costs and improve efficiency,”
which means that there are resources for which the Commission is not
even attempting to apply the Community model, leaving it at the sole
disposal of the Member States. However, if one analyzes carefully this
Communication and compares with the inventory of EU space resources,
it is obvious that only one of the EU member states that has “space capa-
bilities”, which is France. No other European country has the capacity
to send any payload to Earth orbit, does not have space port, a network
of satellites for optical reconnaissance and surveillance. Nevertheless,
the Commission points out in the Communication that “there are many
areas where increasing synergies between civil and military activities
would reduce costs and improve efficiency.” In this case, this applies to
Galileo and Copernicus projects, where contributions are made both by
the EU and the Member States through the ESA in the development
and testing phase of the system.

The document also pointed to the need to build a unified strategy
that would involve civilian and military space in the space, since “Most
space technologies, space infrastructures and space services can serve
both civilian and defence objectives. However, contrary to all space-
faring nations, in the EU there is no structural link between civil and
military space activities.” According to the Commission, changes are
necessary because it generates economic and political costs that Europe
can no longer bear. The Action Plan outlined in the Communication
covers three areas of significant space activity from the point of view of
defense applications, and (1) the first place indicates the need to protect
the space infrastructure. Galileo and Copernicus have been recognized
as elements of space infrastructure, to support key EU policies. In order
to protect these systems, the Commission proposes the creation of a
European SST space tracking system, as “Space debris has become the
most serious threat to the sustainability of our space activities.” It was
stated that “At present there is no SST capability at European level; sat-
ellite and launch operators are dependent on US data for anti-collision
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alerts.” It is worth emphasizing here that the discussion on the system
of observation and cataloging of objects appeared in the late 1980s and
autonomous European capabilities in the form of coordinated measures
still do not exist.

In a report presented in 1989, the ESA indicated that both ESA
and ESA Member States do not have the necessary facilities to deter-
mine the amount of waste and that Europe is dependent on data pro-
vided by NASA (European Space Agency 1989a, p. 1). It has also been
stressed that space debris is a global problem, which requires concerted
and coordinated action on a global scale. International cooperation and
relevant agreements should include: exchange of information on general
research results on space debris conducted by other actors; agreements
on reducing the amount of space debris; changes in orbit of geostation-
ary satellites; coordination of satellites located on the same longitude;
limited ability to send nuclear-powered satellites only to interplane-
tary missions; change and strengthen the meaning of the Convention
on the Registration of Objects Released into Space; introduction of an
open information policy by entities placing objects in space (European
Space Agency 1989a, pp. 4-5). Effective control of space debris in orbit
around the Earth must be based on international consensus and sup-
ported by international and national law. This is due to the need to cre-
ate the obligation to remove potentially hazardous objects and to create
rules for international liability for damage caused by space objects. While
in principle the need to remove space debris is supported by many states
(e.g., the Bogota Declaration), the United States is opposed to adopt-
ing any legally binding declaration as a result of internal determinants,
as well as the unwillingness to bind the records. International law. It is
worth noticing that space debris have been not taken seriously on the
ESA forum. Although the problem of space debris was perceived by ESA
experts, individual Member State delegations raised the issue of environ-
mental issues as well as the need for a rational approach to the problem
and not to overly hasten the issue of legal instruments when there is no
scientific and technical data (European Space Agency 1989b, p. 5).

This does not mean, however, that individual European states do not
have sufficient means to track objects in space, which is also highlighted
in the Communication. It has been assumed that there are two possible
solutions, i.e. support for a European Space Observation and Tracking
System based on networks of existing Member States’ systems or an
agreement with the United States on the construction of a common
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system. However the second solution, considering the failure of the
global navigation system, is unlikely. But if we analyze five key ideas of
European space activity, such agreement would be an expected and wel-
comed, because idea of international cooperation in space affairs is one
of the most appreciated values. This provided the basis for action by the
Commission to define the objectives and areas of European SST capacity,
as set out in Commission Communication, adopted on 1 March 2013,
containing a draft decision establishing a Space Observation and
Tracking Program (European Commission 2013a). However, as with
other European space programs, the analysis of the solutions proposed
by the Commission and the adopted decision points to the far-reach-
ing conflict of ideas and interests in many areas. The first problematic
area was the determination of the actual purpose of building and oper-
ating the SST, i.e. whether the system was to serve military purposes or
to protect widely understood support for the sustainable use of space.
As mentioned above only one from 28 EU member states has real space
capabilities. Does it mean that cooperation between member states,
and joint undertaking to create global security system on the regional
level entirely for security purposes in fact serves interests of one coun-
try? Surely, other EU member states have space assets, such as satel-
lites, and are dependent on space resources, but for military purposes,
future SST system will be usable only for France. The second issue
is related to the institutional structure of the SST and the role of the
European Commission as a keystone of European space policy. Since
the resources and data obtained from the SST are particularly sensi-
tive to the Member States, as this allows not only the tracking of space
junk but also military space objects, delegation of management pow-
ers to the Commission level would significantly affect the perception of
sovereignty in the Member States. Third, and finally how to deal with
an idea of global cooperation and space autonomy, when space debris
is truly global problem but to large extent politicized. There are some
similarities with space tracking and control over air-space, however the
fundamental difference lays in the potential impact of loss of control
over space resources, as a collision in orbit of large objects can trigger
a chain reaction known as Kessler syndrome, which threatens the com-
mon goods i.e. outer space (Weeden and Chow 2012; Abiodun 2013).
As in the case of two other European space systems, Copernicus and
Galileo, the existence of the SSA system is linked to political choices
around security issues and the autonomy of European space capabilities.
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The question of the autonomy of European space policy came at the
end of the 1980s, when action was taken to reduce the problem of space
debris. It was then pointed out that the cost of construction of an auton-
omous European radar system for the detection of space debris would
be exorbitant. There were doubts as to whether these costs could be
justified by the need for European autonomy, while an agreement with
the North American Aerospace Defense Command would limit costs
(European Space Agency 1989b, p. 3). While discussing the construction
of the space-based radar detection system, it was stated that European
space autonomy would not be maintained “at all costs”, but at the same
time it was pointed out that the data collected by the United States were
military and not always available to the European side. In addition, the
US authorities treated the problem of space debris in political terms, and
although they knew the significance of this problem, they were not will-
ing to give it international significance, based on bilateral and multilat-
eral agreements. In the case of SSA systems, the issue of international
cooperation in space is extremely important, due to the specific nature
of the threats and the environment in which space activities are carried
out. This is visible both at the COPUOS level as well as the various
regional and global initiatives such as the European Code of Conduct for
Space Debris Mitigation, the ESA Space Debris Mitigation for Agency
Projects, the IADC Space Debris Mitigation Guidelines, and the ITU
Recommendation ITU-R S.1003.2 (Committee on the Peaceful Uses of
Outer Space 2014). The pursuit of international co-operation, even in
the face of disagreements between the space powers, is of utmost impor-
tance for the whole of European space policy, and this is evident not only
in the activities undertaken recently, but also in discussions on the prob-
lems that have been addressed by the ESA. For example, at the second
meeting on space debris, representatives of the German delegation “were
surprised to find that there is no reference to international cooperation in
the summaries,” suggesting that the co-operation factor is a fundamental
determinant of European action in the space dimension (European Space
Agency 1989b, p. 2).

ConcrusioN: For WaoMm THE SST TorLs

Particular attention should been paid to the three elements constituting
European space policy and space policy, i.e. ideas, interests and institu-
tions. The triad of these concepts refers to the process of formulating



EUROPEAN SPACE SECURITY AND REGIONAL ORDER 39

and implementing the agenda of the European space security. It has
been assumed that the interests and values promoted by participants in
international relations are constantly changing and transforming, but
that part of the idea remains unchanged because they are institution-
alized and serve the goals of the strongest actors in international rela-
tions. Therefore space security, created and controlled on the regional
level is always for someone and for some purpose. Even that space debris,
along with nuclear proliferation, is one of really global problems, scale
of distrust on the global level, and profound national interests limit pos-
sibilities of cooperation. This there is an urgent need to for adoption of
new instruments on the global level, and far-reaching regulations, before
any serious events happened. EU foreign policy objectives represent
entrenched aspirations on the global level, also is outer space. However
these global ambitions, depicted in documents issued by the Commission
are marked by an ambiguity, especially when interests and ideas are inter-
twined. Regional European space security reflects traditional perspective
of the international order when space faring powers are able to command
and control outer space. However, this vision of security neither reflects
real balance of power in space affairs nor establish any power to act in
outer space. In terms of inability to act effectively, and create regional
and then global order the EU offers a set of ideas and solutions for space
surveillance that oterh space faring powers can adopt to tackle the prob-
lem of space debris. By invoking the principles of cooperation, peaceful
purposes, and autonomy, the EU creates a possibility for all forms of
space community, that would include inevitable invocation to common
goods. However, with this normative stance, and a need of protection of
humanity against itself, well crafted institutions are necessary to regulate
space order on the basis of normative grounding.
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Role of Sub-national Actors in North
American Security

Pawet Frankowski

No State shall [...]enter into any Agreement or Compact with another
State (U.S. Consitution, Article I, Section 10), but since the 1970s
local governments have signed or entered into thousands of accords or
compacts with national and subnational governments. This means that,
despite the systemic obstacles and limits the states try to find their own
specific role reserved to national states. State authorities establish over-
seas missions, meet officials from other governments, send special envoys
to seck opportunities for foreign investments, vigorously emphasize their
own opinion on human rights and security issues.

The goal of this chapter is to examine the nature and potential con-
cerns and challenges of still unexplored phenomenon of sub-national
actors’ activity in the world politics with focus on the North America.
The chapter finds that American non-central governments, even have
clear agenda in foreign affairs, are more limited by structured ideas (U.S.
Constitution and law), and through structured institutions (incentives
from Congress, federal government, and the Supreme Court), than
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through interests, agency and preferences on the states’ level. Thus any
success of their activity comes from acceptance and consent of federal
government rather than from disinterest in Washington or power of gov-
ernor’s personal ambitions. The chapter also argues that to deal with the
rise of states’ activity in foreign affairs, more attention should be given
to the question of change and continuity in relations between (1) cen-
tral and non-central governments, and (2) between sub-national govern-
ments in the North America. Finally four models of interactions could
be distinguished, and all transboundary activities should be analyzed
through these models.

The chapter proceeds in the following manner. Part I deals with an
idea of non-central governments activity in the world politics, assesses
the main concerns with states’ activity in foreign affairs due to constitu-
tional constraints and federal structures, and identifies a number of vari-
ables that condition the emergence of sub-national diplomacy. Part II
discusses interests of actors involved into sub-state activities in the North
America. In Part III, I argue that, despite the given structure and lim-
its, there is some room for sub-national activity for security, and exist-
ing models of interaction between central and non-central governments
could be expanded by the model of coalescence.

The Constitution of the United States fifty times refers to the states,
which confirms their crucial role in the American system. Their impor-
tance is guaranteed by the Tenth Amendment to the Constitution, but
since 1930s, and the introduction of “New Deal” which has reinforced
the federal government and, above all, the U.S. Supreme Court verdict
in the case the United States v. Curtiss- Wright Export Corp., 299 U.S. 304
(1936), the role of states has been reducing, including in the area of their
international activity. This is due primarily to a very restrictive interpre-
tation of the Supreme Court in cases which are internal and external
policies. Some change in the approach to the position of states in the
American system of government, aiming to re-acquisition of states’ pre-
rogatives, has appeared since the mid-nineties of the twentieth century.
This can be seen primarily in the decisions of the Supreme Court, such as
United States v. Alfonso Lopez, Jr., 514 U.S. 549 (1995), Printz v. United
States, 521 U.S. 898 (1997) and United States v. Morrison, 529 U.S. 598
(2000), which, however, seek to block further expansion of the federal
government, than to the restoration of greater autonomy of the state
governments.
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The constitutional and legal constraints on state involvement in for-
eign affairs have been a subject of many scientific papers. As Louis
Henkin points out “Foreign relations are national relations. The lan-
guage, the spirit and the history of Constitution deny the States author-
ity to participate in foreign affairs (...)” (Henkin 1996, p. 228). But he
also notes that the detailed observation of the states” activity shows that
constitutional interpretation fails to meet the reality posed of the pre-
sent situation in the world politics. Despite the systemic obstacles and
limits the states try to find their own specific role reserved to national
states. State authorities establish overseas missions, meet officials from
other governments, send special envoys to seek opportunities for foreign
investments, vigorously emphasize their own opinion on human rights
and security issues. Thus, despite the fact that the states have no inter-
national legal subjectivity, in the sense of being allowed to take action in
foreign affairs as sovereign state, their political and international subjec-
tivity allows them to act deliberately at the international arena.

The general principle limits the role of the states in foreign affairs,
where the federal government is representative of the United States. This
principle not only makes a clear differentiation between federal and state
prerogatives, in the terms of external representation, but also point out
that responsibility for foreign relations is in the hands of federal gov-
ernment. However, the context of foreign relations has been changed.
Even as Peter Howard points out “from both a federalism and decision-
making perspective, states have a lLimited international role and minimal
influence in shaping the policies of the U.S. federal government toward
other nations” (Howard 2004, p. 180), this role and influence shouldn’t
be ignored as irrelevant for political practice. Julian G. Ku argues that
even many commentators presume the states’ non-existence in the for-
eign relations, for example due to dormant preemption of states’ activity
in foreign affairs, they have a crucial role in American foreign activity.
In many cases they are only institutions able to control the compliance
when it comes to treaties and customary international law (Ku 2003).

But in the most case activity of non-central governments in foreign
affairs is limited mostly to functional and regional issues, like attract-
ing investment or tourism. Even the states have Constitutional right,
called the Compact Clause, to enter into any agreement or compact, but
with consent of Congress, these agreements, as Duncan Hollis points
out, have “the mundane nature”. For example level of attention to
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foreign-state agreements, like on firefighting cooperation or transbound-
ary bridges suggests states’ activity marginal to high politics, if not unim-
portant (Hollis 2010, p. 742). This “mundane nature” of states’ activity
results from structural limits. States’ delegations cannot refer to national
resources, because it might be a usurpation of federal prerogatives. Then
everyday activities undertaken by the states, leads to the conclusion that
states’ activity is often marginalized and underestimated.

If one wants to find what kind of causes are for such situation, must
consider, among many others, the structure of American political system,
understood as the frames of Constitution, and idea of federalism (Elazar
1984; Verney 1995; Halberstam 2001; LaCroix 2010). Both elements
are embedded into particular territory, which determines nature of the
State and its sub-national units, and embedded onto the nation, as a ulti-
mate determinant for every foreign activity. Thus the principles of exclu-
sivity, where the federal government has an exclusive role to conduct
the nation’s foreign relations, and “speak with one voice” (Bilder 1989,
p. 827; Spiro 1999, p. 1224) in the name of nation, is based on the
strong conviction that federal premises are still the most important. This
conviction could be found in the Federalist Papers, where John Madison
stresses the necessity of uniform external representation, at the level of
federal government, as “one nation in any respect” (Hamilton et al.
2007; Rakove 2007)

Some authors suggest that changes launched by “New Federalism”,
and tendency to shift financial responsibility to sub-national units to
some extent explains tendency to take actions in the world politics. For
non-central governments it has became clear that if they cannot find
resources on the higher level, and local sources of possible incomes are
depleted, the only strategy is to go abroad, and attract foreign invest-
ment. At the same time the constitutional framework has remained
“remarkably intact” (Peters and Pierre 2004, pp. 79-80). Peters and
Pierre argue that in a pursuit for international assets subnational authori-
ties might violate the constitutional premises. But again, but it’s worth
adding that in all cases when federal superiority was questioned or under-
mined, the Supreme Court interpreted the federal-state balance in for-
eign affairs in favour of federal level (cf. Stumberg and Porterfield 2001;
Swaine 2000; Trachtman 1998; Wilson 2007). Relations between federal
government and state governments have place in the specific political cli-
mate, that create opportunities or challenges for effective cooperation.
Even all these relations are limited by the constitutional framework,
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there is always some large margin for practical solutions in the form of
joint committees, special programs or advisory commissions, which may
have impact on the international affairs. For example U.S. Advisory
Commission on Intergovernmental Relations (ACIR), created in 1959,
had an impact on NAFTA during the negotiations (Gress 1996, p. 61).
However ACIR was dissolved in 1996, partly due to lack of consensus
between local, regional and federal officials (Kincaid 2011). Another
body, National Governors’ Association’s Committee on International
Trade and Foreign Relations, provided principles and guidelines for
policies towards NAFTA and GATT, securing interests and of American
states (Gress 1996, p. 58).

Federal government doesn’t oppose to more formal states’ activity as
well. Some of these activities take shape of institutions which have for-
mal structures, focusing on the international and transborder issues, as
the Pacific NorthWest Economic Region.! Other forums, like Border
Governors Conference? have form of annual meetings, but without for-
malized structure.

In that respect Peter Spiro, describing relations between the
Constitution, ideas of federalism and foreign relations as such, points
out that the acceptance of state participation in the world politics may
result a fundamental change in the way how the US has been conceived
in the international affairs (Spiro 1999, p. 1227). He points out that it
might result a new form of Union in the future, however now we have
a situation when the federal government consents to states’ involvement
in the international affairs. Nevertheless this consent might be revoked,
when the states start to claim to the participation in the world affairs,
with equal, or almost equal rights as the States. Ivo Duchacek aptly
pointed out that the separation between foreign policy, traditionally
understood as question of security and power, and domestic politics, has
been blurred (Duchacek 1990, p. 7). Non-central governments, while
predominantly focused on economic issues and state’s welfare, occasion-
ally voice their views on security, immigration, and human rights. It’s
not necessary a direct involvement in foreign affairs, but rather indirect

I Pacific NorthWest Economic Region consists of five American states (Alaska, Idaho,
Montana, Oregon, and Washington) and five Canadian counterparts (Alberta, British
Columbia, Saskatchewan, the Yukon, and the Northwest Territories).

2Border Governors Conference consists of Arizona, California, New Mexico, Texas, Baja
California, Chihuahua, Coahuila, Nuevo Ledn, and Tamaulipas.
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action aimed to put pressure on the other states (Duchacek gives an
example of state pension funds in 1980s, which were forced to divest
their holdings in companies doing business with South Africa, Duchacek
1990, p. 8).

Thinking about the states’ activity necessary limits our analytic capaci-
ties to methodological territorialism. However, that is territory which to
large extent determines the states’ challenges in the international affairs
(Blatter 2001), and states’ strategies are to large extent bounded to
their place on the map. When the case of bordering states, like Texas,
California or Arizona, and their “place on the map” determinants in the
course of external activity is obvious, some states, trying to find their
place on the map of international affairs, presumably have been adapting
too far to the general course of American external activity. Even China
and India represent enormous opportunities for many American states,
Massachusetts should be more open to Europe, as Lawrence Summers
points out (Pacheco 2008, p. 89). Thus, even territory and geopolitical
position is not so important nowadays for foreign relations we should
remember that international activities, to far extent, are conditioned
through geographic proximity.

However, for bordering states, like Texas, California or Vermont, the
foreign activity is a must, not a choice. Thus some authors suggested
to study these bordering states not as state to state activity, but in the
broader context of general US-Canada and US-Mexico relations, also
on the federal level (Duchacek 1990, p. 23; see also Abu-Laban et al.
2007; Dominguez and Castro 2001). Paul Sharp quotes an example of
relations between Canada and the US, where they have less and less a
diplomatic character (Sharp 2009, p. 278). Nevertheless this tendency to
lower the level of official relations, mostly at Canadian side, not necessar-
ily corresponds with the same phenomenon at the other side of border.
The Western Hemisphere Travel Initiative, a law of the United States
that requires all traveling to United States from Western Hemisphere to
show a valid passport, was adopted at the federal level, when local gov-
ernments were not consulted.

Lastly, despite the persistence of grand ideas and structures the for-
eign activities of states are derivative of nationwide change, characterized
by transition from limited to active action in the globalizing world. The
emergence of new centers of political decisions, such as NGOs and trans-
national corporations makes these interactions with domestic and exter-
nal environment more complicated and fuzzy. Conventional federalism’s
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premises that interactions are horizontal or vertical, and dichotomous
relationship between states and federal level seem to be no longer valid
(Resnik 2009, p. 271). Moreover, the development of world politics dur-
ing the twentieth century has brought a flourishing of organizations of
members of local authorities (such as the National League of Cities and
the National Governors Association), which consistently take actions at
the meeting of domestic and foreign policy, which means that issues tra-
ditionally considered as international, have became subject of domestic
policy.

In sum, regarding growing level of states’ activity it’s worth to think
about its salience, permanence, and last but not least, place in the hier-
archy of national interest. I elaborate recent changes in the hierarchy in
the Part III of this chapter, but regarding the importance in the system, I
propose three categories of states” activity: (1) regional transborder rela-
tions—which has become an ordinary behavior; (2) economic activity—
becoming normal; (3) transborder relations—different than exclusively
economic—an exception. These three categories of action differ in range
(from regional to global), rank (from most important regional relations
to marginal external policies), area of activity (from security, environ-
mental protection, to economy, and cultural exchange), frequency of
contacts, and necessity of relations (from regional matters, important for
neighbouring countries to global, having less “mundane nature”).

Depending on how interests and competences of the federal and
state governments are defined four types of interaction between the two
centers of power can be distinguished: (1) coordination, (2) cooperation,
(3) coexistence and (4) conflict. Four types of relationships are derived
from changes that are taking place in the American political system in
accordance with the aforementioned typology by Jorg Broschek. It
should be emphasized, however, that the change observed in the system
can result in the emergence of a variety of responses from the partici-
pants of the system. Moreover, the typology proposed by Broschek refers
to the ideal situation, while in reality we are dealing with the simultane-
ous superposition and conversion or denial and superposition. Therefore,
the #ype of change will be of secondary importance, while the zype of inter-
action will help to determine the function of sub-national governments
and the hierarchy of preferences party political processes.

These types of interactions are determined by two types of variables:
dependent, namely the interests and preferences of the parties involved
and independent, that is, the structure of the system. The key question



50 P FRANKOWSKI

is therefore the extent to which the dependent variables can shape the
independent variables and, therefore, how durable and possible is the
change in the American political system. Analyzed following examples
demonstrate the durability of the independent variables in the relative
volatility of preferences and interests. The last element essential to the
understanding of the relationship between external policies and foreign
policy is the will of both parties to seize the opportunity of the process
that gives them a specific institutional structure and the degree of articu-
lation of preferences. This includes not only an attempt to coordinate
the external action of American states from the federal level, but also the
willingness to cooperate in the framework of the model of cooperation,
the pursuit of their own preferences within the model of conflict or
asymmetry in the degree of articulation of preferences in the framework
of the model of coexistence.

STATES AS JUNIOR FOREIGN PoLicy MAKERS

Taking into account above-mentioned discussion about change and pref-
erences on the sub-national foreign activity I argue that changes in the
American system, regarding foreign activity, are bi-directional by nature.
In many respects states address their demands towards national level,
and incentives coming from Washington might suggest slow evolution
in the diplomatic statecraft. Due to recent development of state depart-
ment’s structure states’ activity has started to be normal, accepted and
complementary to efforts on the level of federal government (cf. Cornago
2010). Nevertheless sub-national governments are still less experienced
and prone to influence. Non-central governments, profited by globali-
zation and easier access to the world, would be also more vulnerable to
its side effects. Opening to the world brings additional challenges, not
only to sub-national governments, but also for foreign actors, trying to
grasp the very nature of sub-national activity. But the most important
threat would be possible interference on the state level, coming from
other foreign governments or transnational corporations. Sometimes
the states” governments in their pursue for foreign investment go too far
with promises and tax exemptions, but it’s not the most important prob-
lem. The major problem occurs when the states, trying to find the back
door for foreign direct investment, multiply incentives for foreign com-
panies to attract foreign investment. In some cases the process of making
and implementing decision to lure foreign investors turns into cut-throat



ROLE OF SUB-NATIONAL ACTORS IN NORTH AMERICAN SECURITY 51

competition, where the results are dubious. It may undermines credibil-
ity of national economy system, because the national interest (more jobs)
is a far cry from the state interest (more jobs but in the state) (Gardner
Jr. etal. 2001). Moreover, the very notion of nation and national unity,3
where “the peoples of the several states must sink or swim together”
coined in the Baldwin v. G.A.F. Seelig, Inc., should suppress ruthless
competition between the states. Nevertheless since 1970s state govern-
ments have decided to offer hundreds of millions of dollars as an incen-
tive package for foreign companies. Foreign investment, mostly in the car
manufacturing, has been a clear example for competition between states
on the global level (Fry 1990, p. 122). States, fighting for FDI, resorted
to different methods, and in many cases it resulted a spill over effects
in the state’s economy. Foreign companies have been attracted not by
the state as such, but positive example of predecessors. The clear example
is city of Spartanburg in the South Carolina, where BMW invested in a
manufacturing facility, and other companies followed (Maunula 2010).

COEXISTENCE

Coexistence, similarly to coordination, is characterized by a small num-
ber of interactions in relationships states—the federal government. In
this case, however, preferences and interests are poorly articulated by
only one of the parties, namely the federal government. This is due to
two reasons. Firstly, the strong influence of the independent variable,
i.e. the structure of the system; institutional constraints do not define
clearly the scope of competence of the states and the federal government.
Second, the perception of the activity of American states as an activity
which does not affect the extension of the scope of authority, and thus
maintains the institutional balance. Change can be characterized as lay-
ering, but also restitution, as indicated by the example of regional cli-
mate initiatives. The fact that restitution indicates a strong influence of
the independent variable, where the structure of the federal system and
the ability to experiment with the system also allows for the abandon-
ment of ineffective solutions without involving the institution of the
Supreme Court. Interactions, characterized as coexistence, encompasses
for example, agreements with countries and sub-national participants and

3Baldwin v. G.A.F. Seelig, Inc., 294 U.S. 511, 523 (1935).
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the possibility of concluding and negotiating treaties and regional agree-
ments on climate change.

Duncan Hollis estimated that in the years 1955-more than 340 agree-
ments with other countries or sub-national actors (as the Canadian prov-
inces) were signed, and six agreements have been concluded by regional
institutions such as the New England Conference of Governors. Forty-
one states are party to the agreements, which shows that this form of
activity in the international arena is relatively popular. Moreover, in
recent years the number of concluded agreements has increased rapidly
since, as Hollis estimated from the total number of agreements agree-
ments over two hundred have been included in the last decade (Hollis
2010, p. 744). Although this suggests a relatively high activity, it is
worth noting that some of the agreements are for a fixed term and have
not been renewed. Such a situation occurs in the case of the Declaration
on cooperation between Malopolska Voivodship and Stan Illinois, where
the Declaration in accordance with the contents of the document in
force for a period of three years from 2008 and was not renewed, and
still works on the resumption of the revaluation forms and areas of
cooperation. Among the agreements indicated by Duncan Hollis, there
also agreements which despite the lack of formal expiration, are not
performed.

Agreements concluded by the states taking the different names, have
been referred to a number of areas, and the rules for their conclusion
are also different for each state. In many cases, states entering into the
agreement following the content and form of contract approved by
Congress, which stems from the need to settle the issue of a practical
nature. For example, as shown by R. Bruce Sackinger agreement to com-
bat fires on the border between the United States and Canada take a dif-
ferent shape, although their scope and the essential purpose remains the
same (Sackinger 2005). The differences relate primarily to the legal form
of responsibility, as well as the distribution costs of the parties weights.
In addition to bilateral treaties concluded between the United States
and Canada, and agreements concluded between states with the con-
sent of Congress, which allow the participation of Canadian provinces,
there are also agreements between the lower-level centers such as state
agencies. There are also cases where a compact concluded between
states encompasses the entities located outside of the United States takes
the form and the name of the compact and, therefore, in accordance
with the Constitution, is subject to consent of the Congress, however,
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this agreement is not formally approved by Congress. Such a situation
occurs in the case of The Great Lakes Forest Fire Compact (GLFFC)
signed between state agencies involved in combating fires in forests
(State Forest Fire Protection Agencies). According to the text of agree-
ment the parties may also be Canadian territories or provinces bordering
states which are party to the Agreement. According to the information
on the website dedicated to the activities of the parties to the state agen-
cies listed Michigan, Minnesota, Wisconsin and the Canadian provinces
of Ontario and Manitoba. Why GLFFC is so important for coexistence
model? Pursuant to the Agreement, Article 3 Agreement, the parties
agree to appoint two persons to the board of Lake States Forest Fire
Protection Board, and the board is responsible, under another article,
for determining the methods, practices, and the prevention and con-
trol of forest fires. GLFFC can also provide the existence of the posi-
tion of financial manager, who until 2008 was employed on a contract.
This person is responsible for the coordination and implementation of
an administrative nature related to the implementation of the agreement.
The responsibilities of the financial manager is also filling in the relevant
financial reports at the request of local, state and federal. This means
that all levels of government recognize GLFFC a participant acting in
the area of public policies, which include fighting fires. Another proof
that GLFFC is considered an important element of the political system
is to take into account the fact that GLFFC has been included as an offi-
cial compact in relation to the National Interagency Fire Center (NIFC)
which brings together eight different federal agencies with representa-
tion in each state. These agencies cooperate in fighting fires with their
counterparts on the Canadian, Mexican and state authorities. The rules
would be adopted in a document published by the NIFC provide that
in the north- eastern area of the United States, there are four systems,
which aim at fighting fires. Two of them include only U.S. states (Middle
Atlantic Interagency Forest Fire Compact and the Big Rivers Forest Fire
Management Compact) while the party Northeast Forest Fire Protection
Compact (NFFPC) are also Canadian provinces. The above agreements
have been concluded with the consent of the Congress, and GLFFC, as
already mentioned, such an agreement does not have.

The federal level may exercise its functions in relation to the agree-
ments concluded by states not only consent to the execution of the
agreement, but also by supervising the arrangement, with strict admin-
istrative regulations setting out the action Parties to the Treaty in the
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dimension of federal law. An example of such surveillance may use
the above-cited document setting out the terms of cooperation with
the NIFC, where precisely defined legal requirements to firefighters
operating within the individual systems. The existence of such regula-
tion denies theses posed by Hollis, who claims that the actors at the fed-
eral level slightly interested in the agreements concluded by states with
international participants, as they relate to the most insignificant issues.
Rather argued that in place of the traditionally understood governance
and the determination of the degree of dependence and acknowledg-
ment of the primacy of the federal government and Congress, by apply-
ing the supremacy clause and preemption have been applied principles
of multi-level governance (Hooghe and Marks 2003, 2013; Bache and
Flinders 2004; Benz 2012), as selected technical or administrative form
of regulation, devoid of political context, which turns out to be more
efficient. At the same time, this form does not generate conflicts around
the principles of federalism U.S., which in this case took the form of
functional federalism, allowing solutions for the public good, where the
parties focus on the function of the fully specified solution in the process
of creating public good.

The situation associated with a particular treatment of GLFFC can
serve as an example for other solutions, but the current state of research
does not allow for separate type of interaction. However, if the solution
adopted with GLFFC will be applied on a wider scale it would be reason-
able to award a new type of interaction, coalescence in which the func-
tions and powers of stakeholders coalesce, and their scope is determined
by functional reasons, not political.

Promoting of certain values is the main prerequisite for further forms
of cooperation, initiated within the model of co-existence, the system
of regional agreements related to the reduction of carbon dioxide emis-
sions. These agreements include not only the states of the U.S., but
also the Canadian provinces and are an example of actions beyond the
control and coordination of the federal authorities. Due to the lack of
initiative on the side of the federal government’s authority in each state
decided to impose their own environmental standards, recognizing,
however, that this initiative must include more states to actually have a
significant impact on the environment. Barry Rabe notes that ostenta-
tious lack of involvement of the federal government and the withdrawal
of the findings of the Kyoto Protocol was the signal for the state govern-
ments to start experimenting with your own ideas related to the fight
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against global warming (Rabe 2011, p. 495). Decision of action under
a coalition of several states, then states and provinces do not result solely
from a desire to protect the climate and stop global warming, but also
of economic calculations. Investments in green energy and reduce car-
bon dioxide emissions associated with costs that taxpayers must cover
and entrepreneur. Therefore, an increase in environmental standards in
one state would increase the competitiveness of the neighboring states.
Only in the case of California such action was possible mainly because of
the ambition of Governor Schwarzenegger’s approach, a strong economy
and the state have already undertaken efforts to limit emissions. Regional
climate initiatives have focused special attention of researchers of inter-
national activity of U.S. states (Adelman and Engel 2008; Engel 2009;
McAllister 2009; Kazazis 2012), as an example of clear action against
the official position of the federal government. It should be noted, how-
ever, that these initiatives do not cause lasting institutional changes in the
political system and the rising cost of implementation of these projects
tend authorities part of states to withdraw from the agreements.

No formal response from the President and Congress on activity of
state authorities and acceptance of the obligations resulting from inter-
national arrangements with a clear objection federal authorities gave
grounds to believe that in this way the states tried to make the imple-
mentation of the Kyoto Agreement without the actual ratification.
Voluntary adoption of liabilities treated as a set of good practices for the
protection of the environment, by reducing pollution does not affect
what is true formal powers of the Senate and the President to negotiate
and conclude treaties (Article II, Section 2, para. 2 of the Constitution
of the United States), but affect the ability of shaping foreign policy.
Commitment of the authorities of U.S. states in terms of climate pro-
tection as equal participants in international relations indicates a gap in
both the Constitution and the interpretation of the Supreme Court and
is proof that the American system of state institutions cannot keep up
this dimension of the changes taking place in an international environ-
ment. It also provides the basis for conducting analysis of the actions of
state governments in terms of paradiplomacy (Eatmon 2009; Paquin and
Chaloux 2012). On the other hand, however, failure of regional agree-
ments concluded by states and Canadian provinces is an argument in
favor of maintaining the existing solutions within American federalism,
allowing political experiments, even if it includes participants from other
countries. The inclusion of the entire state system of reducing carbon
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dioxide emissions would reduce the competitiveness of the economy
and caused serious costs that would have to bear all the states. In the
cited examples, the initial enthusiasm, even after the followers increase
or regain state prerogatives in the area of international affairs, was not
enough to bring about lasting institutional change.

* % %

Analysis of the impact of state policies on external U.S. foreign policy
carried out based on the categories of foreign policy, federalism and the
change indicates that, since Curtiss Wright there has not been a funda-
mental shift of power between American states and federal government.
Preferences of both sides remain relatively unchanged. However some
attempts to introduce such changes have been taken, but only area of
dispute have changed. When Curtiss Wright, Zschernig, Pink, Belmont
or Franchise Tax Board touched the regulation of the economy and the
state law nowadays the area of dispute relates to human rights violations
(Crosby), responsibility for war crimes ( Garamendi), consular protection
(Medelin) and immigration (Arizona v. U.S.). If states fail to enter the
states in the area of activity reserved for the federal government in the
area of foreign policy, it should consider whether they have an opportu-
nity to articulate their interests in the international arena in such a way as
not to be in conflict with the federal government.

Shift of power and change in institutions can be observed in the case
of the initiatives undertaken by the states in the area of environmen-
tal policy and reduction of carbon-dioxide emissions. The creation of
regional agreements restricting dioxide-carbon emissions, which also
includes Canadian provinces could be an example of changes in the fed-
eral system to such an extent as it is characterized in Section I. However,
failure of these projects and the lack of interest for the federal govern-
ment may indicate that there is an area which would be subject to federal
regulations. therefore it can be assumed that consent for such initiatives,
as expressed by the lack of action from the federal level, was necessary to
realize the ambitions of some governors, and they in this way get a sub-
stitute of prerogatives in the area of foreign policy. It is also an attempt
to test the American political system for resistance to experiments carried
out at conditions in this case, even regions.

In sum, it is clear that the impact of external policies of American
states in the process of shaping U.S. foreign policy is a function of con-
sent for such action by the federal government. Therefore, it is, in fact,
the model of coordination, where level of power in the system remains
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unchanged and the decisions made at the federal level depends on the
extent to which external policies will shape the policies implemented at
the national level. The only element of the system, which could under-
mine the equilibrium is the Supreme Court, but in the light of the deci-
sions taken in recent years, the thesis about the possibility of expanding
the scope of state power seems to be farfetched. However possible sce-
nario is the emergence of technical—administrative instruments, where
particular solutions, developed at the level of states relating to the inter-
national environment, will be accepted, without the need for unnecessary
politicization of issues resolved at the state level. because American states
are increasingly dependent on federal grants, technical solutions will be
supported by administrative and financial instruments. Therefore fed-
eral control of finance and goals at the states’ level will be maintained,
without having to resort to judicial review. This will allow to develop the
coalescence model, which currently appears in the relations between the
states and the federal government only to a limited extent.
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Katharina L. Meissner

INTRODUCTION

Since the end of the Cold War, security in international relations has
undergone significant transformations in two respects. Firstly, after the
end of bipolarity, world regions and their regional powers have become
central to international relations (Katzenstein 2005). They are a crucial
component of world politics nowadays, and, next to states and interna-
tional organizations, constitute actors in security governance. Secondly,
the understanding of security and what it constitutes has transformed
dramatically (Kacowicz and Press-Barnathan 2016, p. 298). Security
aspects have widened from military issues to a more encompassing con-
cept that includes non-traditional issues such as economics or energy.
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Taking into account the differentiation of actors—states, regions, and
international organizations—managing these varying pertinent issues,
scholars refer to security matters in the twenty-first century as security
governance (see, for example, Flemes and Radseck 2012, p. 5).

Latin America as a world region is no exception: an increasing set of
actors is involved in tackling both traditional and non-traditional secu-
rity issues. Besides states and international organizations such as the
Organization of American States (OAS), regional organizations with
no focus on security per se engage more intensively in security govern-
ance in the twenty-first compared to the twentieth century (Kacowicz
and Press-Barnatham 2016, p. 300). Two of these regional organiza-
tions are the Mercado Comun del Sur (MERCOSUR) and the rather
new Union of South American Nations (UNASUR) created in 2004.
Originally envisaged as economic regional integration and infrastructure
integration, respectively, both organizations engage in security govern-
ance more frequently (Oelsner 2009, p. 192). Security in twenty-first
century Latin America encompasses multiple levels and a diverse set of
issues. The broader region faces interstate disputes, domestic problems
and transnational threats such as terrorism (Flemes and Radseck 2012,
p. 7). Security issues are not restricted to the military dimension.
Economic and energy security in regards to resource usage have gained
increasing importance in Latin America over the past 17 years (Malamud
2003, p. 53; Valdivieso 2006, p. 86).

Since the turn of the millennium, increasing engagement of regional
organizations such as MERCOSUR and UNASUR in security issues has
led to overlapping regionalism in Latin America’s security governance.
This means that several systems of security governance on a unilateral,
bilateral, and regional level exist at the same time and within the same
region (Flemes and Radseck 2012, p. 6). In Latin America, interna-
tional organizations such as the OAS coexist next to MERCOSUR and
UNASUR. Additionally, regional core states such as Brazil or Venezuela
invest in security governance both unilaterally and bilaterally together
with external actors. These regional actors often invest in similar or the
same traditional and non-traditional security issues. An outstanding
example is overlap between the OAS and UNASUR’s South American
Defense Council (CDS) (Weiffen et al. 2013, p. 371). The expansion of
issues in which UNASUR and its accompanying CDS invest thus leads to
an increasing overlap with the OAS and MERCOSUR in terms of mem-
bers and security aspects.
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Yet, in both overlapping organizations, MERCOSUR and UNASUR,
the key actor is Brazil besides Venezuela and the United States (US),
which are influential players. Brazil is South America’s regional power
in several dimensions. The sheer size of its geography and population
exceeds regional neighbors like Paraguay, Uruguay and Argentina by
far. Brazil hosts huge amounts of energy and water reserves, and its eco-
nomic power in the region compared to the rest of MERCOSUR’s and
UNASUR’s member states is vast. The country is thus South America’s
core actor, both with a view to economic relations and security govern-
ance (Flemes and Radseck 2012, p. 14). MERCOSUR and UNASUR
as regional organizations are largely driven by Brazilian needs (Krapohl
et al. 2014), and, as this chapter argues, regional security governance in
South America is no exception.

What is the extent to which South America’s regional security gov-
ernance through MERCOSUR and UNASUR is driven by Brazilian
needs? This chapter explores economic, energy and traditional security in
South America by focusing on overlapping regionalism of MERCOSUR
and UNASUR. In doing so, it sheds particular light on Brazil and its
interests with a view to regional security governance, partially drawing
on and including data from the Brazilian National Defense White Paper
(2012). The first part of this chapter examines the ideas of regional secu-
rity in twenty-first century’s South America by focusing on core underly-
ing features of integration in that region and the shift from the common
understanding of security as traditional, military aspects to non-tra-
ditional issues that include energy and economics. In the second part,
the chapter pays attention to interests that revolve around regional secu-
rity in South America with a particular emphasis on Brazil’s preferences
driven by the country’s attempt to become an acknowledged global
player. The third part analyzes the extent to which Brazil’s interests feed
into the regional institutions, MERCOSUR and UNASUR, which man-
age security in South America. This part shows the large overlap between
Brazilian interests, on the one hand, and the design as well as competen-
cies of these institutions in security affairs on the other hand. Before con-
cluding and reflecting on security in twenty-first century South America,
the chapter assesses the effectiveness of MERCOSUR and UNASUR in
managing regional security, and sheds light on why Brazil established
MERCOSUR and UNASUR as overlapping regional organizations next
to the OAS.
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IDEAS AND REGIONAL SECURITY IN TWENTY-FIRST CENTURY’S
SouTH AMERICA

Regional integration in South America always was and still is largely
intergovernmental: heads of governments define and drive dynamics
of cooperation and integration. Both organizations, MERCOSUR and
UNASUR, were initiated by pairs of states with Argentina—Brazil sitting
in the drivers’ seat of MERCOSUR, while UNASUR was launched pri-
marily by Brazil and Venezuela (Kacowicz and Press-Barnathan 2016,
p. 303; Weiften et al. 2011, 2013). Given the peculiar intergovernmen-
talism of South American integration, which is driven first and foremost
by state presidents, Andrés Malamud (2003) coined the term ‘presiden-
tialism’. Although countries in that region started to set up supranational
institutions, such as the parliamentary body Parlasur and a permanent
judicial body in MERCOSUR|, these institutions proved to be ineffec-
tive, and have, to a large extent, not been used by the member states
Argentina, Brazil, Paraguay and Uruguay from the start (Meissner
2017). This gap of agreements, on the one hand, and de facto practice,
on the other hand, has been a characteristic feature of South American
integration since its initiation (Jenne and Schenoni 2015). In fact, it
is mostly Brazil that sets the pace for integration both with a view to
adopting agreements and encouraging compliance (Krapohl et al. 2014).
This is also true for MERCOSUR’s and UNASUR’s regional security
agenda which can be interpreted as an equation of Brazil’s ideas and
interests in that region (Kacowicz and Press-Barnathan 2016, p. 303).
Apart from states and their presidents, especially private actors on the
domestic level but also supranational bodies of regional organizations,
have thus little room for maneuver in South American integration.

