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Myths and realities in South

Africalsjiltureforcign polity

GRAHAM | EVANS

It is tenpting In hope IInll nm a (Irmmrir state is in p/uu’, South Allin: mu
return to Ilu V/blr/ glirivilizwsi ImMinmand star! g/i’t'xlIl. limcum{(lithe pus! nmiIn’
e/iirgit’t’n rnuljimnllvu. njit’sh slur! nmm he nade inelin viqu pulit’y Hilmnllm
groups lresides Ilu (lmuiimr whites are lirmglir into poliry-nmukillg now There is as
yet no sign (gfrhix, nor (3/1/10 govenmnmredefining its innrimimM and regi ona
roles inthe lith (jltllnmged international environments. (Im nmm Evans | ooks ahead
to sone quhe Inulger-lermissues in South Ali'imjln’cign polity.

Much of the recent witing on South Africa has concentrated on matters

relating to the donestic character_pOlitical. economc and soeinl_ofthe post-
apartheid state. The dom nant issue has been What will South Africa | ook |ike
during. and especially after, the period of internal reconstructitn? The

negoti ating process itself. and. assumng it gets oil the ground. the character of
the Inew South Africa that energes are the key concerns. Because of this
preoccupation, empnrntively little attention has been directed at a no | ess

i mportant issue (at least for outsiders). which is, what will South Africa lwlike
in the Future? How will it behave in | ocal. regional and gl obal politics? It. the
Republic really has enbarked on an irreversible course towards radical and

perhaps revul utimmry in-lnmuse change. to what extent has debate nlnut the

preci se delineation ufthe I new political dispensation ' heen extended to externa
af fairs? Has the | new thinking, about domestic arrangenents spilled over into
foreign policy matters? In particulnrt to what extent halve the actors invol ved

in formul ati on and conduct of foreign polieyerlnth formal and informal utilee

| M ders----engngetl in a systematic re-exnm nation of traditional assunptions

and policy perspedtives? |s foreign policy in" hold . or can we expect

Fundanental changes in alignnents. orientations and attitudes in the foreseeable
Future?

This article attenpts to exam ne sone of the nyths envel opi ng current

" Wit gltiele was prepared for a synposiumheld by the African Society of the UK Lmi don

| une
I()()I. Arevised venion will appear later in ")0! :ls an Qccasional Paper (if the Smth
African Intitute
of International Alliiimluluiiille-lnrg

[nn’nrimm Jllfairs 67: 4 (looll. 709-72! 709
11 TAL W
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thinking. and to challenge ()!hcial urthndnxies about the future Ofthis volatile
and highly complex area (if intcrstatc relations.

|. The pre-post-aparthcid period

The first and nost imicdiatcly rclcvant myth to he dispelled is a deceptively
sinmple ()HC. Before we begin to cul ngizc about a pnstal parthcid South Africa

and the exciting policy opportunities upon to it, we nust first get through a

critical and highly cuntingcnt transitional stagcl-Jnn in-bctween period ', in 0110
South African witcrls phrasc’n which may well |last a normlw of years and
which will be ofcrucial inportance in determning South Ali’icas own policy

preferences, as well as the plan: it can reasonably expect to aspire to in the

i nternational conmunity.

The idea that thc cud nfaparthcitl will automatically usher in a incw South

Africa is mslcading. Thc transitional, prcnpost-aparthcid period is likely to he

a prolongcd ()nc. Change is unlikely to his sudden and dramatic; in fact

President dc Klerk’s ncw dispensation is as nuch an attenpt to control the pace

of change as it is an indication of a willingness to redistribute the spoils and
prepare for a nmajoritarian statc. Moreover. the decisions that are taken during

this pcriod-thc polity initiatives undertaken regarding South Africals regiona

role. for exanples-will effectively tie the hands of any future post-aparthcid
admnistration. It is thercfurc vital, not to say prudent, that decision-nmakers cast
their nets as widely as possible in the s -arch’ for a broad donestic consensus over
the likely foreign policy choiccs--hoth for their own sakes. and for parties

out side South Africa that have identifiable interests in the Republic's

devel opnent. Bilateral’ unilateral and nultilateral conmitnents entered into

during this period will condition South Africa's role in Africa and the w der

worl d. and so the managenent ()fthis internediate stagc will be a critical phase

in the overall devel opnent of South Africa’ s international relations. It is worth
asking, then, how the transformation is actually being perceived and acted upon

by policy planners in Pretoria.

Further. the traditional military and security issues that have held centrca

stage For over 40 years in world politics arc now increasingly giving way to a

new awar eness of weal t h/ wel Farc/cnvironncntal concerns that render carlicr

()rthodoxi es about how to pronpotc thc Inational interest’ and | nationa

security i at best irrelevant and at worst downright dangerous. To what extent

is the South African foreign policy establishnment capable of taking its cue from
theories of conplex interdependence "2 rather than | political realism’ as guiding

par adi gns in confronting the new uplcrational environment Opcning up before

t hen?

' Thc phrasc is John Barratt’s in his "(lurrcnl cnnstraints and opportunilics in South Af
rica’s foreign

policy and di pl macyi (piper pruwmntct]l tn ('O errCINT on South Africals choices for thc
0gos.

Lciccster University. Marrh tool): and the point discussed here forms thc central theme o
f his papcr,

2 Fur the contrast between thc twn appruat’ hcs soc Ruhcrt 0. Kcuhanc aml justh St Nyt’'. v
arr um

i mrrdt’ ppdnm (Huston: Little. Ilrnwn. 1977). pp. 21" 37.
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South Africa’s .hHHH t/in eitgu polir y

It is clearly urgent that during this transitional period Hohhesian Or
Verwoet di an notions of security and interest are redefined--and are seen to he
erCHlnCd’ _SO as to enbrace not only a nultiracial South African polity, but
also a nmulti-issue international agenda. Nnn-Cnld War and essentially non-
statist issncswrigration, poverty, disease, hunger. drought. econmic depri-
vation and ecopoliticsiwiow conmpete for attention as essential components of
threat-perurptim3 with the nore Famliar security concerns (if traditiona
Afrikancr realpolitik. ()licnurse old habits die hard, and any threat anal ysis that
did not include sueh traditional high political issues as the civil war in Angola
and Mobzanbi que. the continuing friction with Zi mhahwe. the uncertain

futures anani hia, Zanhia, Zaire and Lesnthu and (especially) the continuing
civil unrest within the Republic itself would not he realistic m credible. But the
fact remains that to a large extent_a and this is a reneetion of gl uhal changes no
| ess than | ocal ones-rJliligh’ and ilow politics are now begi nning to change
pl aces, or at least to nerge. ldeological or theoretical straitiat’'kets nmoulded in
the European states systemand refined globally hy the (ink! War and locally
by the "I’ ntal National Strategy’ are no |onger serviceable in the quest for
isecurity’ . turtleri, istahilityi, R eveloprment’. ipnsperity '. xillstieel-or even
iintcrest’. however narrnwy defined. Traditional cmpetitive nodels of

nati onal security, with their famliar enphasis on national inclusiveness and
mlitary preparedness are giving way to broader conceptions of defence in

whi ch security is seen largely in terns Ofinterdependenee and | m-adversaria
conmuni ty concerns."

The question that arises for our purposes is therefore how far the Smth
African decision-making comunity has altered its ancestral mndset to
enconpass these new and quite. radical inputs into policy forrmulation. |Is the
psychol ogi cal environnment in which policy is nade in Pretoria capabl e of
percei ving. and acting upon, a new definition ()Fthe situation? How new is Nei
van Hcerden’'s much-vauntcd i New Diplomacy ,?5 Is it cut Fromthe sane Coth
as President Bushis sonewhat fraudulent iNew Wrld Oder’? Is it mere
rhetoric (what’s new? which world? whose order ?) or does it contain matters
of real suhstance?

No one can doubt that the official utterances fromPretoria during uggosm



suggest at | east an awareness of structural alterations in the external

environnent. Whether or nut this |eads to what M van |sleerden has called 21

significant change in the quality ()fSnuth Africa's internatimal relatiuns’” is still

an open question. The record shows that the quantity of South Africa’'s

i nternational relations has increased, For exanple with the opening up ofsem -

diplomatic ties with Eastern Europe. the Soviet Union, and at least IS African

3 See M Hmgh. '"Natiunal security and strategic dmitrine in the RSA I Pumm Cct. 1900.

p. 54.

i For a hmader discussion of these issues see especially Peter Manguld Nulimm .terurily

md inmnminm

rrlmem (Lundnn: Routl edge. 1990)

5 Neil van Heerdeii. Sunhm Afrim "WNw Diplnumy (Wasliiugtnn. DC. Einhassv Of Snuth A
frita.

1990). p. 17; also Neil van Heerden. Devel oprments in Sumhun Afn’m (luhanneshurg: South Af
rican

Institute nflnternatinnal Al Tairs, Dec. 1990). (weasinnal paper. r
7H
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states over the past twelve months, but this in itselffalls short ofwhat one night
reasonably expect Fromthe prom se of | new thinking  and the qualitative

changes this inplies.