Most of the regional organizations in Latin America, especially
MERCOSUR and UNASUR led by Brazil, started out as economic
integration projects or inter-state cooperation on infrastructure and did
not focus on security as such. They are multi-purpose regional organiza-
tions (Kacowicz and Press-Barnathan 2016) in the sense that they tackle
a broad range of aspects revolving around economic and partly politi-
cal integration. Security issues, especially traditional ones such as military
or defense, were added later to these organizations. In MERCOSUR,
member states started to integrate on security issues with the Political
Consultation Mechanisms of Foreign Ministers (later also including min-
isters of defense) (Kacowicz and Press-Barnathan 2016). Increasingly
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turning to security issues, MERCOSUR aimed at preventing conflicts
and maintaining peace and democracy rather than competing with
other actors or regions in military or weaponry (Oelsner 2009, p. 197).
UNASUR, in contrast to MERCOSUR, did not start with economic
integration, but focused on issues of energy and infrastructure (Palestini
and Agostinis 2015). Traditional security and defense aspects made
it on the agenda of the organization explicitly with the creation of the
CDS, once UNASUR had been established already. The earlier, relative
absence of security and defense issues on the agenda of MERCOSUR
and UNASUR is also due to the fact that South America is often seen
as an area of peace with a remarkably low amount of inter-state violent
disputes (Jenne 2016). Security issues in South America were thus rather
subordinate to economic integration and in the case of MERCOSUR
followed the creation of a customs union and in the case of UNASUR
followed integration on energy and infrastructure.

One crucial motivation for Argentina and Brazil to set up
MERCOSUR in 1991, with Paraguay and Uruguay acceding this dyad,
was arguably economic interests. Two main concerns drove economic
integration in MERCOSUR: improving domestic economic develop-
ment and interdependence, on the one hand, and boosting the region’s
economic position in the global economy on the other hand. As part of
the first rationale, MERCOSUR was a means for Argentina and Brazil
to trade freely within and outside of South America, locking in the
principles of the Washington consensus: deregulation, liberalization and
privatization (Meissner 2017, p. 152). Economic development was seen
as crucial for the region and its stability (Oelsner 2009). As part of the
second rationale, which was much more important to the region due to
its dependence on extra-regional trade (Meissner 2017), Argentina and
especially Brazil feared marginalization in the global economy, which
was increasingly characterized by globalization and global value chains
(Buzan and Waever 2003, p. 325). Brazil repeatedly emphasized that
MERCOSUR boosts the region’s and its own country’s global visibil-
ity, making the region more attractive to foreign investors and trade
partners (Meissner 2017)—such extra-regional economic relations were
and are still vital for South America. Therefore MERCOSUR’s mem-
ber states set up the customs union in 1994 which was supposed to
lock in liberal reforms, attract investments and trade partners as well
as improve the region’s visibility and bargaining power on the interna-
tional stage.
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A second set of security ideas, next to economic concerns, revolved
around domestic and transnational security in South America. These
domestic and transnational threats subsume a large set of security aspects,
including consolidation of democracy, the fight against corruption,
trafficking of drugs, persons and weapons, terrorism as well as transna-
tional organized crime (Oelsner 2011; Weiffen et al. 2013, p. 378 f.).
Focusing on democratic stability, this was a crucial factor in the integra-
tion dynamics of MERCOSUR. When Argentina and Brazil initiated
regional integration, consolidation of democracy was one of their major
security concerns (Oelsner 2011, p. 192). As Andrea Oeclsner (2015,
p. 205 f.) argues, the issuc of democracy became a matter of securiti-
zation with stabilizing democratic domestic systems as a top priority
for Argentina and Brazil. The importance of and commitment to stabi-
lizing democracy was expressed in the Protocol of Ushuaia (1998) that
makes democratic domestic institutions a condition for MERCOSUR'’s
regional integration (Oelsner 2011). In effect, this democratic clause
makes democracy a pre-condition for being a full member state of
MERCOSUR.

Next to domestic and transnational threats, South America increas-
ingly turned to traditional security issues and its power projection in
external relations. The region had and currently still has an objec-
tive: the modernization of its military and recognition as an important
and responsible actor in world politics by the international community
(Nolte and Wehner 2014; Oelsner 2011). Especially Brazil adopts the
view that it should participate in international missions under a mandate
by the United Nations (UN)—which it did during the United Nations
Stabilization Mission in Haiti (MINUSTAH) (see Sect. “Institutions of
Regional Security in Twenty-First Century’s South America”). This was
a notable change in Brazil’s foreign policy agenda from the principle of
non-intervention to assuming international responsibility (Malamud
and Alcaniz 2017). UNASUR and its CDS were also established to
strengthen regional identity, concerning defense and security issues
(Weiften et al. 2013, p. 383).

A fourth idea of security in South America revolves around energy
and environment, especially the protection and usage of resources on the
sub-continent. Energy security is mainly located at UNASUR that served
regional integration in the areas energy and infrastructure. The idea of
having closer collaboration on these issues was partly based on South
America’s overall vision of having a closer regional identity (Weiffen
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etal. 2013). UNASUR relied on the premise of political integration
rather than economic collaboration, potentially encompassing a broad
range of regional issues (Palestini and Agostinis 2015). Energy security
has become a particular sensitive aspect to Brazil, as the next section will
show, in part because it sees the US as a potential threat (Buzan and
Weaver 2003) to its energy reserves.

REGIONAL SECURITY INTERESTS IN TWENTY-FIRST CENTURY’S
SouTH AMERICA

Brazil must have a capacity for defense that corresponds to its economic,

political and strategic stature, in order to have its resources preserved, its

voice heard, its position respected and its peaceful tradition safeguarded.
—Brazil’s Defense White Paper (2012, p. 33)

Regional integration in South America is, by a large extent, driven by
states through intergovernmentalism. As explained at the outset of
the previous section, Andrés Malamud (2003) coined this as ‘presi-
dentialism’ meaning state presidents determine the design and speed
of regional cooperation. Actors on the domestic level, such as interest
groups or sub-national regions, as well as actors above the nation-state,
like the supranational bodies of MERCOSUR have far less influence on
regional integration than in Europe. Among the states in South America,
the regional power Brazil is by far the most important country in both
MERCOSUR and UNASUR. Regional integration in South America,
especially in MERCOSUR, can be seen as a function of Brazilian inter-
ests. This section explores Brazil’s regional security interests.

Brazil’s key interest in regional integration and regional security gov-
ernance is to reach international recognition as a global player. As the
country communicates itself in the Defense White Paper (2012, p. 15):

Brazil is a continental size country. It has the world’s longest Atlantic coast
and, with almost 191 million inhabitants|..], the planet’s fifth largest pop-
ulation[..]. It is a great producer of renewable and non-renewable energy
[...]. Rated as the world’s sixth largest world economy by the International
Monetary Fund (IMF)[..], Brazil has increasingly reached expressive levels
of development [...]. Brazilian democracy is consolidated [...]. This herit-
age requires defense.
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Table 1 Brazil’s security interests (Reference Own illustration)

Endogenous Exogenous

Ideological ~ Regional identity Global power status

Material Domestic and transnational threats ~ Potential threat by the US
Stabilizing democracy Stability of economic integration

Brazil considers itself a big country. As such a big country, it assumes
that it should have an appropriate role in world politics by construc-
tively engaging in peaceful collaboration and effective multilateralism.
As the Defense White Paper quote demonstrates, key aspects of its secu-
rity agenda are its energy reserves, economic and political stability as
well as a crucial role in regional and international defense of democracy.
Attempting recognition as a global player, Brazil’s core security interest
is therefore ideological and exogenously driven (Table 1).

One of Brazil’s key concerns is therefore to catch up militarily in
accordance with the country’s grand economic and political status, and
to have a respected voice in international security architecture. The
Defense White Paper (2012, p. 33) explicitly states that “Brazil must
have a capacity for defense that corresponds to its economic, political
and strategic stature, in order to have its resources preserved, its voice
heard, its position respected and its peaceful tradition safeguarded”. Part
of this Brazilian agenda is to become more active and more influential
in the UN and its peacekeeping missions. Brazil’s long-term objective
was and still is to reform the UN Security Council in order to make the
regional power a permanent member (Defense White Paper 2012, p.
35). To this end Brazil also engages in peaceful conflict resolution and
takes part in missions under the umbrella of a UN mandate (Wrobel
2009, p. 20 f.). Thus, one outspoken defense policy objective is Brazil’s
role in international peace and recognition as a powerful nation (Kenkel
2015).

Brazil’s interest in reaching a great power status globally is inher-
ently connected to its regional agenda of assuming a more important
role in South America and uniting the region under one voice. To this
end, Brazil follows a double strategy of strengthening regional cooper-
ation and identity as well as representing the region to external partners
(Merke 2015, p. 181). The exogenous interest of having global power
status is thus linked to Brazil’s intra-regional interest of strengthening
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South America’s regional unity. For Brazil, regional integration is
part of a strategy to become a more influential player in world poli-
tics (Weiffen et al. 2013). This is why regional cooperation and stabil-
ity is a top priority on Brazil’s security agenda. It “gives priority to its
immediate neighbors in South America” (Defense White Paper 2012,
p. 16), so that regional stability is one core objective of its defense pol-
icy (Defense White Paper 2012, p. 27). Brazil’s aim is to have stronger
regional cohesion not only in economic, but also in political and military
affairs. The country aims to represent the regional block—undividedly—
on the global stage: it attempted to do so in the Doha Round negotia-
tions through the World Trade Organization (WTO) (Hopewell 2013),
and it aims to do so in defense and military matters (Defense White
Paper 2012, p. 37). UNASUR’s CDS was first thought of as a defense
mechanism akin to the one of the North Atlantic Treaty Organization,
and eventually the members agreed on consultation and prevention of
conflict under the umbrella of UNASUR (Flemes and Radseck 2012,
p. 14). With the launch of UNASUR and its CDS Brazil was thus try-
ing to construct a South American identity in the area of military and
defense cooperation (Defense White Paper 2012, p. 38).

Regional cooperation and stability is also crucial to Brazil in the area
of economic integration. While UNASUR serves the purpose of creat-
ing a regional defense identityy, MERCOSUR was supposed to unite
South America under one umbrella in order to speak with one voice
to external trade partners. This objective was both endogenously and
exogenously motivated. The endogenous motivation targeted regional
cohesion. Exogenously, Brazil wanted to make South America more
attractive to external trade and investment partners (Meissner 2017). In
spite of the financial crisis that hit the region hard at the turn of the mil-
lennium, Brazil tried to keep the regional bloc united in trade negotia-
tions with the EU, US and WTO (Meissner 2016). Regional integration
was a means for Brazil to enhance economic stability in South America
and to prevent external partners from negotiating bilateral agreements
with its immediate neighbors. The customs union was thus of high
importance to Brazil since it ensured a united appearance in external
economic relations (Duina and Buxbaum 2008). Brazil repeatedly lev-
eraged MERCOSUR in negotiations with the US on the Free Trade
Area Agreement and in negotiations with the EU on an Association
Agreement. In these bargains, Brazil insisted on united negotiations
rather than bilateral ones (Meissner 2016).
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A further exogenously motivated, material security interest by Brazil,
in particular, and by South America, in general, is the potential threat of
the US and the region’s wish to become independent from US influence.
Countries in South America perceive the US as a threat potential militar-
ily and as a threat to regional and national natural resources and energy
reserves (Weiffen et al. 2013, p. 382). The creation of UNASUR’s CDS
can thus also be understood as a security alliance outside of the OAS and
thus without the US (Weiften et al. 2013, p. 382; Wrobel 2009, p. 22).
Especially Brazil is weary of its natural resources in its maritime area.
Along its maritime frontiers, Brazil found petroleum reserves in deep and
ultra-deep water that are a major security interest of the country because
of their crucial economic and strategic importance (Defense White Paper
2012, p. 17). This is why the regional power has a strong interest in
sea defense and in controlling the Blue Amazon. Brazil’s defense policy
is therefore directed, to a large extent, at maintaining complete sover-
eignty over its jurisdictional waters and at protecting them from poten-
tial exogenous threats (Defense White Paper 2012, p. 26). Part of its
Brazil 2022 Plan is, in consequence, the increase of naval power, includ-
ing a nuclear submarine (Cope and Parks 2016; Wrobel 2009, p. 27).
However, Brazil’s vital national interest in protecting its energy reserves
and especially the discovery of large oil reserves in ultra-deep water made
the country hesitant to integrate substantially in the field of energy. The
diverging interests of Brazil and Venezuela on energy integration became
obvious over the course of further development of UNASUR (Palestini
and Agostinis 2015, p. 17). Although energy integration was still on the
agenda of UNASUR, Brazil’s hesitation led to temporary stalemate on
energy cooperation (Palestini and Agostinis 2015).

Besides the potential exogenous material threat by the US, Brazil also
aims at preserving endogenous material security interests. These endog-
enous, that are intra-regional, security interests revolve around stabilizing
national democracy and combating transnational threats. Stabilization
of democracy was an inherent goal of regional integration in South
America, especially in MERCOSUR (Kacowicz and Press-Barnathan
2016, p. 302). This led, in 1998, to the Protocol of Ushuaia which codi-
fied MERCOSUR’s member states’ commitment to democracy (Oeslner
2011, p. 196). Later, in the twenty-first century, transnational security
threats became increasingly relevant to South American integration. One
of Brazil’s defense policy objectives was and is to contribute to national
cohesion and to guarantee Brazilian sovereignty and territorial integrity
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(Defense White Paper 2012, p. 27). Such threats to sovereignty and ter-
ritorial integrity arise from organized crime, terrorism and armed groups
that question national unity or the state’s monopoly on legitimate vio-
lence (Defense White Paper 2012, p. 32). Especially after 9/11 in the
US, MERCOSUR'’s agenda on traditional security issues laid emphasis on
fighting terrorism and combating organized crime (Oelsner 2011, p. 193).

In sum, Brazil’s security interests are both of an ideological as well as
a material nature and they respond to endogenous, that is intra-regional,
as well as exogenous, that is external, threats. The regional power Brazil
shares material security concerns with its immediate neighbors. These
concerns revolve around threats from within the region. The countries
feel the need to maintain national sovereignty against domestic and
transnational armed groups and organized crime, but they also stem
from beyond the region. South America, in the shadow of American
dominance, perceives the US as a potential threat to economic and
energy security as well as to hard, military issues. Next to these material
concerns, Brazil’s interests are driven by the country’s ideological desire
to have a globally acknowledged grand power status. For Brazil, being a
recognized regional power in South America and gathering its neighbors
under one umbrella, is a step towards global power. Therefore, Brazil has
a strong interest in establishing a regional identity in security issues and
in representing the region beyond South America.

At the same time, Brazil’s ideational values strongly correspond
to national sovereignty, which aids its status as a rising power on the
international stage (Hofmann et al. 2016). Regional organizations and
establishing a regional identity serve as a means to strengthen national
purposes. They are not supposed to cede sovereignty to supra-national
bodies. Thus, Brazil’s security interests and the role of MERCOSUR and
UNASUR must be understood in the context of strong attachment to
national sovereignty. The prevalence and importance of national sover-
eignty undermine deeper regional integration, so that horizontal rather
than vertical cooperation prevails in both MERCOSUR and UNASUR.

INSTITUTIONS OF REGIONAL SECURITY IN TWENTY-FIRST
CENTURY’S SOUTH AMERICA
Institutions of regional security in South America, that are MERCOSUR

and UNASUR, can be understood as a direct translation of Brazil’s
interests in institutional design. Both, MERCOSUR and UNASUR,
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are deeply intergovernmental and decisions are taken by consensus. Due
to Brazil’s interest in gathering South American countries under one
regional umbrella, it has a preference for horizontal integration, meaning
enlargement, rather than vertical integration, meaning deepening. This is
also reflected in Brazil’s regular unilateral deviation from regional agree-
ments resulting in trade disputes. This section will unfold these argu-
ments by shedding light on economic, energy and security integration in
MERCOSUR and UNASUR. It explains the organizations’ institutional
design and their competencies.

MERCOSUR mainly served economic integration and regional com-
mercial stability in order to attract foreign direct investments and facili-
tate trade relations with extra-regional partners. This responded to
Brazil’s interest since it boosts economic relations with external partners
like the EU or the US and makes the region more attractive from an eco-
nomic viewpoint, thus ensuring economic security. Although there was
notable influence from the example of the EU in the institutional set up
of MERCOSUR (Lenz and Burilkov 2016), the regional organization
was and still is intergovernmental. Decisions among Argentina, Brazil,
Paraguay and Uruguay are taken by consensus and the regional organi-
zation lacks strong supranational bodies. MERCOSUR’s most important
bodies are the Common Market Council, the Common Market Group
and the Trade Commission. They are strongly intergovernmental and
consist of member states’ governments’ representatives whose decisions
require consensus.! This positively reflects Brazil’s preferences: Brazil has
a right to veto decisions, and, given its asymmetric economic power in
South America, has therefore strong bargaining power in MERCOSUR
(Krapohl et al. 2014).

There is a clear divergence of preferences among Brazil, on the one
hand, and its neighbors, on the other hand, regarding MERCOSUR?’s
institutional design. While Brazil favors horizontal integration and thus
enlargement, other member states continuously ask for vertical, deeper
regional integration. This issue surfaced at the turn of the millen-
nium when South America faced a severe financial crisis. In this situa-
tion, Argentina, Paraguay and Uruguay wanted deeper macroeconomic
cooperation and collaboration on currency issues, but Brazil showed no
such interest in deeper integration (Krapohl et al. 2014). Rather than

U'This paragraph is based on Meissner (2017, p. 149 f.).
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deepening economic integration, Brazil lobbied for Venezuela’s acces-
sion to MERCOSUR. Venezuela announced its intention to join the
regional organization as a full member in 2006, which Brazil appreciated
(Rivera 2014). Eventually, Venezuela’s membership was approved
in 2012, but suspended in 2016 due to its failure to comply with
MERCOSUR’s requirements for trade integration and due to its
domestic human rights situation. Brazil’s approach of favoring horizon-
tal integration also translated into association agreements with Bolivia,
Colombia, Chile, Ecuador and Peru (Flemes and Radseck 2012, p. 20).

Compared to economic integration, institutionalization of regional
security governance through MERCOSUR is significantly slimmer.
Although Brazil and Argentina had a vital security interest in sta-
bilizing democracy and rule of law, this did not translate into the
MERCOSUR  treaty, namely the Protocol of Ouro Preto (1994).
Security issues and MERCOSUR’s commitment to democracy were
codified in the Protocol of Ushuaia. Furthermore, MERCOSUR set up
a Democracy Observatory which works towards the objectives laid out
in the Protocol of Ushuaia (Oelsner 2011, p. 199). Traditional security
and defense issues are mostly dealt with on a bilateral basis rather than
through MERCOSUR’s regional governance: these bilateral avenues
are, for instance, the Argentine-Brazilian Consultation and Coordination
Mechanism and the Permanent Analysis Mechanism (Oelsner 2011,
p. 200). In order to react to transnational threats, MERCOSUR’s mem-
ber states set up a number of initiatives to combat organized crime and
terrorism such as the Triple Frontier’s Tripartite Command, Conference
of Home Ministers of MERCOSUR, a Regional Intelligence Center
and a Permanent Working Group on terrorism (Oeslner 2011, p. 201).
However, institutionalization in MERCOSUR is rather low in general,
and particularly of security issues.

Similarly to MERCOSUR, UNASUR is strongly intergovernmen-
tal and focuses primarily on sectoral integration in infrastructure and
energy. UNASUR’s Constitutive Treaty was signed in 2008, integrat-
ing MERCOSUR and the Andean Community in one union (Kacowicz
and Press-Barnathan 2016, p. 19; Nolte and Wehner 2014, p. 187). The
regional organization’s institutional bodies are a Council of Presidents
and two bodies consisting of governmental representatives next to a
General Secretariat: the Council of Ministers of Foreign Affairs and the
Council of Delegates (Closa and Palestini 2015). UNASUR’s institu-
tions comprise additional councils on specific sectoral issues such as
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energy, infrastructure or defense policy. In line with the overall trend in
South and Latin America, UNASUR is thus a typical intergovernmen-
tal regional organization where decisions are made among governmental
representatives by consensus.

Security issues featured more prominently in UNASUR when Brazil
proposed to establish CDS as a means to move towards regional defense
integration. UNASUR’s CDS has the objective of creating a regional
identity on security issues, creating and consolidating a zone of peace
in South America, and moving towards common positions on defense
issues (Weiffen et al. 2013, p. 377). Based on the Brazilian wish to col-
laborate closer on defense and security in the region, UNASUR serves
to mutually exchange information on military matters and to consoli-
date confidence within the region (Weiffen etal. 2013). Gathering
South America together under UNASUR, the regional organization is
supposed to make regional security governance more autonomous and
independent from OAS and US’s participation (Closa and Palestini
2015). Especially due to tensions between Colombia and Ecuador,
regional security governance and hence the CDS gained importance in
South America (Nolte and Wehner 2014, p. 187). An additional proto-
col following the establishment of CDS served as an official commitment
to preserve democracy and combat unlawful armed groups (Closa and
Palestini 2015). Thus, UNASUR became crucial as an organization of
South America’s regional security governance since the beginning of the
twenty-first century.

UNASUR’s understanding of regional security covers explicitly both
traditional and non-traditional issues such as securitization of natu-
ral resources. Detlef Nolte and Leslie Wehner (2014, p. 188 ff.) point
out that UNASUR adopted a multidimensional agenda of security in
its Constitutive Treaty. This agenda goes beyond a traditional concep-
tualization of security that is focused on military issues. One of these
non-traditional issues is preservation of natural resources such as energy
or water supply. Oil and water reserves are understood as part of national
sovereignty and thus require defense from potential threats. This was
highlighted by Brazil, which has the specific objective of improving air-
space and submarine military in order to ensure defense of its natural
resources (Defense White Paper 2012). UNASUR mirrors Brazil’s and
Venezuela’s interest in protecting oil and water reserves from potential
threats such as the US (Nolte and Wehner 2014, p. 191). This led to the
formation of UNASUR'’s sectoral council on energy, namely the South
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American Energy Council (Closa and Palestini 2015). However, due to
the divergence of interests between Venezuela, on the one hand, which
lobbies in favor of deeper integration of the energy market, and Brazil,
on the other hand, which favors limited integration, deeper coopera-
tion in the direction of a possible Energy Integration Treaty is hindered
(Closa Palestini 2015). This divergence of interests is consistent with
dividing lines in MERCOSUR between vertical, deep integration and
horizontal integration, with Brazil favoring the latter approach.

In sum, institutions of South America’s security governance system
mirror closely Brazilian security interests. These are rooted in economic,
energy and traditional—defense—matters. According to Brazil’s
needs and based on its regional power status, both MERCOSUR and
UNASUR are strongly intergovernmental institutions that promote hori-
zontal rather than vertical integration in these three fields. Focusing on
economic regional integration, MERCOSUR was enlarged by Venezuela
(which is currently suspended), but Brazil was hesitant to concede sover-
eignty or to agree on deeper economic coordination. Focusing on energy
and security, UNASUR is equally intergovernmental with Brazil deter-
mining the integration dynamics in South America. Based on Brazilian
needs, UNASUR carved out the CDS which serves as a regional defense
mechanism with a view to exchanging information and consolidat-
ing mutual confidence. Given Brazil’s hesitation, energy integration in
UNASUR s still rather limited with a clear divergence of interests over
deepening collaboration in this field. In both institutions, MERCOSUR
and UNASUR, and in all three dimensions, Brazil is the driving force
that determines design and speed of regional security integration.

AsSESSING THE PERFORMANCE OF MERCOSUR anp UNASUR
ON REGIONAL SECURITY

How have MERCOSUR and UNASUR performed in the context of
South America’s regional security governance? What were actual meas-
ures taken by South America on regional security issues?

The most noteworthy development in the context of regional secu-
rity is the Brazilian decision to live up to its commitments of multilat-
eral security responsibility and to participate in an international mission
under the UN umbrella in Haiti. The United Nations Stabilization
Mission in Haiti (MINUSTAH) was a mission set up in 2004 to support
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recovery of Haiti after a devastating earthquake. Members of both
regional organizations, MERCOSUR and UNASUR, were involved
in that mission. Brazil assumed leadership of MINUSTAH’s military
arm and had the mandate to coordinate the demobilization of unlaw-
ful armed groups (Siman Gomes 2016). Besides all four members of
MERCOSUR, other South American countries like Chile or Peru
took part (Oelsner 2011, p. 202). UNASUR settled in Port-au-Prince
with a technical secretariat in order to help on the ground (Nolte and
Wehner 2014, p. 185). Managing South America’s participation in this
mission, the countries tried to demonstrate their regional cohesion on
security and their regional capacity to coordinate on defense and mili-
tary issues (Oelsner 2011). Since MINUSTAH in 2004, the participation
of MERCOSUR’s member states in international UN missions has been
consistently high: MERCOSUR contributed around 37% of troops to
these missions (Oelsner 2011).

Over the course of the twenty-first century, MERCOSUR has also
increasingly turned towards cooperation in defense and military areas
primarily at a bilateral level. Brazil set up defense policy working groups
with South American states, and holds annual meetings with Argentina
on the Consultation and Coordination Mechanism for International
Security and Defense Issues (Oeslner 2011, p. 207). Also on a bilateral
basis, South American countries try to make their defense expenditure
more transparent based on bilateral agreements (Oelsner 2011, p. 207).
In the military area, Argentina and Brazil agreed on safeguard provisions
regarding nuclear materials in South America, thereby implementing
the Common System for Accounting and Control of Nuclear Materials
(Oelsner 2011, p. 207). MERCOSUR’s members also carry out mili-
tary exercises within the region. These encompass military exercises on a
naval, air and land basis as well as peacekeeping, rescue, humanitarian aid
and cross-border missions (Oelsner 2011).

MERCOSUR has become increasingly active on security issues also in
its external affairs despite the fact that is has no security competencies
per se. As analyzed by Diana Panke (2017), MERCOSUR as a regional
organization regularly contributes to international security negotiations.
From 2008 to 2012, it was among the most vocal regional organiza-
tions in several security negotiations, making 16 statements in total. This
places MERCOSUR in the top four vocal regional organizations. In
first place, the EU’s statements amount to 100 in total. In comparison,
UNASUR made just four regional statements although it has explicit
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competencies in the field of security (Panke 2017). In comparison to
MERCOSUR though, UNASUR has been much more active on security
issues within the region of South America.

Cooperation on defense and military issues is a core goal of
UNASUR, which seeks regional cohesion in security affairs. Building
on the bilateral agreement to calculate defense expenditure between
Argentina and Chile, UNASUR set up a similar mechanism that facili-
tates the members’ procedure of making these expenditures transpar-
ent (Nolte and Wehner 2014, p. 194). This was pushed by UNASUR
in order to establish a methodology of measuring the amount member
states spend on defense. This will lead eventually to a white book on
defense expenditure (Nolte and Wehner 2014, p. 194). Furthermore,
UNASUR’s countries plan military exercises akin to the bilateral ones
of MERCOSUR and try to facilitate domestic defense training (Weiffen
etal. 2013, p. 380). These measures aim at building mutual confidence
among UNASUR’s member states and at promoting regional identity in
security areas.

MERCOSUR and UNASUR both actively promote domestic sta-
bility of democratic institutions and engage against threats by domes-
tic or transnational unlawful groups. Ensuring territorial sovereignty
against domestic or transnational threats, MERCOSUR made use of
its Democracy Observatory and established a number of initiatives for
police cooperation. Supporting and maintaining democratic stabil-
ity in South American countries, MERCOSUR used its Democracy
Observatory several times. Since 2006, MERCOSUR has sent several
missions to observe elections in member countries, first on an ad hoc
basis and later under the umbrella of the MERCOSUR Democracy
Observatory, for instance, the missions to monitor elections and ref-
erendums in Brazil, Bolivia and Venezuela (Oelsner 2011, p. 206). In
order to combat transnational threats such as organized crime or ter-
rorism, MERCOSUR also established a Center for Police Training as
well as a System for the Exchange of Security Information which facili-
tate exchange of intelligence information between national police forces
(Oelsner 2011, p. 208). These measures are rooted in MERCOSUR'’s
plan to set up an institution similar to INTERPOL.

Despite UNASUR'’s short existence, its active involvement in support-
ing democratic stability is noteworthy. UNASUR acted as a mediator
resolving domestic and cross-border crises on several occasions, which
reinforced its legitimacy as an effective security institution. These crises
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covered political unrest in Bolivia (2008), Ecuador (2010), Paraguay
(2012) and Venezuela (2013), border disputes between Colombia and
Venezuela (2010), and the location of US military bases in Colombia
(2009) which caused tensions with South American neighbor countries
(Nolte and Wehner 2014; Weiffen et al. 2013).

During political unrest in Bolivia (2008), UNASUR reacted swiftly
and cffectively (Closa and Palestini 2015; Weiften et al. 2013). Several
provinces in the country—Santa Cruz, Beni, Pando and Tarija—threat-
ened Bolivia’s territorial sovereignty by demanding to be autonomous
from the federal government. In the province of Santa Cruz, a referen-
dum was held to approve its autonomy from Bolivia’s central govern-
ment. The tensions between those in favor and the federal government
soon escalated, resulting in 30 casualties (Nolte and Wehner 2014,
p. 193). UNASUR reacted immediately by calling for an extraordinary
meeting under Chile’s President Michelle Bachelet, then President pro
tempore of UNASUR. In this meeting, Brazil used the chance to shape
UNASUR’s institutional design by making its participation at the meet-
ing or any involvement of the regional organization conditional on the
affected country’s consent (Closa and Palestini 2015). This ensured and
stabilized UNASUR'’s intergovernmental character signaling a clear pref-
erence for national sovereignty. UNASUR then sent a joint mission to
Bolivia which proved to be highly effective (Nolte and Wehner 2014).
This reinforced UNASUR’s reputation as a legitimate and effective
regional security actor in South America.

Similarly to Bolivia, UNASUR became active during political unrest
or domestic crisis in Ecuador (2010), Paraguay (2012) and Venezuela
(2013). When Ecuador faced a domestic threat to its democracy under
the legacy of Rafael Correa, who, at the same time, was President pro
tempore of UNASUR, the President of Argentina Christina Kirchner
and her husband called for an extraordinary summit on the very day of
the crisis (Weiffen et al. 2013, p. 381). They agreed that several foreign
ministers of UNASUR’s member states would travel to Ecuador in order
to support the government (Closa and Palestini 2015). UNASUR used
the same procedure during crises in Paraguay and Venezuela, thereby
reinforcing the region’s commitment to democracy as expressed in the
organization’s Constitutive Treaty.

In inter-state disputes, UNASUR also reacted promptly and medi-
ated between conflicting parties. One dispute was caused by border
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tensions between Colombia and Venezuela due to leaders of the unlaw-
ful armed group FARC being located in Venezuela. Hugo Chavez, then
President of Venezuela, asked for an emergency meeting of UNASUR’s
foreign ministers in order to discuss these border tensions. Chéivez
insisted that UNASUR shall be responsible for resolving the border
dispute rather than the OAS due to Venezuela’s concerns of US mem-
bership and American influence in the latter organization (Nolte and
Wehner 2014, p. 196). Although UNASUR was initially unsuccessful in
solving the dispute, it successfully acted as a mediator once Juan Manuel
Santos took office as Colombian President (2010). Néstor Kirchner,
husband of Christina Kirchner and UNASUR’s secretary general, medi-
ated between Colombia and Venezuela. Eventually the situation was
resolved and led to renewed diplomatic relations between the two con-
flicting parties (Nolte and Wehner 2014, p. 196). UNASUR also sup-
ported the resolution of tensions between Colombia, on the one hand,
and other South American countries such as Brazil or Venezuela, on the
other hand, over the US military bases on Colombian territory (Weiffen
etal. 2013, p. 381). In all instances, UNASUR’s ad hoc procedure of
intergovernmental conflict resolution proved to be remarkably effec-
tive and successful, thereby rendering the OAS less important in South
America.

In brief, UNASUR and MERCOSUR have increasingly turned to
traditional security issues—defense and military cooperation—over the
course of the twenty-first century. While MERCOSUR initially focused
on economic integration and added bilateral collaboration on defense
and military issues later, UNASUR started out as a regional organi-
zation on energy and infrastructure but soon established a defense
mechanism, the CDS. Both regional organizations became active on
traditional security issues in external as well as intra-regional affairs.
Externally, members of both MERCOSUR and UNASUR started
investing in missions under the umbrella of the UN, a noteworthy
example being MINUSTAH. Both organizations contribute to interna-
tional security negotiations (Panke 2017). Intra-regionally, UNASUR
reacted immediately and effectively to domestic and transnational ten-
sions. Although UNASUR, like MERCOSUR, is strongly intergov-
ernmental and these reactions were on an ad hoc rather than formally
institutionalized basis, the organization was successful in mediating
between conflicting parties.
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OVERLAPPING REGIONAL SECURITY ORGANIZATIONS IN SOUTH
AND LATIN AMERICA

The regional organizations MERCOSUR and UNASUR coexist next
to other integration projects in South America with partly overlapping
membership and policy competencies. Hence, the region is no excep-
tion to the global trend of overlapping regionalism. Out of 15 Latin
American regional organizations in total one state on global average
belongs to approximately four integration schemes (Panke and Stapel
forthcoming). In South America, there is an overlap between
MERCOSUR, UNASUR, the OAS and the Rio Group, which all con-
tribute to traditional or non-traditional regional security.

The OAS is Latin America’s oldest regional organization with a clear
focus on traditional security issues, meaning peace and security on the
continent. Its objectives are consolidating democratic stability, resolv-
ing inter-state disputes and tensions peacefully, promoting continental
cooperation and limiting the availability of conventional weapons, among
others. Its primary purpose is to promote regional cooperation in secu-
rity affairs through exchange of information and a peaceful settlement
of conflicts among Latin American countries. The OAS encompasses
34 countries next to the US, including Argentina, Brazil, Paraguay,
Uruguay and Venezuela which are all members of MERCOSUR and/
or UNASUR (Venezuela’s membership in MERCOSUR was suspended
in 2016). Membership within MERCOSUR, UNASUR and the OAS
clearly overlaps, and especially the latter two regional organizations have
similar purposes, namely to maintain regional peace and security.

Besides the OAS, the Rio Group is an established institution among
Latin American countries that seeks to coordinate the countries’ foreign
policies, enhance regional security and prevent the introduction of weap-
ons of mass destruction in the region. The institution envisages a Latin
America free of weapons of mass destruction and relies on security and
confidence-building measures among its member states to establish and
maintain mutual trust. Twenty three member states constitute the Rio
Group, among them Argentina, Brazil, Colombia, Paraguay, Uruguay
and Venezuela. Thus, the Rio Group also overlaps with the OAS and
UNASUR regarding both membership and policy objectives. On the
occasion of the unity summit of the Community of Latin American
and Caribbean States (CELAC), the Rio Group was subsumed under
CELAC. It secks to gather all Latin American and Caribbean countries
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together in order to promote regional cohesion. Similar to the Rio
Group and UNASUR, CELAC has an agenda of combating threats to
security, especially transnational terrorism and nuclear weapons.

Why did South American states, especially Brazil, decide to establish
UNASUR despite the already existing and overlapping regional secu-
rity organizations OAS and the Rio Group:? Research on overlapping
regionalism is only in the making (Malamud and Gardini 2012; Panke
and Stapel forthcoming), though one driving force of UNASUR was
the region’s desire to become more independent from the US. While
the OAS includes the US as the clearly dominant power, UNASUR is
an organization restricted to South American countries thereby exclud-
ing the American hegemon. This corresponds positively to Brazil’s idea
of strengthening regional identity and of being acknowledged as a ris-
ing power on the international stage with a pre-dominant status among
its immediate neighbors. To Brazil, UNASUR constructs and defines its
sphere of influence, namely South America, as separate to the one of the
US (Malamud and Gardini 2012).

CONCLUSION

What are ideas and interests revolving around security in the South
American region in the twenty-first century? To what extent are
MERCOSUR and UNASUR driven by Brazilian needs as institutions of
regional security, and how do these organizations perform on security in
South America? This chapter set out to answer these questions and to
provide an overview of regional security in South America in the context
of traditional and non-traditional threats in the twenty-first century.

Regional organizations in South America are strongly intergov-
ernmental with heads of states making decisions by consensus. Andrés
Malamud (2003) coined this as presidentialism. Thus, crucial actors
in South America’s regional security governance are states and their
presidents. Sub-national and supra-national actors only have a mar-
ginal role. In both organizations, MERCOSUR and UNASUR, Brazil
is the regional power, and, given the intergovernmental character of
these regional organizations, it is the most important player, determin-
ing design and speed of regional integration. Security cooperation is no
exception to this: therefore defense and military collaboration within
MERCOSUR and UNASUR can be seen as an equation of Brazilian
ideas and interests.
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Brazil’s security interests focus on three areas that are both of tradi-
tional and non-traditional nature. Non-traditional security interests are
economic and energy issues, namely making the region attractive to
extra-regional investment and trade partners, preventing vulnerability to
economic sanctions as well as protecting national oil and water reserves.
Traditional security interests revolve around defense and military coop-
eration with a view to constructing regional identity. Hence, Brazil has
an interest in constructing regional identity on a broad set of economic
and security issues instead of regional identity being restricted to eco-
nomic integration. These security interests encompass material as well as
ideological concerns and respond to endogenous as well as exogenous
threats. Materially, South America and Brazil perceive the US as a poten-
tial, exogenous threat to economic, energy and military security in the
region. Endogenous material threats to security are domestic and trans-
national unlawful armed groups, organized crime and terrorism. They
undermine national sovereignty and territorial integrity. Ideological
concerns, however, are equally important to Brazil, because the coun-
try’s objective is to be acknowledged as a rising power with regional and
global player status. To this end of being recognized as an influential
global actor, Brazil strengthens regional cooperation and stabilizes its
role as a regional power in South America.

The regional organizations MERCOSUR and UNASUR mirror
Brazilian ideas and interests regarding security. While MERCOSUR
focuses on economic integration with defense and military cooperation
being secondary to trade, UNASUR initially served energy and infra-
structure collaboration but soon turned to a regional defense mechanism
that is the CDS. With UNASUR, Brazil established a regional secu-
rity organization independent of the US: it constructs and promotes a
regional identity and unity on defense and military issues. UNASUR can
be seen as a means to strengthen Brazil’s regional power and to increase
its global visibility. This is due to the organization’s objective of medi-
ating between conflicting parties in the region and consolidating peace
and security independent of the OAS where the US is the most powerful
member.

In conclusion, Brazil’s role in South America’s security govern-
ance can be seen as a ‘reluctant regional power’ (Malamud and Alcaniz
2017) that draws on soft, diplomatic means rather than hard measures,
such as economic power or coercion, to contribute to regional peace
and stability. National sovereignty is understood as a crucial component
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of regional peace and democratic stability in South America. Therefore,
security interests revolve around maintaining and strengthening national
sovereignty under the umbrella of regional cooperation. This under-
pins regional security governance through MEROCSUR and UNASUR
where Brazil constructs a common, regional identity on security matters
in order to strengthen its national self-perception as a global power.
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The Distinctiveness of the Latin American
Security System—Why Is It so Different?
Public International Law Perspective

Agata Kleczkowska

INTRODUCTION

Alejandro Alvarez in his famous article published in the Awmerican
Journal of International Law in 1909, pointed out characteristics of
international law in American continent, concluding that the set of char-
acteristics he dealt with can be named as ‘American International Law’
(Alvarez 1909, p. 353). Even though many features of this ‘American
International Law’ which Alvarez brought up do not match questions
important for the contemporary international law (he referred e.g. to
the colonial system, conquests etc.), it seems that this term could still
find application to the current state both of international law and politi-
cal relations. However, after the events of the twentieth century, which
marked even more the distinctiveness of the Latin American States,
one could claim that it would be even justifiable to use the term ‘Latin
American international law’.
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The aim of this paper is thus to discuss the distinctiveness of inter-
national law as applied and formed by the Latin American States with
regard to the security issues. Following the idea pursued in this book, the
chapter will be divided into four parts, devoted to ideas, interests, insti-
tutions and interactions. Each of these parts discusses different aspects of
the Latin American security system from the perspective of public inter-
national law. The thesis advanced in this paper is that Latin American
security system is distinct from the universal one not only in terms of
important security issues, history and pursued policies, but also because
of the specific application and understanding of principles and institu-
tions of international law, which underline the autonomy of the Latin
American region from the rest of the international community.

IDEAS: PRINCIPLES OF NON-INTERVENTION AND COMMITMENT
TO DEMOCRACY AS THE FUNDAMENTS OF THE LATIN
AMERICAN SECURITY SYSTEM

This part of the chapter seeks to discuss the role of the two fundamen-
tal principles of the Latin American security system, that is the principles
of non-intervention and the commitment to democracy. Obviously, these
are not the only principles that can be invoked among those forming the
identity of Latin America in international relations and under interna-
tional law, since among others there are principles of States’ sovereignty,
the sovereign equality of States as well as the right to self-determination.
However, these are the principles of non-intervention and commit-
ment to democracy that focus the most important values of the Latin
American system as the whole in terms of security, as well as influence
mostly the actions of Latin America with regard to security. Thus, the
aim of this part is to discuss the meaning of these principles, as well as
the consequences of their application in Latin American States.

When it comes to the principle of non-intervention, A. van Wynen
Thomas and A. J. Thomas, Jr. claim that the origins of this principle
may be traced back to the birth of American States as independent enti-
ties and reflect both the history and experiences of these nations, as well
as attitudes of American leaders and jurists (van Wynen Thomas and
Thomas Jr. 1956, p. 3). As long as this statement is true, it scems that
the most relevant period of time for the crystallization of the principle
of non-intervention is the nineteenth century, since in the course of
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this époque, European powers intervened many times in affairs of Latin
American States. Thus, the emergence of the principle of non-interven-
tion was the reaction to the policy of interventionism pursued by foreign
powers against the American States (Thomas Jr. 1959, p. 73).

The efforts of States of American continent towards making principle
of non-intervention the fundament of their foreign policy can be char-
acterized as two-fold. On one hand, American States sought to codify
the principle in legal acts. As the very first attempts of such codification
one should point out the conclusions of the Congress of Panama of
1826. Other significant developments include, but are not limited to the
Montevideo Convention on the Rights and Duties of States, Additional
Protocol Relative to Non-Intervention, Inter-American Reciprocal
Assistance and Solidarity Act, as well as the Charter of the Organization
of the American States (the Bogota Charter).

The latter legal act will be discussed in details in part III of this chap-
ter. However, it is indispensable to mention here some of the provisions
of the Bogota Charter in terms of the principle of non-intervention. It
is reflected not only in those articles which refer directly to the non-
intervention, such as Articles 15, 16, 8 and 11, but also in these pro-
visions that concern the prohibition of the use of force (Articles 5 (f),
17, 18), recognition (Article 9) and the sovereignty and equality of
States (Articles 6, 7). As a result, the meaning of the principle of non-
intervention is underlined under the Bogota Charter in many contexts
and constitutes a fundament of relations between the Members of the
Organization of American States (OAS).