It could al so be argued that this sudden energence fromisolation is as much

due to external factors unrelated to events within South Africa as it is to any
fundanent al reappraisal of policy goals by Pretoria. The coll apse of
conmuni sm and the rel ease of’ Southern Africa from Cold War politics.

conbined with a worl dwi de weariness with Africa and a consequent reordering

of Western political and economic priorities,7 | eads one to suspect that South
Africals reorientation is basically reactive rather than proactive. Qute sinply.
over the past two years, structural adjustnments in the external environnent

have caused walls to fall and doors to swing invitingly open. v

It may be telling that the Direetor (leneral OF Pretorials Departnent of

Foreign Affairs speaks of New Di pl omacy, not | new foreign policy . The

di f Terenee is inportant.8 Diplomacy. though it is often used as such, is not a
synonym For foreign policy, Foreign policy can he described as the substance.
aims and attitudes ofa state’'s relations with others. but diplonmacy is only one
of the instruments enployed. to put these into effect. M van Heerden's New

Di pl omacy, then, suggests that the changes he envisages refer only to the
enabl i ng vehicle, not to a change in the conposition of the passengers, the
purpose of the journey or, significantly, the eventual destination. This

vehi cl e change#frOman arnotlr-plated Casspir to a | ead-Free, user-friendly
bakki e ?-reHects a change in style rather than substance. It is inportant not

to confuse the two if we are to assess the intentions of the South African
government during this transitional period.

John Battatt has identified the overall goal of South Africa s foreign policy

in the apartheid period as |lone of trying to ensure the security, status and
legitinmacy of the state within the international system agai nst the background
donestically of preserving a white-controlled statel.9 In the absence of any
tangi bl e evidence to the contrary, and assuming that M van Heerden is
fastidious in his choice ofl anguage (and precision with | anguage is one of the
nost important tools of the diplomats trade), the indications are that though
the neans are diversifying, the ends of policy are still essentially the sane.
The questions that Pretoria ought now to be addressing are, Wose security?
Whose status? Whose legitimcy? Al though the neans can frequently eat away

at the ends of policy, unless and until South Africa as a matter of deliberate
policy planning begins to broaden out or redefine these concepts so as to include
the interests and aspirations oFgroups other than those of the hitherto doni nant
political elites, the contradiction between suhstance and formthat lies at the
heart of South Afrieals external relations will remain.

7 For an interesting perspective on this, see Christopher (joker. 'Experieneing Southern
Africa in the

twenty-first century’ . Inlrnmimd Aflhirs (v7: 2, April 1991. pp. zR -92.

" Aslohn Barratt has pointed out: Barratt. ’(lurrent constmnts’, pt 2.
nillarratt. T(lurrent constraints’, p. 4. This theme forns the conceptual framework ofjam
es Barber and

john Barratt’'s seminal study. Small: Afrimxjivrrign Imiry: Ilu snyrhfnr 5nm and .mrin
1945A- 1988

(Canbridge: Canbridge University Press. 11)()0).
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South Afrink future jin'eiqu Imiqi

The extent to which the decision-making comunity is willing and able to
co-opt previously excluded interest groups into the process of policy
formul ati on and conduet will be crucial in this pre-post-apartheid phase.
Sooner rather than later, there nmust be a conscious etTort to integrate the ANC s
Department of Foreign Al Tairs with Pretoriais. Absorbing elenents of the

ANCl s international section would of course involve some novenent on the

i ssue of goals and objectives, but since perceptions of the Inational interesti are
not likely to he radically (lifTerent_at |least not on matters of |high
politics-this is a practical possibility. Once the issue of. sanctions and

di sinvestnent are out of the way (and there are indications that this has a
nmonentum ofits own, regardless ofattenpts by internal actors to manipul ate
it). very little of real nmonent by way ofirreconcilahle differences in foreign
policy objectives remains. As a matter of practical politics a foreign policy-
maki ng merger woul d be a far easier task than integrating the South African
Def ence Force with Unkhonto we Sizwe (the nmilitary wing of the ANC)

gi ven the uncertainty still surrounding the policy of the armed strugglel, and
it would indicate to the ANC that the governnent’s new political dispensation
is not selective. but that it really is top-down as well as bottonmup

Anot her South African witer has recently argued that Ithe liberation of
foreign policy-inaking fromthe coterie of white ontials who have thus far
been involveth is now an inperative’" |If the present government wants a
controll ed evolution towards I nornmalizing” its foreign relations. the require-
ments of the emerging internal and external order dictate collaboration and a
declared willingness to seek out areas where genui ne bipartisanship can be
effected. In this regard the transitional period needs to involve a reappraisal of
content as well as packagiiige-neither old wine in new bottles nor new wine in
old bottles will suffice. It is true that South Africa cannot sinply wal k away
fromits history',” but it can make an effort to swmwth the tide rather than
against it. ’

At the mionment, though, despite reassuring noises fromPretoria, there is no
unanbi guous signal that a fundanental re-evaluation of the foreign policy



nmeans/ends fornula is under way. The indications are that the new politica

di spensati on has not, so far, spilt over into the foreign policy realm

2. I Normalizing, foreign policy

Anot her comon assunption by policy-makers and observers concerns South

Africays rehabilitation in the international community. Mdst conmentaries on
post-apartheid forei gn poliey assune that once a non-racial, majoritarian state

has been established. South Africa can return to Inormalcy’ in its externa

rel ati ons. Most Pretoria-watchers point to South Africa’s role in the negotiation

to Peter Vale, in | Points of le-entry: prospects for a posl-apartlieitl foreign poliey’
(paper presented to

conference on South Africa's (hoires for the |ogos, Leicester University. March I1)()I).
p. H.

n Vale. 'Points of re-entry’, p. I1l.
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process | eading to Nam bi an i ndependence during the 1989-90 period as

marking a watershed in this quest.’2 The very public success of this effort.
conbined with de Klerk’s internal initiatives and the worl dw de col | apse of -
conmuni sm has led many to believe that Inormal’ state-to-state relations are

just around the corner; that South Africals period of solitary confinenent is
about to end. and a forgiving international community is eagerly awaiting its
First steps into the sunlight. But the questions that should be asked here are.
VWhat are inormal’ international relations, am can South Africa properly aspire

to any such thing?

| have al ready argued that discussions of the post-apartheid state are (quite
reasonably) obsessed with the problens ofinternal or donestic reconstruction

and tend to assunme that as a matter of course, once the problem of donestic

order and legitimacy has been resol ved, questions relating to foreign policy wll
nore or less slot into place and will naturally reflect the interests of the
prevailing bal ance of forces within the new Republic. On this view, foreign

policy is seen as a second-ortler problemthat can be relegated to the outer edges
of any di scussi on of what post-aparl heid South Africa mght |ook |ike.

This separation of the internal and external aspects of state behaviour is a
conmon- and m staken_--assliliiptioli not nerely of South African crude

political realism but also ofmai nstream Western international thought. The

old British adage that Ipolities ceases at the water’'s edge’ is not exclusively
about the practical desirability ofa bipartisan approach to the outside world. It
al so expresses a tacit beliefthat external relations are qualitatively ditTerent from
the donestic variety, and may not in fact be worthy of the. epithet Tpolities' at
all. Foreign policy then beconmes a discrete and segregated area of concern

which is enmpirically and analytically distinct Fromthe processes and structures
of internal politics.

The argument anobunts to saying that adding an Ts’ to the word |state’

i nvol ves crossing a conceptual boundary into a real mwhere the concept of a
nmonol i thi ¢ and objective I national interestl reigns suprene. |Continuity’
therefore beconmes at once a key value and a rational goal. As long as the

I national interest, _security, survival and prosperity in an anarchic and
potentially hostile environnent-% deenmed to be an objective entity existing
above, beyond and distinct From donmestic issues involving resource allocation

the separation ofthe two realns is conplete. Foreign policy. in Mrgenthau's
famous formul ation, is about Ithe national interest defined in ternms of

power’ ;mtherefore its proper or Inormall conduct requires the virtua

excl usion of such variables as ideol ogical values or noral principles. On this
view, the extent to which matters Tdonestic’ inpinge on matters lexternal i is

a neasure ofa stateis abnormality. I Normal’ states conduct their policies with
regard to geopolitical realities, and maxinize their gain-potential by eschew ng
"2 Barratt. '(Zurrent eonstraints’, p. 12. Also Andre du Pisani, "The role of new states
in the region: the

Nam bi an exanpl e’ (paper presented to (unferenee on South Africa s choices for the nom L
eirester

University. March 1991).