On the other hand, however, apart from the attempts to legally codify
the principle of non-intervention, American States formed political and
legal doctrines, which promoted non-interference. Among them, one
needs to mention Calvo and Drago doctrines (1868, 1902), as well as
the Monroe doctrine.

Calvo and Drago doctrines referred to the prohibition of armed
interventions because of financial disputes, and at end were codified
in the Second Hague Convention with respect to the limitation of the
employment of force for recovery of contract debts. When it comes to
the Monroe doctrine, the US President James Monroe, in his message
to the US Congress on 2 December 1823 proclaimed the principle of
non-intervention in intercontinental relations (Pearce Higgins 1924,
p. 103). In his statement, the principle consisted of two parts: promise of
non-intervention by the United States in European affairs and warning
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against interventions by Europe in the affairs of American States.
However, one should observe that despite the fact that the doctrine
promoted solidarity of the whole American continent against European
interventionism, the USA did not attempted to prevent all European
interventions (van Wynen Thomas and Thomas Jr. 1956, pp. 11-12,
15-17). Moreover, also the United States itself many times intervened
in the affairs of the Latin American States, what will be further discussed.
As a result, the United States attitude only deepened the significance of
the principle of non-intervention for the Latin American States.

The second principle which will be discussed, that is the principle of
democratic governance, was highlighted from the very beginning of the
independence of American States.

Despite the lack of explicit requirement that only democratic States
can be members of the OAS, many legal acts adopted within the
American system, including the Bogota Charter, clearly favor democratic
regimes (Duxbury 2011, p. 171).

When it comes to the Bogota Charter, initially, it mentioned ‘democ-
racy’ only in two passages: in the preamble, as well as in Article 5 (d) on
the principles of the Organization. However, the Cartagena Protocol of
1985 which amended the Charter, introduced some substantial changes
to the initial articles of the Charter. Thus, in the revised version of the
Charter, the reference to ‘representative democracy’ was made in Articles
2 (b), 3 (d), Article 30 and Article 45. That is how the representative
democracy became both the purpose and one of the principles of the
OAS. However, the Charter does not stipulate how the ‘representa-
tive democracy’ as the purpose of the Organization should be achieved;
as it turned out, this ambiguity contributed to the conflicts within the
Organization, with the most serious one that occurred in relation to the
situation in Panama in 1989 (Vasiliki 2011, p. 689).

The importance of democratic values was also supported by the crea-
tion of the Rio Group in 1986, which during its functioning suspended
twice its members because of breach of democratic rules (Panama in
1989 and Peru in 1992) (ibid.). In this context, one can mention also
the Santiago Commitment to Democracy and the Renewal of Inter-
American System (1991), the OAS General Assembly Resolution 1080
(1991), Protocol of Washington (1992), Declaration of Quebec (2001),
as well as Inter-American Democratic Charter (2001).1

! Available at: http://www.oas.org/charter/docs/resolution] _en_p4.htm.
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Article 1 of this latter instrument stipulates democracy both as a right
of the peoples of the Americas, as well as the obligation of governments
to promote it and defend it. The most interesting part of Charter in the
context of this paper seems to be Chapter 1V, titled ‘Strengthening and
Preservation of Democratic Institutions’, which determines the compe-
tences of the OAS in situation when the democracy will be endangered
in one of the Member States. Thus, it is not only when ‘the government
of a member state considers that its democratic political institutional
process or its legitimate exercise of power is at risk” which may prompt
the reaction on the part of the OAS (Article 17), but the Organization
itself may also undertake certain steps. Nevertheless, as long as Article
18 mentions launching the competences of the OAS ‘with prior consent
of the government concerned’, Articles 19 and 20 allow Organization to
decide on its own if the reaction of the Organization is necessary. The
most serious measures the Inter-American Democratic Charter mentions
in reaction to the breach of democracy in one of Member States are ‘dip-
lomatic initiatives” and suspension from the membership in the OAS.

Until today, only one State, that is Honduras (Vasiliki 2011, pp. 702-
709) was suspended from the OAS on the basis of the Inter-American
Democratic Charter. However, recently, the OAS discusses also the
suspension of Venezuela due to the situation in that State. The gravest
charges pressed against the Venezuelan government after the political
shift in 2004 are that the government rejects the separation of pow-
ers, the judiciary ceased to be independent, human rights are violated
and the political opposition is prosecuted.? The Venezuelan govern-
ment strongly opposed convening the meeting of the OAS Permanent
Council which was supposed to discuss the situation in Venezuela with-
out its consent, and referred to Article 1 of the OAS Charter, which pro-
hibits the Organization from intervention in internal affairs of Member
States.? Venezuela declared the actions undertaken by the OAS as ‘an act

2Human Rights Watch. “Venezuela: OAS Should Invoke Democratic Charter.” https://
www.hrw.org/news/2016,/05/16/venezuela-oas-should-invoke-democratic-charter.
Accessed on 25 July 2017.

3Sanders, Ronald. “Commentary: OAS Dysfunctionality Requires Charter Review.”
http://www.caribbeannewsnow.com /headline-Commentary%3A-OAS-dystfunctionality-
requires-Charter-review-33968.html. Accessed on 25 July 2017; Charles, Jeanette. “OAS
Fails to Reach Consensus on Venezuela Suspension in Latest Extraordinary Session.”
https://venezuelanalysis.com /news/13009. Accessed on 25 July 2017.
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of interventionism being planned against Venezuela that is in violation of
international law’.*

The Inter-American Democratic Charter itself could not serve as
grounds for military intervention. However, in its preamble, the Charter
enumerates, inter alia, the above mentioned Resolution 1080 of the OAS
General Assembly. The Resolution is described in the Charter’s preamble
as establishing ‘a mechanism for collective action” in case of breakdown
of democracy in one of the OAS Member States. The Resolution 1080
itself is quite short and very imprecise. The most controversial passage
of the resolution states that in the situation of the ‘sudden or irregular
interruption’ of democracy in one of the Member States, the Secretary
General may call the ad hoc meeting of the Ministers of Foreign Affairs
or the special session of the General Assembly ‘to look into the events
collectively and adopt any decisions deemed appropriate, in accordance
with the Charter and international law’.5 Potentially, it could become the
basis of collective intervention, including also military intervention, in
the Member States that left the path of democracy.

However, it should be underlined here that the attachment of the
Latin American States to democracy was not always the reason to inter-
vene in the affairs of the OAS Member States, not to mention military
interventions. For example, right after the creation of the OAS, the
Caribbean States experienced series of internal turbulences, because of
multiple cases of overthrown of the local governments. Due to the reg-
ularity of similar cases, the problem started to gain more geographical
dimension and could potentially threaten the security of the whole con-
tinent. Nevertheless, even then, the American States supported the prin-
ciple of non-intervention in the Declaration of Santiago of 1959, as one
pointed by one Author, ‘even if toleration of dictatorial régimes had to
be the price of integrity’ (Macdonald 1963-1964, pp. 367-368).

The Member States of the OAS were ready to agree on the interven-
tions because of the failure of democratic governments only when the
continent was threatened by the introduction of communism, like it hap-
pened in case of Cuba (Duxbury 2011, p. 173). Resolution VI, expelling

4Telesur. “Venezuela at OAS: If US Really Wants to Help, Stop Attacking Us.” http://
www.telesurtv.net/english/news/Venezuela-at-OAS-If-US-Really-Wants-to-Help-Stop-
Attacking-Us-20170328-0032.html. Accessed on 25 July 2017.

5AG/RES. 1080 (XXI-O/91), Adopted at the Fifth Plenary Session, Held on 5 June
1991.
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‘present government’ of Cuba from the OAS, adopted by the Eighth
Meeting of Consultation of Ministers of Foreign Affairs in response
to the situation in Cuba in 1962, condemned Cuba for introducing
communism as its political system, and invoked the principle of non-
intervention; however, in the meantime, the resolution did not explain
how Cuba breached the principle of non-intervention and why the polit-
ical system it wished to introduce was wrong from the standpoint of the
OAS Member States (ibid., p. 174). It seems that the rationale behind
this critique was the collective security of the OAS Member States
which deemed communism as a threat to its peace and security, since
the Resolution claimed that the connections between the governments
of Cuba and the USSR ‘are evidently incompatible with the principles
and standards that govern the regional system, and particularly with the
collective security’ as established by the Bogota Charter and the Inter-
American Treaty of Reciprocal Assistance (the Rio Treaty). That was
also the context of the declarations made during the Tenth Conference
of American States in Caracas with regard to the intervention in case of
establishment of the communist regime in one of the American States
(Thomas Jr. 1959, pp. 76-77).

Summing up the considerations upon the principle of non-intervention
and principle of democratic governance in Latin American States, one
should refer to the universal security system. Thus, the UN Charter does
not mention the principle of non-intervention explicitly in any of its pro-
visions. It rather underlines the meaning of the prohibition of the use of
force, understood only as a form of military coercion, using the world ‘to
intervene’ only once, in relation to the competences of the Organization
towards the internal affairs of member States. On the other hand, it also
does not refer to democracy at all but rather prohibits the use of force
against ‘political independence’ of Member States and underlines the
validity of States’ sovereignty and self-determination.

This brief description of the regulations of the UN Charter is suffi-
cient to underline the most important differences the Latin American
and universal security systems. Thus, the universal approach focuses
rather on the prohibition of the military interventions and the States’
right to choose their own political systems, leaving aside the question of
indirect intervention and the most suitable political system. The regional
approach adopted by the Latin American States is, on the other hand,
the result of their history and experiences that indicate the need to
defend their independence on the very first place. However, it is not free
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from inconsistencies, it does not clearly accommodate the principle of
non-intervention with its preference for democracy, what has been, and
potentially will be, the reason of major crisis within the Organization.

INTERESTS: LATIN AMERICAN STATES’ SECURITY INTERESTS

The second part of the chapter discussed the current interests of the
Latin American States in terms of their internal and external security.
These considerations focus on two points, that is the security interests
within the community of the Latin American States, and the relations
between the Latin America and the United States. However, it should be
underlined that all the remarks are of overall character and their purpose
is to underline the specific situation of the Latin American States inter-
ests under international law and with regard to security issues, and not to
discuss all these questions exhaustively.

Thus, on the first place, one should highlight the most important
security matters that arise within the community of Latin America from
the perspective of international law.

First of all, while many parts of the world are currently poten-
tially endangered by armed conflicts, both of international and non-
international character, including Europe, Far East and Middle East, it
is very unlikely that inter-State conflict could burst out in Latin America
nowadays. Contrary to most inflammatory parts of the world, there are
no religious or ethnic-hatred conflicts in Latin America. This situation is
also reflected in figures since Latin American States has the lowers rate of
inter-state conflicts and the lowest military expenditure related to GNP
(Sorj 2005, p. 47).

However, two reservations should be made regarding this state of
affairs. Firstly, even though it is highly unlikely that the use of force
could occur nowadays in Latin America, there are still some territorial
disputes (e.g. between Costa Rica and Nicaragua, Bolivia and Chile)
(Jacome, p. 1); that was also the reason behind the last interstate con-
flict in Latin America that occurred in 1995 between Ecuador and Peru.
Secondly, despite the lack of danger of inter-state conflicts, it does not
mean that Latin America is a safe and non-violent region, since the it
has to face several serious internal threats (Sorj 2005, pp. 46—47). States
with the highest criminality rates are Mexico, Venezuela, Honduras,
Nicaragua etc. (Holder 2014). In order to fight with the current threats
to security of American States, the OAS has founded Committee on
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Hemispheric Security and the Secretariat for Multidimensional Security
to struggle with drug trafficking and organized crimes (Jacome, p. 1).

The second highlight which should be made is that it is hard to point
any concise and comprehensive military doctrine which could present
either the approach of the whole region or at least particular States. The
Latin American States military doctrines were probably most visible in
1960s and 1970s, when they proclaimed the duty of the armed forces
to take over control over the State from the civilian leaders when the lat-
ter turned out to be incapable to effectively govern the State. However,
the military doctrines in Latin America also had another component, that
is interest in national security against indirect aggression (Fitch 1998,
pp- 109-110, 115).

Nevertheless, in the context of military and political doctrines, the
very recent phenomenon of ALBA needs to be mentioned. ALBA stands
for the Bolivarian Alliance of the Americas, which refers to the idea of
Simoén Bolivar creating Gran Colombia (Hirst). The Alliance, which
was founded in 2004 by Venezuelan president Hugo Chdvez and the
President of Cuba of that time, Fidel Castro, has currently 11 members.
The Alliance declares i.a. that it ‘inherits Bolivar’s anti-imperialist legacy’
and constitutes ‘the FTAA’s [Free Trade Area of the Americas] antith-
esis given how it defines itself in direct opposition the free trade ideology
which underlies agreements such as the FTAA’. In fact, ALBA secks to
replace the US influences in the region, ‘with a toxic mix of anti-demo-
cratic values, massive corruption, and a doctrine that draws on terrorism
and totalitarian models, including the justification of the use of weapons
of mass destruction against the United States’ (Farah 2015, pp. 92-93).
Thus, the ALBA States promote values far from the Western concepts of
sovereignty and protection of human rights, supporting Syrian regime or
annexation of Crimea.

Finally, one needs to pay attention to the emergence of many sub-
regional organizations in Latin America. As one Author put it, while
the USA present hemispheric approach towards security issues, the
Latin American States have more local vision (Sorj 2005, p. 48). Also
A. Varas stays very critical towards the current state of security affairs in
American continent as he claims that new developments in the context
of global security requires ‘moving beyond rigid, inefficient, obsolete

SALBA Info. “What is the ALBA?” https://albainfo.org/what-is-the-alba/. Accessed on
25 July 2017.


https://albainfo.org/what-is-the-alba/

96  A. KLECZKOWSKA

institutionalization of security matters at the hemispheric level’, as well as
shifting the balance towards sub-regional Organizations, which are more
appropriate, given the contemporary interests of American States (Varas
1998, p. 12). Among such sub-regional systems addressing the needs of
States one should enumerate Andean Community, Mercosur, as well as
Central American Integration System. These sub-regional initiatives deal
not only with the economic issues, since they also developed their own
security policies (for such purposed as fight with drug trafficking etc.)
(Jacome, pp. 1-2).

When it comes to the relations between the Latin American States and
the United States, as Donald T. Fox observes, even though American
States share common values, it was ‘the unique combination of circum-
stances which enabled the United States quickly to attain power, prosper-
ity and political stability’ (Fox 1968, p. 44). This characteristic very clearly
illustrates the mutual relations between the Northern and Southern parts
of the American continent—on one hand, integrated by common values,
on the other—divided by the supremacy of the United States.

Thus, the US potential was the reason behind many attempts in the
history of the continent when the United States tried to impose its poli-
cies on the Latin American States throughout interventions, including
also armed interventions. As it was stated above, despite the Monroe
doctrine, Latin American States were subjected to numerous interven-
tions in the nineteenth century, not only on the part of the European
States, but also the United States (Caminos 1988, p. 159) (just to men-
tion the US intervention in Cuba in 1898).

The new époque did not bring any change of this attitude since it is
even hard to enumerate all the examples of the United States interven-
tions in Latin American at the beginning of the twentieth century; just to
mention a few direct military interventions, one can invoke military occu-
pation of San Domingo (1916-1924), Haiti (1915-1934), Nicaragua
(1928-1933). The costs of the last of these interventions, that is the one
in Nicaragua, outweighed the benefits, and contributed to the change in
American policy, marked by the ‘Good Neighbor Policy’. The Policy was
subsequently codified in Article 8 of the Montevideo Convention and
confirmed during Buenos Aires conference (Fox 1968, pp. 45—48).

During the Cold War, the major purpose for the US interventions
was to establish or to maintain democracy and to prevent the instal-
ment of communism in any of the Latin American States. Among the
most widely discussed interventions, are undoubtedly the ‘defensive
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quarantine’ during the Cuban missile crisis, as well as the US interven-
tions in the Dominican Republic and in Panama.

The former one took place in 1965 when the series of the coup d’état
helped colonel Caemaiio to took over the control of the major parts of
the State’s territory. Since the United States supported the junta which
was overthrown by Caemano, in April 1965 it started the intervention
in the Dominican Republic (Doswald-Beck 1985, pp. 226-228). Among
a few justifications for the intervention, the US invoked also the valida-
tion of the intervention by the OAS, since the Organization decided to
support the establishment of the peacekeeping forces in the Dominican
Republic in the aftermath of the US intervention. As the US explained,
the OAS could condemn the intervention, but decided to endorse it.
Moreover, the USA claimed that the UN Security Council (UN SC) was
not competent to discuss the intervention since the problem which arose
within the Dominican Republic was of regional character, so it should
have been resolved by regional tools, including the OAS involvement
(Kanakaratne 1965, pp. 107-108).

When it comes to the intervention in Panama, even though the sit-
uation in that State was deteriorating since 1987 (which, according to
the US government, influenced also the situation of the US citizens in
Panama who were allegedly persecuted by the authorities), the major
crisis occurred in May 1989, when general Manuel Noriega attempted
to overthrow the newly elected president Guillermo Endara. His efforts
turned out to be successful since in September 1989 he formed a new
government. In December 1989, the parliament of Panama adopted
the resolution which declared that Panama is in state of war with the
United States because of the aggression launched by the USA against the
Panamanian nation; however, the resolution was reported in the USA
as the declaration of war against the USA. Consequently, on December
20, 1989 the USA started the intervention in Panama (Henkin 1991,
p. 301; Wedgwood 1991, pp. 610-617).

The Panama case illustrates also another phenomenon—the OAS con-
demned the Noriega regime labelled it as the threat for international
peace and security but did not undertake any decisive actions. The con-
demnation encouraged the United Statesintervention which soon took
over the initiative, starting the intervention. Thus, Panama case showed
how the efforts to protect democracy can lead to the breach of the most
fundamental principle of international law in American continent, that is
the principle of non-intervention (Farer 1996, p. 14).
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However, apart from direct military interventions, one needs to
mention that the USA also intervened indirectly in few Latin American
States, including probably the most widely discussed intervention in
Nicaragua, which was assessed by the International Court of Justice in
the case concerning military and paramilitary activities in and against that
States. The ICJ determined that the US activities in Nicaragua included,
inter alia, laying mines in Nicaraguan ports, conduct of high and low-
altitude reconnaissance flights, financing contras, providing them with
logistic support, the supply of information, radar coverage, informa-
tion on the location and movements of enemies’ forces etc. (Military
and Paramilitary Activities in and against Nicaragua 1968, para. 80, 91,
95, 106). In its judgement, the ICJ ruled out that by ‘training, arming,
equipping, financing and supplying’ paramilitary activities in Nicaragua,
the USA were ‘in breach of its obligation under customary international
law not to intervene in the affairs of another State’ (ibid., para. 292(3)).

The US interventions in Latin America were condemned by the Latin
American States, even though not by all of them. The reason behind
such attitude was that during the Cold War period, relations between
the US and Latin American States were greatly affected by their relation
towards the communist regimes emerging in Western hemisphere—those
States that were willing to fight with the threat on the part of commu-
nism, established stronger ties with the USA (Varas 1998, p. 20).

However, it should be also observed that in recent years, the position
of the USA in region is decreasing, leaving the vacuum, used by such
powers as China and Russia (Farah 2015, pp. 91-92). Moreover, such
States as Venezuela, take the USA as the aim for their attacks, just to
refer to the ALBA example mentioned above. In 2012, it was announced
that Venezuela seeks to strengthen its forces to prepare to the ‘popu-
lar war’ with ‘the empire’, so the USA, and to that end, reinforces
the guerilla forces. By 2019, two million recruits are supposed to join
Venezuelan forces to support fights during the prospective US invasion.”

Summing up, the major threats for the Latin American States are
not the ones which are reason for concern for the majority of the inter-
national community, like the international terrorism, proliferation of

7“Venezuela Plans a Million Strong ‘Guerrilla Army’ against US Invasion”. The Telegraph.
http://www.telegraph.co.uk/news/worldnews /southamerica/venezuela/9471752 /
Venezuela-plans-a-million-strong-guerrilla-army-against-US-invasion.html. Accessed on 25 July
2017.
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weapons of mass destruction or migration, but rather the American con-
tinent faces the threats that are specific for the region. Consequently, the
tools and instruments that are available for the Latin American States
should be suited for their particular needs and threats they face. On the
other hand, the role of the USA as the hegemon is declining. The ration-
ale behind it could the fact that in past the United States many times
showed that despite the alleged solidarity and hemispheric approach
towards security issues, these are the US interests that prevail and only
occasionally they find support among Latin American States.

INsTITUTIONS: LATIN AMERICAN INSTITUTIONAL
SECURITY FRAMEWORK

The aim of this part is to discuss the institutional framework of the
Latin American system as reflected in the three treaty pillars of this sys-
tem, namely, the Charter of the OAS, The Inter-American Treaty of
Reciprocal Assistance and Treaty for the Prohibition of Nuclear Weapons
in Latin America and the Caribbean. Thus, this part depicts the major
finding of these treaties, their significance for the security system, as well
as differences between them and the general international law. However,
it should be beard in mind, that these three treaties are not the only
ones that form the institutional framework for the Latin American secu-
rity system, and they are completed by many other acts and not-binding
declarations.

Discussion upon the institutional security framework in American
continent needs to begin with spotlight on the Bogota Charter, the
foundation of the most important regional organization.

The Charter is composed of twenty-two chapters, including Chapters
1, 11, IV, VI and XIX, which are of special importance for this chapter.

Chapter I declares ‘Nature and Purposes’ of the Organization, among
which one needs to underline the defense of sovereignty, territorial
integrity, and independence (Article 1), strengthening the peace and
security of the continent, promotion of representative democracy, with
due respect for the principle of nonintervention, as well as pacific settle-
ment of disputes among the OAS Member States’ (Article 2 (a)—(c)).

Chapter II includes “Principles” of the Organization, including the
solidarity of the American States the need of the effective exercise of rep-
resentative democracy, the right of Member States to choose, without
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external interference, its political, economic, and social system; the duty
to abstain from intervening in the affairs of other States; condemnation
war of aggression; as well as principle of collective self-defense.

Chapter IV, which refers to ‘Fundamental rights and duties of States’,
underlines that ‘States are juridically equal, enjoy equal rights and equal
capacity to exercise these rights, and have equal duties’ (Article 10).
Moreover, Article 19 reiterates the principles of non-intervention, since
it states that ‘No State or group of States has the right to intervene,
directly or indirectly, for any reason whatever, in the internal or external
affairs of any other State’, and underlined that it refers not only to armed
interventions but also any other form of interference of political, eco-
nomic or cultural character. Further, Article 22 refers to the prohibition
of the use of force.

Bearing in mind that content of these first chapters of the Charter,
one can make a few observations. Firstly, the Bogota Charter contains
a very important difference comparing to the general international
law—the principle of non-intervention prohibits explicitly all forms of
intervention, not only by armed forces, while under general interna-
tional law it is allowed for some non-military means of reaction against
States responsible for violations of international law (Thomas Jr. 1959,
p. 74). Moreover, contrary to the UN Charter, the Bogota Charter,
does not leave any doubts as to whether the prohibition of intervention
should be applied only to armed actions, what still remains controver-
sial under the UN Charter. Secondly, the Bogota Charter does not refer
to the protection of human rights, neither as the principle nor purpose
of the Organization. It is so because Latin American States were rather
focused on their sovereignty than the protection of human rights (Sorj
2005, p. 43), and the latter concept was deemed as idea that could be
implemented only if it was not about to jeopardize the sovereignty of
States (Duxbury 2011, p. 173). Thirdly, even though the UN Charter
proclaims the sovereign equality of States, it does not mention ‘judicial
equality’, promoted by the Bogota Charter as one of the foundations
of the organization (§/25996, para. 13). What’s more, the concept of
the ‘judicial equality of States’ is not only declared as the right and duty
of Member States, but also finds the factual application in the follow-
ing chapters of the Charter and rules of functioning of the organs of the
Organization—the OAS Charter does not privilege any Member States
with the right to veto the resolutions adopted by the Organization,
as well as all Member States are represented in all major organs of the
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Organization. Finally, while the prohibition of the use of force was des-
ignated as the most basic principle of the UN Charter, the OAS Charter
does not highlight the meaning of the prohibition that much, placing it
as the last of the ‘fundamental rights and duties of States’.

It should also be highlighted that the OAS has longer experience
than the UN in terms of collective security and cooperation for peace
and stability, and these were Latin American States that were promot-
ing the idea of collective security during San Francisco conference, what
eventually led to the inclusion of provisions of Chapter VII, as well as
the regulation of collective self-defense in Article 51 in the UN Charter
(ibid., para. 3). Not surprisingly, the OAS Charter also contains a chapter
devoted to the collective security (Chapter VII).

The last chapter that should be mentioned here is Chapter XIX which
concerns the relations with the United Nations organizations, declaring
that ‘None of the provisions of this Charter shall be construed as impair-
ing the rights and obligations of the Member States under the Charter
of the United Nations’. However, this formula is not only a mere rep-
etition of Article 103 of the UN Charter but is much more meaningful
bearing in mind that OAS is also a ‘regional arrangement’ mentioned in
Chapter VIII of the UN Charter. Consequently, the OAS cannot under-
take ‘enforcement action’ without the authorization of the UN SC. As
the following subchapter on the Rio Treaty will depict, this provision can
constitute sometimes an important limitation on the OAS actions and
policy.

When it comes to the Rio Treaty its core provision is undoubtedly
Article 3, which states that ‘an armed attack by any State against an
American State shall be considered as an attack against all the American
States’ and, consequently, will cause the reaction of the American States
under ‘the inherent right of individual or collective self-defense recog-
nized by Article 51 of the Charter of the United Nations’ (para. 1).
However, this latter phrase does not mean that under the Rio Treaty,
the notion of collective measures, as well as self-defense, are understood
in the same way as under general international law, including the UN
Charter.

The first major difference concerns the criteria of application of the
right to collective self-defense. Under the UN Charter, the collective
measures of self-defense may be applicable only when an armed attack
occurred; however, this issue is not that clear under the Rio Treaty.
Article 6 of the latter states that:
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If the inviolability or the integrity of the territory or the sovereignty or
political independence of any American State should be affected by an
aggression which is not an armed attack or by an extra-continental or
intra-continental conflict, or by any other fact or situation might endanger
the peace of America, the Organ of Consultation shall meet immediately in
order to agree on the measures which must be taken in case of aggression
to assist the victim of the aggression or, in any case, the measures which
should be taken for the common defense and for the maintenance of the
peace and security of the Continent.

It stems from it that even when an armed attack did not occur, but the
Member State of the OAS is ‘only’ endangered, already on that stage,
the Organ of Consultation may undertake certain measures to preserve
peace and security or assist the endangered State. Consequently, the
collective measures of self-defense under the Rio Treaty may be under-
taken also in case of an imminent threat of aggression or armed attack.
This conclusion does not stay at variance with the restrictive interpreta-
tion of the right to self-defense, as applied by the Latin American States,
which would allow self-defense only after an armed attack occurred, and
not because of imminent threat. It is so since the Rio Treaty does not
grant any rights to individual States but refers only to collective measures
undertaken by the OAS as the whole (van Wynen Thomas and Thomas
Jr. 1959, pp. 182-183). Morcover, the measures undertaken by the OAS
not necessarily have to be of armed character.

The Rio Treaty serves both as the system of collective self-defense
under Article 3, and as regional arrangement under Chapter VIII of the
UN Charter. Consequently, under Chapter VIII of the UN Charter, any
use of ‘enforcement measures’ require authorization on the part of the
UN SC (ibid., pp. 177-178, 207). However, one needs to observe that
majority of measures which may be undertaken under the Rio Treaty in
order to repel the armed attack, as collective measures, are not of armed
character since Article 8 mentions that:

For the purposes of this Treaty, the measures on which the Organ of
Consultation may agree will comprise one or more of the following: recall
of chiefs of diplomatic missions; breaking of diplomatic relations; breaking
of consular relations; partial or complete interruption of economic rela-
tions or of rail, sea, air, postal, telegraphic, telephonic, and radiotelephonic
or radiotelegraphic communications; and use of armed force.
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Few doubts can be raised with regard to this provision. First of all, the
right to self-defense amounts to the right to use force, not to use nonfor-
cible measures. However, Article 8 of the Rio Treaty, among collective
measures to be undertaken in case of an armed attack in exercise of the
right to self-defense, enumerates five measures of not armed character
and the use of force at the very end. As a result, one could pose a ques-
tion whether the measures enumerated in Article 8 of the Rio Treaty still
constitute self-defense and may be named as such (ibid., p. 186).

That is why, A. van Wynen Thomas and A. J. Thomas, Jr. claim that
if the measures undertaken by the Organ of Consultation are of peace-
ful character, they do not require the authorization from the part of the
UN, since Article 53 requires such authorization only in case of armed
measures, as well as Article 52 (3) permits the use of peaceful measures
by regional arrangements. According to these Authors, only if the Organ
of Consultation would like to use military measures against the actions of
Member States not of an armed character, the authorization of the UN
SC is clearly required (ibid., p. 198).

A. van Wynen Thomas and A. J. Thomas, Jr. formed their opinions
in 1959, so years before the most famous and broadly discussed case
of application of Article 8 of the Rio Treaty, namely the Cuban missile
crisis. After the US government discovered the construction of the mis-
sile facilities in Cuba, the National Security Council considered different
scenario and different legal justifications for the prospective interven-
tion aimed at destruction of the facilities. Eventually, the USA decided
to apply the so called ‘defensive quarantine’, however, with no justifica-
tion under international law (Munton, para. 1-7). That is why, the US
legal advisors decided to turn to the OAS looking for legal grounds for
the ‘quarantine’. The US government called for a meeting of the OAS
Council, which serving as the Organ of Consultation, under Articles 6
and 8 of the Rio Treaty, on 23 October 1962 enacted the Resolution ‘on
the adoption of necessary measures to prevent Cuba from threatening
the peace and security of the Continent’. The major point of the resolu-
tion was paragraph 2, which stated that:

to take all measures, individually and collectively, including the use
of armed force, which they may deem necessary to ensure that the
Government of Cuba cannot continue to receive from the Sino-Soviet
powers material and related supplies which may threaten the peace
and security of the Continent and to prevent the missiles in Cuba with
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offensive capability from ever becoming an active threat to the peace and
security of the Continent.

The United States claimed that the measures undertaken under the OAS
Resolution were not enforcement measures but a recommendation, and
Article 53 (1) of the UN Charter was not applicable; consequently, the
authorization on the part of the UN SC was not required (Meeker 1963,
pp- 521-522). Morecover, the US government explained that the meas-
ures introduced under the Resolution were legal since the UN SC turned
out to be ineffective organ in similar situations in the past, and when the
UN SC is paralysed by the veto of one of its Permanent Members, the
alternative solutions are available. Within the UN framework, these alter-
natives include the measures undertaken by the UN Secretary-General
and the UN GA; outside the UN, this role is performed by the regional
arrangements, including the OAS (Chayes 1962—-1963, p. 550).
Nevertheless, despite these claims, the defensive quarantine constituted
enforcement measure under Chapter VII and required the authorization
of the UN SC on the grounds of Article 53 (1) of the UN Charter.

Summing up, it stems from that even if the OAS undertakes measures
virtually of non-armed character, such as blockade of a State, they con-
stitute enforcement measures and consequently, require the authoriza-
tion of the UN SC. However, if the measures are of an armed character,
but are undertaken in the exercise of the right to collective self-defence,
do they still require the authorization of the UN SC or, as right to self-
defence, may be exercised discretionally by the OAS until the UN SC
‘has taken the measures necessary to maintain international peace and
security’ (Article 3 (4) of the Rio Treaty)? That issue can potential
become in future another moot point.

Finally, despite these apparent contradictions between the interpreta-
tion of the Rio Treaty and the UN Charter, one needs to observe that
the UN Charter completes the provisions of the Rio Treaty. It is appar-
ent also from the terminology used under the Rio Treaty since some
of the provisions of the Rio Treaty are addressed not only to ‘High
Contracting Parties’, but refer to ‘any American State’. However, it
does not mean that the Rio Treaty imposes obligations on third parties,
since the provisions addressing some obligations to non-member States
are of general nature and fit within the framework of obligations con-
nected with international peace and security as binding under the UN
Charter. On the other hand, a Treaty can refer to third parties if it grants
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them rights; that is the case here, the more since these ‘rights’ under the
Rio Treaty are connected with the collective self-defense, anyway recog-
nized under the UN Charter (van Wynen Thomas and Thomas Jr. 1959,
pp- 211-212).

Finally, as the last institutional pillar of the Latin American security
system one needs to mention the Treaty for the Prohibition of Nuclear
Weapons in Latin America and the Caribbean (Treaty of Tlatelolco)
which created the first one nuclear-free zone in the populated area
(Espiell 1978, p. 25). Thus, even though in the times of the Cold War
the whole international community lived in fear of nuclear war, these
were the Latin American States that as the first ones decided to proceed
with the legal act in order to repel such threats. Certainly, the Cuban
missile crisis, caused by the construction of facilities capable to launch
missile with nuclear warheads, helped Latin American States to realize
that the danger that Great Powers may use the American continent to
start the nuclear conflict was serious and they should prevent similar
attempts (Epstein 2001, pp. 157-158). Thus, the treaty of 14 February
1967 turned into reality concepts of withdrawing the whole continent
from the nuclear race (Espiell 1978, p. 26), since in Article 1 (1) of the
Treaty its parties decided ‘to use exclusively for peaceful purposes the
nuclear material and facilities which are under their jurisdiction’.

The legal and political meaning of the treaty is reinforced by few
factors. First of all, all States of American continent are parties to the
Treaty. Secondly, one of the parties to the Additional Protocol I and II
is the United States. The ratification of the Protocol I by the USA is
particularly significant since due to this, the Treaty is applicable also to
the territories under the US jurisdiction, which are of utmost political
and military importance, such as military bases located in Guantanamo,
Virgin Islands and Porto Rico (Espiell 1977, p. 570). Thirdly, not only
American States are parties to the free-nuclear zone created by the
Treaty, but also such States as France, the United Kingdom, China,
Russia and Netherlands signed the Protocols Additional to the Treaty.
Finally, the Treaty fits into framework created by the UN GA resolutions
on disarmament and denuclearization.

It is worth to underline, that in the face of constant failure of the
United Nations to engage all Member States in denuclearization process,
adoption of the Treaty of Tlatelolco helped to revive and encouraged
similar developments in other parts of the world. These develop-
ments include, but are not limited to the adoption of following legal
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acts: South Pacific Nuclear-Free Zone Treaty of 1985, Treaty on the
South-East Asia Nuclear-Weapon-Free Zone of 1995, African Nuclear-
Weapon-Free Zone Treaty and Treaty on the Nuclear-Weapon-Free
Zone in Central Asia, and as a result, creation of the denuclearized zones
in respective parts of the world.

Neither parties to the Treaty of Tlatelolco nor third States ever
attempted to diminish the significance of the Treaty or apply such an
interpretation of the Treaty as to allow for instalment of nuclear weapon
in Latin America.

Summing up, despite the restrictive regulation of Article 2 (4) of
the UN Charter, as well as rigid requirements for self-defense under
Article 51, the Latin American legal instruments tend to slightly change
this framework, not only by adding the explicit prohibition of indirect
aggression but also because of the whole range of nonmilitary meas-
ures which may be used to repel armed attack as the tool of collective
self-defense. Even though introduction of such measures into the Latin
American system not necessarily amount to contradiction with the UN
Charter, it seems that the Latin American States attempted more to fol-
low their traditions in terms of security issues than to fit itself into the
framework imposed by the UN Charter. In the past, some situation
occurred when the Latin American States opposed to the actions under-
taken by the UN SC claiming that the issue at stake is of regional charac-
ter, as well as undertook actions on their own, without the authorization
of the part of the UN organs. However, one should bear in mind, that as
long as differences between the universal and regional security systems
are not surprising, these differences cannot prevent universal organs from
safeguarding international peace and security.

INTERACTIONS: SECURITY SYSTEM IN LATIN AMERICA VS.
UNIVERSAL SECURITY SYSTEM—INTERNAL [LAW PERSPECTIVE

Due to its history and experiences of relations with the rest of the interna-
tional community, the Latin American States created its own security sys-
tem, specific and distinct from the universal one. It is visible both in terms
of the principles most valuable for the Latin American States, including
especially the principle of non-intervention, and in their approach towards
security issues, which prompts strong reaction towards any attempts
of imposing on them foreign will. However, this attitude is striking not
only in relation to other regions of the world, but also within continent;
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moreover, this latter statement refers both to the United States and rela-
tions within the Latin American States community. More than any other
group of States in any other part of the world, Latin American States are
very sensitive to any attempts of intervention into their domestic affairs,
even though the system they created envisages the possibilities of interven-
tion even in case of the change of political regime in one of the Member
States. Thus, the clash between the principle of non-intervention and
Latin American attachment to democracy is becoming more and more
serious problem, as the example of Venezuela shows, and requires changes
and further developments, not only in reaction to this particular case, but
on the institutional level. Potentially, the system which favors one particu-
lar form of political regime could turned out to be more effective, also
with regard to the preservation and reaction in case of political crisis, since
it imposes concrete requirements on its members, but it seems apparent
now that it cannot be reconciled with the principle of non-intervention.

On the other hand, the distinctiveness of Latin America is built up
also upon the lack of potential sources of inter-State conflicts in Latin
America and minimal threat of terrorist attacks, which endanger nowa-
days potentially any part of the world. Thus, paradoxically, it dismisses
Latin American States from the problems shared by, e.g. Europe, North
America, Asia and Africa. However, stabile situation and peaceful coop-
eration between Latin American States led to the creation of the first
nuclear-free zone, as well as other serious developments in disarmament,
what would be hard to achieve anywhere else in the world.

CONCLUSIONS

The paper discussed the Latin American security system in four dimen-
sions: ideas, understood as principle of non-intervention and commit-
ment for democracy; interests, including brief analysis of inter-State
relations in Latin America, as well as their relations with the United
States; institutions, with reference to three most important institutional
pillars of the system; as well as interactions between this triad. Even
though the paper makes only an overall assessment of the Latin American
security issues, it highlights that the system that Latin American States
created is distinct from the universal one and based on different values
and experiences. However, it does not mean that it is deprived of any
flaws, even if the problems the Latin American States have to face are dif-
ferent that the ones that plague the rest of the international community.
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Relations between the African and the European continents, albeit the
colonial legacy, have remained close knitted. Starting with the provision
within the Rome Treaties (1957), the tight partnership evolved through
the Youndé Agreements (1964-1969) and Lomé Conventions (1975-
2000). The two last Lome agreements and their successor, the Cotonou
Partnership Agreement (CPA), signed in 2000, introduced an increasing
emphasis on political stability and security. Thus, while development pol-
icies have a long history, security issues gained salience, particularly as the
conflicts, civil wars and interstate wars in Africa (especially sub-Saharan
Africa) reached a peak during the 1990s and continued to remain a con-
cern to the European Union (EU) also at the dawn of the new century.
The first part of this chapter will focus on how the foreign and security
policy of the EU (and especially its strategic peace and security partnership
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with Africa/JAES P&S) was profoundly informed and framed within
the paradigm shifts in the conceptualisations of security, development
and regional integration. Concerning the security concept, around this
time we observe the rapid salience of the human security (HS) concept as
opposed to a traditional state-centric security as well as to the security-de-
velopment-nexus both of which have made peremptory comprehensive
and coherent policies that take into account the symbiotic interrelationship
between security and development concerns. Another important paradigm
has been that on regional integration and cooperation as an appropriate
instrument in tackling security and instability in said regions. The EU has
proved a weighty example in this matter. Concerning Africa, this last issue
intensified and reached its peak with the creation of the African Union (AU)
at the dawn of the new century, providing Africa with an important struc-
ture with which to present itself as a unified actor within the international
arena. The analysis will show how the EU within said discourses managed
to find niches that substantiated its claims as a to be taken seriously interna-
tional security provider, while at the same time endeavouring to forward its
(and its member states) explicit interests vis-a-vis the African continent.

The second part of the chapter will then focus on the inter-
institutional interactions.

FRAMING OF SECURITY & PROMOTION OF INTERESTS

In 2000, the then EU Portuguese Presidency clearly stated the security
concerns by interlinking them with development issues: ‘Being realistic
about development means thinking in an integrated manner about politics,
security and trade as well as development aid itself” (Cardoso et al. 2000;
Hadfield 2007, p. 45). At about the same time, the EU and Africa held
their first ever summit on continental level, in Cairo, Egypt. The result-
ing Cairo Declaration together with an Action Plan highlighted the main
issues of concern between the two parties. Security figured prominently
in both the documents, due to the acknowledgement that: ‘persistence
of numerous conflicts, which continue to cause [...] loss of human life as
well as destruction of infrastructure and property threaten peace, stability,
regional and international security and hinder the aspirations of African
peoples to peace, prosperity and development” (Cairo Declaration 2000)
Subsequent to the terrorist attacks on 9/11, the already ongoing
debate on European security focused on the necessity to tackle terror-
ism adequately (Allen and Smith 2002, p. 97; Boer and Monar 2002,
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pp. 11-28). In 2003, the European Union’s Security Strategy (ESS)
furthered a close link between the new and the old security threats and
underdevelopment by stating that ‘security is the first condition for
development’. It pointed out that ‘conflicts can lead to extremism, ter-
rorism and state failure [and] it provides opportunities for organised
crime’. On state failure the ESS underlines that ‘collapse of the state can
be associated with obvious threats, such as organised crime or terrorism.
State failure is an alarming phenomenon that undermines global govern-
ance and adds to regional instability’.

Despite the first steps undertaken through the Cairo Process towards
a comprehensive EU Africa policy, there was still a wealth of sectoral and
fragmented policies. The challenges to coordination for a more efficient
and effective action, asserted the need for a new and comprehensive
single approach, which evolved under the form of the ‘EU Strategy for
Africa’ (ESA). The main objectives of this strategy were the provision of
a single framework for all EU actors as well as the development of Africa,
namely the attainment of the Millennium Development Goals (MDGs)
as one of the EU’s main political priorities. Peace and security again
advanced as prerequisites to a sustainable accomplishment of MDGs.
The greatest problem of ESA was that the African partners saw them-
selves excluded from it, since they perceived it as a strategy FOR rather
than a strategy WITH Africa. In a second try, at the Lisbon Summit, the
second between Europe and Africa, the EU-Africa relationship marked
a real turning point. The agenda within the resulting document of the
Joint Africa—European Union Strategy (JAES) was characterised by far-
flung objectives and an all-embracing list of measures for future activities.
Its Action Plan set out the steps for the EU in supporting the African
peace building efforts. JAES defined the long-term policy orientation
between the two continents, based on a shared vision and common
principles: African unity, interdependence, ownership and responsibility,
respect for human rights and democratic principles, right to develop-
ment, strong political dialogue, burden-sharing, solidarity, common and
human security, etc. The main objectives of JAES consist on improving
the Africa—EU partnership, promoting peace, security, democratic and
human rights, basic freedoms and gender equality, sustainable economic
development, including industrialisation, regional and continental inte-
gration, ensuring that all MDGs are met by 2015, effective multilateral-
ism and a people-centred partnership.
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THE JoINT AFricA EU STRATEGY—DPEACE AND SECURITY
PARTNERSHIP (JAESP)

The strategy’s First Action Plan, jointly agreed by the European and the
African parties, outlined eights areas for strategic partnership for the period
of 2008-2010. The Second Action Plan for the period of 2011-2013 did
have the same eight priority areas. The fourth summit ensued a Roadmap
for the period 2014-2017 that saw an overhaul of the above and focussed
on five priority areas, with peace and security agenda heading them.