"1l See Hans .l. Morgenthau. Pnli/its mmy "mnus (5th edn. New York: Knopf. ")73). Also
n Jrli’usc of

Hp ImMinmd interest (New York: Knopf. 1()_(I).
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potentially divisive (and therefm e weakening) internal ideological consider-
ations.
On this view, South Africa began its descent into abnornmality in 1948. with
the erection of the apartheid state, since fromthat (late the dividing line
bet ween internal and external afTairs becane blurred. Apartheid began to eat its
way into the body politic. t0 the extent that the state’'s external projection
becane totally conditioned by its internal structure.’4 From 1948 onwar ds
South Africa assuned the role of pariah dud deviant, since the overriding
oj ective of foreign policy was an essentially donmestic matter. the preservation
ofa white-cohtnlled state. Al other considerations were subordinate to this.""
On this reading. innrmalizing South Africais role in world politics is
directly related to the dem se of apartheid. South Africals reappearance On the
i nternational scene is conditional on apartheitl’s departure. It is not nmerely that
havi ng abandoned the icrinme against humanity’ South Africa can now
legitimately re-enter the eomity of nations, but that its Foreign policy
perspectives are nnw presunmed to be freed Fromthe debilitating baggage of
donmesti c concerns.
In fact it is no secret that |after decades ofsevere diplomatic limtations... the
nmood in South African foreign affairs circles is very upbeathm The nmain reason
for this is a belief that once apartheid has gone. the foreign policy establishnment
"will be free to get on with the job they inmagine they were trained to dO-tO
pursue their considered vision of the national interest unencunbered by
i deol ogi cal and essentially domestic concerns.
But though the renoval of apartheid will bring South Africa in fromthe
cold in world politics. this does not nean that donmestic affairs will be a static
variable in foreign policy Fornmulation. As Peter Vale has pointed out, foreign
policy is essentially contested ground in South African politics,’”7 and it is likely



to remain so throughout the transition period and beyond.

Foreign policy is a | brmdary’ activity in that those making policy straddle

two environnments_an internal or donestic one and an external or internationa

(me. Policy-nmakers and the policy system stand at thejuncture between the two

and seek to mediate between the various mlieux. The donestic environment

i s the background context agai nst which policy is made: thus factors such as the
state’s resource base. its position geographically in relation to others. the nature
and | evel of devel opnent of its econony, its denmpgraphic structure and its

i deol ogy and fundanental values will formthe donmestic or internal mlieu

This is the context in which policy is formul ated, as opposed to the externa
environnent where it is inplenented. Pretoria may want to assune that the

donestic inputs formpart nful unified whole and are essentially nun-contested.

but this is of course far frombeing the case. Even if the organizationa

perspective of today’s (Il ecisiun-makers |eads themto wish to construct their

H See. for exanple. J. E. Spence. Repul vh’r under pressure (London: Oxford University Pre
ss. Chat ham

House Essays NO. 9. 1965)!

"5 Barber and llarratt. South Afriufsjivrigu Imiry. intrmnctinn. pp. 1412.

Barratt. 'Current constraints’. p. 6. '7 Vale. [ Points of re-entryi. p. t
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external reality their definition of the situati onewn thout rmuch regard for

i nternal considerations. the fact remains that the domestic environnmente
particularly issues relating to the nature and | evel of- interest articulation
econom ¢ devel opnent. denographi c structure and especially ideol ogy or

fundanental values_ is crucial to the success of the |Inornmalization ' process.

In other words, South Africa’ s Foreign policy will not be Inornial’ nerely
because apartheid has di sappeared. Normality is notjust a matter ofaspiring to
full diplomatic recognition by the international community. It is also concerned
wi th seeking a basic consensus on ainms and objectives within the donestic
context. There appears to be little efTort so Far to begin this process. The South
African foreign policy establishment has nade no novenent towards co-

opting or even consultng the ANC and ot her excluded interest groups. The

i deol ogy and the fundanmental values remain those of the dom nant white

gr oups.

On another level, given its turhulent history, can South Africa ever have

I nornial ' state-to-state relations with its nei ghbours? How |l ong does it take to
forget the past? An inportant input into foreign policy is the inherited

menories that surround it and to a certain extent shape it. It is a nmstake to
assune that these can be exorcised overnight, that South Africa in the post-
apartheid period can begin all over again with blank sheet. South Africa wll

not be a Incw state, in world politiesmlts foreign policy will to a |arge degree
be conditioned by its own past and by perceptions of this on the part of’ other

key actors. It will still, for exanple, he a | ower middlc-ranking power with a
strong regional presence. Its relations with its neighbours will inevitably reHect
this.

It may well be that Inormalization’” is a false God, except in the Iimted sense
of South Africa aspiring to full diplomatic recognition by the wi der

i nternational community. If, through the notorious perversity ofinternationa
politics, recognition precedes full integration on the donestic level, it will he
a grave error to suppose that the normalization process is conplete. A |nornal
state is not one which seeks to separate foreign and domestic policy, as many
South African policy-makers woul d have us believe, but one where the

donestic context of policy formulation has becone fully integrated into the
policy systemitself. The New Di plomacy, in so Far as it is in essence a response
to external stimuli, is omnously silent on these natters. and this does not augur
well for the future

3. The region, and South Africals role in it

An aspect of Inorinalization that has been a central concern of the New
Diplonacy is South Africa’s role in the region. It is a commpn assunption.
especi al ly anbng Machi avel lians enthralled with what Deon Cel denhuys has

v 19

called Igiantism, that South Africa as the econonic superpower wl |

"I See chi Pisani, 'The role of new states’

in See. for exanple. Sinon Baynham |I|)efcnce and security issues in a transitional South
Arrira’

International Affairs Bulletin I4: 3 (i990), p. 6.
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inevitably play a (I minanl am selfi-willcd role in shaping the contours of
security, cooperation am devel opment throughout much of the sul eaharan
region. On this view, whoever Formulates policy in future. geopolitical and
economc realities dictate that South Africa will automatically gravitate

towards its Inatural ' role as’ regional hegenobn, that ofthe giant in a small room
Overlying this thesis is the belief that the giant will he a gentle one. The new
South Africa will be a beneficial and benevolent Forte in the nei ghhourhom .

Once i apartheid, has been replaced by |togethcrheid 3" the bully-boy on the

bloc will be transforned into the genial policenian-cuin-social-worker.

mai nt ai ni ng ol der and di spensing |argcsse and aid in equal nmeasure to all and
sundry without fear or favour

Both M van Heerden and M Meki, 2’ secretary ofthc ANC S I nternationa
Department. share this idealistic vision of harnoni ous and non-exploitative

rel ations with their neighbours. M van Heerden’s inspiration derives from

i beral ideas about the iharnony of interests’ doctrine. which assunes that
rational calculation of interest within an overall framework of nmarket

econoni cs ensures that Ithe national interest’ and ithe international interesti
becone one and the same. 22 Thabo Mieki has reached the same genera

concl usion through a Marxist/Leninist prism nmaintaining that the downfall of
inmperialismw |l usher in a society ol’like-mnded states that will be free from
conflict because there is general agreenent on matters of ideology. resource

al l ocation and devel opnent. Pretoria and the ANC agree that the region can

be made safe for denpcracy and that the new Smith Africa will play a crucial

role in the process.

Are these assunptions justified? WIIl South Africa energe as the engine-

room for regional devel opment and growmh? If so. howw Il it treat its

nei ghbour s?

It can well be argued that, contrary to popul ar belief. a post-apartheid South
Africais likely to be a net rvripienr of aid rather than a nore or |ess benevol ent
donor of it.23 G ven the present parlous state of its econony and bearing in

m nd the awesonme costs ofinternal reconstruction, the pressing priority for any
government nust be to redress the inbal ances created by over a century of
colonialismand apartheid. A major foreign policy aimof future governnents

woul d thus be to restore South Africa’ s investment attractiveness to the West

and to open up credit facilities with the | M- and Wrld Bank

The rationale that this entails would inevitably involve regional cooperation

in trade and resource devel opnent, but it is dincult to envisage that its primary
pur pose woul d be anything other than donestic economic uplift and nation-

buil ding. Even the ANC m | st now recogni ze that honouring the pronises

nmade to neighbours in the wilderness ofexile will ofnecessity be subordinated

2" The termk IKJ. ()Ilhnrkek fromlIIllIK Holidays in lel (London: Picador. 1989). mu IN 8
6.