The objective of the JAES P&S is to cooperate in enhancing the
capacity of Africa and EU to respond timely and adequately to secu-
rity threats and to join efforts in addressing global challenges. Priority
actions foresee the enhancing of the dialogue on challenges to peace
and security, the full operationalization of the African Peace and
Security Architecture (APSA) and last but not least predictable fund-
ing for African-led Peace Support Operations (PSOs). The Roadmap
2014-2017 added three additional objectives: increased cooperation in
addressing root causes of conflict and crosscutting issues of common
interest such as terrorism and transnational organised crime; maritime
security with special attention to counterpiracy, illegal fishing and toxic
waste dumping; and strengthening the human rights dimension of coop-
eration in peace and security (Council of the EU 2014).

As mentioned, Africa’s standing on the EU’s agenda received a big
boost-up since the dawn of the century. The changed contexts in both
the continents and abroad have had a big role in that. On the African
side is, of course, the creation of the AU together with its socio-
economic programme NEPAD, across the Mediterranean. The EU’s
grows from a union of 15 to 25 to 27 to 28 and counting, and broadly
speaking the world has changed too, since the emergence of new post
9/11 international global challenges, which together with an accel-
erating of the globalisation have pointed out at an increasingly inter-
dependent world. This is seen as the broad rationale for the intensified
cooperation between the EU and Africa (Council of the EU 2007).
On the road to the agreement of a Joint Strategy both parties have
attempted to develop political strategies and policy documents aimed at
providing guidance to their cooperation. They did create a momentum
upon which to forge this new EU-Africa cooperation. The JAES at the
beginning was seen to have brought the Africa—EU relationship at new
highs strategically as well as politically.
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We believe that this summit will be remembered as a moment of recog-
nition of maturity and transformation in our continent to continent dia-
logue, opening new paths and opportunities for our common future. (AU
Chairman Kufuor cited in Bonsu 2007)

One of the important features of this partnership is the fact that it is
based on a shared consensus on values, common interests as well as com-
mon strategic objectives. Principles, such as the unity of Africa, inter-
dependence, ownership and joint responsibility as well as respect for
human rights, democratic principles, the rule of law and the right to
development, lay at the foundation of this partnership. The JAES indi-
cates the willingness for a strengthened Africa-EU political partnership
through stronger institutional ties and treating Africa as one ensuring a
strong and sustainable continent-to-continent interaction with the AU
and EU at centre. Promotion of peace, security, democratic govern-
ance, fundamental freedoms, gender equality, sustainable development
and regional /continental integration in Africa continue to remain at the
forefront of objectives pursued. A further common objective that lies at
the very heart of the European project is effective multilateralism and
in line with recent developments and conceptualisation of participation
and role of civil society JAES furthers the promotion of a broad-based
people-centred partnership by facilitating civil society and private sector
participations. The JAES was thus seen as a wide-ranging strategy con-
sidered as the ‘capstone doctrine of EU-Africa relations’ (Pirozzi 2010,
p. 28), which takes stock of the fifty years of cooperation originated with
the Rome Treaties. The JAES and its first Action Plan for 2008-2010,
continued with the second Action Plan 2011-2013, identified eight pri-
orities for cooperation, with peace and security featuring prominently. At
the Brussels Summit in 2014 the European and African leaders issued
the Road Map for 2014-2017 which by taking into account the changed
context agreed on five priority goals and again the peace and security fea-
tures prominently.

The strategic objective, as defined in the latest Roadmap 2014-2017
is ‘to ensure a peaceful, safe, secure environment, contributing to human
security and reducing fragility, foster political stability and effective gov-
ernance, and to enable sustainable and inclusive growth’ (Council of
the EU 2014, p. 2). This is translated in a necessity for a strengthened
dialogue and institutional cooperation which addresses both the African
and EU security challenges, ensuring so the facilitation of a better
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coordination of efforts within the international arena, with a special ref-
erence to the UN Security Council. The main objective for the first pri-
ority action is to ‘reach common positions and implement common
approaches on challenges to peace and security in Africa, Europe and
globally’, which is translated in common understanding of root causes
to conflict, strengthened cooperation, improved coordination all of
which should increase the influence of EU and Africa within the inter-
national and global fora. Such enhanced coordination is foreseen to take
place predominantly between the AU Peace and Security Council and
EU Political and Security Committee. Secondly, the EU has committed,
by taking into account the emergent AU’s APSA, to support its opera-
tionalisation and its various components, especially CESW, Panel of the
Wise and the ASF. This is translated in training exercises, exchanges and
logistics, capacity building of African forces including civilian and police
components. A newly added objective in the Roadmap 2014-2017 is he
focus on strengthening coordination between the EU and AU as well
as with regional organisations such as RECs in planning and conduct
of conflict prevention and peace support activities in accordance with
the UN. Another objective is the addressing of root causes of conflict
and cross-cutting issues of common concern such as terrorism transna-
tional organised crime including trafficking in human beings, drug and
arms as well as illegal trade of wildlife. Maritime security, illegal fishing
and toxic waste dumping are the issues addressed through the next JAES
P&S objective. Another objective focuses on the strengthening of the
human rights dimension in peace and security from conflict prevention,
crisis management and post-conflict processes but also efforts in improv-
ing good governance and support in SSR. It addresses also the necessity
to end sexual violence and protection of civilians in conflicts and ensuring
the full participation and representation of women in peace and security
processes. Lastly, support the establishment of a predictable and sustain-
able funding mechanism for African-led PSOs. This will be achieved by
building on the experience of the African Peace Facility (APF) and the
Additional Voluntary Contributions (AVCs) of EU MS as well as through
the strengthening of mobilisation of African and international resources.
These main issues are the points of departure for the work carried out
within the partnership and contain clearly specified objectives, expected
outcomes and planned initiatives. These priority actions of JAES P&S
point at a remarkable similarity with the priorities set within the EU
Strategy for Africa (ESA) adopted by the EU in 2005. JAES P&S takes
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advantage of a number of key mechanisms, such as the African Peace
Facility (APF),! the EU concept for Strengthening African Capabilities
for the Prevention, Management and Resolution of Conflicts,? the EU
Delegation to the AU? and the Special Adviser for African Peace-Keeping
Capabilities.* The first two mechanisms were established prior to JAES
P&S and the last two ones at about the same time.

Why ENGAGE IN AFRICA?

The EU is seen as the ‘natural partner’ for Africa. There are several rea-
sons for it. Firstly, due to their geographical proximity which accounts
for the long history on the relationship between the two continents
which spans many centuries, a relationship not always harmonious as
indicated by the colonialist legacy of the past. Despite this legacy, for-
mer colonial powers such as France, Belgium, UK and Portugal have
maintained close ties with their former colonies. Secondly, the European
trade and investment have continuously remained of particular impor-
tance to Africa—over 50% of global ODA is provided by EU and its MS
and between 2004-2010, despite the financial crisis it increased by 6%
which in absolute numbers counted for 62% of the ODA global increase.
Despite the increase the EU and its MS were not able to reach the inter-
mediary commitment goal of 0.56% of GNI by the end of 2010 and

LAPF was created in 2003 upon a request by African leaders. It is funded through the
EDEF: €440 million for the period 2004-2007; €300 million for 2008-2010 and for 2013
alone €232 million were contracted. In 2007 it received additional funding through the
voluntary contributions of EU MS. African countries also contribute, i.c. South Africa. APF
is at the centre of JAES P&S priority action three. Its aims were twofold: support African
led PSOs and capacity building for APSA including RECs. For instance, to African PSOs:
€300 million to AMIS; €15.5 million to AMISOM; €23.4 million to FOMUC/CAR; €5
million to AMISEC; while in 2013.

2Initiated through an agreement between France and the UK in 2005-2006, and
adopted by the EU in May 2000, was intended as the framework for implementing ESA,
with the focus of supporting the establishment of AU APSA, including the creation of ASF,
This focus has been transferred to JAES P&S.

3The EU Council established the position of an EU delegation exclusively dedicated to
the AU. The position is a double-hatted, meaning it represents both the Council as the EU
Special representative (EUSR) and the Commission as the Head of its Delegation.

4Established by the European Council in February 2008, with the aim of providing with
decisive resources in order to implement the JAES P&S, ‘coordinating all related activities’
within the Council Secretariat.
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given the still dragging crisis it seems unrealistic that it will reach the UN
target of 0.7% by the end of 2015. Thirdly, the increased concerns about
security.’> And fourthly, the continent’s abundance in natural resources,
is an important factor as well, especially energy. EU is looking for other
sources to secure supply and Africa is an alternative to the volatile Middle
East and to her disadvantageous dependence on Russia (Gotz 2015;
Malek 2013; de Jong et al. 2013).

Another subjective factor may be seen on the EU’s perception of
being about to ‘miss the boat’, since Africa has been placed at the centre
of foreign policies of old and new powers. Undoubtedly, the engagement
of US in Africa and the establishment of AFRICOM, as well as the huge
amounts on investment flowing to Africa from the emerging powers
especially from China, do point out at this direction. Thus, the scramble
between major players, such as the USA, China, India, etc., for access
to the African market, has pointed to the importance perceived by the
EU to continue to remain the biggest partner in Africa: out of this posi-
tions the EU can ensure her influence on the continent (Elowson 2009,
p. 59).

Some would argue more directly that the EU action, concern-
ing the strategic partnership with Africa, was exclusively pushed due to
an imperative not to ‘miss the boat’. For instance: “The planned EU-
Africa Summit [Lisbon 2007] is one example. This high-level meeting
between the two continents had been put on the back burner for the
past seven years. And then out of the blue, the EU made it a pressing
issue. Without such a summit, the EU feared that it may lose its foot-
hold in Africa. [...] Africa has now become the continent to be won
over’ (Karlen 2007). Not surprisingly, the same rhetoric was used by
African journalists during the Lisbon Summit: ‘[ The summit] took place
at a time when there is growing Chinese investment and influence and
a recognition that the continent is no longer ‘Europe’s private hunting
grounds” (Bonsu 2007). Others, though, would argue that the new
contexts ‘did not prompt this development but gave it new impetus’
(Berger and Wissenbach 2007, p. 4).

5This factor will be handled at greater length on the following section of this same chap-
ter ‘Conceptualisation of Security & Securitisation of External Borders’.
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CONCEPTUALISATION OF SECURITY & SECURITISATION
OF EXTERNAL BORDERS

EU’s internal development process has also to be taken into account
when considering the reasons for the new found eagerness to engage
Africa. The deepening of integration has brought EU MS together to
coordinate their standpoints, including aspirations for a greater role
within the international arena. The subsequent development concerning
CESP/ESDP raised questions on how to deal with arising issues from
e.g. Africa. In the 1990s and at the dawn of the new century the centre-
stage was occupied by issues concerning security, be it in terms of wars
and conflicts in even the EU’s very own backyard but also in Africa or
in terms of new threats and their transnational nature such as terrorism.
The EU had to, first and foremost, identify what her security interests
as well as threats were, and what instruments it had to develop in order
to deal with them. Therefore, in analysing the JAES P&S, of utmost
importance is the inclusion within the discourse of the conceptualisation
of security and how this is related to the African realities and sensitivi-
ties. The EU had to provide answers to questions such as what are her
values and goals, what security instruments are used to protect them, as
well as what is the security threat to the EU. The answer to such ques-
tions came not easily. The EU traditionally has not been conceived of as
an international security object—it does not have a collective defence in
the traditional sense—nor had it been analysed as a subject pursuing an
active security policy because ‘security policy’ was competence of the EU
member states (or to be taken care of in other organizations such as the
NATO). Therefore, the EU had mostly been viewed as an outcome or
reflection of the considerations of other players, rather than an actor in
itself. This lack of own international security identity was seen as being
addressed by one of the main strategic documents of the EU’s security
policy: the European Security Strategy (ESS). The ESS acknowledged
that Europe has security interests beyond its immediate neighbour-
hood, which in some geographical areas, especially Africa, are negatively
affected by conflicts, poverty and poor governance and require an active
engagement. This marked what has been called ‘the end of territorial
defence’ (Girtner 2003, pp. 135-147) for the EU. Its objectives are in a
narrower sense of course the protection of the EU citizens and the pro-
tection of EU as space but they do also include the protection of univer-
sal values wherever they are threatened in the world (Whitman 2002).



122 L.RAICH

So seen, threats to the EU security are best defined as those who
threaten the core values of the EU (such as those defined within the EU
Charter of Fundamental Rights), as well as the international law, mean-
ing that the EU addressed no specific external security space (Sundelius
2001). This rationale has made imperative the development of a foreign
policy which requires an active engagement within the international secu-
rity arena, making so crucial the development of a capacity which out-
lines a common focus on the promotion of peace in ‘distant places’ (ESS
2003, pp. 7-9). The ESS has put forward an activist agenda by stating
that ‘the first line of defence will often be abroad’ and by emphasis-
ing that the EU is ready to ‘shape events’ and that the EU wants ‘[...]
international organisations, regimes and treaties to be effective in con-
fronting threats to international peace and security’.

The EU also recognises that the twenty-first century security picture
has fundamentally changed: ‘the post-Cold War environment is one of
increasingly open borders in which the internal and external aspects of
security are indissolubly linked” (ESS 2003, p. 2) and ‘the crises within
and beyond our borders are affecting directly our citizens’ lives [...] we
will invest in African peace and development as an investment in our
security and prosperity’ (EEAS EUGS 2016). Thus, the divide between
external security, such as wars, international order and internal secu-
rity matters such as terrorism, public order, and organised crime, has
become to be considered largely inexistent, pointing so to the emergence
of a security continuum (Gnesotto 2004). In terms of EU policies this
resulted with a growing assimilation of Justice and Home Affairs (JHA)
and EU external affairs, as indicated by the fact that addressing the insta-
bility of the African continent advanced as one of the major security
concerns for EU MS. The JAES P&S, at the request of EU MS aims to
address these issues, since they feel to experience repercussions in terms
of drugs and arms trafficking, illegal immigration, transnational organ-
ised crime, illicit trade in natural resources and terrorism (Pirozzi 2010,
p. 28).

In summarizing, there appear to be three major motives that seem to
‘function in a conceptual and practical symbiosis and are mutually insep-
arable’ which help shed light on EU’s conceptualisation and approach
to security: morality, legality and self-interest (Glasius and Kaldor 2005,
pp. 62-82). The EU is seen as being morally committed to helping
those who are lacking, or threatened to their, basic security. The legal
motive as shaped within the international law, concerns the fact that the
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EU is obliged to secure HS for all people. It seems that such approach
was fuelled by the rationale that Europeans cannot be safe as long as oth-
ers live in insecurity, for ‘external insecurity’ will ultimately affect Europe.

EU’s conceptualization of security provides a ground for agreement
with the African counterpart, for they too see security not only in tradi-
tional terms but also in terms of HS.

SECURITY DEVELOPMENT NEXUS

The EU, especially since the Goteborg Programme in 2001,° has devel-
oped into a key actor in shaping and defining the agenda about issues con-
cerning the security-development nexus. The EU has increasingly sought
to influence the debate on this matter at an international as well as national
level. For instance, it has provided a platform for launching discussions
in the making of a ‘Human Security Doctrine for Europe’; and in these
terms, the EC has proposed that the HS concept should be at the basis
of bridging development and security policies. Internationally seen the HS
is disputed, but at the EU level, the HS is sought with the aim to ensure
that EU security policies do take into account the HS needs (Bueger and
Vennesson 2009) in concerned countries, regions and continents such as
Africa. The EU, by such ‘multi-functional approach’ promotes a holis-
tic approach, through which it aims to position itself as a major actor on
the international arena. The reasoning behind this is that the EU, inas-
much an international actor offering a multi-dimensional approach to
security issues, can claim the status of an international power (Bretherton
and Vogler 2006; Soeterdorp 1999). EU’s added value as a multi-institu-
tional and/or hybrid structure is likely to provide all types of crisis man-
agement tools—from humanitarian to civilian to military—within one
unique framework (Bagayoko and Gibert 2007, p. 9). Due to the com-
plexity and multiplicity of problems faced—poverty, conflicts, wars, and
humanitarian catastrophes—the African continent fits perfectly within this
EU approach. Such debate is also welcomed by Africa/AU since it too
it looks to tackle security comprehensively. African perceptions of secu-
rity threats include poverty, pandemic diseases such as HIV/AIDS and

%The Géteborg Programme concerns issues of conflict prevention with a focus on espe-
cially long-term commitments.
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malaria, food insecurity, child soldiers, bad governance etc. (Beebe 2010,
p. 96; Thomas 2001, pp. 59-75). At the EU, the security-development
nexus is seen as to embrace two dimensions, the one concerning the
politico-legal facet mentioned above, and the other, the implementation
through instruments that comprehensively tackle the security and long
term development agendas. This second dimension is fully included within
the instruments funding JAES P&S such as the EDF, the African Peace
Facility (APF), the Development Cooperation Instrument (DCI) and the
Instrument for Stability (IfS) (Strzaska and Moeller 2008, p. 3; Elowson
2009, p. 20).” Although, it has to be said that, the fact that APF funds
are sourced from the EDF has raised some restrictions on the type of sup-
port to be provided. APF funds are earmarked for personnel and logisti-
cal needs and cannot be used for direct military assistance. Such has, of
course, created complications for the AU to effectively employ APF funds
in supporting peacekeeping operations.

Coming back to the EU and African conceptualisations of the secu-
rity-development nexus, both actors seem to share most of the common
ground of what security for each of them is. From the official statements
remarked at the Lisbon summit, it becomes clear that the JAES, its P&S
partnership and especially its Action Plan/Roadmap aim at doing exactly
this.

TaE ArricAN CONTINENT AS A TEST CaAst FOR EU’s PEACE
AND SECURITY CAPACITIES

Once the EU knew where it stood, there was an urge to try the ideas in
practice. [...] Africa is the opportunity — an ideal incubator, some argue —
to develop greater EU coherence in foreign policy making and to further
improve the external relations’ capacity. Africa is also an arena in which the
EU can fulfil its commitments under the 2003 Joint EU-UN Declaration

7The APF established in 2003, has come to be a major financing source to African
Peace and Security Operations (PSOs) as well as to capacity building projects for APSA.
Established in 2007, If S is an instrument that focuses on crisis management and peace-
building concerning both short- and long-term interventions, and is envisioned as a com-
plement especially to EDF and APF, in either to kick-start an initiative or when both EDF
and PAF have temporarily run out. The budget for urgent interventions in Africa for 2007—
2008 amounted to €64 million. DCI Thematic Budget Lines for Africa concern i.e. funds
that enhance the collaboration between non-state actors and local authorities.
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on Crisis Management, and where the battle groups concept could start to
be implemented. (Elowson 2009, p. 59)

The dawn of the new century evidenced a growing desire on the EU’s
part to become increasingly involved in the resolution of Africa’s secu-
rity problems. It started with the launching of Operation Artemis from
June to September 2003 in DRC,® which is seen as a founding act in
the mobilisation of the second pillar instruments in Africa (Faria 2004).
Operation Artemis opened the way to a new form of cooperation
between the EU and the UN.

EU’s engagement in Africa’s conflict management and resolution have
a deeper rationale which aimed at providing legitimacy, from an internal
as well as external perspective, to the new EU military structures. On the
one side, the EU had an interest in showing that its military structures—
the Military Committee (EUMC) and Military Statf (EUMS)—were able
to plan military operations autonomously (without resort to e.g. NATO
means and instruments) and on the other hand, this newly founded
niche can bestow to the EU with increasing international credibility.
Engagement in Africa would test the decision-making procedures at
the politico-military level—the Political and Security Committee (PSC)
and the EU Military Committee (EUMC).? The initial relative success
of CSPD missions in Africa served to consolidate the EU’s legitimacy in
peace and security in Africa but also at the international level.

Most importantly though, EU ‘experimentations’ in Darfur evidenc-
ing another crucial EU feature, that of being able to implement at an
operational level its partnership with the AU. This exercising pointed at
the EU’s preference to work multilaterally, to enhance the capacity of
African structures indicating the importance it places on the principle of

8Operation Artemis was launched on 12 June 2003, with the aim to prevent a humani-
tarian catastrophe in Ituri, in the North East of DRC, as a result of violent fighting
between the Hema and Lendu ethnic groups. The operation was explicitly mandated by
the UN’s Security Council (Resolution 1484) in order to maintain the security in the
camps hosting the internally displaced, secure the airport in Bunia and protect civilians,
UN staff and humanitarian agencies in the region. It was intended as a bridging mission till
the mandate of the United Nations Mission in the DRC (MONUC) was reinforced and its
strength increased.

9Tt has, though, to be said that the outcomes of these relationships are dependent upon
the political will of EU MS.
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African ownership and at the same time building up the legitimacy of
future EU-AU cooperation within peace and security sector.

MULTILATERALISM AND JAES P&S

[Regional] cooperation is a fundamental rationale for the EU’s own peace
and development in the 21st century. This is why we will promote and
support cooperative regional orders worldwide [...] The EU will intensify
its support for and cooperation with regional and sub-regional organisa-
tions in Africa. (EUGS 2016)

We want international organisations, [...] to be effective in confronting
threats to international peace and security, and must therefore be ready to
act when their rules are broken. [...] the African Union make[s] an impor-
tant contribution [...]. (ESS 2003, p. 9)

As a result of the intensifying of regionalism processes, EU has been
eager to assert itself as an important international actor by establish-
ing communication channels and closely cooperating with regional and
continental organisations such as the AU. Such cooperation is seen
in terms of ‘contributing to order in world politics’ (van Veen 2006),
inasmuch EU is perceived as a model for successfully tackling peace and
security matters at the regional/continental level. Furthermore, EU’s
‘distinct nature’ and her preference for cooperation rather than confron-
tation provide a significant goodwill basis for an enhanced dialogue with
other international actors. The already mentioned EU strategies (ESS
& EUGS) stress the need to work with international partners, includ-
ing Africa. For instance, such stance has its origins in May 2001 when
the Council adopted a Common Position Concerning Conflict preven-
tion, Management and Resolution in Africa. It is with this common
position that an essential feature of EU’s security strategy in Africa was
made apparent, namely that of an increased multilateralism aimed at
intensifying EU’s partnership with African regional organisations and the
UN on the matter and at the same time an increased EU contribution
in strengthening their capabilities. This Common Position was adapted
to the changing times in 2004 and in 2005 and 2007. In the later, the
imperative for greater coordination between EU MS bilateral actions
was highlighted with special reference for the support of AU and African
SROs. This last one also supports the notion of ‘African Solutions to
African Problems’ that has been advanced by AU and NEPAD, by
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pointing out that ultimately the Africans maintain primary responsibility
for the prevention, management and resolution of conflicts in Africa, and
that the central actors are the AU and African SROs.

The JAES P&S partnership is obviously ‘not an isolated occurrence
on the EU Africa sky’. Its objectives have taken stock, continued on,
have been formed, strengthened and complemented by several Africa—
EU contacts and EU policies, which have increasingly expanded since
2000. In anyway, the creation of AU, undoubtedly, provided the EU
with a platform for a more systemic engagement in Africa and the emer-
gence of APSA with even clearer channels for dialogue. EU, through
the JAES P&S, took advantage of these opportunities and put the
AU /SROs at the centre of the partnership.

The EU has a privileged relationship with the AU which is at the heart of
the [JAES]. As a regional organisation itself the EU has experience of insti-
tution building, a history of integration and an inclusive approach to part-
nership. African states can benefit from working together through regional
organisations, and the EU is best-placed to assist in this process. (House of
Lords 2005-2006, p. 13)

EUROPEANISATION OF EU MEMBER STATES” AFRICA PEACE &
SECURITY POLICIES

Traditionally seen most of the EU’s MS that do not drag a colonial past,
have not vested in Africa any significant political or economic inter-
est. For instance, Germany has long been adamant about the necessity
to limit peace and security interventions within the enlarged European
space and been against to the idea of any EU involvement in the man-
agement of Africa’s conflicts. The other way round, France as one of for-
mer colonial powers in the continent, hasn’t been keen to the idea of
an EU involvement into Africa security matters, for it preferred a uni-
lateralist policy, especially within the francophone Africa. Such behav-
iour prompted deterrence, toward France’s Africa policy, on the part of
other EU MS, especially Germany, who did not want to see themselves
and EU acquiring a neco-colonial image in Africa (Bagayoko and Gibert
2007).

It has, though, to be said that France, particularly since the dawn
of the new century, has been gradually and increasingly reducing its
direct presence in Africa. It has become hesitant to act unilaterally as it
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is sustained by the rhetoric of a former French Foreign Minister who
is quoted to have said that France would no longer be ‘the gendarme
of Africa’ (House of Lords 2005-2006, p. 65). These developments
bear witness to a sea change on France’s behaviour: it has increasingly
acquired a multilateral feature. The reason to it is that the inclusion of
France within the EU framework allows France to remain involved in
Africa—perceived by France as a crucial quality to ensuring its position
on the international arena—but with the bonus of an image void/or
reduced of a paternalist or neo-colonial trait. Such Europeanisation of
France’s Africa policy allows France also to share the costs of interven-
tions. Thus, France acts in, what it sees as, an appropriate behaviour by
Europeanising its Africa policy, for such is instrumental to her interna-
tional image as well as cost efficient within this specific type of situation.

Very much like France, UK, another traditional actor in Africa, has
not been keen to Europeanise it Africa policies, at least initially.!?
The UK given the specific situation in early 2000s, perceived their
Africa polices as solidly efficient, and thus, saw it as appropriate not to
Europeanise them. 2005, which was declared the ‘year of Africa’, Africa
was placed at the centre stage of the G8 Summit at Glencagles. 2005
is also the year when the EU MS agreed the EU Africa Strategy. UK
showed a sea change to its attitude concerning the Europeanisation of its
Africa policy: “The European Union now covers most of Europe, includ-
ing all those states with particular interests in Africa; it is the obvious
means by which European countries should cooperate to deliver aid to
Africa effectively and ensure coherent policies in areas such as peacekeep-
ing [...]” (House of Lords 2005-2000, p. 14).

The British, also, insisted on the necessity of coordinating these
activities at an international level, most obviously with USA, Canada
etc. Germany also prefers a multilateral approach and promotes a closer
cooperation among EU and NATO.

Due to the importance Africa has gained as it relates to EU security,
as evaluated at the beginning of this chapter, many other EU MS, such
as Sweden, the Netherlands, Belgium, Portugal, etc., have increasingly

10UK, since 2001, has considerably invested in developing African peacckeeping capa-
bilities in former colonies via the British Peace Support Teams, which became part of an
ambitious interdepartmental programme: the Africa Conflict prevention Pool (ACPP). The
departments involved are that for International Development (DfID), the Foreign and
Commonwealth Office (FCO) and the Ministry of Defence (MoD).
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stepped up their involvement, via EU, within the African security con-
cerns. At least initially, the EU MS seem to have developed a genuine
interest in reinforcing African capabilities allowing this last one to erect
an autonomous structure able to tackle security matters in own space,
thus ultimately, avoiding an increase in costs on the side of EU.

INTER-INSTITUTIONAL & INTER-PILLAR COORDINATION: FROM
A PRE- AND PosT-LisBoN TREATY POINT OF VIEW

JAES P&S, as well as each and every new policy paper concerning EU’s
security in Africa, stresses the importance for inter-institutional, and in a
pre-Lisbon context also, inter-pillar coordination. The very success of the
European approach to African conflict prevention, management and reso-
lution relies heavily on the aptitude of the EU to overcome rivalry among
its institutions. The competition is fuelled by the different interests and
desire of relevant institutions to play the ‘lead role” on the issues of peace
and security. The literature offers us with concepts such as bureaucratic
politics/behaviour that consists of power struggles among rival agen-
cies (Allison 1971, p. 167). Accordingly, agencies concerned will resist
any change that may diminish their role as a leading agency. Career offi-
cials will seek to maximise power, budget and mandate, all of which will
ensure the organisational health of their own agencies. ‘[ Organisational
health is] defined in terms of bodies assigned and monies appropriated
(Allison 1969, p. 700) [ensuring that the agency will continue to] main-
tain influence, fulfilling its mission, and securing the necessary capabilities
(Allison and Zelikow 1999, pp. 301-302). This rationale warrants that
career officials are prone to believe that the health of their organisation
is vital (Allison and Zelikow 1999, pp. 301-302)’. Thus, in attempting
to maximise tasks to be delegated to own organisation, the resultant,
within the governance structure composed of these rivalling agencies, will
be turf wars. JAES P&S in a pre-Lisbon context required inter-agency
coordination, especially among Directorate General for Development
and relations with ACP States (DG DEV) and Directorate General for
External Relations (DG RELEX), who have ‘the overall responsibility for
policy steering, guidance and coordination’ (Commission 2008, p. 2) and
which are also involved with the rest partnerships of JAES. JAES P&S
also required cooperation with the General Secretariat of the Council.
It was envisioned that these three institutions/agencies should ensure
coherence and overall coordination for JAES P&S.
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Within the EC the rival agencies were most obviously its Directorate
General, particularly those with a mandate focused on Africa. The most
powerful agencies in this sense were DG RELEX and most obviously the
DG DEV, this last one often tending to see Africa as its ‘exclusive terri-
tory’ (Dimier 2003). The discourse on the security-development nexus
provided DG DEV with an approach that allowed it to defend their priv-
ileged geographic area of intervention and investing in a functional field
which had not been traditionally theirs. Undoubtedly, that the ‘organi-
sational health’ has received a distinct boom in terms of personnel and
budget. The allocation of APF under the responsibility of DG DEV,
decidedly, points at this direction. Thus, DG DEV acted with the aim of
enhancing organisational health which ensured that it ‘maintains influ-
ence, fulfilling its mission, and securing the necessary capabilities’.

DG RELEX played a pivotal role in conflict prevention through its
Crisis Management and Conflict Prevention Unit, which was also ‘in
charge of coordinating and mainstreaming the Commission’s conflict
prevention and management activities [as well as it] provided the neces-
sary link between the Commission’s institutions and their Council coun-
terparts’ (Bagayoko and Gibert 2007, pp. 13—-14). The fact that a Crisis
Management and Conflict Prevention Unit’s member was at the same
time the Commission’s representative within the Council’s Political and
Security Committee (PSC) as well as within the Committee for civilian
aspects of crisis management (CIVCOM), was a very good omen con-
cerning coordination efforts needed for the JAES P&S. Nevertheless, the
EC was far from being a unified actor within the JAES P&S. As a matter
of fact, EC was plagued by coordination problems among its DGs as a
result of unclear divisions of labour caused from the securitisation and
intertwining of different fields within conflict prevention, management
and resolution. For instance, DG DEV and DG Trade were required to
take into account the assessment reports/watch-lists on the root causes
of conflict delivered by DG RELEX through its specific Country/
Regional Strategy Papers (CSPs), but they did ‘often pursue different, or
even contradictory objectives’ (Bagayoko and Gibert 2007, p. 15).

A further point of contention concerning coordination problems
within the EC was provided through EU MS forwarding their national
interests, and they too often are contradictory and pursue different
objectives and using EU institutions as medium to forward own national
interests.
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Moving to the second pillar, the General Secretariat of the Council
(GSC) together with its directorates general constituted another impor-
tant actor among the EU actors for JAES P&S. DGE, which was in
charge of external, political and military affairs, is of relevance here. DGE
was divided into geographic and functional directorates. As of 2007 and
prior to the Africa-EU Summit in Lisbon, the responsibility to coordi-
nate the management of African security matters was hardly fought,
especially among two DGE’s directorates the DGE VIII and DGE IX.
DG VIII, who oversaw defence matters, was animated to get involved in
a turf war with DGE IX, out of a calculation that being endowed with
the task of coordinating the management of African security matters
would increase her legitimacy vis-a-vis other DGE directorates, imply-
ing an expanded mandate, higher budgets and, arguably, increased num-
ber of personnel. The DGE IX, on the other side, oversaw the civilian
aspects of crisis management which included the following instruments:
a Police Unit, relevant to SSR projects; a Policy Planning and Early
Warning Unit (Policy Unit) responsible for strategic and geopolitical
analyses at the service of HR CFSP; and the Situation Centre (SITCEN).
The DGE IX saw itself as better positioned to coordinate the manage-
ment of African security issues within JAES P&S, since it also nurtured
closer relationships with the EC, especially DG DEV. A losing out to
DGE VIII would have meant for the DGE IX a tough setback for its
organisational health.

The cross-pillar rivalries provided further reason to worry concern-
ing JAES P&S. The establishment of APF, the most important funding
instrument for JAES P&S, is an interesting example which highlights
such claim. The Commission, with the establishment of APF in 2004,
reached an important victory against the Council, inasmuch APF is an
instrument which funds African-owned peacekeeping operations, in a
time when CFSP/ESDP and by extension peacekeeping missions, are a
prerogative of the Council. The debate about the source of APF fund-
ing is revealing on the inter-pillar struggle. There were four possible
alternatives. Firstly, it was the consideration to allocate the new funds
from the then current EDE. Such would have had the consequence that
despite the fact that EDF is not part of the Community budget, nev-
ertheless, EDF and accordingly APF funds have been managed by the
Commission/DG DEV. This would have meant that the Commission/
DG DEV’s organisational health—defined at least partially, in terms
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of monies appropriated—would have had a great boost and accounted
for assuring EC/DG DEV’s influence, fulfilling its mission, and fore-
most, securing the necessary capabilities. The second option saw the
CFSP budget as the source of APF, which would have implied a reduc-
tion of EC/DG DEV’s influence. The Council would have savoured
a Pyrrhic victory since: ‘[...] keeping APF funding within the EDF
[would] avoid diverting resources away from the under-funded CEFSP,
and ensure that the EU remains fully involved in the process, thereby
maintaining a coherent approach between the different European insti-
tutions and the EU Member States. [... Also] the CESP budget is too
small to support the minimum level of funding required for an effec-
tive APF [...]" (House of Lords 2005-2006, p. 74). This option would
have had only one winner, the European Parliament (EP), who as part
of its competence in the CESP budget would have had a say on the use
of the APF funds. The third option contemplated was the creation of
a new multi-annual EDF-like fund to be managed either through EDF
procedure (EC/DG DEV) or wholly managed by EU MS. The fourth
option would have seen the control of funds according to their purpose,
i.e. funds used for AU capability-building would have been managed by
EC, while the small support for AU PSOs would have been controlled
by the EP. After the provisional period of APF ended, it was decided to
maintain the procedures already used, meaning the choice fell on the first
option portrayed above. Nevertheless, the heated inter-pillar turf war
did not recede. Contention focused on two main subjects, firstly, on the
EDF funds being used for security purposes; and secondly, the differ-
ent conceptualisation of the notion of ‘effective ownership” or ‘African
ownership’. The first was actually mirrored from the international dis-
pute concerning the use of development monies for security purposes.
Within the European context, for DG ECHO (European Commission
Humanitarian Office), humanitarian assistance is apolitical, neutral and
impartial. DG ECHO disputes the definition by the Petersberg tasks
which claim humanitarian assistance as eventually an important part of
CSDP missions. DG ECHO argues that such reasoning would contrib-
ute towards a politicisation of aid further blurring the difference between
military and humanitarian actors. Accordingly, there was a frosty rela-
tionship among DG ECHO and the Council’s DG VIII. The second
concerns the idea of ‘African solutions to African problems’ meaning
that the responsibility for EU’s financial, technical assistance and train-
ing initiatives earmarked for supporting African capabilities in peace and
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security matters (conflict prevention, management and resolution), relies
by the African partners. The Commission preferred to use APF funds
to support AU, given the achievement it has booked especially with
the creation of the AU’s Peace and Security Council, while EU MS and
GSC would predominantly or exclusively want to earmark these funds
for supporting African SROs, especially ECOWAS which actually had the
operational experience (Nivet 2006). As the very JAES P&S shows, the
Commission had the upper hand.

The above gave concern and made room for strengthening inter-pillar
inter-institutional coherence, cooperation, and coordination focused on
Africa’s peace and security issues. Still in a pre-Lisbon context this was
addressed as follows: Since June 2007 an ad hoc group was established
charged to draft and adopt the JAES and its Action Plan. Being an ad
hoc instrument, the Council was on the looking for a more permanent
provision. Two alternatives seemed at the time to crystallise. The first
concerned the creation of a Brussels-based, cross-pillar working group
vested with the responsibility to manage JAES. Such working group
would cover geographically sub-Saharan and North African countries,
and thematically the pan-African issues, and the preparation of Africa—
EU Ministerial meetings and Summits. The second alternative saw the
revision of the mandate and working modalities for the Africa Working
Group (COAFR) already existing as well as the first option but with a
reduced mandate, namely covering pan-African issues for both SSA and
Northern Africa which would so reflect the new vision of treating Africa
as one. This second option was adopted which accounted for a strength-
ening and expanding of the COAFR mandate (europeafrica.net).

With the entry into force of the Lisbon Treaty, the institutional set-
ting of the EU changed as did the ones involved in the management and
coordination of the JAES P&S. While there were initially great expecta-
tions that the Lisbon Treaty has taken care of all the bureaucratic bick-
ering analysed above, very soon an awareness settled that these new
institutional arrangements seem to have sourced further confusion of
roles and responsibilities.

With the European External Action Services (EEAS) still taking
shape, the division of roles has been confounding. The first EU High
Representative (EU HR) removed key pre-Lisbon GSC figures who were
involved with the implementation of JAES P&S. This action had the
rather unfortunate consequence that established focal points, who pro-
vided the contact with African parties, disappeared. The bi-annual Joint
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Task Force, which brings together representatives of the EC, EEAS, AU
Commission, Member states and experts, has since its inception ‘not
really been owned’ by the African party (Helly et al. 2014, p. 10).

Turning to the internal struggles within the EU, with a focus on the
role of the EU MS, the Lisbon Treaty provided for the EU President
and the HR to be as the main actors in terms of foreign policy matters.
The MS feel that they have no longer a saying, or at least not as strong
as it used to be. This has led to the situation were MS are increasingly
taking a back seat in the implementation of the JAES P&S and expect
that EEAS lead the process. A commendable behaviour, at least theoreti-
cally, in practice it has been a further obstacle. For instance, the biannual
Africa EU Ministerial Troika meetings, which in a pre-Lisbon context
were planned by the EU MS holding the rotating presidency, have been
interrupted. Such has disenchanted the African parties, because they felt
that these troika meeting were what effectively furthered the JAES P&S
implementation. EEAS has tried to organise subsequent meetings, but
it seems to have been less successful in garnering the needed attention
from the EU MS and the African part.

The inter-agency coordination between the EEAS and the EC has not
been favoured as well. One of the main obstacles for EEAS to effectively
plan and implement policies and in particular JAES P&S, is the different
budget cycles. APF as the main and most important financial instrument
to the JAES P&S, falling under the management of DG DEVCO and
being allotted within the EDF, is budgeted every 7 years. The EEAS,
as per the nature of the different crises, has to act in more ad hoc way.
This creates less possibilities for the EEAS to coordinate. At an organisa-
tional level, DG DEVCO decided to reshuffle its own departments at the
directorial level in such a manner that they would correspond to those at
EEAS. It has obviously marked a step in the right direction.

This fragmented EU coordination in matters of JAES P&S has caused
some unwanted consequences. For instance, EU MS are seeking bilat-
eral agendas and communication channels with Africa. At the EU level,
and particularly with regard to EEAS, this bypassing accounts for the
limited flow of information between the singular EU MS and EU-level
structures.

On the African side, the AUC seems to not be putting enough ear-
nestness on the management of the Joint Partnership. The manage-
ment is carried out through the Economic Department of the AUC,
despite repeated requests by the EU to embed it at the top level of AUC
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(Helly et al. 2014, p. 13). Another challenge, at least initially, has been
the ‘unawareness’ of some African states and some Regional Economic
Communities/Regional Mechanisms (RECs/RMs) about the JAES P&S
and its implementations (Elowson 2009, p. 8).

Voices have increasingly been heard for a clear JAES P&S vision and
others who argue for a revision of the EU-AU partnership. The JAES
was conceived as a framework providing a continent-to-continent
approach and putting an end to the segmented EU policies with
regard to Africa. The implementation of JAES P&S has unfortunately
not been taken as the framework where political dialogue between the
EU and Africa takes place. Other frameworks such as the European
Neighbourhood Policy (ENP) have insinuated themselves as the more
adequate choice for political dialogue between the two continents. With
the different and still current challenges (Eurozone /financial crisis, inad-
equate response to Arab Spring and turf-wars), the EU seems to have
lost some of its lustre and the African parties view it as having failed to
be a credible dialogue partner.

Nevertheless, the relevance of the JAES P&S, as underpinned by var-
ious crises, is still a given thing. The difficulties in reaching unity and
convergence of views as in case of the 2011 Libyan crisis that clearly
showed that European states especially UK and France largely ignored
the efforts on the part of the AU, have contributed to the budding of
some much needed lessons learned. For instance, consecutive crises in
Mali in 2012 and Central African Republic in 2013 indicated a col-
laborative modus operandi between the EU (rapid intervention) and
African support in the absence of capacities for African-led and African-
owned PSOs (Helly and Rocca 2013). Dialogue takes place quite often
and at all level, such as between the EU delegation to the AU and con-
cerned AU institutions and offices, most notably the AUC’s Peace and
Security Department, but also through International Contact Groups, or
between the EU’s Political and Security Committee (EU PSC) and AU’s
Peace and Security Council (AU PSC). Intra-body cooperation with AU
and RECs/RMs has developed positively, but is has also raised questions
on the primacy and subsidiarity among them (Helly and Rocca 2013,
p. 17). The newly acquiring of peace and security mandates on the part
of RECs/RMs, but also better RECs/RMs performance in executing
said new mandates has created turf wars between them and the AU.

Many involved within JAES feel that the EU had been far too ambi-
tious and has put unrealistic expectations (Elowson 2009, p. 55), which
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may further contribute towards an EU being perceived as an actor
with a, already familiar term, ‘capability—expectations gap’ problem.
JAES emphasises an EU and AU relationship among equals, which is in
stark contrast to the recurrent underfunding and understatfing of AU
(Mangala 2014). The EU has more resources and capacities, and may
‘push too much [...] and put too much pressure on the African part-
ners by overdoing things, such as preparing ready ‘lists of things to do’.
However, due to its ownership of the process, the African side controls
the pace’ (Elowson 2009, p. 55). The combination of unrealistic expec-
tations with the African way of doing things may give rise to frustrations.

CONCLUDING REMARKS

By concluding, it can be said that the geographical proximity, the long
history, the high trade and investment volume as well as the natural
resources’ abundance of Africa make the EU the ‘natural partner’ to
Africa. The renewed interest that Africa gained especially post 9,/11 and
the perceived scramble for its resources between traditional and emerg-
ing powers just provided an impetus for relating with Africa at a strate-
gic level. In particular, the rationale behind JEAS P&S is to be found at
the way EU frames/conceptualises her own security, which goes beyond
the spatial area of EU as well as its citizens to include the world citizens
who are lacking, or being threatened to their basic HS needs. Further
the EU’s added value as a multi-institutional and/or hybrid structure
that is likely to provide all types of crisis management tools—from
humanitarian to civilian to military—within one unique framework,
accounted for her being viewed by the AU officials as a ‘preferential
partner’.

Due to the complexity and multiplicity of problems faced—poverty,
conflicts, wars, and humanitarian catastrophes—the African continent
fits perfectly within this EU approach. The EU takes into account the
changed African continent, and puts the AU/APSA at the centre of the
JAES P&S. Also the fact that the EU sees a close relationship between
security and development, and that it implements policies accordingly,
make it a preferred AU partner. The privileged relationship it has forged
with the AU, as well as it being taken as a model regional organisation
point out at the benefits that Africa may seize by working together.

One can argue that the EU MS common position concerning the
JAES P&S, has to be seen under the prism offered from the ‘logic of
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appropriateness’ concept. By fulfilling the obligations, as required by
the practices and expectations of the community they are members—
i.e. EU’s preference for multilateral cooperation, or moving away from
paternalistic, neo-colonial behaviour—, they did what they saw as appro-
priate—common position concerning JAES P&S—given the specific situ-
ation they were in—as defined by the security threats and opportunities
in Africa. The euro-crisis and the Arab Spring have shifted the focus of
EU priorities, at least as expressed by a majority of EU MSS, inwardly,
and the EEAS has badly suffered for that.

By taking into consideration that ‘roles of actors are determined
both by an actor’s own conceptions about appropriate behaviour and by
the expectations, or role prescriptions, of other actors’, then the EU’s
approach to foreign policy which is based on civilian/normative means
and structural stabilisation processes, has found broad acceptance at the
AU level. The broad acceptance is also sourced by the fact that the EU
is seen by Africa as a model of achieving peace through integration and
her insistence for African ownership as it is evidenced by the APF pro-
cess. In these terms, JAES P&S’ priority actions, concerning respectively
enhanced dialogue between AU-EU, support for the operationalisation
of the APSA structure and financing, dwell in already fertile grounds.

In taking a look on the inter-pillar/inter-institutional coordination
challenges the overall picture gets smudged. EU is plagued by turf wars
and the Lisbon Treaty while being accredited for solving some of them,
has in turn contributed additional ones.

At an intercontinental level there have been some bumps but also
reinforced cooperation at the institutional and political level, which high-
light the increased interaction between the AU and EU PSC. A concre-
ate example is their joint mission to Mali, tackling so concrete situations
and enlarging so the scope of said collaboration as well. Further, the
research results point out that while the standing up of JAES P&S did
take into consideration the necessary strategic steps, the implementation
of JAES P&S even after some adjustments still faces considerable opera-
tional challenges.
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Boko Haram and Identity Reconstruction
in Lake Chad Basin Region

Blessing Onyinyechi Uwakwe and Bubari Shebu Miapyen

INTRODUCTION

The twenty-first century international conflict landscape at the onset
revealed unique conflict trends from the preceding centuries. The
decreasing sovereignty and dwindling influences of state actors on the
world political arena, and the growth and expansion of non-state actors
at both the domestic and international levels presented a new outlook
to the conflicts of the twenty-first century—particularly to the prob-
lems of extremism, radicalization, and terrorism. This increasingly new
multi-lateral and plural interactions emerged on a global scale with
numerous challenges, despite the advantages it offered for pluralism,
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multi-culturalism, greater involvement of stakeholders and the wider
window for participation to variety of actors on the world stage.

Ethno-political, religious and primordial factors supporting per-
sistent violent upheavals became one of the initial challenges that
manifested at the domestic level. Conflicts that assumed such charac-
teristics were presumed by most major political players and experts to
be domestically centred, with lesser or even without implications for
regional and international security concerns. This is evident by the
nature and response strategy; non-interventionist, to such countries
by the international community, and in which case, often justified by
the respect for state sovereignty (Picterse 1997).! Equally, the recom-
mendation by powerful developed western states of the nexus between
Democratization and Improved Human Development Indices (HDI)
as remedies to the wide arrays of violent scenarios based on informed
knowledge about domestic conflicts created more challenges in find-
ing strategic and sustainable interventions. The alarming 9/11 attack
appeared to have changed perspectives and even strategies of major
international political players about the characteristics of domestic vio-
lent conflicts. Conflicts earlier perceived as mere domestic upheavals
and non-threatening are now considered legitimate regional and inter-
national threats.

In 2009, Boko Haram emerged in the North-eastern part of Nigeria,
initially as an impulsive reaction to the extra judicial killings perpetrated
by the Nigerian security forces to avenge the death of Mohammed Yusuf,
the leader of the Boko Haram organization. The dynamics of the group
indicate divergent events. What appeared as an ephemeral response by
the group at the early days of its public violence, turned out to be a sus-
tained tactical terror campaign shaped along the ideological orientation
of radical Salafi Jihad. As a norm with African political institutions, the
Nigerian government viewed Boko Haram as a local militant group with
neither national nor regional implications. The involvement of Boko
Haram in the other Lake Chad Basin states of Chad, Cameroun, and
Niger later revealed the trans-border tenacity and capability of the organ-
ization for expansion. Its strategic transition process from a local militant
group to a trans-border terror group revealed new dimensions to the

!The humanitarian intervention situations in Bosnia, Rwanda and Somalia are good
examples. See Pieterse (1997).
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underlying objectives of the group. A terror organization entrenched in
the radical Jihadist ideology—an organization that tacitly but tenaciously
engaged in the state politics at the early stage of the campaign as a larger
strategy for the attraction and consolidation of legitimate local support.
The conflict dynamics is indicative that, the involvement in local politics
was a means of establishing local support and international connections
to raise resources for implementing pre-conceived goal for the establish-
ment of a caliphate.

However, so much discussion about Boko Haram is out there in
media, policy, and academic domain since 2009. The review of pre-
vailing literature, observation of policy discourses and media reports
link the conflict roots to material lack; suggesting materialist ontol-
ogy as basic, independent and a causal factor. Arguably, historical (pre-
colonial), economic, political and social factors are rife as the main drive
for not just the violent conflicts but also terrorism and insurgency in the
northern region (Ajayi 2012; Loimeier 2012; Thomson 2012). Valarie
Thomson emphasized, it is disingenuous to limit the analysis of the
causes of Boko Haram to specific-domino factors. Such misrepresenta-
tions can obstruct the ability to offer constructive policy recommenda-
tions likely to counteract the group’s ill objectives. She further noted,
Boko Haram can be unpredictable as ‘other events may likely motivate
the group to channel its focus on neighbouring states (Thomson 2012),
just as the case with the group’s current trans-border activities. This
present article is in consensus with Thomson’s position, and rejects the
specific-domino factors limiting knowledge on various other casual and
motivating factors.

This chapter attempts to support analysis on the motivations of the
Boko Haram insurgency movement. Preceding debates offer significant
insights on the group, however, ideological and cultural motives super-
sede; to which other reasons support. The tactical transitional process
and dynamic expansion of the movement from a local militant group to
a trans-border or regional terror organization is arguably some strategies
for a reconstruction of the identity of the citizens. The extreme violence
provides the stage for identity reconstruction process. Understanding ter-
rorism and insurgency in the Lake Chad Basin through ideological and cul-
tural lens can reduce the misconceptions that abounds and promote further
efforts for credible solutions to the violent malaise that have overtaken the
region.
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UNDERSTANDING IDENTITY AND INTEREST FORMATION IN LAKE
CHAD BasiN UNDER TERRORISM AND INSURGENCY: THE
CONSTRUCTIVIST PERSPECTIVE

Today, most researchers on social problems are concerned with how
the world or a particular phenomenon exists. Instead of explaining the
world or phenomenon as it is, it is most often explained, as they ought
to be.? This explains the reason most researchers lay emphasis on spe-
cific approaches to understanding the world as much as the social prob-
lems emanating from the world. Boko Haram is widely seen as part of
the global Jihadi network, as partly demonstrated by the group’s pledge
of allegiance to the Islamic State of Iraq and the Levant (ISIL), and the
recent change of identity to Islamic State of West Africa (ISWA) (Voll
2015). Looking at the group from a narrow perspective in analysis could
distort efforts for comprehensive knowledge of the group motivations
(Loimeiers 2012).3 Such perspectives have pervaded Boko Haram dis-
courses and have tremendously influenced public commentators, policy
makers, journalists, and wide array of stakeholders. News reports, sto-
ries, and analysis framed in today’s social and mainstream media portray
these analyses of the group’s motivations and possible causes for its rise.
Constructivist theoretical ideals could enhance adequate knowledge and
illuminate the narrative pathways in the search for better comprehen-
sion of the underlying causes and motivations for Boko Haram insur-
gency as instrument in service of radical and extreme groups, locally and
regionally.

Observing the group’s reasons for rise and expansion, from Nigeria to
neighbouring Cameroun, Chad and Niger from the constructivist’s lens,
is to unbundle the ideological and cultural components of the move-
ment more so the regional security implications. There exists glaring
inadequacy of one reason to explain all social problems. Constructivist
theory bolsters and strengthens social science epistemology and it is rel-
evant in understanding the process of identity and interest formation.
Hence, some elements of the theory hinges on the primacy of ideology

21t is important to indicate our appreciation of the theoretical propositions (constructiv-
ist theory), which we adopted as framework of analysis, however, due to the scope of the
article, our intention is not to deeply discuss the theory.

3See Loimeier’s (2012) comprehensive analysis on the true character of Boko Haram.
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and culture, described as social structures over other materialist consid-
erations, as material resources find meaning only within those social con-
texts in which they are embedded (Wendt 1992). In essence, the social
structures help facilitate understanding, on why someone would forfeit
all material motivations in pursuit of an ideology, which are often rooted
firmly within specific cultural, social and ideological contexts, to commit
suicide, maim or kill others. Perliger and Pedahzur (2016, p. 297), argue
that, “ideologies are breeding grounds for radicalization”.*

Considering Perliger and Pedahzur’s notion, an understanding of the
regional security in the Lake Chad region is significant. There is need
to understand the process of the emergence of the active regional actors
and the securitized threats. Region in this context imply the sub-system
of security relations among set of states geographically contiguous to
one another (Buzan 1991). The countries of Nigeria, Niger, Chad, and
Cameroon have presented these characteristics by their geographical
contiguity. Traditionally, state actors are the primary security providers,
considering that the regional actions and any regional agency of sort are
sub-ordinate to sovereign states in such region (Hynes 2015). Realism
assists security studies with such preliminary focus, putting greater
emphasis on military security and states as the main referent objects to
which the breach of its security are often seen as a threat to states and
impliedly, regional security. Arguably, these states cause insecurity nation-
ally, regionally and globally. Central to the goal of human security
attempts to compel states to become sensitive and committed in preserv-
ing and enhancing the security of individual persons. The call to diversify
the referent objects to include human person and the nature of security
threats to environmental, social, and economic factors are imperative
(Buzan et al. 1998).

The regional security architecture in the Lake Chad Basin is compre-
hensible from these referent actors and the nature of threats that pervades
the region. Wendt (1992) provides a clear framework to understand the
underlying social structures that breed the threats and define the identity
and interest of the actors and how these interest and identity explain the
violent behaviour and the dynamics of the conflict situation. Contrary to
the neorealist argument that anarchy breeds self-help and power politics
exercised by states, the anarchic nature of international system or lack of

4See Perliger and Pedahzur (2016, p. 297) on totalistic ideologies and the impacts on
radicalization.
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overarching governance including the regional government is precisely a
by-product of the power politics and the self-help approach states employ
in regional actions. Lack of central authority in the region has no mean-
ing besides the practice that instantiate on the structure of identity and
interest in the region. Identity and interest are therefore, the creation
of the social structures that underlie the region (Wendt 1992). This is
important in understanding identity-motivated conflicts as a form of new
wars rather than conventional. Identity motivated conflicts are “messy
and blur” the boundary between domestic and international—because it
involves groups and states, local and international actors. Conventional
conflict theories in which the Lake Chad regional states adopts their secu-
ritization approach are incapable of contending the news war champi-
oned by Boko Haram (Kaldor 1999 cited in Pilbeam 2015).

Factually, the nature of the security threat under consideration in
the Lake Chad is a form of new war shaped by identities and interests
in the region. The identities manifest as the state actors; Nigeria, Niger,
Chad, and Cameroon considered as allies in the conflict and perceiving
Boko Haram and its activities as an enemy or threat that must be neu-
tralised and resolved. Boko Haram sees these state actors as apostates
and agents of evil to be neutralised and resolved. The states’ interest is
the restoration of peace and security in the region while Boko Haram’s
interest rests in the propagation of an ‘ideology’ and elimination of
western influence in all ramifications. The identities and interests of the
actors are shaped by the underlying values around which each of their
identities emerged. The identity and interest of state actors shaped by
the Westphalia sovereign state values to an extent informs their behav-
iours. Although these regional state actors imbibe liberal democracy and
capitalist socio-economic values even as they vary in some ways, yet,
they maintain similarities in wide arrays of issues, including their inter-
subjective perception of what constitute security threats in the region.
This identity and interest shapes the regional states’ responses to the
Boko Haram regional threats collectively identified as radical Islamism.
Radicalism to any ideology is a dialectical process that pushes an indi-
vidual or group gradually towards a commitment to violence over time
(McCormick 2003). The radicalisation of these adherents could take var-
ious pathways to which are influenced by diverse reasons (Borum 2011).

The social groups’ identity, to which Boko Haram is a case, is shaped
by the Salafi Jihadist ideology, which underlies it. That identity and
interest resonates with other Jihadi groups around the world, precisely
because of the underlying social values around which such struggle is
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shaped. Extreme organisations like Boko Haram in other regions of the
world explore communities to seek for adherents. They explore vulner-
able neighbourhoods (neighbourhoods with adherents that their ide-
ology finds appeal) where information on incentives for participation
in such groups are availed. These neighbourhoods are mostly those
with entrenched ideologies that share sense of cultural alienation or
threat from outside sphere on the one hand and those who share sim-
ilar cultural values, beliefs, and aspirations and consider other actors,
for instance, in the region as threat to the survival of their group iden-
tity (Perliger and Pedahzur 2016). Wendt (1987) will argue that, state
agents (Nigeria, Niger, Chad and Cameroon) and individual and group
agents (Boko Haram) with both perceiving each other as enemies
because of the conflicting social structures that caused the identities
and interest of the actors in the region, making possible the behavioural
response in the region. The state sought to neutralise and destroy Boko
Haram. On the other hand, Boko Haram directs substantial violence to
civilian population and occasionally wage battle on state strategic assets
as part of attempts to whittle down and resolve the threats posed by the
Westphalia state system in the region.

Arguably, power and interest are constructed social realities. Social
structures, which underlie the society, create identity and interest.
Identity manifests as state, individual, or group agencies, with each
having its perception of the other as either a friend or a foe within
the regional system. The underlying social structures with the state or
human agencies determine social action (Wendt 1987). Social actions
put through practice create inter-subjective meaning that defines what
material resources mean. The meaning of material resources is compre-
hensible only through these discursive practices and the social context in
which they are embedded (Wendt 1992). This is the extent and context
within which, the meaning of material resources differs to the various
identities. This is why material resources mean differently to both Boko
Haram and state actors and its employment either as a value to hold or
object to dispense as valueless.

Boxo Haram’s RiSE AND EXPANSION
IN THE LAKE CHAD BASIN
Today, the discourse of terrorism and insurgency has formed part of

international relations reality with millions of people around the world
constantly affected either directly as victims or indirectly from the impact
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of terrorism. Although the discourses about terrorism has no territorial
boundary no matter how remotely the activities may appear, however,
few challenging questions remains: Is terrorism or insurgency a sponta-
neous reaction to poverty (economic), government policies (political)
and inequality/inequity (social) in the society? Is this phenomenon a
carefully thought out ideas or existing ideology, well designed to accom-
plish pre-conceived goals? Scholarly debates and policy dialogues vary
and differ considerably, especially on causes of terrorism and insurgency
more so the motivations of Boko Haram violent involvement in the
Lake Chad Basin. The current contribution to this debate stems from
the prevailing polemical perceptions that characterised existing literature
on this subject, with an aspiration to articulate a perspective, perhaps on
what accounts for the rise and spread of Boko Haram’s in the Lake Chad
Basin Region.

Economic Factors

To begin an examination of these varying perspectives, Hansen and
Musa argue that, Boko Haram was created about a decade ago based
on “spontaneous explosion of rage and desperation” (Hansen and Musa
2013, p. 291). However, poverty, inequality and injustice in another
view, constitute the triggers and motivations for violent conflicts per-
petrated by boko haram so the organization continues to feed on the
condition (Kwanashie 2013). As a counterpoise, poverty seem not to
actually cause the violent conflicts, rather, they predisposed poor peo-
ple to terrorist exploitation. While it exposes such social category, it is
important to note that, poor people are not terrorists (Christopher
Smith, Global Health and Human Rights Representative). The clarifica-
tions thereto, have improved our vision about the role of poverty either
as precursor or as drive to terrorist or insurgent violence. Boko Haram as
an epitome and manifestation of Islamism is a specific reaction to mod-
ern social and economic conditions, most especially, the rapid change
in the demography of urbanization, the disarticulation of local econo-
mies like craft, the rising unemployment, and the glaring absence of
basic norms to guide good conduct in the society (Black 2011, p. 306
cited in Adamu 2013). In addition, the rising level of frustration and
poverty among youthful population in Nigeria and the neighbouring
Chad, Cameroun and Niger republics is worthy of note. Regardless of
the way, we perceive them; these challenges create a fertile ground for
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the activities of Boko Haram and its expansion (Ayegba 2015). Poverty
and unemployment is inextricably connected to terrorism among youth-
ful population on a global scale (Ucha 2015, p. 51; Onimade cited in
Ayegba 2015). The unemployment exacerbates and deepens conditions
that lead to increased militancy, violent crimes, kidnapping and several
other bad behaviours amongst youths in Nigeria. Unemployment creates
the dialectic of poverty and insecurity. In this line of argument therefore,
unemployment leads to poverty and insecurity to which Boko Haram
typifies the case.

Arguably, Boko haram’s anger was directed initially at corrupt Muslim
political class in the Northeast, who they perceive as collaborators and
apostates. Similarly, distaste with democracy was the major militating
force for adoption of violence by the group. Democracy is perceives as a
system creating a tiny parasitic class that rides on the back of dominated
majority who wallow in abject penury. In their conclusion, the tiny few
(the dominated political class) are continuously and corruptly siphon-
ing the collective patrimony (Hansen and Musa 2013). This perspective
suggests that, material explanations will help the understanding of the
problem. This article finds these reasons porous. Arguably, the operators
of these terrorist and insurgent organizations as much as some of their
ideologues may not necessarily suffer any form of material want. These
terrorists’ members (operators) are not necessarily poor or wretched as
most analysis indicates. The lead operators (rational prospectors) expend
or spend the poor followership as they do to battle riffles, suicide belts,
bullets, and other war paraphernalia. It is indisputable that the poor fol-
lowership has no opinion or any interest, less the organization fights to
redeem, unless in the context of the ideology and underlying culture to
which the terrorist and insurgent struggle is embedded.

The veracity of the “poverty theory” as a yardstick for terrorism and
insurgency remain unconvincing (Akinola 2015). If poverty does under-
lie the struggle, what are the costs of war grade riffles, the logistics
expended on various operations conducted by these groups and what
are the costs of planning, including intelligence gathering and prosecu-
tion of the heavy violent encounters with government forces? These
questions should deepen analysis of Boko Haram activities beyond the
poverty cursor. When examined closely, the character of the violent
struggle and the interest of the organization resonate with the bour-
geoning appetite of the northern political and religious elites, who best
thrive on the poverty, ignorance and vulnerabilities of their immediate
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communities (Maiangwa et al. 2012). This then leaves us with more
zeal to probe further, to establish the fundamental cause of this social
malaise.

The Political Debates

Interestingly, not most scholars share this socio-economic paradigm
approach to the understanding of the Boko Haram phenomenon in the
Lake Chad Basin. The emergence of radical Islamic groups like Boko
Haram and their counterparts around the world is to certain extent a
specific reaction to the United States of America’s foreign policy options
(Patel 2007). The rise of Boko Haram has been expansively analysed
through political and economic lens. These parallel factors provoked
Boko Haram campaign and violent activities in the Lake Chad Basin
Region (Comolli 2015, p. 208). The political facets of insurgency are
significant. New recruits to the fold of Boko Haram learn deliberately in
camps, the politico-religious messages of the struggle as part of the wider
strategic ambition and militant orientation (Sandig 2015). To the mili-
tant ideologues, “Sharia” (Islamic Jurisprudence) presents a credible and
incorruptible alternative to the failing secular order. As a political gesture
to appeal to the northern political audience, northern governors, in the
years 2000s, pledged allegiance to Sharia (ibid.).

Preceding analysis gives credence to political reasons as the precur-
sor for terrorism and insurgency in the Lake Chad Basin. It portrays
Boko Haram as an organization with specific political objectives, seek-
ing to destroy existing democratic political order. If the goal of the
organization is to destroy the incumbent secular order, what order is the
organization contemplating to guide human engagements? The strug-
gle never contemplates political void or vacuum. Boko Haram seeks to
position instead a robust Islamic jurisprudence of the Salafi Wahhabist
ideology. Largely, this is the dimension the political component of the
struggle takes precedence (Fafowora 2013). Equally, the numerous mes-
sages propagated by the Boko Haram exposed an organization, who
have repeatedly stressed the solution to the plight of northern Muslims
in Nigeria can only be addressed by a radical break with secular tradi-
tion and modern political order (Sandig 2015). A closer look at Boko
Haram’s antics revealed an organization committed to inflicting fears on
Nigerians, and particularly, discouraging those living within the range
of the areas of their influence from enrolment into western education.
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Often, the group reiterate their abhorrence to western influence, as
it socializes people against the will of God, they claim. Hence, radical
revival through jihad is necessary to establish a new social order based on
the principles of Sharia. In essence, Boko Haram is diametrically opposed
to western education (Aghedo and Osumah 2012; Ishaya 2011 cited in
Aghedo and Osumah 2015).

It is very clear from the methodological approaches and the ensuing
analysis, that existing discussions about the group is hinge on material-
ist ontology. If poverty (economy), government policy (politics) and
inequality (social) can explain the causes of terrorism and insurgency,
what explanation can support situations where members of terror groups
are willing kill self or others. How then can the dead utilize the mate-
rial benefits in which the socio-economic settings of the struggle? The
underlying social structures that influence the material perception
through discursive practice by perpetrators will provide answers. Against
this inadequacy, this article emerged with the constructivists approach
to explain this social phenomenon, and to link the cause of the rise of
Boko Haram to the underlying social, ideological, and cultural structures
in the region as embedded, which supports it. This work contends that,
the economic and political factors nurture and sustain the violence but
the cause of the terrorism and insurgency in the region are- social, ideo-
logical, and cultural factors rooted in Salafi Jihadism. It is crucial to note,
terrorism and insurgency violence are not the ends in themselves but just
means to an end.

The Ideological Underpin

Let us begin with this argument by Voll that, based on recent social
media engagement of Boko Haram, it is kidnapping, bank robbery time
enjoyed the support and encouragement of Al-Qaeda, the Al-Qaeda in
the Maghreb (AQIM) and the Islamic State of Iraq and Syria (ISIS) (Voll
2015). The active engagement of the group on social media shows a
group who seeks to impress the terror organizations and other passive
persons who belief tenaciously in the radical Salafi ideological approach
to the spread of Islam. Such approach we consider as basically, their
“Public”, in the sense, that terrorism and insurgency resonate with this
“public reason”.

This article views terrorist and insurgency as grounded in the ideo-
logical and cultural preferences of the ideologues and managers of the
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organisations. They are inseparable with their immediate social and ide-
ological environments and the geographical settings in which the ter-
rorists and insurgent militants are rooted. The rationality, justification,
and great rewards both spiritual and temporal that awaits adherence are
carefully thought-out approaches towards the accomplishment of some
pre-conceived goals and supported by the prevailing social structures.
Terrorism and insurgency are constructed social realities within the Salafi
Radical ideology. Such constructed social realities have justifications,
embedded in socio-economic and spiritual rewards. Boko Haram builds
its radicalism on this tradition, have carefully imbibed the ideology,
planned its activities with organised and robust terrorist and insurgent
infrastructures to support these activities, to establish a caliphate for the
reconstruction of the identity of the citizens of the new caliphate along
the Salafi ideological orientation.

A War Judiciously Planned

Between 2000 and 2009, well over twelve states in Northern Nigeria
have declared Sharia as part of their state’s political and legal jurispru-
dence. Most scholars and political commentators argued that such Sharia
is for poor people, given that most of the prominent political and eco-
nomic elites were not subjecting themselves to the Sharia, this added
credence to the notion that, it was a Political Sharia (Akinola 2015).
Boko Haram organisation was part of Borno political arrangement, par-
ticularly in the days of implementing the Political Sharia. Boko Haram
members were overtly part of Borno and Yobe political life. The group
assisted Governor Modu sheriff of Borno state in the 2003 elections
campaign where they intimidated and threatened the political opponents
of the Governor. As compensation and recognition to the group after
the 2003 election victory, Mohammed Yusuf, the leader of the group
enjoyed appointment into the government as a member of the Borno
state Sharia Board whilst his close ally, Alhaji Buji Foi was appointed the
Commissioner for Religious Affairs (Akinola 2015; Harnischfeger 2014).

The involvement of Boko Haram in secular politics is arguably part
of the scheme and design of the organisation to understand secular
politics. To use acquired knowledge to attain their pre-meditated goal
of abolishing the modern Nigerian state. The expansion to the contigu-
ous neighbours in the Lake Chad basin is a product the conflict dynam-
ics. It is suggestive that, the organisation utilized almost a decade long
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opportunity of their political participation to build primary popular sup-
port and sympathy at the grass root level, establish connections within
and outside the country and perhaps, resources. The implications of the
involvement of the organisation in Borno secular politics meant, virtu-
ally all travellers for annual Hajj (Saudi Arabia) and lesser Hajj (Um’Rah)
was influenced by the organization. Authenticating radicalized travel-
lers who could easily abscond and access terrorists training infrastruc-
tures that abounds in the Middle East were all implications to that effect.
Especially, given that the organisation’s patrons and ideologues influ-
enced this critical ministry for some years. To this, we argue cannot be
a coincidence but part of the larger scheme of the organisation to utilise
legitimate state structures for their ideological struggle.

Boxo HaraM WAR: REACTIONARY RESPONSE TO STATE
VI10LENCE VERSES PLANNED VIOLENCE FOR IDENTITY
RECONSTRUCTION

Views vary considerably on the war waged by the Boko Haram. The
resistance and later activities of the group perceived in many quarters as
reactionary. Predominant position locates the actions of the group as a
response or reaction to poverty, political motives, and social inequality. A
validation of almost a decade unending war engaged by the sect, framed
as a “spontaneous explosion of rage and desperation” (Hansen and Musa
2013, p. 291). Some scholars argue that, it is much more that, there
exist evidence of deliberate planning, the sect sponsored students abroad
surreptitiously for medical training (Madunagu et al. 2009, p. 2 cited in
Adesoji 2010). In Borno, Yobe and parts of Adamawa states, the sect
allegedly floated and operated a functional cooperative finance scheme
(Hansen and Musa 2013). Perhaps, such acts depict expression of gener-
ous magnanimity towards the poor and the less privileged in the face of
apparent state failure on their responsibility to the populace. It is tactical
ploy to prey on the less privileged group for the radicalization agenda.
Interestingly, there was huge interest for the group to raise funds.
Rich members of the group; Buji Foi (a former commissioner for
Religious Affairs in Borno State), Kadiru Atiku (a former lecturer) and
Bunu Wakil (a prominent contractor in Borno State) played significant
roles in mobilizing funds and resources. Besides these influential indi-
viduals, over 280,000 members spread across Northern Nigeria, Niger,
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Chad and Sudan were recruited (Lawal 2009, p. 35 cited in Onuoha
2012). Each member pays a daily sum of 100 Naira each, besides the
donations and patronage enjoyed from politicians, government officials,
and other organizations. The arrest of Bunu Wakil and 91 others was
revealing. This is part of the group’s source of domestic resource and
financial mobilization strategy (Idris 2011 cited in Onuoha 2012).

Likewise, Mohammed Damagun, standing trial before an Abuja
Federal High Court, accused of link with terror groups and accused of
being the foreign funds and resources raiser for the sect further lend cre-
dence and evidence to the planned character of the group. Damagun is
accused of having in his possession about, 300,000 US Dollars traced to
him and it was believed to be given to him by Al-Qaeda meant for Boko
Haram (Suleiman 2007, p. 24; Onuoha 2010a, p. 56 in Onuoha 2012).
Apart from these much publicised sources, the sect is believed to have
benefited tremendously from proceeds of crime committed by AQIM,
kidnapping, bank robbery and car hijacking (Barrett 2012, p. 723;
Davies 2012; Walker 2012; Waldek and Jayasekara 2011 cited in Elden
2014, p. 416). The economic repositioning is troubling for any serious
government but it meant nothing too serious to the erstwhile regime.
The sect understood the strategic significance of political planning and
organization, hence, took great advantage and time. Politically, the criti-
cal evolutionary dynamics of the group as from 2003 to 2009 highlights
the process of mass recruitment of members using open preaching as a
cover. By 2010, the sect commenced active terrorism and by 2013, they
transformed to insurgent guerrillas. Finally, territorial acquisition and
expansion commenced 2015 (Perouse de Montclos 2016).

Interestingly, the group, on its own had severally put up many claims,
one of which was alluding to it having sent its members for training in
Afghanistan, Lebanon, Pakistan, Iraq and Mauritania (Adesoji 2010,
p. 101). Many may consider these claims as spurious and possibly a
strategic blunder. Evidently, such claims may be too good to be true;
volunteering too much strategic and operational information could
be misleading, but again, preceding trends suggest that, the sect’s
announcement of an intended plan or action is not strange. It is possible
they could make much more risky claims with the most pompous audac-
ity than this. From whichever angle one views the strategic and opera-
tional plans, it is here evident that, the sect has proven links with outside
fundamentalist groups (Alli 2009, p. 1; Oyebile and Lawal 2009, p. 69;
Saboyede 2009, p. 14; Clayton 2010 in Adesoji 2010, p. 101). From all
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indications, Adesoji argued that, Boko Haram had been around under
different names for the past 15 years, before its public recognition as a
terror and insurgent sect (Adesoji 2010). Based on the preponderance of
facts, Boko haram battle could not be reactionary rather an ideologically
driven war- carefully thought-out and planned in the Lake Chad Basin
Region.

The Patterns of the War and the Goals of the Strugygle

The attack launched by the Nigerian Security Forces at Dutsen Tashi
in late July 2009, revealed surprising discoveries. The police found and
confiscated high war grade weapons and several materials for improvised
explosive devices (IEDs) for bomb-making (Adesoji 2010). The group’s
alliance with AQIM has further improved their skills in making IEDs,
using suicide attackers and effective use of social media (Voll 2015). The
dynamics of the violent encounters with state actors in the Lake Chad
Basin Region had evolved along certain strategic and tactical trends.
From July, all the territory won by the group were marked for keeps
(Aghedo 2015). The insurgent war is not haphazard in manner rather,
organised with central command, reminiscent of modern national mili-
tary formations.

The revolutionary command structure of the group is very discipline
and orderly with recognizable hierarchical features known to everyone
in their struggle. At the top of the hierarchy command, is the “Amir
Ul-Aam” (the commander of the faithful). Below him, are the two
“Na’ib Amir Ul-Aam” (1&2) (the Deputy Commanders of the faith-
ful). These are the top officers at the helm of affairs of the command.
At the state level, there exist the “Amir” (State Commander) and the
local “Amir”,; coordinating the local government areas. The lower rungs
of the socio-political hierarchy are members who constitute the reserved
army of insurgents organised into the militant army and sharia police.
While the sharia police enforce local order given by the command in
the held territories, the army are the militant insurgents charged with the
responsibility of protecting the territorial gains, ward- oft threats to the
held territories and expand the region of control.’ From all indication,
the group seem more organized than what people see from afar.

5See, Da’wah Coordination Council of Nigeria, 2012 in Onuoha (2012).
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All forms of reprisals and provocations by belligerents are not reasons
or the causes of the violent behaviours of the sect nor the retaliations or
revenge mission’s reaction by the group; such only exacerbate and inten-
sify the violence. The target of the sect is the creation of a religious soci-
ety through reconstruction of existing diverse social identities to reflect
the ideals and social reality constructed by the sect and their ideologues.

The (Re)Creation of the “Caliphate”

This is quite a difficult narrative discourse considering the satisfactory
criteria for such declarations in the Islamic world. For most periods of
the violent encounters, observers have speculated possible connections
with outside jihadi network. Earlier in 2009, Boko Haram declared sup-
port for Al-Qaeda and vowed to carry out its activities in Nigeria until
the country is islamised according to divine injunction.® This was con-
tained as a press release, issued by Abu Qaqa (Perouse de Montclos
2016). Until present, the group has put up several claims includ-
ing the religious justification of violence and mayhem on civilian non-
combatants. Such assertions depict a group with intent to establish an
extreme Salafi style state in Nigeria, with ties to global Jihad (Voll 2015).
While the globe was engrossed with the audacity of the group’s violent
activities, the Islamic State released a statement accepting Boko Haram
as its province in West Africa. A further indication of the group’s pos-
sible links with Al-Qaeda and AQIM (ibid.). On the 25 February 2015,
Abubakar Shekau took oath of loyalty to the leader of Islamic State
and recognized as Islamic State West African Province (ISWAP) (ibid.).
Shekau swore: “we announce our allegiance to the Caliph of Muslims...
and will hear and obey him in difficulty and prosperity” (Nathaniel
2015). At this stage, the group had made significant territorial gains in
the Lake Chad Basin Region, especially, between Nigeria and Cameroun
borders (ibid.). Before all the exchanges of loyalty, allegiance and decla-
rations took place, the group was already operating and conducting its
activities like “a state within a state”, with cabinet members and a very
strong religious police as they maintained a very large homestead (Walker
2012, p. 3 cited in Elden 2014, p. 421).

See, Vanguard News Paper, 14 August 2009.



BOKO HARAM AND IDENTITY RECONSTRUCTION ... 157

Despite occasional denouncement of the group’s activities by the
few prominent Muslim clerics and personalities, the group continued
to enjoy great inspiration and cited extensively the Islamic scholarship
of Al-Maghili on jihad, which permit Muslims to wage war against its
oppressors (Non-Muslim rulers). This part of the scholarship urged that
whoever (Muslim) is killed in the process of the Holy war, is the best
of Martyr, whereas, the oppressors (non-Muslims) killed in the struggle
are the worst of the slain men (Voll 2015). This is perhaps the ideologi-
cal and cultural basis around which the group construct their social real-
ity and about which all the violence perpetrated are justified. The violent
acts are means to the ends, and therefore, to interpret the group’s ter-
ror acts in the lake Chad Basin as ends in themselves and approaching
the challenges as ephemeral reactions to poverty, government policies, or
social inequality could be misleading.

The group had fought severally with the state security forces in
attempts for territorial gains and expansion. They lost and won in dif-
ferent instances. The war for the practical establishment of the declared
aspiration (Caliphate) is the drive toward the attainment of the ends;
reconstructing the social identity of the inhabitants. The battle for
Gwoza signified the starting point of tangibly manifesting this aspira-
tion of a caliphate in the lake Chad Basin region. On the 6 of August
2014, the group beseeched the city of Gwoza massively, as heavy gun
shots kept sounding like music orchestra. In this huge pandemonium,
the Emir (paramount ruling Monarch) and large civilian population fled
to the Mandara mountains (Syndi Gate Medin 2014). Although the State
Armed Forces responded but the battle for Gwoza raged on. The state
could make no gains in spite of the eighteen days’ heavy bombardments,
artillery firing, and ground troop combat with the insurgents.

The failure of the state’s armed forces to secure outright defeat,
restore law and order, and bring back the fleeing civilians was a boost to
the morale of the group. On 24 of August 2014, the group announced
victory over government troops and proclaimed the formation of
“Islamic Caliphate”, in parts of Lake Chad basin areas with the head-
quarters in Gwoza. The message was circulated through a 52 minutes’
video clip, containing the under quoted prefatory declaration that, “Oh
people, 1 am Abubakar Shekau here standing, the leader of Jama’atu
Ahlissunnah Lidda’Awati Wal Jihad in Nigeria. We do not believe in
the name Nigeria. We are in Islamic Caliphate. We have nothing to do
with Nigeria” (ibid.). The victory over Gwoza embolden the sect and
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their leader, Abubakar Shekau, who proclaimed himself the great Imam
and Commander of the faithful, proceeded to proclaimed Gwoza, the
headquarters of the Caliphate (Perouse de Montclos 2016). Meanwhile,
the group took over the Palace of the Emir of Gwoza, transformed the
Palace Court to the Supreme Court of the Caliphate (Syndi Gate Medin
2014). In Gwoza, as a norm for any controlled territory by the group,
a black flag with Arabic inscription hoisted, signifying that, such area is
within the control of the Islamic caliphate in the Lake Chad Basin (ibid.).

Gwoza is a border town between Nigeria and the Cameroun repub-
lic. It has a population of 276,312 people, by the 2006 Nigerian popu-
lation figures. Other towns, villages and communities include but not
limited to; Damboa, Bama, Konduga, Mafa, Dikwa, Benisheik, Mainok,
Baga, parts of Maiduguri Metropolis, Jere, Gomboru, Gulami, Marte,
Abatam, Iziye and Madagali. This is apart from the over 200 neigh-
bouring villages and communities proximate to Gwoza, which were
the worst affected by the violent militant campaign (Syndi Gate Medin
2014). The areas of Sambisa Forest, Mandara Mountains and parts of
not less than 15 other local government areas spread across Borno,
Yobe and Adamawa States, especially, along the border communities
of lake Chad Basin countries are under the control of the Boko Haram
(Aghedo 2015).

The battle for Mubi, the second largest town in Adamawa State, is
also significant in the Caliphate agenda. About 151,000 people accord-
ing to the 2006 population head count in Nigeria inhabit the town.
Despite the demographic significance, it fell to the insurgent group
in October 2014. Following the group’s control of Mubi, the town’s
name changed to “Madinatul Islam” (meaning the city of Islam).
Like Gwoza, the Emir Palace in Mubi became the administrative con-
trol location of the group. The insurgents rendered few minor services
such as traffic control while assuring the trapped residence to remain
calm (ibid.). Although the group gained several control of territories,
the notorious Sambisa forest remains the insurgent’s warehouse and
provided the needed strategic cover to the insurgent battalions reserved
for the anticipated battles with the Lake Chad Basin States and per-
haps their allies like African Union Multinational Task Force and the
rest of the western world who feel concerned. In this forest, the 270
abducted Chibok pupils were alleged to being kept hidden in three sep-
arate camps with other hostages. The effective control of the forest area
by the group forced the villages hitherto living within and around the
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area to relocate to neighbouring countries (Ladan 2014). The group
did not just gained control of some towns in northeast Nigeria but also
exerted effective control of the border areas of Borno State along Chad,
Cameroun, and Niger Republics. Reports indicated the group to have
adopted extreme measures of repression and control in trying to cre-
ate and maintain a religiously identified new political order in the areas
within their control. For instance, women are subjugated in these areas
and have little role, except that they are servants or slaves (Voll 2015).

As regard the “Caliphate” agenda, we may not out rightly take side
in this article. The prevailing narratives speak volume about the inten-
tion and manifestation of a “new Caliphate” in lake Chad Basin Areas.
Arguably, it is not problematical to emphasize that the new Caliphate
is confronted with constant reprisals, recapture, and outright defeats by
the combined efforts of security forces from the affected countries in
the Region. The Caliphate is waning and their control dwindling as they
constantly suffer loses of the “conquered territories”. Hence, this is the
tool or means and not yet the ends.

IDENTITY RECONSTRUCTION PROJECT

Arguably, Boko Haram remains the first religious group in Nigeria to carry
out ideological hybridization integrating the theologico-Judicial resources
of the global Jihadi-Salafism with modification of cultural and historical
framings of religious revival in Northern Nigeria (Voll 2015). The Sunni
Islam has provided general guideline for religious reformers who advocate
for moral reconstruction in their societies. Within such framework, Ibn
Taymiyya receives recognition for his contribution to this Wahhabist tra-
dition. The agenda of Boko Haram is set towards the path of moral recon-
struction in Nigeria, and by implication in the Lake Chad Basin region so
they seek an end to modern secular culture for an exclusive society based
on the literalist interpretation of Islam (ibid.). The major ideologues of the
group have their modern inspiration and knowledge from the Salafi ideol-
ogy of Abu Mohammed Al-Magqdisi (a Palestinian-Jordanian). The same
Islamic Cleric mentored Abu Mus’ab Al-Zaqawi (the leader of Al-Qaeda
in Iraq) (Perouse de Montclos 2016).

Abubakar Shekau, the leader of Boko Haram declared that Christianity
is Paganism. He is therefore under divine instruction of “Allah” to coerce
everyone to embrace Islam (Shea 2014, p. 41). If religion is a form of
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social identity to which it is, moderate Muslims of all climes, Christians
and all other social identities other than the Salafi wahabist tradition
are offensive and hostile to the Jihadi project. The Jihadi project cap-
tured in a statement made by the group, reiterated commitment against
any system of government besides the one recognized by Islam. Hence,
the group abhors all orthodoxy, traditional, democracy, socialism, and
capitalist system of government. They would neither allow the Federal
Republic of Nigerian Constitution to replace the laws already enshrined
in the holy Qur’an nor allow any western education to replace Islamic
teachings (Agbiboa 2013, p. 4). The Boko Haram group feels a sense of
moral obligation to deconstruct any social identity that does not reso-
nate with strictly interpreting the Sharia. Interestingly, such moral obli-
gation does not detest the weaponization of civilian facility but promote
it. Indiscriminate human carnage, rape and material destructions are not
only used as weapons (weaponization of civilian facility), but violent ter-
ritorial conquest is permitted by such ideology for Sharia consolidation,
which even violates the constitution of the Federal Republic of Nigeria
(Idowu 2013 cited in Elden 2014). The group seeks not only such ter-
ritorial control and the laws over the territory, but also the control of the
people within such space (Peters 2014 cited in Elden 2014).