2" Van |lcerden. Drw Inplmimk in Snml hrm Afrim Thabo Mheki. 'Dmestic and foreign pnlir
m of a new

South Africa’. Rruiru- g/ AfriumPnh’'lim limomy. No. Il (lan, April 1()7R).

2-2 For a robust critique of the. Il nrmmny of interests’ doctrine. see lit IIl. (larr. "I
lu- Tu ruly ymm mm

19191939 (2nd edn. | nmulnn: Maunillan, 194ri). pp. 4L6;

2a

Vale. anints of re-cntryi. pj,
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to satisfying the m ni mum basi c demands of the majority of South Africans.

Anot her Sout h African has pointed out that in the transition fromliberation

noverment to governnent the ANC will have to cast olir the rhetoric and

i deol ogi cal preferences built up in the days of Cold War politics and enbrace

a political and econonmic pragmatismthat a nere two years ago woul d have

been an unt hi nkabl e devi ati on. The demands ofits own internal constituency,

reinforced by its understandabl e fear of heing overtaken by events, comnbine to

pl ace the ANC under great duress with respect to sustaining traditional foreign

pol i cy perspectives?l

Further, putting onels own house in order while simultaneously acting as

good nei ghbourl will inevitably he conplicated by such threatening cross-

boundary issues as migration and AIDS. Indeed these two factors could well

becorme the overwhel ming | seeurity dilemay Of the new South Africa. In

whi ch case. open-door policies eonneeted with concessionary or affirmative

regi onal econom c cooperation would he the first casualty of the ANG s

difficult trek down fromthe noral high ground of exile politiesz'rl

No one doubts that South Africa is the natural regional hegenon. and in the

long termthis may perhaps be beneficial to its neighbours, especially with

regard to technol ogi cal transfer and resource devel opment. But in the short

term despite probable nmenbership of SADCC (the Southern African

Devel opnent Coordi nati on Conference) and the QAU (the Organi sation of

African Unity), preoccupation with the demands ofinternal reconstruction is

likely to orientate foreign policy towards covert fornms of manipul ation and

domi nance. Despite a presunption in favour ofequality with its neighbours. a

new maj ority-rul e government, perhaps after a brief honeynoon period,

woul d be unable to resist the obvious benefits of being the key player in |oca

bal ance- of -power politics. This would not preclude regional cooperation or the

creation ofan integrated trading bloc, but it would be on South Africals terns.

In the absence of an external force the role of’ manipul ating 'hal ances’ seens

pr eor dai ned, whoever occupies the Union Buildings in Pretoria.

The National Party has sought to | ock the neighbouring states into Pretorias

orbit since 1948-this after all was the purpose of the |Iconstellation of states’

(CONSAS) strategy--but was prevented fromdoing so by a conbi nation of

regi onal and gl obal pressures. The di sappearance ofapartheid and the absence

of conpel l ance from outsi de now nmake this goal a realizable one. It is

extrenmely unlikely that a reconstructed ANC in office would be able to resist

the tenptation to lord it over the neighbouring states, who for all their sound

2’ Sipho Shezi, 'The African National (1ongressk approach to foreign policy’ (paper prese
nted to

conference on South Afrieals choices for the | ogos. Leicester University. March '99:), pp
254: .

The twin issues of mgration (econonic and political) and AIDS may not be unconnected. an
d askl ack

Spence has suggested. they should not he seen exclusively as problens of Afrimm threat pe
rception.

They will loomlarge in First World threat-assessnent exercises in the near future Howeve
r. the

problemis likely to be especially acute for South Africa sinee in all probability the po

st-apartheid state

will act as a magnet for the best and brightest of the region. If this does occur. the AN
Cin particular

will face dil Tlcult choices over |ope" (loor’ policies versus tight immgration controls.
W& nmay not

have heard the | ast of the | hedge of bitter alnonds’ in South Africa’ s history, though th
istine it

may derive froma hitherto unsuspected source

25
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and fury regarding the white-ruled state invariably regarded their own
particul ar interests as paranount. The ANC is unlikely to forget that even in
intra-Af’'rican international organizations like the QAU it was never accorded
the status it sought. that of sole authentic representative of South Africaf’'";
Speci al consideration may for a tine be given to the needs of sone of its
nei ghbour s" - pet haps Zanbi a, Tanzani a, Angol a, Mzanbi que and Nam
i bi a-but these relationships are unlikely to he sustai ned on sentinent al one.