With this background, identity reconstruction of the people and social
identities in parts of Lake Chad basin region remain the cause and sus-
taining motivation of Boko Haram violent involvement in the region.
Apparently, the territories captured need to be peopled, hence the kid-
nappings, mass abductions of people into the controlled areas for the
identity reconstruction project. This is evident in the kidnapping of the
over 276 Chibok girls, which according to the Federal Government of
Nigeria are about 85% Christians. A video clip released by the group and
monitored revealed all the girls been coerced to Islam; therefore, their
identities have been re defined by violent reconstruction. They are to
such end designated for sale as slaves or given in marriage to Muslims
(Shea 2014, p. 42). Since the commencement of the Boko Haram insur-
gent campaign, the group has taken hostage of over 2000 people. These
include the over 276 Chibok girls, 218 Katarko villagers captured and
the raid in Damasak which the group took over 500 hostages (Oyewole
2015). Arguably, the remaining 15% could be moderate Muslims. Since
secular education is sinful to the radical group, assumedly, none of their
adherent could have been in secular school as at the time of the Chibok
girls” school kidnapping.
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CONCLUSION

This article attempts to contribute to the debate on the theoreti-
cal dilemma of the cause of the rise of Boko Haram in the Lake Chad
Basin region. Scholars have written extensively on the causes and moti-
vations of the terror activities of Boko Haram in the Lake Chad region.
Similar with previous research outputs, this article has engaged and par-
ticipated in the ongoing debate on Boko Haram discourse. From most
of the preceding works reviewed, scholars project Boko Haram’s cause
of rise and motivation from the materialist framework. Our contribu-
tion to this debate took an exception from the materialist ontology. We
approach the discourse rather from a constructivist perspective, whereas,
the materialist ontology limits the causes to poverty, economic reasons,
political factors and social inequality as the root causes of violent scenar-
ios in the Lake Chad basin region. These materialistic factors proftered
rather nourish, drive, and sustain the circle of internecine violence in
the region. This article argues that Boko Haram in the Lake Chad Basin
region aims precisely at reconstructing the social identity of the people.
The social, ideological, and cultural undertones, expressed in the enthu-
siasm for martyrdom, deepen our comprehension on the commitment of
the group rather than the material motives.
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Peacekeeping in the African Union: Gender,
Women and the Battle Against Sexual
Exploitation and Abuse

Sabrina White

INTRODUCTION

The institutional actors involved in United Nations Peace Operations
(UNPOSs) primarily perform a security role in their efforts to move a
conflict-torn country towards an environment of lasting peace. However,
their arrival is also associated with gendered sexually exploitative condi-
tions which negatively impact the local civilian population, and which
can have far reaching consequences. The scale of sexual exploitation and
abuse (SEA) committed by Peacekeeping Personnel during the 1990s
in Cambodia and Bosnia and in the early 2000s in the Democratic
Republic of the Congo (DRC) spread shock waves throughout the
United Nations (UN) as it found itself embroiled in a scandal threat-
ening the impartiality, effectiveness and trust and confidence in peace
operations. The links between SEA and human trafficking, organised
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crime, economic insecurity, gendered-power dynamics and other factors
have detrimental effects on the security and development of post-conflict
countries, and ultimately of long-term peace.

The public unveiling of SEA coincided approximately with the adop-
tion of Security Council Resolution 1325 (SCR 1325) in 2000, which
formally recognised the link between the security of women and the
security of states. Insecurity in post-conflict societies is gendered, and
women and girls are disproportionately negatively affected (Pettman
1996; Tickner 1992; Enloe 2002). Women’s insecurity post-conflict
is compounded by obstacles to political acknowledgement, physical
insecurity, sexual violence, exploitation and abuse, access to economic
security among other intersectional factors (Ni Aolain et al. 2011, p. 68).
Since SCR 1325, there have been several additional resolutions! expand-
ing on the securitisation of women, or what is now called the WPS
Agenda, all of which also address issues relevant to addressing UNPOs
and SEA; however, it was not until 2003 that the issue was specifically
addressed, prompted by a resolution passed by the General Assembly.?
Despite an increase in research and political attention, SEA in UNPOs
has not been reduced, suggesting that policies and /or their implementa-
tion fall short.

Article 1(1) of the UN Charter states that a key purpose of the UN
is “to maintain international peace and security, and to that end: to take
effective collective measures for the prevention and removal of threats
to the peace.” The Charter also articulates the need for cooperation in
economic, social, cultural and humanitarian issues and the promotion of
respect for human rights (Article 1, 2—4). The UN Security Council (SC)
is tasked with the primary responsibility to maintain international peace
and security, and while not officially stated in the charter, deployment
of Peacekeeping or Peace Operations serves as an integral part of their
remit as well as one of the most visible symbols of the UN’s role in inter-
national peace and security (Thakur 2016, p. 41).

Since the end of the Cold War, multi-dimensional peacekeeping has
evolved to address complex peace operations and facilitate a security

IResolutions 1820 (2008), 1888 (2009), 1889 (2009), 1960 (2010), 2106 (2013), 2122
(2013), 2242 (2015) and (contestably) 2272 (2016). For an overview of the resolutions,
please see Peace Women: http://www.peacewomen.org/resolutions-texts-and-translations.

2UN General Assembly 2003. Investigation into Sexual Exploitation of Refugees by Aid
Workers in West Africa. A/RES /57 /306.
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situation conducive to making transformations which are necessary to
ensure sustainable peace. The core functions of such operations are: to
create a stable security environment, facilitate political processes, support
establishment of institutions of governance, and provide a framework for
other actors to perform their duties in a coordinated manner. Human
rights serve as a cornerstone of the normative framework for UNPOs,
and UN peacekeeping personnel are expected to act in accordance with
international human rights law (United Nations 2008, p. 23); when
peacekeeping personnel are accused of or commit crimes, it is exclusively
the responsibility of the troop-contributing country (TCC), not the
UN, to exercise criminal jurisdiction. As accountability and strength of
judicial institutions varies widely internationally, accountability is often
a source of discontent in addressing crimes committed by peacekeeping
personnel.

Despite their significant shortcomings, there is a positive correlation
between fewer civil wars, less armed conflicts and increased UN missions
in the post-Cold War Period (Dobbins et al. 2001). Peacekeeping mis-
sions excel in securing borders in fragile states, preventing the spread
of conflict (Fortna 2008; Howard 2008; Beardsley 2011) and have left
behind societies that are more stable and secure, especially where they
have worked to influence the behaviour of local actors to pursue trans-
formative goals (Whalan 2013, p. 3; Sandler 2017, p. 19). However, the
security of women in all of these successes has been a critical point.

SEXUAL ExPLOITATION AND ABUSE IN UNPOs

The UN defines sexual exploitation as “any actual or attempted abuse
of a position of vulnerability, differential power, or trust, for sexual pur-
poses, including, but not limited to, profiting monetarily, socially or
politically from the sexual exploitation of another” and sexual abuse as
“the actual or threatened physical intrusion of a sexual nature, whether
by force or under unequal or coercive conditions” (UN Secretariat
2003).

The geographical spread of alleged abuse is not isolated to one set of
countries or region where UNPOs are active, although most missions
are in the African continent, suggesting that there are inherent issues in
peacekeeping operations themselves, and possibly in the institution of the
military, which fail to prevent impunity for these crimes. In 2016, there
were 145 allegations of SEA involving 311 civilian victims, of whom
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309 were women and girls in 2017 (UN General Assembly 2017, para.
8). Of the fifteen current peacekeeping operations, eight are located in
Africa, and a 2016 review found that 68% of allegations of SEA took
place in the missions in Central African Republic (MINUSCA) and
Democratic Republic of the Congo (MONUSCO), which both involve
African Union and UN leadership and support (United Nations 2017).

Prosecution for crimes of SEA committed by peacekeeping person-
nel has been sporadic and woefully inadequate (OIOS 2015), result-
ing in those countries who often contribute the least troops to call for
improved accountability and ‘naming and shaming’ of relevant TCCs.
Thus lies a political dilemma in improving accountability: if certain states
are singled out, then they may be hesitant to contribute as many troops.
The UN already struggles to secure sufficient personnel from states, and
a reduction in political will to contribute could impact the success and
sustainability of operations (Sheeran et al. 2014, p. 5).

This chapter broadly examines the meaning of the WPS Agenda in
relation to securitization of women,/gender equality in addressing SEA
in peacekeeping operations, with a special focus on the role and prac-
tice of the African Union, its member states and civil-society organisa-
tions under the auspices of the UN. The core idea to review centres on
the conceptualization of securitization of women/gender equality and
its relationship to the pursuit of peace. It will also explore how active
players use WPS to pursue interests in how they define borders of secu-
rity and political spaces. The institutions related to policy development
and implementation of WPS SEA policies in peacekeeping will be criti-
cally analysed, revealing inconsistencies and gaps in political will. Lastly
the interactions between various actors in the policy-making and imple-
mentation process and the various instruments used to develop, adopt
and implement the policies will be discussed. The broader purpose of the
chapter is to examine the status of the WPS agenda in addressing SEA in
peacekeeping in the context of the African Union, the perceived place
of securitization of women/gender equality, and to link it to broadly to
the future legitimacy of Peace Operations in the maintenance of interna-
tional peace and security.

SECURITISATION OF WOMEN

The security-development nexus in pursuit of the liberal peace is in
part exemplified through the human security paradigm, which con-
sidersnon-traditionalapproachestosecurity,orapproachesnotprimarilyfocused
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on state security; instead, it focuses on the root causes of insecurities by
addressing individual human needs and sees the stalling or unravelling
of development progress as a threat to international security, stability
and sustainability (UN Trust Fund for Human Security 2009; Duffield
2014). The concept is normative, and according to the UN;, in line with
the principles and standards of universal human rights. Popularised in
the 1990s, the concept and was formally introduced in the 1994 Human
Development Report and is embedded in the international approach to
the Millennium Development Goals and the Sustainable Development
Goals. In 2012, the UN General Assembly (GA) clarified the definition
of human security as including a people-centred approach which links
peace, development and universal human rights, and emphasises the
right to live a life free from fear, want and with equal opportunity to
enjoy their rights. It is not meant to replace State security, nor violate
sovereignty, but focuses on national ownership, recognising the diverse
needs and circumstances of each individual state, supported in part by
the international community (UN General Assembly 2012, p. 3a-h).

While approaches to human security agree on the place of the indi-
vidual as the centre of security policy and analysis, there are differences in
terms of which threats should be prioritised or if human security should
be prioritised in practice. Newman (2010, pp. 79-81) condenses the
differing approaches into four areas of priority: (1) all threats to human
integrity which threaten the life chances of most people; (2) the human
consequences of armed conflict, repressive governments and state fail-
ure; (3) non-traditional issues, such as disease, drugs, terrorism, small
arms and light weapons (SALWs) in order to attract more resources to
tackle these problems; and (4) theoretical perspectives which explore the
sources of insecurity, such as gender, gender relations and patriarchal
institutions. The human security approach was advocated by feminist,
post-colonial and post-modern scholars, as well as security scholars in
the Aberystwyth, Copenhagen and Frankfurt Schools (Hendricks 2015,
p. 3606).

Feminist engagements with security studies have long criticised the
absence of gender as a relevant point of analysis and the gender bias pre-
sent in the core concepts within security studies. Human Security pro-
vided an additional platform for international discussions on women,
gender, and security where advocates pushed for more expansive under-
standings of security, moving beyond the narrow state-centric notions
to a paradigm which reveals the “gender and gendering play in secu-
rity, showing how post-conflict security priorities accord with masculine
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conceptions of safety” (Ni Aolain etal. 2011, p. 61; Sjoberg 2009,
pp. 196-197). Securitisation of women emerged both from cogni-
tive ideas about the experiences of women in conflict and the impact of
insecurity of women on peace as well as normative ideas about women
gender role, especially the association of women as victims in need of
protection and as agents of peace.

There are also questions surrounding the political rather than humani-
tarian agenda of states in adopting a human security perspective (Buzan
2008, p. 7). For example, the proliferation and support of women’s
organizations who focused on social issues in some parts of Africa from
the 1960s to the 1990s saw a depoliticization of women’s rights and
more of a political motivation in gaining favour from the public and the
international community (Basu 2016a, p. 40). Regardless, the approach
required institutions, including security institutions, to reconceptualise
and reform security theory and practice.

Until the 1990s the experiences of women in conflict where rarely
discussed in international policy-making, creating a void of silence in
addressing security concerns from a more multi-dimensional perspec-
tive. State and non-state actors, civil society activists, scholars and oth-
ers played a significant role in getting women on the security agenda,
most notably at the 1995 Beijing World Conference on Women, which
saw the adoption of the Beijing Declaration and Platform for Action.
These efforts saw an expanded the space for security frameworks to see
and prioritise women and gender not only as a human rights issue, but
as a security issue which is fundamentally linked to international peace
and security, and thus compatible with pursuit of a liberal peace. In 1998
the Commission on the Status of Women (CSW) and a series of NGO
networks, including the NGO Working Group on Women Peace and
Security and the Peace Women project of the Women’s International
League for Peace and Freedom (WILPF) focused on the theme in pur-
suit of a relevant Security Council Resolution (Basu 2016b).

In 2000, the UN Security Council has passed landmark resolu-
tion 1325 on women in on WPS, which highlights the role of women
in prevention and resolution of conflicts, peace processes, peacekeep-
ing, humanitarian response, post-conflict reconstruction and empha-
sises the importance of their equal involvement and representation in
conflict and post-conflict processes. It also recognised two main ideas:
(1) that the UN should prioritise the equal participation of women
in promotion of peace and security and (2) that the international
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community recognises the burdens faced by women, especially physical
and sexual violence, and must work to protect them. This securitization
of women through resolution 1325 led to the development of the UN’s
two principal gender equality policies, which hinge on Gender Balance
and Gender Mainstreaming (Cohn 2013, p. 222). Gender balance indi-
cates a need to have more equal representation of people in the coun-
cils of human and societal decision-making. Formally defined by the UN
Economic and Social Council in 1997, gender mainstreaming is essen-
tially a strategy for achieving gender equality which involves incorporat-
ing gender perspectives into all activities.

Amid increased attention to and desire to understand the securitisa-
tion of women since the adoption of SCR 1325, there have been eight
additional resolutions® expanding on the securitisation of women, or
what is known as the WPS Agenda, which have primarily focused on the
issues of conflict related sexual violence (CRSV) and increased partici-
pation of women in all areas of peace processes, but have also included
provisions to address the issue of SEA committed by UN personnel in
peace operations. There has been a relatively wide diffusion of efforts to
implement gender mainstreaming across states, suggesting its norma-
tive status.* Gender justice is now “broadly recognized as an interna-
tional norm that is part of the requirements for legitimate statehood”
(True and Mintrom 2001, p. 40). Despite its gains in drawing attention
women’s security issues to the international arena, the application and
understand of WPS has been subjected to extensive scholarly criticisms
which primarily highlight the fundamental mismatch between WPS and
the strategy of gender mainstreaming (Huehnast et al. 2011, pp. 2—4).
Ultimately, the predominant barrier lies with how gender is understood,
in terms of changing normative thinking about gender at the conceptual
and operational levels as well as in generating reliable data and gender-
sensitive analysis in international peace and security issues.

3Resolutions 1820 (2008), 1888 (2009), 1889 (2009), 1960 (2010), 2106
(2013), 2122 (2013), and 2242 (2015) and (contestably) 2272 (2016). For an over-
view of the resolutions, please see Peace Women: http://www.peacewomen.org/
resolutions-texts-and-translations.

4For example, as of May 2017, 66 states have also adopted National Action Plans
(NAPs) to demonstrate their strategies for implementation of the WPS Agenda
(Peace Women).
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The UN has evolved and reacted in its approach to gender and
security, as it found itself forced to act to mitigate the long-term conse-
quences of what is already a challenging task: ensuring that the UN, and
especially UN peacekeepers, have some semblance of legitimacy and trust
in the countries in which they are deployed as well as in the eyes of the
wider international community. It has primarily relied on SC resolutions,
Security Sector Reform and institutional updates® in its pursuit of WPS
and tackling SEA in POs; it has also conducted a significant series of
reviews since 2015 on peace operations, peacebuilding architecture and
special measures for protection from SEA. However, despite the outrage,
despite the media attention, despite the policy and practice adjustments,
training manuals and strategies, SEA by those involved in UN POs con-
tinues (OIOS 2015).

The current UN policy takes a zero-tolerance approach to SEA and
forbids “sexual relations with prostitutes and with any persons under
18, and strong discourage relations with beneficiaries of assistance”
(UN 2015). The UN strategy addresses SEA through prevention,
enforcement of codes of conduct and remedial action, and this is done
through training, awareness raising, investigations, disciplinary measures
and assistance to victims, which is very much along the traditional lines
of responding to SEA through prevention, protection and prosecution.
However, the UN falls short in all three of these areas, both in relation
to implementation of the standards to UN staft as well as in relation to
the overall policies in place on the ground, which also apply to NGOs
and other foreign actors in theory.

McGill (2014, p. 20) argues that the current Department of
Peacekeeping Operations (DPKO) zero tolerance policy is problem-
atic and insufficient because it regards “virtually all sexual encounters
between peacekeepers and locals as per se exploitative and therefore
inherently harmful to the participant”. Gira Grant (2014, p. 131) points
out that in a system where prostitution is criminalised, sex work is still
regulated, but in a much riskier way. The criminal and legal system,
including police forces, serve as the regulatory force. An environment

Including the 2003 Bulletin on SEA: Zero Tolerance Policy; 2005 Zeid Report
(updated 2015): DPKO Conduct and Discipline Unit/Teams; 2013 General
Recommendation 30 (CEDAW Women in conflict and post conflict); 2014-2018 DPKO/
DES Gender Strategy; 2015 SG Report on Special Measures for Protection from SEA;
2015 Global Leaders Meeting on Gender Equality and Empowerment.
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in which power relations between men and women, foreign nation-
als and locals is conducive to SEA inevitably stresses gender inequali-
ties in the post-conflict community. These environments pose very real
security threats, as the growth of illicit industries, especially industries
which involve slavery, is inhibitive to human security and post conflict
reconstruction.

The May 2015 Evaluation Report released by the Office of Internal
Oversight Services (OIOS) reveals a plethora of inadequacies in rela-
tion to the UN response to SEA by UN and related Personnel in
Peacekeeping Operations. The report revealed that there seemed to be
a lack of understanding relating to the command responsibilities as they
pertain to preventing and addressing SEA, and that there was not suf-
ficient will delegation and understanding of responsibilities for effective
measures against SEA to be appropriately taken.

Security officials tend to not address the issue unless “commercial-
ised sex appears to have become a threat to male soldiers’ health and
discipline” (Enloe 2002, p. 27). While seeking to advance their socio-
economic and political situations without sufficient access to resources,
the likelihood of women falling victim to human traffickers dramati-
cally increases. Socio-economic difficulties allow for traffickers to exploit
the market demand and women’s need to find jobs (Nikolic-Ristanovic
2003). Additionally, a common route to the sex industry for women is
through rape, compounded by prevailing attitudes of stigmatisation
towards the victims (Kelly 2010).

The most recent resolution, Resolution 2272 (2016) on SEA by UN
Peacekeepers, calls for background checks on personnel, naming and
shaming of TCCs who do no investigate prosecutions, the removal and
replacement of personnel involved in allegations, until they are appropri-
ately investigated, as well as the repatriation of entire units where there
is found to be widespread allegations. While the resolution progresses in
addressing some of the reasons for enduring impunity, assumption that
the problem is solved through punishment and inclusion still misses sight
of the fundamental underlying causes of SEA.

Several resolutions have reacted to gender and security concerns, and
have built on existing research, especially regarding gender in UNPOs,
and have acknowledge the risks of the legitimacy of the operations
because of cases of SEA by UN Peacekeepers. However, despite the
advancement of the WPS Agenda, SEA primarily against women and
children by UN personnel in UN Peace Operations continues.
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THE INSTITUTION OF THE MILITARY

The WPS Agenda has prioritised, rather unintentionally and to the
criticism of feminist scholars and advocacy groups, the masculinist insti-
tution of the military. The institution of the military is an expression
of masculine culture which systematically ‘others’ women in ways that
not only materially, but symbolically undermine their access to agency
and security (Higate and Henry 2004, p. 494). For example, increased
demand for a variety of goods and services, which accompany the mostly
male international staff that arrive with the mission, results in increased
economic opportunities for the host country (Jennings 2014). These
so called “peacekeeping economies” usually serve as a much-needed
boost to the economy of a country emerging from conflict; however,
these economies also typically create an increase in cases of transac-
tional sex. Women and children may also engage in “survival sex” in
exchange for food and protection from people (usually men) with more
resources (True 2012, p. 137). Godec’s (2010, pp. 245-246) Kosovo
study found that military personnel increased the demand for sexual
services, and post-intervention militarization facilitated an environment
where criminal networks could thrive, economic disruption resulted
in increased number of vulnerable women and girls, and a fundamen-
tal failure of UNMIK to address the situation has allowed the industry
to thrive. Peacekeeping economies are particularly worrisome because
they tend to live beyond the formal post-peacekeeping process, and
they have an impact in shaping structural gendered economic and social
power relations long into the future (141). Peacekeeping economies
“interact with, and inevitably shape, the societies in which they operate”
(Jennings 2014).

The existing research indicates that the institution #s a part of the
problem, not the solution, as peacekeeping economies facilitate the
development of zew structures which contribute to the subordination of
women. True (2012) indicates that since the militarised model of peace-
keeping and peacebuilding is dominant, gender mainstreaming does not
seem to address post-conflict cultures of impunity, which are conducive
for violence against women, as well as parallel economies which may
foster corruption and criminality.
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TuaE UN AND THE SECURITY COUNCIL

Although external actors were a key driver of WPS, the Security
Council’s motivations have been described as characterised by a need
for more direction in responding to new substantive issues and possibly
more support for its increased intervention in areas traditionally outside
its mandate. Luck (2006, p. 131) points to the former dilemma, and
the Council’s need to develop normative standards and a clear scope for
engagement in increasingly hazy and evolving areas which have created
anxiety about its legitimacy, such as humanitarian issues, intervention
and terrorism. Otto (2010, pp. 242, 253) describes the latter, especially
relating the expansion of the SC’s mandate that followed the end of the
Cold War and which accompany the ‘war on terror’ and climate change
which have affected its symbolic capital. For example, the war on terror
in Afghanistan and intervention in Iraq negatively impacted the symbolic
capital of the Council. The Security Council itself would not have passed
Resolution 1325 if it weren’t strategically in their interests, indicating
that the inclusion of the WPS Agenda could be seen as a concession to
gain positive favour rather than in line with the goals of feminism (Basu
2016Db, pp. 261, 264; Otto 2010, p. 261). Nonetheless, despite the mul-
tiple motivations for WPS, it has opened political space for discussion
and action on women’s and gender issues.

The WPS agenda relies on some normative notion of the universal
human rights agenda, as do its provisions for addressing SEA in UNPOs.
The UN thus has a clear interest in progressing to address the abuse, so
as not to undermine its previous work to develop and expand interna-
tional human rights and security instruments. Grady (2010) argues that
UN impartiality, which is a core principle of peacekeeping, is threatened
by the abuse, which can have political implications which further finan-
cial and propaganda benefits for warring parties. The abuse undermines
the core principles of their deployment by betraying the trust of the peo-
ple they are meant to protect. The UN is motivated to act to address
SEA, or as some scholars would say they have more of a tendency to
‘react’ after media exposure and public outcry (Westendorf and Searle
2017, p. 382) in order to maintain some semblance of legitimacy and
confidence in its Peace Operations.
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While the concept of gender is often understood as relating to wom-
en’s issues, many member states have identified gender as an area of
international concern and national interest. It has featured in the foreign
policies of many countries and gender mainstreaming in UNPOs has
also led to explicit articulations of foreign policy positions by donor and
host countries (Basu 2016b, pp. 265-267). States individually may have
an interest in ensuring the legitimacy of peacekeeping, and especially of
their contributions to peacekeeping. The state could be motivated to
expand its military competencies, as participation in peacekeeping posi-
tively improves state militaries and civilian control of the military (Desch
1999; Sotomayor 2007).

States may find their motivations to address the WPS agenda in order
to fulfil their normative commitment to human rights, to appease active
national and international women’s organisations (Klot 2015), as well as
to be seen to react to the perverse (such SEA of young children) in order
to fulfil their position as the masculinist-hero state. The ‘hero state’, and
especially the democratic state, who is willing to contribute soldiers and/
or resources to risk their lives to protect the innocent and work towards
peace may receive international favour characterised as politically and/
or economically motivated (Lebovic 2004). Young (2003) describes the
role of viewing war and security through a gender lens can reveal differ-
ent logics of gendered meanings that further illuminate other possible
sources of interest, such as maintenance of the security state which priori-
tises the masculine protector and suppresses other groups, such as women
and children. For example, the policy response of the Bush administration
after the 9/11 attacks, emphasised the ‘logic of masculinist protection’
and subsequently garnered support for restrictions on liberty and dissent
at home (Young 2003, p. 3). Additionally, Ni Aolain (2016) sees the extra
attention given to sexual violence under WPS, and especially relating to
the War on Terror, as a justification for actions that may have otherwise
been subject to further debate, such as restrictions on personal freedoms.

THE Arrican UnioN (AU)

The predecessor of the AU, the (OAU)® was heavily criticised for its
failure to act to address human rights issues, despite its few moder-
ate successes in responding to African conflicts in the late 1990s and

%Dissolved in 2001.
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early 2000s (DRC, Ethiopia and Eritrea). The OAU prioritised non-
interference in domestic affairs, a common thread after the colonial
legacy of detrimental interference, but they also feared backlash from
member states in pressing their human rights records, which resulted in
poor political will to move forward in promoting and increasing respect
for human rights (Sarkin 2009, pp. 16-17).

The issue of foundationalism in human rights sparks the enduring
debates between the universalist and relativist notions of an international
human rights agenda. Of relevance to linking the human-rights based
human security and securitisation of women is the presence of anti-
colonial human rights narratives which contest the universalist approach.
During the 1970s and 1980s, as former colonies exercised their inde-
pendence, many also presented a radical position on sovereignty and
non-intervention which was designed to challenge western hegemony.
The Organisation for African Unity (OAU), for example, was one of
these staunch critics of attempts to impose the historical continuum of
the western-formulated human rights corpus in Africa. These arguments
have also been expanded by Mutua (2001), who describes this view
as reinforcing colonial narratives which separate states into relational
categories of superiors (western saviours) and subordinates (non-western
savages and victims).

Feminism in Africa has also been a contentious point in the human
rights and security-development agendas. Hendricks (2015, p. 368)
also highlights the narratives of gender equality which essentialise
non-Western women as victims and non-Western men as perpetrators of
violence. These discourses also tap into criticisms made by intersectional
feminists, who point to the monolithic representation of women from
the developing world as victims of their culture. This singularity empha-
sises perspectives which place culture at centre of the ‘problem’ of achiev-
ing human rights, thus restricting potential for transformative change. As
Tamale (2008, p. 157) states, “in other words, if in Africa culture is syn-
onymous to women, and the concepts of ‘rights’ and ‘culture’ continue
to be viewed as being at odds, it means that African women would have
to first strip themselves of culture before enjoying their rights”.

However, its creation of a regional human rights regime based on
adoption of the 1981 African Charter on Human and Peoples’ Rights
represents a reaction to the UN-declared universality, which aims to
challenge western hegemonic domination and escape the grip of its for-
mer colonial masters. The Charter has been criticised for its series of
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clauses which weaken the protections by allowing states to create laws to
bypass many of the core rights. Additionally, the African Commission on
Human and People’s Rights (formed 1986) has been heavily criticised
for its poor visibility, delays in review complaints from individuals and
NGOs, poor follow-up, non-binding decisions and ‘sporadic’ compliance
by parties, while the African Court (adopted 1998, in force 2004) has
been slow to start (adopted 1998, in force 2004, first ruling in 2013),
among other issues (Donnelly 2013, pp. 176-177). Despite the criti-
cisms, it does lay a foundation for building a stronger human rights cor-
pus in the region which could expand its international influence.

The AU emerged to replace the OAU in order to better tend to
African needs outside the direct decisions of the UN Security Council.
The AU and its fifty-five member states aspire to have a position as the
key African peace and security organisation which delivers African solu-
tions to African problems. The ideas of pan-Africanism champion a
united Africa who is more able to advocate for its interests in interna-
tional spheres of influence as well as recover from its historical colonial
legacy (Moller 2009, p. 5). The AU signifies a normative shift in security
and human rights in Africa, which saw a reversal of the OAU’s position,
and determined to prioritise the duty to protect from gross violations of
human rights over the principle of non-interference (Sarkin 2009, p. 17).

Africans are involved in peacekeeping operations in African conflicts;
it thus seems reasonable to suggest that securing the future of POs and
the AU’s involvement in such operations motivates an interest to address
the SEA. Participation in POs is an important part of the interests of the
AU, and African countries are among the top contributors to peacekeep-
ing operations. Deployment of peacekeepers from the poorest countries,
and missions which are frequently partly financed by the EU and US,
is “a means of gaining compensation for their poorly trained troops”
(Tardy 2013), as the salaries afforded to peacekeeping troops is often
significantly higher than expected salaries in the world’s least-developed
countries. Beswick (2010) found that Rwanda was motivated to con-
tribute peacekeepers to the African Union Mission in Sudan (AMIS), it
successor the African-Union Assistance Mission in Darfur (UNAMID)
partially to help cement a stronger domestic position as well as continu-
ing or emerging relationships with key bilateral donors.

AU countries have benefited from capacity building, experience and
lessons learned from peacekeeping missions, although they have suf-
fered from heavy reliance on a few key countries (including South Africa
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and Nigeria) and insufficient foreign assistance in access to necessary
resources. Williams and Boutellis (2014, p. 257) point to the relation-
ship between the UN and the AU as “a turbulent international norma-
tive context characterized by legitimacy struggles over” who should take
the lead in making decisions regarding responses to peace and security
crises in Africa. Sandler (2017, p. 13) found that public outcry, rather
than donor-specific interests motivated UN member states actions in
UN missions on sub-Saharan Africa and that investment interests and
nearness to the conflict region play a role in a country financially sup-
porting non-UN peacekeeping missions (Sandler 2017, p. 14). Despite
these gaps, the AU and its sub-regional organisations have met relative
success in facilitating relative peace in countries where the international
community reacted slowly, such as Burundi, Liberia, Sierra Leone and
Sudan (except Darfur) (Mgller 2009, pp. 15-16). While the AU has
been supported through intense capacity building, especially since the
early 2000s, the organisation has not yet met its desired full potential
(Brett 2013, p. iii).

Additionally, amidst the power politics of the often-delayed reform
of the UN Security Council, those regional powers with ambitions of
regional leadership and middle power status internationally have vested
interests in cooperation on issues relating to international peace and
security. There is a powerful desire for states to become non-permanent
members of the Security Council, as it represents a symbolic legitimacy
or resource that can serve as a tool in power-politics with other states
(Hurd 2008, p. 131). There are issues of regional hegemony in the
African Union, illuminated by multiple Security Council reform debates
Nigeria and South Africa both seek to serve as this hegemon who would
take the lead in the AU. However, Kuziemko and Werker (2006) found
a positive correlation between non-permanent status and increased for-
eign aid during a rotating-member’s seat on the council, suggesting
that seeking membership has additional economic and political payofts
outside of the elevated decision-making status that comes with Security
Council membership. It is also worth noting that human rights have
become a sort of currency of political legitimacy, in so far that “full polit-
ical legitimacy is increasingly judged by and expressed in terms of human
rights” (Donnelly 2013, p. 55). Thus, the African Union may be moti-
vated to in part to pursue the WPS agenda vigorously in order to be seen
to adhere broadly to the human rights corpus in order to increase its
political legitimacy as well as to counter neo-colonial narratives.



180 s. WHITE

AU AND GENDER POLICIES

The AU and its predecessor have interacted and engaged with civil
society in peace and security and post-conflict reconstruction issues in
developing policy instruments. For example, the OAU and the United
Nations Economic Commission for Africa (UNECA) created the grass-
roots oriented peace mechanism of the African Women’s Committee
on Peace and Development (AWCPD), later becoming the African
Union Women’s Committee (AUWC), who in collaboration with the
Foundation for Community Development (FCD) in 2003 advocated
for legal protection of women’s rights in Africa, gender mainstreaming
and empowerment of women. This collaboration lead to the contribu-
tion to implementation of Resolution 1325 through the establishment
of the 2005 Maputo Protocol on Women’s Rights in Africa (Diop 2010,
p. 175) and eventually saw the introduction of a 50% quota for women
AU commissioners (Ceesay-Ebo 2010, p. 194).

African women’s movements have a long and varied history, from
roots in pre-colonialism and nationalist movements to modern-day
advocacy, they are not a new phenomenon. These movements have also
notably drawn from local cultural norms, such as threatened naked pro-
tests to ridicule and shame male authorities, as was used in the 1950s
and more recently in Liberia’s peace process—reference definitely
missing here. Independence saw a resurgence in these groups, while
post-independence to the 1990s saw a rise in elitist and depoliticised
women’s organisations which saw states controlling women’s mobiliza-
tion through politics. Some groups focused on charity work while oth-
ers demanded stricter morality for women. However, from the 1990s
onward, and especially following the UN 3rd World Conference on
Women in Nairobi in 1985, women’s organisations saw a resurgence
and energy which expanded spaces for feminist engagement. By the start
of this conference most African countries had already adopted national
machineries for coordination of gender policy, and increasingly looked
to women’s organizations to set the agenda on women’s issues (Tripp
2016; Klot 2015).

The African Union has a much higher success rate in political repre-
sentation of women than most developed countries. While colonialism
saw a reduction in women’s power and status in Africa, women cur-
rently occupy 24% of parliamentary and ministerial seats in sub-Saharan
Africa, and Rwanda has the highest female representation in the world
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at 61% in government (Anite 2017). While political representation alone
does not “fix’ the problems associated with gender inequality, African
countries have adopted national machineries to coordinate gender pol-
icy (Basu 2016a). The AU itself leads in setting a normative agenda for
gender equality in the region, and actively advocates for gender main-
streaming and implementation of SCR1325. It has developed a series
of gender equality and empowerment of women strategies, such as: the
Protocol to the African Charter on Human and Peoples’ Right on the
Rights of Women (2003), the Solemn Declaration of Gender Equality
in Africa (2004), the Framework for Post Conflict Reconstruction
and Development (2006), a Gender Policy (2009), and the Policy
Framework for Security Sector Reform (2011).

The African Peace and Security Architecture (APSA), formed by the
Peace and Security Council Protocol in 2002, represents a move towards
normative and institutional transformation in its pursuit of improved
capacity and professionalisation of the AU in addressing peace and secu-
rity issues in a more holistic manner. It also has principle components
relating to human rights, and specifically women and gender in Peace
Operations, and provides mechanisms for greater collaboration with
stakeholders (Engel and Porto 2014). This ambitious approach, while
applauded is subject to many of the same worries in AU operations, espe-
cially of durability in the face of inadequate resources for operationalisa-
tion and the continuation of violent conflicts on the continent (Engel
and Porto 2009, 2014).

The 2004 AU Solemn Declaration on Gender Equality in Africa
(SDGEA) provides provisions for more involvement of women in peace
operations, peace processes and reconstruction and contains a compo-
nent to address SEA, and sexual and gender-based violence. The 2009
Gender Policy (AUGP) and Action Plan, reiterates its previous gender
commitments, and cites that pursuit of Africa’s development agenda
needs an enabling, stable and peaceful environment for women in
which they are able to enhance their roles. It also expands the remit for
engagement with relevant sub-national actors, encourages the creation
of regional consultative platforms, expands training on gender securiti-
zation for peacekeeping forces, and saw the appointment of the Special
Representative on WPS who will interact with AU-UN partnerships on
WPS issues (St-Pierre 2010, pp. 6-8).

These initiatives have led to expanded resources and attention to gen-
der issues, including the implementation of gender quotas in elections
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(Hendricks 2015, p. 365; Paxton and Hughes 2015, pp. 381-383).
However, the political gains for women in Africa are not solely due to
the magic wand of the AU, but heavily result from pressure applied by
women’s organisations and activists. Despite this flurry of activity, AU
personnel continue to be implicated in SEA in Peace Operations, includ-
ing abuse of children, in missions in Somalia, Uganda, Burundi and
other countries. Impunity continues the thrive as the AU faces continued
challenges to maintenance of the rule of law and pressuring TCCs to act
in prosecuting the abuses (Human Rights Watch 2014, 2016).

CONCLUSION

While the UN has interacted with various actors to address the issue,
and has developed institutional mechanisms to begin approaching the
problem of SEA, there is still a long way to go. It is generally agreed by
scholars and practitioners that there is much to learn, understand, evalu-
ate and implement in relation to 1325, securitisation of women and gen-
der mainstreaming. The gap between rhetoric and reality is quite vast.
(Ni Aoldin et al. 2011, p. 134). The rhetoric is also part of the problem,
as stereotypical gendered language prevails in UN documents, and the
subject has a tendency to be viewed as a non-political task (Puechguirbal
2010). It is poorly understood, and institutions seem to, at times, have a
lack of interest in seriously pursuing it.

The African Union has additional hurdles to jump through to tackle
the abuses, but it does seem that its continued engagement with NGOs
and civil-society organisations offers opportunities for the development
of meaningful instruments based on these interactions, but the issue of
making these instruments a reality is another matter. The AU, with sup-
port, will still need to grapple with its insecurities, resource-needs, diver-
sity of actors and interest groups, governance and other capacity issues
in its aims of playing a leading role in addressing security and conflict
on the continent before significant gains will be made in addressing SEA
in Peace Operations. As stated by Brett (2013, p. ii) “It is relevant that
the AU and the sub-regional organisations are faced with the challenge
of responding to crises on the continent at the same time as they are
developing the capacity to do so”. Where capacity does not only repre-
sent available resources and know-how, but also political and social will
to drive change, there are certainly more hurdles to overcome in pur-
suing greater legitimacy of AU POs. The AU may possess the capacity
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to create relevant and democratically-driven instruments to address the
topic, but without the resources to drive operationalisation and in the
face of numerous obstacles relating to war and conflict on the continent,
these initiatives risk amounting to a motivated driver in a petrol-less car.

Nevertheless, True and Mintrom (2001, p. 51) found that openness
to new ideas and voices among decision-makers in the international com-
munity leads to advocacy from sub-national actors who are then able to
diffuse ideas quickly to innovate policies; the AU has in part demon-
strated a capacity to engage. Where this openness coincides with engage-
ment with human security, there is a greater chance that more attention
and resources will be provided to address non-traditional security chal-
lenges (Newman 2010, p. 81). Feminist actors, who far from represent
a unitary vision, struggle to organise themselves around a specific goal
or set of goals, as there is a risk that once the short-term objectives are
reached or the political motivation wanes, the organisation around these
goals weakens (Caglar etal. 2013, p. 4). Feminist organisations have
encountered innumerable hurdles in navigating through and influenc-
ing multilevel governance (Haussman et al. 2010, p. 49), and the adop-
tion of the WPS agenda the leadership of the WILPF, who has taken a
lead role in the NGO Working Group on WPS, represents an ‘alliance of
gender legitimacy’ between the Security Council and international wom-
en’s peace advocates (Otto 2010, p. 240). However, while this alliance
motivated increased feminist activity on gender and security issues, it
has also experienced its own political struggles as differences emerged in
deciphering the meaning and implementation of Resolution 1325 (Otto
2010, p. 263).

Securitisation of women is predominantly associated with empower-
ment of women and gender equality, and AU initiatives seem to pursue
these same grounds. However, despite attempts from the international
community to incorporate a gender perspective, the securitisation of
women has somewhat reinforced unequal gender relations in many areas.
The approach to SEA in POs is subject to many of the same scholarly
criticisms as the frame of the WPS Agenda: that gender equals women;
that gender mainstreaming is somewhat meaningless in the absence of
a clear understanding and application of the concept of gender; that a
heteronormative approach will continue; that gender equality is achieved
through adding any women to the equation, or giving them a seat in the
room, regardless of their capacity for agency or their relative position of
privilege; that women are essentialised as victims in need of protection
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or natural agents of peace; and that the root causes of gender inequality
are not yet normatively acceptable for higher level decision making levels.

The response also suffers from the belief that masculinities are not
worth mentioning as part of the problem, nor militarisation as the domi-
nant security narrative. Ni Aolain et al. (2011, p. 19), have questioned
the success of relevant international norms in their ability to address gen-
dered aspects of post-conflict processes, and have especially highlighted
that action is insufficient in unless “gender is integrated into all aspects
and levels” of the state emerging from conflict. Additionally, as stated
by Westendorf and Searle (2017) the treatment of SEA as homogenous
obscures how the behaviour of the exploiter is understood, as well as the
different forms it takes, causes and behaviours involved; and, that SEA
policy has been “developed in isolation” from the WPS Agenda, thus
undermining its overall effectiveness. Simi¢ (2010) argues that measures
directed at countering the abuse focus too narrowly on diverting respon-
sibility to women through gender balance and equality initiatives, rather
than on holding TCC’s accountable for prosecuting troops. In order to
progress in this area, regardless of political motivations, complex interna-
tional systems need to engage more closely with feminist critiques of pol-
icies and their implementation in order to tackle the underlying causes of
the abuses in order to better secure the legitimacy of international peace
operations. If the goal is to reduce conflict and ensure sustainable peace,
these points cannot be subject to compromise.
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INTRODUCTION

The United Nations indicate women to be one of the most vulnerable
group during both war and conflict, as well as, civil strife (UN WOMEN
2016a). On the one hand, women’s need for the promotion of equal-
ity, development and peace is often read as the objection of the victim
(Iwilade 2011, p. 23), and on the other hand, as a result of political
changes and the strengthening role of women, playing into conflict reso-
lution and peace-building agenda. This process started with the interna-
tional changes initiated by a series of Conferences on Women. After the
Conference in Nairobi, in 1985, a new course of action for the advance-
ment of women was devised, this outlined measures for achieving gender
equality and for promoting women’s participation in peace and develop-
ment efforts. The increasing involvement of women in national, regional
and international institutions and mechanisms has been aimed at pre-
venting and managing conflicts through various activities.
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The main aim of this paper is to examine the role of women in peace
processes in the East Africa region. The paper refers to the role that
women have played in shaping peace processes, considering the selected
aspects of East Africa as a case study. The analysis will refer to social con-
structivism. The assumption is that the actors (women) may interact and
affect the normative and the ideational structures, and shape the behav-
ior of different entities (entities responsible for peace) (Wendt 1987, pp.
335-370). However, the author does not attempt to take a comprehen-
sive explanation of the relations between actors and structures, or build
assertions about the nature of cause and effect. It is not intended either
to judge whether the women’s participation in peace processes may be
treated as an introduction to gender equality or sustainable peace (this
is one of the most frequently asked questions in the field of such issues)
(Nakaya 2003, pp. 459-476), but only to consider and understand this
phenomenon.

Observing various levels of interdependence on this issue leads to sev-
eral research questions, such as:

1. What kind of factors encourages women to engage in peace
processes?

2. What roles do women play in peace processes?

3. What institutions are involved in the phenomenon of women’s
participation in peace processes?

4. What happens after the end of the conflict? Under what conditions
do women’s groups play a significant role at this stage?

The paper first gives an overview on both the historical and the legal
background of the rising involvement of women in peace processes and
investigates the ideas linked with it. In the second section the main inter-
ests and roles of women are specified and characterized. The third part
traces institutions related to the phenomenon of women’s participation
in peace processes. Then, the situation after the end of conflicts is ana-
lyzed with particular attention on interactions between actors. The last
part of the paper is devoted to a conclusion. The paper is based on the
content analysis of both, writings and reports on: women’s activity, con-
flicts and peace processes and negotiations, as well as, political and mass
media discourse (including: BBC, CNN, Al Jazeera, All Africa).
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THE IDEAS AND DETERMINANTS OF THE INVOLVEMENT
or WOMEN

As has been mentioned above, two main factors are often indicated as
the motives for women’s involvement in peace processes. On the one
hand, it is the objection of being the victim which leads to the need for
the promotion of equality, development and peace. And on the other
hand, it is said that it is a result of political changes and the empower-
ment of women, which is reflected in strengthening the role of them,
participating in conflict resolution and peace-building agenda. Therefore,
this part of the paper is intended to analyze, order and discuss the most
crucial ideas and circumstances that have contributed to the involvement
of women in peace talks within the East Africa region.

The first assumption is that the nature of conflict determines wom-
en’s behavior and “pushes” them to organize themselves into groups,
movements and so on, and to take an action on peace. In this approach
women are seen as one of the most vulnerable group (UN WOMEN
2012), which simultaneously makes them the group among which peace
is the most needed. It is stated that the nature of conflict is oppressive
especially when it comes down to women. At this point rape is indi-
cated as one of the cruelest weapons used against women during war.
It is seen as obvious that in contrast to dutifully killing the enemy, a sol-
dier is not supposed to rape a woman, but the fact is that rapes occur in
war. Observers note that rape in war assumes the level of being a weapon
because it serves a specific military purpose. It is a tool of demoralizing
and intimidating the side of the victim which may be used to dishonor
the body and pride. In most traditional African societies rape affects also
the family in which the woman lives because it is viewed as a disgrace
for all the members of the community. So, this violence against women
has an added negative effect and in this manner raping the women of a
defeated people or nation becomes a part of the effort to destroy them
(Neill 2000, pp. 43-51).

Further consideration of the nature of war leads to the ideas of “vic-
timization” and gendered aspects of conflicts. The first one is based on
the statement that, as has been raised above, women’s experience of con-
flict is different from that of men. Generally, it may be interpreted as a
situation in which women are more vulnerable to being victims, which
consequently makes them more accepting of compromises and less likely
than men to believe that armed force is necessary or appropriate. It is
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suggested that the victimization of women pushes them to take an action
against the aggression. The latter concept is closely linked to the victim-
ization and it is based on the assertion that wars or conflicts are diver-
sified in terms of gender, on both the planning as well as the levels at
which they evolve. There are two key underlying hypotheses. The first
one states that men are in the center of the conflict, which means that
men are those who have the power to initiate and maintain conflict and
it puts them into the “center.” In this case women’s position, as well as
their opinion and expectations, are marginalized. It is explained that dis-
crimination against women before war time is directly reflected in other
forms of structural inequalities that are often at the heart of conflict.
However, this hypothesis is true only under the assumption that women
generally neither perform decisive functions during war, nor supply the
army. The second hypothesis assumes that the different positions of men
and women give them different experience during war. Then, women
become victims while men are seen as oppressors (Iwilade 2011, pp.
24-26). As evidence of the gendered nature of conflict resource is often
made to the genocide in Rwanda. It is noted that the elements of gen-
der discrimination can be found in much of the Hutu extremist ideology
used to promote the ethnic cleansing. In this propaganda Tutsi women
were portraying as seductresses who would use their sexuality to trick
and entrap Hutu men. Such discourse continued throughout the massa-
cre with the systemic use of rape as a weapon (Hogg 2009, pp. 34-55).
The second assumption on the determinants of women’s involvement
in peace talks is that the outside pressure aimed at the empowerment
of women has resulted in their bigger concern about peace agenda. This
was started after the First World Conference on the Status of Women
that was convened in Mexico City in 1975. This meeting was the idea
of the United Nations which tried to remind the international commu-
nity that discrimination against women continued to be a major prob-
lem in much of the world. After the conference, the General Assembly
of the United Nations declared a Decade for Women (1976-1985)
which launched a new vision of equality and created new approaches
to promoting the role of women by opening a worldwide dialogue on
gender equality. Furthermore, the Conference adopted a World Plan
of Action, a document that offered guidelines for governments and the
international community to follow for the next ten years (UN 2016a).
However, the most important moments are considered to be the Third
World Conference on Women in 1985, which took place in Nairobi and
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the Conference on Women in 1995, in Beijing. The Nairobi Conference
not only set international standards for public sphere participants some-
thing which gave a new look at the capabilities of changes in the pol-
icy of equality for women’s movements, but also resounded widely in
Africa and stimulated local initiatives to take vibrant action. This meeting
ended up with the adoption of the Nairobi Forward Looking Strategies.
It revealed also that women movements have a significant voice in the
process of shaping the policy of equality and after the conference the
women’s movements sector began to emerge more frequently on the
global scene (Tripp et al. 2012, pp. 240-398). The conference in Beijing
brought the Beijing Declaration and Platform for Action—other impor-
tant documents on fighting discrimination (UN WOMEN 2016a).

In the early 1990s the role of United Nations in promoting wom-
en’s rights increased significantly and a variety of international commit-
ments equalizing the rights of women and men were developed. Among
the most crucial from that time and later reference should be given to:
the Convention of Elimination of all Forms of Discrimination against
Women (CEDAW)), the International Covenant on Economic, Social and
Cultural Rights (ICESCR), the International Convention on the Rights
of the Child (ICRC), the South African Development Community
(SADC) Heads of States Declaration on Gender and Development (Ellis
et al. 2007, pp. 2-5) and the Millennium Declaration and Development
Goals (UN 2016b). Other relevant international commitments include:
the Convention on the Political Rights of Women, the Cairo Declaration
on Population and Development—ICPD, the Universal Declaration on
Democracy, the United Nations Security Council (UN-SC) Resolution
1325 (2000) and the Resolution 1820 (2006) (UN 2016a). The
Resolution 1325 was strictly devoted to strengthening the role of
women in the maintenance of international peace and security. Such a
discourse, aimed at supporting gender equality and developing the activ-
ity of women’s movements is apparent until the present day. One may
find these trends in the rhetoric of the U.S.—one of the biggest world-
wide donors on non-governmental initiatives. The main patterns on this
issue may be briefly described using the popular motto “when women
succeed America succeeds”. Simultaneously, directions determined by
the UN and the U.S. are reflected in the activities of international enti-
ties, which eagerly seek to cooperation with NGOs working against the
discrimination and developing peace agenda (U.S. Department of State
2016).
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Outside pressure and international trends aimed at strengthening the
policy of equality have been reflected on African soil. This may be found
in analyzing the process of establishing the African Union (AU), which
was supported by a variety of ideas on peace development and gender
equality. It is worth mentioning the most significant among them, such
as: the Conference on Women and Peace in Kampala (1993) and the
Action Plan on Women Peace (1995); the African Women Committee
on Peace and Development (1998); the Federation of African Women’s
Peace Networks (1994). Consequently, the author assumes that all of
these local initiatives may be treated as the third crucial factor that to
some extent determined women’s involvement in peace processes.

THE INTERESTS AND ROLES OF WOMEN

One of the most controversial statements about the interest of women in
peace processes is that “the war brings an opportunity for women to take
an action and finally become apparent” (Neill 2000, p. 43). On the other
side, there is an approach in which the role of women during peace talks
is ascended to the heights and becomes almost sacred by the assumption
of the predestination of women to promote peace. The author suggests a
further critical examination of both of these concepts due to the fact that
both of them seem to be too simplified and unilateral.

When one takes into consideration mass media discourse on the role
of women in peace talks then one may observe that the role of women
is described as crucial, unique and irreplaceable (All Africa 2015; BBC
News 2015; Al Jazeera 2014; CNN 2014). When it comes to East
Africa, women’s groups are perceived as significant elements in peace
processes and peace negotiations. They are recognized as powerful and
effective actors who give a different point of view and who are able to
influence the warlords and leaders during conflicts. It is said that they
indicate common aims, such as: equality for all, respect for human rights,
and development for the society. And it has been pointed out that it
works effectively during the peace talks and leads to compromises and
to the end of conflicts, because women have played a “special role” in
building the peace agenda. However, there is no empirical evidence to
regard this statement as fully justified and that women should not be
treated as inherently peace makers (Mili 2013, pp. 3-11). Thus, is there
any reason to talk about the causal effect between women’s engagement
and the peace building process: The author suggests analyzing critically
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different concepts linked with the issue and subsequently to try and for-
mulate more coherent conclusions.

The conviction as to women’s predestination to build peace is linked
with the concepts of the gendered aspects of conflict (which have been
discussed above) and with “motherhood”. In fact, it may be stated that
to some extent the phenomenon of “motherhood” comes from the
notion of the gendered nature of conflict. In the center of the “moth-
erhood” idea is the assumption that women’s preoccupation with main-
taining family ties and protecting children tends to reflect itself on the
negotiating table in pacifism and a human centered conception of secu-
rity. As evidence different types of comparison are indicated. Thus, it
is demonstrated that Liberia had a total of about fourteen peace talks
between 1990 and 1997 and they all excluded women groups and they
all failed. In contrast, negotiating tables in post-apartheid South Africa
and in Burundi invited women’s groups and both processes seem to have
resulted in lasting peace (Iwilade 2011, p. 25). But is there a connec-
tion between the success of peace talks and the presence of women? And,
does the presence of women really mean that their role is predestinated
to build peace?

According to this question, the author suggests a critical consider-
ing as to why women take action during wars and if it really means that
war may be treated as an opportunity for women to become apparent?
Firstly, it should be noted that participation in a round of peace talks is
a right not a privilege (Iwilade 2011, p. 31), which means that negotiat-
ing peace agenda should take the point of view of different social groups
and different genders seriously. This kind of diversification gives a more
coherent overview on the basic needs of ordinary people, which is the
first step to try to meet these needs. Simultaneously, it makes it possi-
ble to avoid a situation in which the informal grassroots peace building
initiatives are disregarded. This is perceived as a crucial point, because
this exclusion of key social stakeholders like women groups, leads only to
technically viable peace agenda not ones that are socially and culturally
feasible (Iwilade 2011, p. 30). Going further, women are considered as
one of the most vulnerable group during conflict. This vulnerability is
evident not only when it comes to physical and moral aggression but also
at economic level. Women are often left without men during war, from
which should be understood that men are those who are mostly involved
in the fighting and who die (obviously, women do fight and die as well
but they are less involved in fighting when compared to men). It makes
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women entirely responsible for supporting the family, which is espe-
cially difficult for them as a group marginalized on the labor market (in
pre-conflict era, during conflict and in the post-conflict reality). It means
also that the nature of the conflict changes the perception of gender
role and forcing women to earn money, something which is an extrane-
ous idea in patriarchal societies in many parts of the East Africa region.
All of these aspects may be perceived by women as very difficult to deal
with. And in the author’s opinion, as well as those of other observers
(Iwilade 2011, pp. 24-30) of the issue, this is the reason which drives
women to organize themselves into groups and to take action to change
the situation and establish peace. In this manner, war does not create
the “opportunity” for women but forces them to change extremely
tough living conditions.

When one examines the demands put by women at the negotiating
table one may observe that they are not simply about pacifism, equal-
ity for all, respect for human rights, and development for society, but
mostly about equality for women. This does not mean of course that the
empowerment of women is not important but it is not true that wom-
en’s movements talk about “everybody”—they talk about themselves and
about their particular role in building and maintaining peace (Irvine and
Hays-Mitchell 2012, pp. 1-9). Therefore, in the author’s opinion, the
concept of predestination to develop peace agenda deriving from unique
experience such as motherhood is simply a far-reaching simplification. In
most sub-Saharan countries social structures may be described as patriar-
chal. This means that the role of man is more significant than women in
various areas, such as: the social, economic and political spheres (Tripp
et al. 2012). In this manner women have been structurally excluded from
having power, starting at the household level and finishing at the official
decisive point. Understanding these deep ingrained structural inequali-
ties and discriminations gives a broader view on the issue of the role of
women—before conflict, during conflict as well as in post conflict real-
ity. War does not eliminate the previously known patterns of behavior in
social structures, despite the fact that undoubtedly because of war, the
boundaries between what is allowed and what is not becomes blurred.
But if one assumes that behavioral patterns are shaped by actors and
structures (Wendt 1987), one may notice that the main core of the social
roles typical for women and men from times before the conflict remain
the same in the post conflict era. Therefore, the author states that the
interests and roles of women played by them during peace processes
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come from the social and cultural structures rather than from the
moral authority of “motherhood”.

The other side of the coin is that the concept of “motherhood” has
become politicized. This glorification began in the 1970s, in Argentina
with “Las Madres de la Plaza de Mayo” women’s peace movements.
The group received great attention on the part of feminist scholars and
international society, which was maintained later in reference to women’s
peace initiatives in Israel, Liberia, Palestine, Guatemala and Nepal, and
so on (Irvine and Hays-Mitchell 2012). Motherhood became a symbol
and a key word, used constantly as a proof of “women’s unique power,”
although there is no empirical evidence for connections between moth-
erhood and peace building abilities. And although the concept of moth-
erhood has various completely different meanings around the world it is
treated besides the biological part as a combination of cultural and social
determinants (Hooks 2000).

THE INSTITUTIONS INVOLVED IN THE PHENOMENON
OF WOMEN’S PARTICIPATION IN PEACE PROCESSES

As the major institutions which influence women’s participation in peace
negotiations are deemed global/international organizations—such as
the United Nations, the International Monetary Fund (IMF), the World
Bank and the Commonwealth; regional—such as the AU, the United
Nations Economic Commission for Africa (UNECA) and sub regional—
such as the SADC, the West African Economic Community (ECOWAS)
(Tripp etal. 2009, pp. 63-80). The turning point in relations between
women’s movements and these various organizations began at the begin-
ning of 1990. The above-mentioned international institutions focused
their work on the issues of peace, democratization, development as well
as human rights and women empowerment. The pressure to implement
specific strategies in this area has spread among regional and sub-regional
entities and has directly or indirectly influenced local initiatives—Dby cre-
ating space for their development and by giving various forms of support
(Ellis et al. 2007, pp. 2-5).

When it comes to institutions at local level one should be aware
that besides formal organizations one may find also clan leaders, elders
and religious leaders. Their position and importance provide the basis
for highlighting them among others entities. Their role is particularly
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important in shaping post-conflict realities because their opposition may
block social reforms. They are indicated as the strongest supporters of
tradition, morality and customary law (Htun 2003, pp. 79-85)—the
main factors that keep women under discrimination.

At the same time it should be noted that legal reforms in post-conflict
countries prove that the resistance of local leaders is possible to break.
Then, it is worth asking the question as to what factors influence the
authorities that sometimes they agree to approve legal guarantees for
women? The analysis of the subject literature allows one to formulate the
statement that this attitude is determined by the experience of conflict or
war. It is pointed out that this traumatic experience has contributed to
redefining the meanings of such terms as “violence,” “aggression,” and
“rape” and simultaneously has changed the perception of the issue of
equality. In this manner empowerment begins to be seen as a necessary
element for stabilizing the situation and building peace. Post-conflict
societies are more sensitive to oppression, and therefore have a greater
understanding of the prohibition of various forms of discrimination
against women (Hogg 2009, pp. 35—43)—including domestic violence,
which in many other African countries this remains unregulated.

Traumatic experience has often motivated the establishment of peace
associations to opposite the violence. In this way, women in conflict
countries have begun to be visible in the public and political spheres
and ultimately to have played a significant role in both, stabilizing the
situation and shaping post-conflict realities—as in Rwanda. However,
one may also observe that the postulates advanced by them could be
enforced through a universal social consensus which may be treated as
being as equally important as external pressure and the permission for
change amongst local authorities.

WHAT HAPPENS AFTER THE END OF CONFLICT? INTERACTIONS
BETWEEN ACTORS

The late 1990s of twentieth century brought to a close many conflicts
in East Africa (Burundi—2004; Mozambique—1992; Rwanda—1994,
Uganda—2007). At that time political and legislature changes also
started to be implemented. After conflicts and wars new constitutions
and new rules of governance were created and most of them included
some provisions on equality between women and men (Tripp et al.
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2012). It is stated that on the one side it was a result of outside pressure
coming from such initiatives as: the Beijing Platform for Action, which
called for increased participation of women in conflict resolution at the
decision making level; from the UN-SC Resolution 1325, which recog-
nized as crucial the role of women in the maintenance of international
peace and security; or from the European Parliament resolution which
encouraged women’s participation in conflict resolution (Nakaya 2003).
And on the other side, it was the outcome of the increasing power of
women’s organizations which have used the political experience gained
in the peace talks and mobilized themselves to work for building the
post-conflict reality. Therefore, this part of the paper is devoted to an
analysis of the situation of women’s peace movements after the end of
conflicts. The analysis is aimed to answer the question as to what interac-
tions appears and what happens with women’s groups when the conflict
comes to an end. It is based on a brief overview of the actions of women
taken in the East Africa region.

Peace negotiation in Somali included about one hundred women but
after this process women continued to be marginalized. Women’s par-
ticipation in the Somali peace talks was formalized at the Conference on
National Reconciliation, in 1998. This meeting resulted in the estab-
lishment of the Transitional National Council which required that one
woman must be included in each three representatives from the 18
regions. But this initiative failed quickly and the state started to fight
again (as one of the possible reasons for the failure is often indicated
the lack of clan’s representation). It is assumed that the Somali wom-
en’s movements emerged out of a humanitarian necessity during the
prolonged war. Women provided shelters and medical care for soldiers,
supplied clean water for communities, and restored destroyed schools.
However the most significant is that they initiated inter-clan dialogue for
peace. Somali women belong to their father’s clan and to their husband’s
clan (while children belong to the husband’s clan alone). Recognizing
that clan engagement was crucial for building peace they have started
dialogues between clans and pushed to form an umbrella organiza-
tion to coordinate these talks. The subsequent National Reconciliation
Conference held in 2000 was based on a clan-based formula and con-
sisted of 4 main clans delegations, each including 20 women. As a result,
the power-sharing arrangement was formulated and also the Transitional
National Assembly (TNA) was created with 12% quotas for women. The
women’s groups engaged in peace talks were named the “Sixth Clan”.
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They were encouraged and promoted by the United Nations as a crucial
element for building lasting peace in Somali. But they had no experience
in either, decision making as well as the power-sharing processes and
after a short time of their glory at the negotiating table they have stared
to be marginalized again (Nakaya 2003, pp. 459-4706).

In Burundi, women were made party to official peace talks and they
have proposed issues that they wish to see in peace agreements, such as:
quotas; a strengthening of women’s rights; women’s right to property,
ownership and inheritance; the end of impunity for perpetrators of gen-
der-based violence. It was indeed a voice for the promotion of women
and not social equality but it has brought a gender perspective to the
peace building (Nakaya 2003, pp. 461-474). Also Uganda was seen
as a state with very advanced, articulate and organized women’s peace
movements. Women’s groups headed the peace talks with the Lords’
Resistance Army (LRA) between 1994 and 2004 and it is assumed
that they had a great impact on the ending of the conflict in Northern
Uganda. Women organizations, such as the Civil Society Women’s
Peace Coalition, participated during the peace talks in Juba (two
women directly on the peace team) (Permanent Mission of Uganda to
the United Nations 2008). However, after that period the situations of
women started to be marginalized again in both, Burundi and Uganda.
Moreover, present-day Uganda is identified as seriously oppressive to
women with a weak representation of women’s NGOs and strong gov-
ernmental opposition to women’s rights.

At first sight, it seems that the story of women’s movements in
Rwanda is different. Again, women’s groups are recognized as crucial
for building peace after the genocide but simultaneously it is pointed
out that women maintained their high political position after the end
of conflict (McCarthy 2011, p. 70), which makes them different from
the women’s groups which have been described above. As evidence
the world’s highest percentage of parliamentary representation for
women—at 56%, is indicated. At the same time however, some observers
state, that there is another side of the coin and that the engagement of
women in the Rwandan political sphere has another explanation. Carey
L. Hogg suggests, that one should take into consideration two oppos-
ing trends in Rwanda’s post-conflict environment. The first one is that
of the Rwandan Patriotic Front (RPF)—which heads the government,
“has advocated for women greater political inclusion under the prem-
ise that women will ‘better’ the political climate” (Hogg 2009, p. 39)
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just by being a woman (what has clear connotations with the concept
of “motherhood”). And the second one is that in exchange for support,
RPF expects total separation from any form of political dissent or ethnic
identification among women’s representatives. As a result, women rep-
resentation in the political sphere has been objectified and limited—or
rather overwhelmed by the burden of taking action for the rehabilitation
of the whole nation beyond ethnicity (Hogg 2009, pp. 34-55). Then, it
may be stated that the situation of women in Rwanda is only superficially
different from that of others in the East Africa region. In fact however,
women’s groups are not treated as equal with men.

Thus, how did it happen that women’s peace movements became
marginalized after the end of negotiations and after the end of con-
flict? The subject literature offers an explanation that it occurs due to the
fact that the situation of women is discriminated against before and dur-
ing conflict (Iwilade 2011, pp. 27-32). It means that the end of con-
flict does not simply bring solutions on social inequality. One should
remember that the structure of states, in which war breaks out, are weak
and probably full of social, economic and political problems which do
not disappear when conflict comes to an end. Moreover, these struc-
tures are created and influenced by the authorities and those who have
“the power” to govern, which means by those who could not avoid the
outbreak of conflict. These political elites maintain their power even
when conflict ends and want to hold high position in the post-conflict
reality. It seems then that although the conflict ends, the behavio-
ral patterns and structures remain almost the same. And even when
women’s peace movements had a great influence on the political situation
at the negotiating table time is needed to change the structure for more
equal and power-sharing ideas, which include women’s participation.

Moreover, it is pointed out that the power of women after conflict
has weakened because they do not have enough competences to hold
high political positions. This is a result of the marginalization of women
before conflict, which is linked with worse access to education and labor
markets comparing to men. It is also suggested that not every woman
who took a seat at the negotiation table comes as a representative of
great social demands for peace or equality. Some of them are friends
of prominent political elites and just seize the moment and grasp the
opportunity for a political career and access to resources—in the same
way as men. This is fostered by the undermining of gender roles which
have been classified above as one of the outcomes of prolonged conflict.
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Therefore, whether conflict is ended by a military victory or a negotiated
settlement, the capacity of women to effectively engage in its aftermath is
a major challenge. Even when women are invited to peace talks, they are
often incapable of articulating their views in legalistic terms, which is a
testimony of the generations of discrimination against them (Tripp et al.
2012).

CONCLUSION

On the basis of the research questions which have been raised in the
introduction to this paper, the author has specified three main ideas that
encourage women to play a role in peace talks at the negotiating table.
They are: the nature of conflict, outside pressure and local initiatives. All
of these elements influence each other and force women to some extent
to take action for peace building and the ending of ongoing war or con-
flict. Women are recognized as one of the most vulnerable groups during
conflict. They live under extremely difficult conditions which strengthen
their need to change this plight for the better. Moreover, women’s
groups have the support of both international entities and donators,
such as the United Nations and the U.S., as well as local initiatives on an
African soil.

Women are a part of peace processes not because war is a kind of
opportunity for them or because they are predestinated to build peace
by the experience of motherhood. Therefore, their role and interest is
not just “to be a woman” and wait for lasting peace. Women’s move-
ments give a gender perspective to the necessary changes in post-conflict
reality and they are also the voice of a marginalized social group. Their
roles come from pre-conflict social and cultural structures which are full
of behavioral patterns remaining almost unchanged despite the outbreak
of war. There are global, regional and sub regional institutions involved
in the phenomenon of women’s participation in peace processes which
are able to encourage women to take an action by giving different kinds
of support. On the other side one may also find local groups, such clans,
elders and religious leaders who have the power to block social reforms.

This seems particularly important because when the structure of
power is not changed during peace processes there is very limited room
for women’s groups in post-conflict reality. In most cases after the end of
conflict the role of women is marginalized and they are not able to act
within the political sphere and to influence the decision making process
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of the government. Moreover, the representation of women in the polit-
ical sphere is weak, which generally means that the important activities of
women’s groups end when the conflict itself ends.
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INTRODUCTION

Over the years, we have been receiving bad news from Africa in terms
of political crisis and its implications over society and environment.
A wave of political independency started in the 70’s in the continent,
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which did not bring the peace and prosperity as advertised by revolution-
ary forces, for instance, in Angola after formal independence, the three
national revolutionary groups that fought against Portugal began fight-
ing each other for control over government institutions (Visentini 2002).
Counties in the continent received a large sum of money from former
colonizers, aligned countries, and international institutions to build the
necessary infrastructure for development. However, the instability of the
ruling institutions persisted, and in some cases worsened due to external
pressures brought by the structural changes in the international system
due to decolonization processes and the oil crisis in the 70s and 80s.

In this context, natural resources were an essential key in one hand
for internal development and for another one to the voracity of African
rulers and their international partners in business to produce cash for
themselves (Deegan 2008). The competing demands for African natu-
ral resources produced a high inequality in benefits distribution and the
lack of priority for some uses such as the use of water in familiar farm-
ing (very strong and traditional in Africa) and domestic uses. In addition
to anthropic causes mentioned, other sources of pressure as population
growth, unsustainable and irrational use of water and an increase in pol-
lution sources adds to the serious situation of water stress in Africa.

Direct consequences of high pressure and competing claims over
water is an unprecedented increase in hunger and thirst rates, leading the
continent to a state of food and water insecurity to an already full menu
of all sorts of insecurities. In this vein, in the 80s and 90s we observe
the proliferation of research agendas claiming the existence of a causal
relationship between water scarcity and the occurrence of violent con-
flict between states because of local instabilities and water stress (Homer-
Dixon 20006).

However, worth noting that such research agendas fail to provide
empirical evidence to make a good case in proving the existence of such
relation, even to the point that the formulated hypothesis are impossi-
ble to test due to its large and undetermined spectrum of study and the
complexity involving international watercourses.

As a matter of fact, the tendencies we see in the political and legal
international arenas point to the opposite, meaning that countries shar-
ing scarce water resources tend to engage in cooperative behavior to
resolve saliences related to water uses, which might be observed by the
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proliferation of water-related treaties and the insignificant number of vio-
lent conflicts (Wolf 1998).

Recent studies have shown that there are factors that contribute
to deeper solutions to the challenges related to shared water and joint
water management, thus contributing to increase of political stability and
the perception of water security in the region. Among these factors, we
might include (1) the intensity of the interaction between countries; (2)
the linked issues in their relationship; (3) the norms and institutions in
terms of water usage developed within the basin communities due prac-
tice; and (4) the unchanging physical reality of the international basin
(Gulbenkian 2013).

The Okavango River Basin defies both logics: that Africa is a con-
stant source of bad news and that water scarcity will lead states inevi-
tably to violent conflicts. The Okavango case presents water conflicting
uses and scarcity in an international basin formed by Angola, Botswana,
and Namibia. Despite of expectations over water uses, political saliences
and great challenges in terms of internal institutional design and political
instability, countries engaged in cooperative behavior towards sharing the
benefits of water in the region, which has led them to the institutionalize
the cooperation by the formation of the Permanent Commission of the
Okavango River Basin (OKACOM).

The central argument of this chapter is that as states deepen the coop-
eration process by institutionalizing water management systems will
lead them to increase political stability in the international river basin to
the point in which it forms a water security community as theorized by
Deutsch et al. (1957) and Adler and Barnett (1998).

The theoretical framework in this chapter is built upon three dimen-
sions that lead to the formation of a security community in the interna-
tional basin: (1) political communication; (2) machinery of enforcement,
and (3) popular habits of compliance. The formation of a security com-
munity in the international basin setting has a positive direct impact on
water and food security in the region, which spills over to shared fac-
tors such as culture, economy or security concerns, thus leading to an
increase in societal security as a whole (Adler 1997).

Our challenge in this chapter is to deliver a comprehensive analysis
that revolves around objective and subjective interests to the formation
of a security community. To this end, the application of the theoretical
framework as proposed is subject to a clear methodological approach
of deductive nature in which the Okavango River Basin case is tested.
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The research technique used is the process tracing that will help the
reader to understand the interaction of causal conditions between the
initial moment of conflicting positions towards water usage in the basin
to the formation of the OKACOM, and the identification of the three
dimensions leading to the emergence of a security community.!

The structure of the chapter consists of presenting an introductory
literature review that sets the context for the development of the theo-
retical framework that includes the issues of water scarcity; conflict and
cooperation settings in a water basin context; and international and water
security theories. The following part of the chapter consists of the con-
ceptualization of a security community and the ideas revolving it in terms
of objective and subjective interests. Upon establishing the theoretical
dimension, the empirical part of the chapter unveils important evidences
and implications for the formation of interests, norms and institutions,
and instruments that the Okavango case brings to theory. Finally, the
conclusion presents the findings, challenges, and directions for future
research.

LiTERATURE REVIEW: WATER, COOPERATION AND SECURITY

The international community tends to agree upon the fact that demands
over water resources have been growing although that the quantity of
water available in the planet is a constant variable (Barlow 2009; Gleick
1993).

It is precisely in the context of great pressure on the use of available
water resources and the increasing recognition of its vital necessity for
survival of all species that we observe the emergence of a growing litera-
ture and research agendas. The main goal of these agendas is to establish
the linkage between water scarcity and violent conflict in an international
setting (Alao 2015; Buzan et al. 1997; Lipschutz 1995). Furthermore,
research agendas and political rhetoric exacerbates the issue by adopt-
ing the water war analogy to oil (mixing concepts of non-renewable
resources with renewable ones), thus prompting countries to promote
any measure, including war, to secure the access to sources of water
(Shiva 2002; Brown 20006).

'"To a comprehensive understanding of the process tracing technique and its variants we
suggest D. Beach and R. B. Pedersen, Process-Tracing Methods: Foundations and Guidelines,
University of Michigan Press, Ann Arbor, 2013.
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Homer-Dixon (2001) recognizes that analysts in recent decades
have argued that environmental anthropic pressures can seriously affect
national and international security, making the debate strenuous and
unproductive due to the vastness and complexity of the issues. In addi-
tion, he argues that no reliable research might be conducted because the
potential causal relationship has multiple variables that could interfere in
the model; however, even considering this fact, he argues that:

On the basis of the preliminary research reported in this book, however,
I believe that in coming decades the world will probably see a steady
increase in the incidence of violent conflict that is caused, at least in part,
by environmental scarcity. (Dixon 2001, p. 8)

The author infers the existence of a causal relationship that operates
connecting environmental scarcity and violent conflict. The basic causal
mechanism comprises: (1) the reduction of the physically controlled
stocks of environmental resources as water and land for cultivation would
cause conflict or wars between states over such resources; (2) the large
population movements caused by environmental stress induce conflicts
between groups, especially ethnic conflicts; and (3) the severe environ-
mental scarcity simultaneously increase economic deprivation and desta-
bilize key social institutions that causes civilian and insurgent uprisings.

The theory is tested by the author in the cases of Chiapas; Gaza;
Pakistan; Rwanda and South Africa; however, the findings have not
showed empirical evidences of the alleged causal relationship mainly
due to the lack of methodology and systematization of the analysis and
reporting, making the case studies in mere descriptions without analytical
gain to the field (Bernauer et al. 2012).

Gleditsch (1998) summarizes the general criticism made to this
research agenda: (1) The lack of scientific rigor as to the limits of the
terms, especially regarding the term environmental conflict; (2) The
researcher engages in a mere exercise of controversy instead of engaging
in an analysis; (3) Important variables are neglected in the model; (4)
The model is so extensive and complex that it is impossible to be tested
with accuracy; (5) Future events are postulated as empirical evidence; (6)
It fails to establish the national and international limit of the conflict; and
(7) There is no consensus on the appropriate level of analysis.

The fact that most of the rivers and lakes are shared by two or more
countries exacerbates the perception of potential conflicts given the
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variety of interests on them, which does not necessarily mean that these
disputes will lead countries to engage in violent conflict.

Therefore, it is necessary to understand the dynamics in the basin as
for water uses and perceptions. In a previous study made by the author,
the complex interdependence theory has been applied to the basin set-
tings.?> Usually the theory is applied to the economic domain but given
the characteristics of the international basins it is suitable to be applied
(most the literature uses the term dependency among basin states, but
fail to expand the application of such concept if meaning interdepend-
ence). According to Keohane and Nye (2011), the basic characteristics
of the complex interdependence are (1) multiple channels that connect
societies; (2) absence of hierarchy among political issues; and (3) low
risk to resource to military capabilities to resolve issues. As the states find
themselves in an interdependent relationship, states will fell the sensitiv-
ity (actions promoted in one will provoke effects in the other) and vul-
nerability (impossibility or high costs to adapt to the effects).

Therefore, the basic causal mechanism inferred to be present in the
international basin settings is water projects upstream cause scar-
city — deterioration of water quantity /quality (sensitivity) — impos-
sibility to adapt to negative effects (vulnerability) — cooperation. As
the reader notices, this study goes beyond to the point of a simple pro-
cess of cooperation over water resources in the international basin. As the
Okavango case shows, the cooperation process reaches a further distance
by the institutionalization of norms and interests into a legal framework
and the creation of a permanent commission to manage water resources
jointly.

Although tendencies show that water scarcity most likely will lead
states to cooperation, anthropic pressures over water resources brings
implications to national and international security. Concerns about secu-
rity implications in environmental changes reached the United Nations
Conference on Environment and Development (1991) and General
Assembly in which economic, social humanitarian and environmental
instabilities have converted to non-military threats to peace and security
(Trottier 2001).

2In http://www.teses.usp.br/teses /disponiveis /8 /8131 /tde-01122014-184436 /pt-br.
php.
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As stated by Ullman (1983), global challenges that international com-
munity is facing points towards the need of a broader concept of security
to encompass environmental threats to peace. In this same sense:

The assumptions and institutions that have governed international
relations in the postwar era are a poor fit with these new realities.
Environmental strains that transcend national borders are already begin-
ning to break down the sacred boundaries of national sovereignty, previ-
ously rendered porous by the information and communication revolutions
and the instantaneous global movement of financial capital. The once
sharp dividing line between foreign and domestic policy is blurred, forcing
governments to grapple in international forums with issues that were con-
tentious enough in the domestic arena. (Mathews 1989, p. 162)

For this reason, Ullman (1983, p. 133) proposes a new conceptualiza-
tion of security that takes care of the new reality facing international
community. He argues that:

A more useful (although certainly no conventional) definition might be:
a threat to national security is an action or sequence of events that (1)
threatens drastically and over a relatively brief span of time to degrade the
quality of life for the inhabitants of a state, or (2) threatens significantly to
narrow the range of policy choices available to the government of a state
or to private, nongovernmental entities (persons, groups, corporations)
within the state.

According to Villa (1999), changes in international perceptions of secu-
rity happened in two dimensions. In the state dimension the need of cre-
ating structures capable of presenting global responses to environmental
challenges and other transnational able to provide ampler diagnosis
about environment, development and security. Thus, around the world
we observe an unprecedented proliferation of conferences and interna-
tional organizations, which exist in the legal and political conceptual
legal space between state sovereignty and legal obligations (Soares 2003;
Gleick 1993; Lipschutz 1995).

Thus, concerns with environmental issues extrapolate to the global
and regional arenas given to the complexity and interdependence of
issues. This is what Sheenan (2005, p. 104) explained by saying that:
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Damage to the environment is often described as a planetary problem, the
realities are somewhat different and problems tend to be regional rather
than global. Most of the global pollution problems, for example, require
joint action only by the highly industrialized states. Most “global” envi-
ronmental crises have uneven effects and involvements. Some countries
are far more at risk than others from the effects of specific environmental
problems. Some countries are far more blame than others for causing those
problems. Some countries are far better placed than others in financial or
technological terms to deal with the problems.

Therefore, a new political phenomenon has emerged that promoted the
securitization of the environment, which for Buzan and Graeger (1996,
p. 111) describes o way of handling envivonmental issues wheve threats
to the environment ave seen as wigent and immediate, requiving o quick
response at top political level.

In this sense, considering that the condition of water stress is objec-
tive, the concept of securitization as debated by Buzan and Graeger
(1996) applies to water. Water is a referent object of securitization as
state and non-state actors perceive scarcity as a threat to security, thus,
worth to engage into the political discourse of securitization. For that
end, the determination of a condition of water insecurity should contain
indexes of quantity and quality of water, along with a cross-examination
of the pretense scarcity vis-a-vis the communal uses of the water in the
region or basin.?

SecuriTY COMMUNITY: A PROPOSED THEORETICAL
FRAMEWORK TO WATER SECURITY

As posed by McBride (2006, p. 10) one of the basics assumptions about
the living in a community is that ... communal experience is very ravely
without obstacles, struggle, or disappointment. Any social interaction is

31t is not our purpose in this work to extend discussions about this matter, consider-
ing that our main claim is that the Okavango River Basin has reached a point far beyond
conflictual uses and lack of institutionalized cooperation in the regions, however, for the
sake of providing ground to our claims, the water stress condition we are talking about is
reached: less than 2500 cubic meters per person/annum; below 0.7 of the UN Water Stress
Index (http://www.unep.org/dewa/vitalwater/article69.html); and according to stand-
ards set by UN Water Quality Index for the each use of water (http://www.unep.org/
gemswater/Portals /24154 /publications /pdfs /gwqi.pdf).
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subject to conflict and need the mediation of social forces and constraints
that keep communities holding together. Life in communities gives raise
to social conflicts but also to cooperative behavior, thus, cooperation as
a political process does not presuppose the absence of conflicts (Axelrod
2006).*

Cooperation is a political stance, thus, as such the cooperation over-
water resources is called hydropolitics, which is defined as the authorita-
tive allocation of values in society with respect to water (Turton 2002).
This perspective shows that state actors might initiate the process of
water securitization taking water as a referent object to national interests,
opening up the door for participation of non-state actors. This tends
to lead to a more rational and equitable utilization of the shared water
resources, and the construction of norms and realities by communities
making water a source of integration instead of a source of conflict esca-
lation (Lowi 1995).

Most importantly, this movement makes states and non-state actors
to count on a network of national and international institutions to help
them to settle arising conflicts peacefully by providing technical and
legal support to help them to reconcile the use of a common good as
the river (Ostrom 1990; McCaftrey 2007). The engagement of state and
non-state actors to manage the expectations over the shared water brings
the sense of community, which is built upon the existence of four basic
elements: (1) membership; (2) influence; (3) integration and fulfillment
of needs; and (4) shared emotional connection (Anderson 2010). This
is exactly what Ostrom (1990, p. 247) had in mind upon reporting the
case of the fishermen in Alanya, Turkey:

#The basic assumption on how cooperation works is provided by the market theory,
which, according to Macpherson (1961, p. 490): Taking for granted a society in which
there was division of productive lnbor and exchange of products and of lnbour, it had only to
be assumed (1) that every individual rationally tried to maximize his gains (or minimize
bis veal costs), and (2) that there was a freely competitive market for the resourvces, materi-
als and energies needed to produce things, and for the things produced. C. B. Macpherson,
Market Concepts in Political Theory, The Canadian Journal of Economics and Political
Science/ Revue Canadienne D’Economique Et De Science Politique, Vol. 27, Issue 4 (1961),
pp- 490-497. https: //doi.org,/10.2307 /139435. This means that cooperative behavior to
securitize water takes into consideration rationality of the actors (state and non-state) and
the maximization of gains as water is essentially a systemic good in which any disruption in
part of the system provokes a implication in the whole system (see systems theory).
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Although this is not a private-property system, rights to use fishing sites
and duties to respect these rights are well defined. And though it is not
a centralized system, national legislation that has given such cooperatives
jurisdiction over local arrangements has been used by cooperative officials
to legitimize their role in helping to devise a workable set of rules. The
local officials accept the signed agreement each year also enhances legiti-
macy. The actual monitoring and enforcing of the rules, however, are left
to the fishers.

Therefore, our theoretical framework departs from a constructivist epis-
temology in which reaching a higher degree of peace is an incremen-
tal process within the international system conducted by social forces
(Wendt 1999).

Deutsch et al. (1957) builds the security community upon construc-
tivist approach, providing a testable theory upon the tenets of structures
and agents in the international system at the same time that he recog-
nizes the construction of social aspects such as culture, ideas and values
that influences the development of “isles” of peace.

This points out to the international basin as an “isle” of cooperation
and security in terms of water. This is true due to two main interdepend-
ent conditions. First, the boundaries of a water basin are more or less
defined. Second, social interaction within the boundaries in the basin are
inevitable, thus, becoming more important to settle saliences faster than
other aspects of the political life, as there is an expectation that social
problems can and must be vesolved without vesort to large-scale physical force
(Tusicisny 2007).

The research problem for Deutsch et al. (1957) is not why war hap-
pens but why it does not happen more often. In addition, he questions
why for some states war is an incentive and for others have been elimi-
nated in their relationship (United States and Canada for instance).
However, beyond these questions, what matters most to Deutsch et al.
(1957) is to establish the ontology of a political community, which for
him is a social group with a communications process, the existence of an
enforcement engineerving, and habits of compliance (p. 3), and to under-
stand how some relationships become a community.

In addition, the integration process is:

[...] a matter of fact, not of time. If people on both sides do not fear war
and do not prepare for it, it matters little how long it took them to reach
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this stage. But once integration has been reached, the length of time over
which it persists may contribute to its consolidation. (Deutsch et al. 1957,

p-3)

The next theoretical movement made by Deutsch etal. (1957) is to
bring security to the political community approach, which accord-
ing to him is a phenomenon build within the community, thus, secu-
rity becomes inherent or dependent to the community setting for its
existence or maintenance, thus a group of people become integrated.
Integration in his words is the attainment, within a territory, of a “sense
of community” and of institutions and practices strong enough and wide-
spread enough to assuve, for a long time, dependable expectations of “pence-
ful change” amony its population (Deutsch et al. 1957, p. 2), and not a
response to the fear of anarchy in the international system.

The development of a security community is subject to the existence
of four fundamental factors according to Deutsch et al. (1957), namely:
(1) common values; (2) the need to setup a network of communication;
(3) capacity to anticipate other’s behavior; and (4) transnational region
of states.

Therefore, the presence of these factors leads states to a strong feeling
that members of the community will not fight each other physically but
will settle theirs disputes in a peacefully way. This happens because the
formation of a security state by both institutionalized settings and the
construction of norms and identities that lead them to develop common
propositions to make communication as effective as possible.

Deutsch et al. (1957) classifies security communities as pluralistic and
amalgamated. In a pluralistic community, states retain legal independ-
ence of separate governments. An amalgamated community is a merge
among independent units to form only one with a common government.
Clearly, an international basin as the unity of analysis of this chapter is
a pluralistic security community over water resources for several reasons
but mainly because is @ more easily attainable form of integration populn-
tion (Deutsch et al. 1957, p. 12).

Although promising, the theory was viewed during the Cold War as
a dream by realists, which claimed that states were concerned of their
own survival under the existing bipolar order kept under balance due to
the mutually assured destruction (MAD) logic in which the UN seemed
to be short in fulfilling its promises (Barnett and Finnemore 2004 ). The
theory resurfaced with renewed interest after Cold War as the world
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experienced an unprecedented proliferation of institutionalized forms of
cooperation.

Within this context, Adler and Barnett (1998) started to investigate
under what conditions security communities may emerge, adding a more
refined approach by incorporating the cognitive elements of shared prac-
tices, and identification of self-images. A security community is a social
construction because interaction provides the emergence of collective
identities that depends on communication, discourse, interpretation,
and material environments (Adler 1997). Shared definitions created by
identities promotes internalized norms that allow people from differ-
ent countries to know each other and respond collectively to common
concerns, thus, security communities emerge as states start to behave
according to norms developed by shared values and identities (Adler
1997).

As a social process based on the construction of shared identities, the
empirical observation of a security community comprises three phases:
nascent, ascendant, and mature. In the nascent phase, the security com-
munity shows the minimal core properties. In the ascendant phase, the
population in a sovereign State keeps dependable expectations of peace-
ful changes. In the mature phase, which is the case of the Okavango
River Basin, there is the generation of mutual aid behavior. In addition,
according to Adler and Barnett (1998, p. 30) there is [...] & system of
rule that lies somewhere between a sovereign state and o regional, cen-
tralized ... government; that is, it is something of a post-sovereign system,
endowed with common supranational, transnational, and national institu-
tions and some form of a collective security system.

The existence and functioning of the OKACOM, Southern
Africa Hydropolitical Complex, and Southern African Development
Community make this empirical claim possible by presenting sufficient
evidence of the climax of a communitarian approach, thus, precluding
the arguments regarding the impossibility of existence of a security com-
munity due to internal political instabilities, especially considering water-
related issues (Nathan 2004 ).

Building a relationship that links ideational factors at the State and
population dimensions strengths the concept of the security community
(even though not intended explicitly). It makes the interests of state and
non-state actors to converge by promoting political communication and
machine enforcement thru the institutionalization of the cooperative
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behavior (signing treaties, and forming international institutions that
makes civil society able to participate in the water management).

Upon these considerations, the interaction between the concept of
security community and the systemic setting in the water basin forms an
important theoretical framework to be tested. This approach expands the
reach of the security community theory, which up to now is applied only
to military security issues, such as the OTAN after Cold War, or to show
evidences of the existence of a cognitive security community in applying
the Western security system to Australia.

Therefore, attaining water security in the basin mitigates the secu-
rity dilemma (Jervis 1978) and brings stability due to peaceful changes
made by the population that depends on the historical uses of the water
(Deutsch et al. 1957).

THE OravaANGO RIVER CASE: BACKGROUND CONDITIONS
AND EMPIRICAL TESTING

Introduction

Before initiating this part of the chapter, we think necessary to present
briefly the justification for choosing the Okavango case. According to
George and Bennett (2005, p. 19), case selection is part of the strategy
and objectives of the researcher, being necessary to comply with two
basic requirements:

Primary criterion for case selection should be the relevance to the research
objective of the study, whether it includes theory development, theory
testing or heuristic purposes, and cases should be selected to provide
the kind of control and variation required by the research problem. This
requires that the universe or subclass of events be clearly defined so that
appropriate cases can be selected.

For that matter, the case selection follows a strategy in which water scar-
city® and processes of cooperation conditions are present, therefore, pro-
viding the necessary variables for study. The observation on how variable

5The term is operational considering the lack of adequate quantity or quality to supply
the historical demands or uses in the basin to accommodate conflicting uses, preferences,
and expectations.
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correlate, and, more importantly, testing the theoretical framework in
search of the causal conditions, implications, and institutions in a con-
stant physical and geographical context of the international basin. Thus,
the aim in this section is to present minimal and sufficient evidences that
under certain conditions an international basin becomes a water security
community.®

Therefore, upon these considerations the case selection criterion is the
typical case one, that for Seawright and Gerring (2008, p. 299) is:

The typical case study focuses on a case that exemplifies a stable, cross-
case relationship. By construction, the typical case may also be considered
a representative case, according to the terms of whatever cross-case model
is employed. Indeed, the latter term is often employed in the psychological
literature. Because the typical case is well explained by an existing model,
the puzzle of interest to the researcher lies within that case. Specifically,
the researcher wants to find a typical case of some phenomenon so that he
or she can better explore the causal mechanisms at work in a general cross
case relationship.

The Okavango River is considered a typical case because fulfills the initial
and outcome condition, meaning that it is in a semi-arid region in which
there are competing uses for water (scarcity condition) and reached a
high level of institutional cooperation with the OKACOM (cooperation
condition). The case is worth studying because the countries in the basin
present social, economic and political instabilities that did not preclude
them to find peaceful solutions to shared water challenges. In addition,
the basin and its ecosystem is one of the last pristine areas in the world
and the largest endoreic’ river system in Southern Africa (Turton 2002;
Turton et al. 2003).3 In addition, the case presents the analytical power

6As stated earlier in the chapter, part of the methodological strategy is finding the four
fundamental factors as theorized by Deutsch et al. (1957) that leads to the formation of a
security community: (1) common values; (2) the need to setup a network of communica-
tion; (3) capacity to anticipate other’s behavior; and (4) transnational region of states.

’Discharge happens in the sands of Kalahari Desert rather than in the ocean as most riv-
ers do.

80n a side note, the case interests the author as part of a research agenda he is part of
that investigates the implications of the Brazilian investments made in Angola and the par-
ticipations of transnational companies in the process. The research group counts with insti-
tutional support by the Sao Paulo School of Law (FGV) and Rio Grande do Sul Federal
University (UFRGS).
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to show the interaction between ideational factors, social, political and
economic dimensions, and institutions in the basin that lead to the for-
mation of the security community.

Physical Dimension

The Okavango river basin area is 323.192 km?, being the fourth longest
river system in southern Africa, and running for 1100 km from central
Angola, as the Kubango, through Namibia to the Kalahari in Botswana.
The river rises in the headwaters of the Cuito and Cubango tributaries in
the highland plateau of Angola at an elevation of 1.780 meters. It derives
its principal flow from 120,000 km? of sub-humid and semiarid range-
land in Cuito-Cubango province of Angola before concentrating its flow
along the margins of Namibia and Angola and finally spilling into the
Okavango delta at an elevation of 980 meters. Several rivers become one
as the water moves south and east, branching again when it reaches and
ends in the Okavango Delta, one of the largest freshwater inland wet-
lands on the planet.?

In the next section, we will verify the internal context of each country
in the basin regarding context and water usage/allocation to next start
an analysis of how these countries are handling their internal issues com-
pared to international obligation assumed by entering into agreement to
manage the river jointly.

State Actors and Security Issues

In Angola, the fight for independence last more than one year; however,
formal independence did not bring peace to the country, as the three
national revolutionary groups that fought against Portugal began fight-
ing each other for control of government institutions (Visentini 2002).
The country started to reproduce the effects of the Cold War in its bor-
ders. The former USSR and Cuba supported MPLA. South Africa sup-
ported UNITA. Zaire supported FNLA, which received also the support
from China, Portuguese and British mercenaries, and South Africa. The
United States initially supported FNLA but soon started to help UNITA
as well, thus, keeping a division strategy in Angola (Whitaker 1970).

“For a detailed description of the physical and geographical aspects of the basin, sce:
http:/ /www.okacom.org/knowing-the-river.
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The civil war started right after independence and lasted until 2002,
which left the country with a great need to resume the developing goals,
especially in terms of infrastructure to distribute water and electricity
(Pachova et al. 2008).

Angola is an upstream country that after civil war was in need to
develop water-related projects for reconstruction, not to mention
the great number of internal displaced people (IDP) that settle in the
Province of Cuando-Cubango, thus increasing the risks of affecting
the hydro-environmental integrity of the region (Turton etal. 2003).
This wave of IDP’s along with the already existing people in the region
increases the pressure over water as the current use of the basin’s water
resources is limited to water supplies to small regional centers and some
small scale floodplain irvigation.

Despite of challenges, upstream basin offers good conditions for the
development of agricultural projects, with great potentinl for hydroelec-
tric and agro-industrial projects (Turton et al. 2003). For that matter
the provincial government of Cuando-Cubango has launched a plan of
action to tackle: (1) agriculture and food security; (2) water and sanita-
tion; (3) resettlement; (4) health and nutrition; (5) education; (6) pro-
tection of IDP’s; and (7) de-mining (Pachova et al. 2008).

As of Botswana, it is a water-stressed country surrounded by deserts
although receives large part of the river discharge forming the delta that
as stated by Turton et al. (2003, p. 109):

The presence of a vast body of water in a predominantly dry area has cre-
ated a unique environment. From the natural environment and human
settlements to a diverse animal and plant species, the Okavango Delta sup-
ports an ecosystem with entities that are highly dependent upon water.

The Okavango Delta is essential for population settlement that is spread
all the way from Mohembo to Namibia’s border, which villages depend
on heavily on agriculture and livestock. Due to its pristine status, part of
the delta has a unique ecosystem in which tourism activities supported
by government in terms of making efforts to keep it as the prime tourist
attraction with a low-volume/high-cost tourism policy is the main activ-
ity in terms of supporting the region economically (Turton et al. 2003
and Pachova et al. 2008).

As a downstream country, Botswana suffers great impact of upstream
activities, especially from water development projects in Namibian that
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intend to divert water to other arid regions in the country as it’s the only
country’s source for water.1?

Considering that the delta is integrally in the country’s territory,
Botswana might use the waters with no regard to other riparian coun-
tries as interests for development and intense water uses are common in
the region, especially after liberation movements. However, there is no
observation of the absolute territorial integrity doctrine in the country’s
behavior in regards to the basin (Scudder 1993). Botswana has declared
the Okavango Delta a Ramsar site, thus assuming the legal obligation to
protect the site as state in Article 3 of the Ramsar Convention (1971).1!
For that to happen, the country has engaged in a very active process of
communications and involvement of state and non-state actors to meet
this obligation, which according to Turton etal. (2003, p. 110) zhe
government rvecognizes the need to consult the diffevent stakeholders. These
range from citizens in the settlements arvound the delta, local and central
government authorities, and diffevent NGOs working in the delto.

Namibia is a water-stressed state with most of its economic devel-
opment located in the dry central portion of the country that needs to
transfer water from the Okavango to arid regions.!?

Between 1970 and 1974 the country has experienced a 7% popula-
tion growth per annum in the central region that depend on heav-
ily over water resources for small agriculture and livestock projects
(Turton etal. 2003). For this reason, the government has pro-
posed the Eastern National Water Carrier to transfer water from the
Okavango to the Grootfontein-Omatako River to supply water to
central area of Namibia, which in practice has insignificant impact on
Okavango’s runoff. Furthermore, according to Turton, Ashton and
Cloete (2003, p. 112):

10Tn http://www.greencrossitalia.it /ita /acqua,/wtp /pdf/greencrosswip_okavango.pdf.

HArticle 3. (1) The Contracting Parties shall formulate and implement their planning so
as to promote the conservation of the wetlands included in the List, and as far as possible
the wise use of wetlands in their territory. (2) Each Contracting Party shall arrange to be
informed at the earliest possible time if the ecological character of any wetland in its terri-
tory and included in the List has changed, is changing or is likely to change as the result
of techno-logical developments, pollution or other human interference. Information on
such changes shall be passed without delay to the organization or government responsible
for the continuing bureau duties specified in Article 8. In http://portal.unesco.org/en/
ev.php-URL_ID=15398&URL_DO=DO_TOPIC&URL_SECTION=201.html.

121dem 8.


http://portal.unesco.org/en/ev.php-URL_ID%3d15398%26URL_DO%3dDO_TOPIC%26URL_SECTION%3d201.html
http://portal.unesco.org/en/ev.php-URL_ID%3d15398%26URL_DO%3dDO_TOPIC%26URL_SECTION%3d201.html
http://www.greencrossitalia.it/ita/acqua/wfp/pdf/greencrosswfp_okavango.pdf
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The 1993 study about the water supply to the central area of Namibia con-
firmed the results of the 1973 water master plan and the fact that Namibia
would eventually have to obtain access to a reasonable and equitable share
of the waters of the Okavango River to sustain further growth in the econ-
omy of the central area.

Another proposed use of the river is hydropower production in Popa
Falls, which is the only feasible location for it. However, Nam Power
canceled the plans presented in 2003 due to operational constraints and
great impact in tourism activities. Nowadays no plan for use of the river
for this purpose is under consideration.

As seen as in this description on the internal status quo of the water
availability, uses and expectations, the conditions for securitization
are present, thus if applied the model proposed by Buzan et al. (1997,
p. 165) to the basin we will have the details of Securitization at different
levels of analysis as presented in Table 1.

Therefore, at this point the proposed theory in this chapter starts
to show initial empirical evidences. The local sources of insecurity over
water resources that might have effect over the region are either weaker
or being managed internally by each riparian country. This fact has no
effect whatsoever in the water security in the region, confirming what
we have stated before that internal instabilities should not preclude the
advance of'a more stable water regime (Nathan 2004).

First, we observe that riparian countries find themselves in a posi-
tion to create and enable a positive environment as far as water man-
agement goes in their territory, which according to AMCOW (2012,
p. 10) involves developing and implementing the policy, planning, and
legal framework needed for guiding and coovdinating water resouvces
management, development, and use. The status of the countries in the
Okavango basin is given in Table 2.

Second, some indicators that have direct impact on water security and
are part of an important dimension of water resources is the food secu-
rity. Agriculture is one of the anthropic activities with high volume of
water consumption and source of pollution (Clapp and Cohen 2009).

Reaching food security is a situation in which a/l people, at all times,
have physical, social and economic access to sufficient, safe and nutritious
food that meets their dietary needs and food prefevences for an active and
healthy life (FAO 2015). Thus, a state of security in this matter encom-
passes food availability, economic and physical access to food, and food
utilization and stability over time.
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Table 2 Local water management overview (Source AMCOW 2012)

Water law Decentralized Institutional Water manage-
management framework form  ment education
management

Angola Implementation  Implementation  Under Not relevant
advanced started development

Botswana Fully Implementation  Implementation  Implementation
implemented started started started

Namibia  Developed, not Implementation  Implementation  Implementation
implemented started started started

Table 3 Food security indicators (1990 and 2011) (Source Made by the author
based on FAO-Food Security Indicators (October 15, 2014))

Country/ Angoln  Botswana Namibin Africa
Indicator

Average dietary energy supply adequacy (%) 79-115 100-97 93-92 107-116
Average protein supply (gr/caput/day) 35-53  68-64 58-59 59-65
Arable land equipped for irrigation (%) 2.7-19 04-0.7 0.8-1.0 6.0-6.0
Population with access to improved water 42-54  92-97 67-92 55-69
sources (%)

Population with access to sanitation 29-60 39-64 24-32 34-39

facilities (%)

As we observe in the graphic below, indicators related to food itself
show an improving rate over the years. It would be expected to have the
same increasing in terms of irrigation, however, it did not happen and
as in Angola even the percentage of land with irrigation has decreased.
This shows that countries in the basin are prioritizing other water usage
by importing products with high water consumption (FAO 2015) at the
same time that indicators related direct to water are improving steadily of
the years (Table 3).

Water security is:

the capacity of a population to safeguard sustainable access to ade-
quate quantities of acceptable quality water for sustaining livelihoods,
human well-being, and socio-economic development, for ensuring pro-
tection against water-borne pollution and water-related disasters, and
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for preserving ecosystems in a climate of peace and political stability.
(UN-Water 2013, p. 1)

As observed in the graphic above, the selected indexes provide a positive
outlook in terms of access and use of available water resources. However,
considering the fact that countries are in an arid region, it is an impor-
tant matter to investigate how the available water resources support this
demand. This is important because Botswana needs to transfer water to
other parts of the country to meet the demands in regions with high
water stress and Namibia that depends on water to keep environment at
the Delta balanced for tourism and to meet the Ramsar obligations.

The graphic below indicates a compatibility with FAO’s indicators in
terms of food production and water use for it. In addition, in terms of
water availability per capita the countries in the basin are in a very good
standard if compared to United States or in a better situation if com-
pared to some countries in Europe (UN-WATER 2013) (Table 4).

Therefore, for the purpose of our theory, findings indicate that in
terms of internal water security Angola, Botswana and Namibia possess
high standards although different expectations for using water according
to national interests, thus, different sources of insecurity (Fig. 1).

Now we turn our attention to the regional level of analysis to test
our theory considering that we are limited to the spatial dimension of
the Okavango River Basin case. However, we do not exclude implica-
tions on the international level as Botswana has engaged into the Ramsar

Table 4 UN-Water indicators (Source Made by the author based
on the UN-Water Federated Water Monitoring System (FWMS) & Key Water
Indicator Portal (KWIP) Project)

Country/ Angola  Botswana Namibin U.S.
Indicator

Total renewable water resources (M3 /inhab/yr)  7.108  6.108 7.844 9.666
Freshwater resources withdraw (%) 0.48 1.59 1.62 15.57
Municipal water withdrawal as a percent of total  45.27  40.72 25.35 13.68
withdrawal (%)

Industrial water withdrawal as a percent of total  33.95  18.04 4.86 46.11
withdrawal (%)

Agricultural water withdrawal as a percent of 20.78 41.24 69.79 40.22
total withdrawal (%)
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Fig. 1 Water security index

Convention, thus, committing itself to international scrutiny in terms of
obligations assumed in the convention, including the need of participa-
tion of non-state actors, especially ONGs and epistemic community.

International and Regional Context—The Formation of a Water
Security Community in the Basin

Principles regarding international shared water resources such as duty
to not cause harm; equitable and rational use; and duty to inform and
share information for instance have been developed over the years by
state, international organizations and non-state actors. The contribu-
tion for the formation of said principles is made by court and arbitral
decisions as the River Oder International Commission; the diversion of
water from the Meuse River; the Gabcikovo-Nagymaros case; the Lake
Lanoux case; the Trail Smelter case; the Gut Dam case, and the work
of epistemic community such as the Institut de Droit Internacional and
International Law Association through extensive debates and resolutions,
which in terms of shared water is the Helsinki Resolution on the Uses
of the Waters of International Rivers (McCaffrey 2007; Salman 2007;
Delappenna and Gupta 2009).

The principles developed over the years were consolidated in the
Convention on the Law of the Non-Navigational Uses of International
Watercourses (1997), which was adopted by most of Southern African
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Development Community (SADC),!3 but most importantly by the
Okavango riparian states.

In the SADC framework, we observe in the 1980’s an increasing
number of freshwater agreements between Southern African states, hav-
ing most of the agreements focus on cooperation, joint management
and conflict prevention and resolution, the underlying rationale for
these efforts has shifted in line with global trends, from economic devel-
opment to sustainable development, thus incorporating environmen-
tal as well as social issues. In this sense the Protocol on Shared Water
courses in the Southern African Development Community (2000),
Article 3.7 .a:

Watercourse States shall in their respective territories utilize a shared water
course in an equitable and reasonable manner. In particular, a shared
watercourse shall be used and developed by Watercourse States with a view
to attain optimal and sustainable utilization thereof and benefits therefrom,
taking into account the interests of the Watercourse States concerned, con-
sistent with adequate protection of the watercourse for the benefit of cur-
rent and future generations. (SADC 2000)

The origins of the OKACOM are in the plans of Namibia to increase
water supply in the arid central region. For that purpose, after independ-
ence Namibia started to negotiate with riparian states in order to secure
that goal at the same time ensuring sustainable and rational use.

In September 1990 Angola and Namibia decided to reaffirm effec-
tivity of the old agreements on the Cunene River between Portugal
and South Africa, which re-establish the Permanent Joint Technical
Commission. Following the same strategy, in November 1990 Namibia
and Botswana established the Joint Permanent Technical Commission.
Thus, all three Okavango River countries were represented in bilateral
organizations.

As the need for water increased in the basin area due to develop-
ment projects, the Namibian government suggested to bring the two
commissions together to debate common issues and possibly to create a

13The Southern African Development Community (SADC) was established in August
1992 and presently consists of fourteen member states: Angola, Botswana, Democratic
Republic of Congo, Lesotho, Malawi, Mauritius, Mozambique, Namibia, Seychelles, South
Africa, Swaziland, Tanzania, Zambia and Zimbabwe. In http://www.sadc.int/english/
about/history/index.php.
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tripartite commission to address common issues. The meeting happened
in Windhoek in June 1991 in which lead to the creation of the OKACOM
in 1994. The institutional design of the OKACOM includes the formation
of ad hoc and/or permanent working groups (so far OKACOM has cre-
ated groups on biodiversity, hydrology, and institutional matters); national
unities of coordination; and the OKASEC (OKACOM Secretariat). This
structure provides the traction to OKACOM to accomplish the purposes
as intended by riparian countries that is:

To anticipate and reduce those unintended, unacceptable and often unnec-
essary impacts that occur due to uncoordinated resources development.
To do so it has developed a coherent approach to managing the river
basin. That approach is based on equitable allocation, sustainable utili-
zation, sound environmental management and the sharing of benefits.
(OKACOM 2016)

Under OKACOM’s supervision and advisory capacity the riparian
countries established a network that exchange information about envi-
ronment, social, and economic aspects in the basin that addresses the
challenges and solutions in it. As stated by Turton et al. (2003, p. 115):

The first major achievement of OKACOM was to develop a proposal for
a Project to execute an environmental assessment of the Okavango basin
and to develop an integrated water resource management strategy by June
1995. It was envisaged that the process to develop the strategy would pro-
vide comprehensive information about the state of the environment in
the whole Okavango basin, and that an assessment of the prevailing situ-
ation would show the potential for the future development of the basin in
each watercourse state. Such developments would require water from the
Okavango watercourse system.

The development of a water management strategy in international
watercourses depend on three basic principles: sovereignty over water
resources in each state’s territory; equitable and reasonable use; and
duty not to cause significant harm. The application of these principles
should be preceded by a previous agreement to resolve water conflicts
in a peaceful fashion, which in the case of the Okavango river the parties
decided freely from interventions to take advantage of the existing bilat-
eral institutions and treaties to form a multilateral institution to deepen
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cooperation among the riparian countries to make sure arising disputes
would be resolved amicably (Turton et al. 2003).

As Angola, Botswana and Namibia continue to develop as part of
their national and regional strategy, the pressure over water resources
should increase, as well as the potential for conflicts. However, the fact
that the OKACOM is already in place shows the recognition of the
interdependence among the countries, thus, the need to keep the insti-
tutionalized strategy to sustain a balance between social, economic and
environmental security in the basin as pressures arise (Swatuk 2005). As
posed by Turton et al. (2003, p. 117) the strategy is being built as the
activities that have taken place so for—and will take place in future—are
already building confidence, mutual understanding and trust between the
parties through the exchange of information, joint planning and the devel-
opment of a sharved vision for the future.

To reinforce this trend, the 2009 Okavango River Transboundary
Diagnosis presents a clear picture of the social, economic and envi-
ronmental situation in the basin. Despite of the challenges that local
communities face in terms of the water usage, the report provides rec-
ommendations that indicate no serious threats to water security in
the region or to countries, especially considering the existence of the
OKACOM as the joint management structure to deal with water issues,
which includes!#:

1. Increase in human capital through literacy programs, basic educa-
tion, community awareness (food security, conservation and envi-
ronmental preservation and risk of disease);

2. Increased technological capital through small introduction rural
technologies to the increase in household income and diversifica-
tion activities (aquaculture, beekeeping, ...);

3. Expansion and improvement of the network of social services,
especially in terms of education and health;

4. Expansion and improvement of technical assistance, especially
with regard to medical (along the flow analysis environmental
were often cited pests and diseases in animals) and rural extension;

4Adapted by the author from the Portuguese version. In http://www.oka-
com.org/site-documents/tda-background-reports/tda-portuguese-documents/
diagnostico-transfronteirico-bacia-do-okavango-analise-socioeconomica-angola /view.


http://www.okacom.org/site-documents/tda-background-reports/tda-portuguese-documents/diagnostico-transfronteirico-bacia-do-okavango-analise-socioeconomica-angola/view
http://www.okacom.org/site-documents/tda-background-reports/tda-portuguese-documents/diagnostico-transfronteirico-bacia-do-okavango-analise-socioeconomica-angola/view
http://www.okacom.org/site-documents/tda-background-reports/tda-portuguese-documents/diagnostico-transfronteirico-bacia-do-okavango-analise-socioeconomica-angola/view
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5. Increasing access to safe drinking water, taking into account
the two systems predominant—urban consumption and rural
consumption;

6. Creation of local energy systems, using renewable sources (Solar
and hydro);

7. Improvement of housing conditions;

8. Expansion and improvement of road infrastructure, with a view to
increase circulation;

9. Urban requalification of urban development support centers ter-
tiary activities (services, tourism, ...);

10. Bet on tourist infrastructure of excellence associated with the
ecotourism and the safety and quality criteria internationally
recognized;

11. Environmental Governance, including the awareness of govern-
ments and Administrations on projects with impact on the vari-
ation of water flow and polluting sources of rivers (taking into
account the views urban growth and agro-farming projects);

12. Local legislative framework, focusing on soil conservation and for-
est and the management of water resources.

The 2011 OKACOM Annual Report supports this approach and sustains
that achieving success in managing water uses in the region is possible by
building local and regional partnerships within state and non-state actors,
and other initiatives such as the funding from Global Environment
Facility among others. In addition, the 2011 Cubango-Okavango Basin
Transboundary Report brings important conclusions in terms of deepen-
ing even more the cooperative process to achieve optimal levels in the
basin:

1. Establishing a shared vision for the entire basin, development of
decision frameworks levels national and basin-wide, and strength-
ening of local institutions and the entire basin (decision making);

2. Strengthening the management and regulation of natural resources
at local, national and basin-wide (Implementation);

3. Establishment and strengthening of regulatory monitoring pro-
grams (analysis and evaluation);

4. Development of an information management system at the
basin level and clogging the knowledge shortages (Data and
information);
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5. Development of a system to support decision making and a com-
mon framework for planning (Analysis and advice).

The water-related treaties that riparian countries are part of and the
reports and recommendations made by the OKACOM reflect the joint
and holistic approach that informs and direct the commission’s work and
reflects what the countries intended to in institutionalizing the coopera-
tion among them. They support international substantive obligations
of sustainable and rational use, and duty to cooperate and not to cause
harm; and procedural obligations to share information and previous con-
sultation (Kiss and Shelton 2007).

This points out to a systemic approach to deal with water in the
Okavango river basin that incorporates the most advanced principles and
rules in terms of governance of shared natural resources, which provides
security and political stability in the region. Therefore, the evidences pre-
sented in this section indicates the presence of the elements that support
the formation of a security community in the Okavango basin.

An addition piece of evidence towards the confirmation of the
hypothesis is provided by the research agenda conducted by the Oregon
State University called Basins at Risk. It records that in the Okavango
basin 3 events are reported in which 100% are positive, meaning that
it scores high on water-related treaties and management and low in
conflicts.!®

FiNAL REMARKS

The examination of the Okavango River case in light of the security
communities’ theory points out to the viability of our hypothesis that the
international river basin settings forms a security community as theorized
by Deutsch et al. (1957).

The current studies about security communities are linked to high
politics issues, mainly to military matters, and the empirical testing con-
ducted using the NATO or European Union. Security is very complex
and multi-causal phenomena; in order to be studied appropriately is nec-
essary to break it down in small pieces in which theories are tested, and
conditions, implications and causal forces are identified.

15Tn http: / /www.transboundarywaters.orst.edu/research /basins_at_risk/bar/BAR_
appendix4.pdf.
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The strategy of breaking down to water security and applying the
grand security communities’ theory to the international river basin we
found a plausible explanation on why states tend not to apply the natural
resources scarcity rationale to water, thus cooperation over water is the
most expected outcome even when scarcity is present.

The Okavango River case is emblematic in this sense as riparian com-
munities depend on the river heavily for social, economic and environ-
mental uses. Angola, Botswana and Namibia share a common history
of being former colonies of European countries that have become inde-
pendent recently, thus in need to become independent economically wise
as well by developing internally.

In recognizing the importance and interdependence of water-related
issues to development, riparian countries choose after independence
to re-enact treaties signed by former colonizers to have in place a legal
framework to regulate their relationship regarding shared water. Not sat-
isfied to, riparian countries decided form bilateral commissions to manage
water between them, which ultimately led to the OKACOM formation.

The work record of OKACOM presented in this chapter express the
most contemporary values in terms of water management in the interna-
tional watercourses, being necessary to clarify that it constitutes minimal
evidence to the theory, meaning that a continuous research program is
necessary to find more implications and additional supportive evidences.

There are sufficient evidences to support that the four formative ele-
ments of a security community are present in the Okavango case, which a
summary is presented in Table 5.

This chapter concludes claiming that sufficient empirical evidences
were found to support the application of the theory of security commu-
nities to the international basin as a viable research program deemed to
be pursued.

Table 5 Water security community theory vs. empirical evidences

WSC indicator Evidences
Common values Importance of water for development
Network of communication Discussion to re-enact old treaties and formation of

bilateral commissions

Capacity to anticipate behavior OKACOM

Transnational regions of states ~ Riparian communities—expectations in enjoying water
uses while respecting others
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CONCLUSION: DRIFTING APART REGIONAL
SECURITY ORDERS

In the introduction to this volume we suggested analysis of regional
security through the perspective of three intertwined factors, which alto-
gether allow to explore contemporary problems. Thus the aim of this
book has been to explore and analyze whether there are underlying pat-
terns and relationship between ideas and interests for regional security
in the context of particular challenges and problems. In so doing we set
out to find out the extent to which ideas may constrain and limit specific
interests, and create scope conditions for ongoing interactions between
stakeholders. The change nature of governing security structures in
regions in the twenty-first century was underlined when more NGOs
and non-state actors began pushing the states with new array of secu-
rity instruments on offer. Nevertheless this important step in the process
of building the world society, somehow based on the exclusion of terri-
tory as crucial element (Larkins 2010) should be analyzed through the
framework of responsibility for actions, when the states are still entities
who bear the burden when things go terribly wrong. Still we have to
deal with containers of sovereignty (Agnew 2010), when territory delim-
its, structures and sometimes facilitates security measures. Yet, we also
must notice that good number of actors raise their voices on challenging
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solutions and frameworks for the world security (Abrahamsen and
Williams 2011). By its very nature, international security is unpredict-
able, and with diverse functions in relation to societies and linkages
between sectoral level governing structures and the macro-regional level.
Relying on findings provided by our contributors our account explains
the uneven progress of security building in different regions and areas,
and suggests that cross-disciplinary perspective is the most promising
path to understand security nowadays (Bourbeau 2015Db).

At the outset of this book posited that there is a casual relationship
between ideas, interests, and institutions. Regional case studies pro-
vide a rich stream of evidence of the ways in which ideas interact with
institutions, and have impacted interactions regarding incoming chal-
lenges. Direct or indirect casual links between interests and institutions
aside, there is also evidence of self-sustaining ideas, non-contested, aris-
ing as a response to states’ inability to regulate dynamics of contem-
porary international security. Thus, by analyzing the factors leading to
regional projects, and the first group will include a “vision of the world”,
whose supporters, without ambitions to transform the global order into
a regional order, appeal first and foremost to the values and ideas that
underlie regional arrangements. Because the basic normative purpose
of states and nations is to avoid war, and provide security this is part of
the traditional research program of science and international relations.
However, by the regionalization of particular challenges we can expect
different a set of ideas that may limit the possibility of conflict within
the existing value system, to propose new ideas, to a new concept of
politics that is beyond the catalog of existing solutions, or to focus on
anti-ideologies that will avoid conflict. The most common model of new
regional security arrangement in an ideology-based approach, where new
ideas are added to existing ideas, not undermining existing values, but
complementing them with new ideas that over time replace the ideas
underlying the regionalization project. Replacing regional ideas can be
evolutionary or violent, depending on the possibility and frequency of
the political window, ideas can remain for years only in theoretical con-
siderations. It is important, however, to accept the fact that ideas are not
a stable part of political constructions (Baumgartner 2014) and the con-
stant reference to a specific idea as a key concept always allows for under-
standing and clarifying political reality.

Ideas for regional security never appear suddenly, but they evolve
as a certain vision of the world, changing their character according to
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place, time, and political circumstances. Therefore ideas for security
should be considered in the context of incremental changes (Carstensen
2011), which, when combined, can lead to unexpected results. They
are also not separated from general reflection on the state of politics
and should not be considered as self-contained concepts (Risse-Kappen
1994). Replacing the idea of security is possible, and following Kingdon
(Kingdon 2003), it happens when a “policy window” appears, and when
ideas that have been on the margins appear to be mainstreamed into
the political conception. Certainly the possibility of a window of poli-
tics merges with the emergence of focal events, such as political or eco-
nomic crises affecting several states in the region. Nevertheless, it should
be borne in mind that focal events, although they are an opportunity
for ideas, are affected by the impact of such events on the perception of
political processes. When the political window opens, but the solution
is not ready and the idea is not ready and the “policy window” closes.
Therefore, any security ideas, in order to be the actual source of politi-
cal power must appear in due time. This could be the case of monetary
regulations (Riedel, this volume) or space security (Stomczynska, this
volume).

The second group of factors, interests, refers to a rationalist approach
to political processes taking place on a regional scale. Any asymme-
try (economic, military, political or territorial) existing within the geo-
graphical region should translate into a regional system that supports or
suppresses this asymmetry. However, if one analyzes individual regional
systems as well as those concepts that have failed to be particularly
important, the existence of core states that uphold the regional idea and
without which any integration around the idea would be impossible.
This postulate appears in Peter Katzenstain’s ideas, which considers that
the emergence of a regional project is primarily a result of political will
(Katzenstein 2005, p. 9); economic factors are less important.

The basic premise of this volume is the analysis of the concept of shap-
ing regional security through the prism of ideas, considered as the appro-
priate level of articulation of political interests. We tried to answer the
following two questions: What is the role of ideas as a political constructs
in shaping regional orders, and what risks are involved adopting particu-
lar ideas to achieve political objectives? In order to answer these ques-
tions chapters have been divided into three parts, the first of which is a
reflection on the specificities of ideas and the place of specific concepts
in regional arrangements. The second part of every chapter has been
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devoted to the characteristics of some regional interests contributing to
the formation of a regional security, when main purpose is to increase
the broad sense of security. The third part presents reflections on insti-
tutions, with particular reference to interactions. Regional systems and
regionalism, as well as sovereignty, are constructs, forms of a social con-
tract whose contents and ideas are subject to evolution and change. The
authors in this volume share the view that the concepts of regional secu-
rity nowadays have two meanings: (1) instrumental and (2) normative.
In the first case, it is a form of projection of power or an attempt to
undermine the regional hegemonic ambition from imposing its own con-
ception of regional solutions. At the same time, regional security can be
based on positive or a negative ideas. Nevertheless, any assumption that
is possible to distinguish strictly exogenous or endogenous factors as pre-
dominating in the concept of regional security does not lead to useful
conclusions. Moreover, quest for similarities between large-scale regional
and multinational frameworks is not and cannot be an effective research
program. By searching for similarities, there are no clear criteria for
comparing complex systems, such as states (but also sub-national enti-
ties) operating in regional agreements. Normative element of regional
security is an attempt to construct a system of norms and values distinct
from existing and enforced regional solutions based on factor. Economy
is a key for the emergence and existence of robust regional agreements
(see Meissner this volume), but also law (Kleczkowska this volume) and
environmental challenges are driving factors for cooperation (Castro this
volume).

Findings

When ideas and norms are important for security institutions, one should
not forget about material factors for stability and peace. Cottrell suggests
that international security institution, to be resilient, should be based on
materially defined power. Therefore powerful players can create work-
ing institutions to preserve such kind of order that promotes interests
of most powerful actors. Thus, any shift in institutional order comes
from changes in the distribution of power, and institutions, in fact, are
not independent actors. Even some of them may stray from the original
path, and develop own authority, they are not replaced by new actors but
incrementally layered (Cottrell 2016, pp. 24-25).
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Institutional design might reflect power strategies or challenges
important for particular region or states involved into security institu-
tions. Nevertheless our contributors were asked to look over existing
regional security arrangements from different perspectives, with emphasis
on functional elements, and opportunities to create predictable patterns
of behavior, with limited amount of possible conflicts over solutions, and
dense interactions with stickiness of structure. Hard cases, as examples
of working institutions, are easy to explore and explain through given
perspectives and assumption that institutions can be tested and validated
only when security is at stake. However, by focusing on interactions,
changed security perceptions, and mitigating effects of institutions, and
problem solving rather than power seeking actors our contributors ana-
lyze the operational implications of institutional patterns. Therefore rela-
tionship between ideas and interests on the one hand, and implications
for regional orders could be analyzed by the content of legitimization
strategies based on international law (Kleczkowska), quest for autonomy
(Meissner) and influence (Raich), human rights (White, Cichecka), per-
ception of threats (Blessing), federal virtues (Frankowski) environmental
challenges (Castro), global problems (Stomczynska) or market/monetary
justifications (Riedel). All those strategies, whether procedural or sub-
stantive contents have been used to reach desired goal, by far, are sup-
ported by cognitive bias towards unknown security claims. Therefore
logic of security, and legitimacy provide in particular arrangements,
configures possible contestation of security, or in other words, impose
the limits of conflicts over challenges and problems. Such logic, by put-
ting forward uncontested meanings, as natural and necessary, develops
and embeds understanding of problems and challenges, and what is
more important, limits possibilities for resistance. It also offers positive
notion of security, when regional institutions have been depicted as set
of instruments, positioned in lager institutional array, intelligible and
acceptable without restraints. Yet, subjective elements of regional secu-
rity, such as inevitable question of power distribution, in the sense of
being able to undermine ideas like stability, coexistence, and sovereignty
must be explored in more depth to understand the reality of security.
When some challenges seem to be distant and irrelevant for the public,
the very idea of security, as an absence of threats, provided by variety
of institutions, and resilience of such arrangements are in the centre of
this book. Institutions, procedural or legal, to be resilient, and able to
maintain their structure, deal with conflicts, must be robust. However
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such robustness reflects not only in being resilient to disturbances, but
also open to opportunities that might emerge. Thus resilient institutions
should be essentially flexible, and able to reorganize when necessary
(Bourbeau 2015a, p. 174).

QUESTIONS FOR FUTURE RESEARCH

The question of security on the regional level explores three ways in which
ideas, interests, and institutions may be reimagined to offer new perspec-
tive on contemporary security. However all three elements should be
treated as equally important and intertwined. By focusing on ideas, where
construction of our perceptions comes from material and non-material
sources, some questions cannot be recognized properly. For example,
by emphasizing the notion of human rights, common goods or rule of
law, one may overlook the fact that industrialized market economies offer
valuable ways to think about ideas supported by economic and rational
strategies. Therefore resistance to reality, when simple negation or igno-
rance of externalities beyond control is valued more than practical solu-
tions does not translate into robust institutions and stability in the region.
Institutions, by nature, resist to big or even incremental changes, but the
most important threat occurs when institutions are unable to adapt and
change in response to a threat to the system. Systemic resistance, sup-
ported by inflexibility of preferences and conservative stance, results in
inability to provide security. On the other hands, when interests are valued
more than ideas and institutions, taking ideas 4 la carte, to justify interac-
tions and institutions, results in a lack of support for predictable institu-
tions in a longer term. Surely, material elements of power are important,
and any blueprint for institution should recall it, but making institutions
out of the blue, without embedded and widely supported ideas is ill-con-
sidered strategy as well. Finally, established institutions are unlikely to
change in a sense that they are necessary flexible to respond to ongoing
or coming crises. Is it a failure of institution as such or was it ill-conceived
from the very beginning and prone to failure by nature? Answer to these
questions, obvious after the every failure, appear quite often, and do not
offer any lesson-learned recipe for future actions. Thus not every failure
results from wrong assumptions or imprecise calculations, but from pleth-
ora of different factors which are beyond the control of institution as such.
However real problems for institution created for security lay in their
frameworks, mostly due to the fact that as mentioned in the introduction
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institutions appear always for someone and for some purpose. There is no
clear preference for egoistic activity for any institution, but some of them
may pursue their interests in accordance with the overarching principle of
institutional robustness and coherence, when security challenges remained
unaddressed. Thus the role of ethic and self-interest in institutions remain
crucial to analyze contemporary security, and some our contributors
(White, Castro) elucidate it. Another challenge for future research that
seems to be problematic is the level of analysis, i.e. what is truly regional
or global problem, and how to deal with regional integration for security
as opposed with high politics, when national interests prevail. This is to
a certain extent reflected in chapters on space security, EUROscepticism,
integration in South America and paradiplomacy (Stomczynska, Riedel,
Meissner, and Frankowski). Yet again, level of analysis is a question on
pooling of sovereign powers, when governments are unwilling and some-
times unable to share their power. Within the particular framework of
security institutions in Latin America (Kleczkowska, Meissner), some
ideas serve as an interpretive device, when in Africa results of such inter-
pretation could be mixed (Castro, Blessing). This brings us to the level
of individual, and the need for finding the right balance between global,
regional, national security and individual rights. The idea that institutions
could be, per se, exceptional and accurate, by defending global and uni-
versal norms is misleading. Role of individuals (Cichecka) or group of
individuals, not necessarily bounded by institutions, networked and acting
beyond traditional politics, should be scrutinized further (Rosenau 2008).
For the triad of idea, interests, and institutions, individuals as actors
important for global security, are equally important. It highlights also the
importance of domestic politics (Frankowski), when security issues could
be de-politicized and resolved in a technical manner by individuals and
networks instead of focusing on solely political institutions. Finally, apart
from providing the basic framework for analysis of given facts and norms,
one factor remains still beyond any control of security institutions. When
spatial, ethical, or normative aspects are, for sure, political, how to analyze
properly temporal aspects of any institution? Norms, ideas, values of cur-
rent generations might not necessarily adhere to rules created in the past,
and belief in nation, state, cooperation, institutions, as virtues of contem-
porary world order, may diminish. Therefore institutions, that have been
created and established for current problems, and reflect contemporary
structure of world politics, produce laws and rules that might be hard to
change. The very structure of UN Security Council is a clear example.
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Therefore analysis of long-lasting institutions, which privilege certain
norms and objectives, and provide apparently cohesive force for regional
orders, in comparison with new ones, allows to measure their benefits,
legitimacy, and effects for regional security. Such findings from multilevel
and comparative analysis, conducted in cross-disciplinary manner, help to
understand the world beyond the lenses of particular paradigm and field
of science, because security studies is an area, where law, international rela-
tions, economics, psychology, and natural sciences overlap.

Pawel Frankowski
Artur Gruszczak
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