Li ke all states, the new South Africa will in the final analysis base its
international relations on interest, capability and reciprocity. After all. it is one
of the very few truisnms of world politics that neither ideological ailinity nor
enotional attachnment will preserve |special relationshipsi for |ong unless they

are firmy grounded in a bedrock of nutual interest.

4. Some foreign policy options

So far | have questioned a nunmber of eonnnonly hel d assunptions about Snith
Africa’s foreign policy in the post-apartheid period: in particular the extent to
which the I new politim dispensation” has an external as well as interna

di nensi on. The ninth vaunted New Di pl onacy is neither partienlarly new. nor

does it involve a significant deviation from South Alirieais traditional regiona
and international objectives. The transitional period, which is likely to be a

I engt hy process, has not yet witnessed any sustained or Coherent re-exam nation
of prevailing foreign policy assunptions or perspectives, even though

devel opnents during this critical phase are likely to have |ong-term ef Tects for
the region as a whole and South Africa's place in it. The conpetitive nodel of
nati onal security retains its appeal for Pretoria, despite high-sonnding rhetoric



about greater interdependence and nei ghbourly cooperation. In addition. the
concept of the Inational interestl has not been extended to include interests

ot her than those of the dom nant white elite, and the deei si on-making

conmunity is still an exclusive one. Before South Africa can inormalize its

i nternational relations (assum ng that such a thing is possible), then, there nust
be structural changes in orientati on and agenda fornation

At a time when the West is nore and nore preoccupi ed with what night

be called |lout of Africa’ affairs, it is vital that Southern Africa as a whole
restores its investnment attractiveness and noves towards the creation of
coherent, self-eontained regional trading bloc. South Africa’s role in this wll
obvi ously be crucial.27 Building enough of a consensus on foreign policy to

achieve at least this broad objective will involve significant shifts in orientation
on both sides. So far this does hot appear to be happening. M van Heerden’'s
all See Srutt Thomas. "I he iliplmaey ofliheratinn: the international relations or the A

frican National

(Zongress of South Alina. 1060 |1)Xs’', unpublished I'"ILI). thesis, University of London

Cct. ION).

Di scussing the inpact on Africa oi’'a post-apartlieitl South Africa. Peter Vale quotes Gen

eral ()l usegnn

() basanjo’s observation that Africa was rapidly becoming 'the Third Worlds Third World (

Val e.

"Points of re-entryl p. 14), This phrase was popul arized hy V. S, Naipaul in 1073 when he
used it to

refer to the plight of the (larihhean states. See |'eter Wrsley. 'How many worl ds? Thin
Hmrl

Quarterly 1: 2. April 1979. p. mi.

27
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New Di pl omacy is reveal ed on closer exanmination as little nore than power
politics in disguise. The ANCis still wedded to a Marxist/Leninist vision of

i nternational relations and has not yet adjusted to the profound structura
Changes that have occurred throughout the international system On this

evi dence, a consensual Or bipartisan approach to foreign policy still awaits an
internal settlenent.

For the best 3lart()F30 years South Africa has projected itselfglnbally in tw
di stinct and disparate directions. Up until recently the ANCR internationa
policy was arguably nore effective than that of the regine (certainly South
Africais pariah status internationally has much to do with effective | obbying on
the part of the ANC S International Departnent). The reversal of fortunes

during this transitional period in which the governnent has taken the initiative
away fromthe opposition, especially over sanctions and extending diplomatic
contacts, has for the nmonent at |east thrown the ANC into disarray and
conf usi on.

In the nmeantine, the continuing | crmpetition’n between the policies of

formal and infornmal oflice-holdcrs as tn which side is best equipped to deal with
the outside world in the run-up to the post-apartheid state is bound to be
damagi ng to South Africais long-terminterests, particularly in the quest to
normalize its international relations.

So what are South Africa' s foreign policy options for the 19905? Assum ng

a reasonably stable transition to mgjority rule. and allowing for early

menber ship of SADCC and the OAU, South Africa is likely to be a powerful

regi onal player in sub-Saharan politics. It is a wi despread and not unreasonabl e
assunption that, in its inrediate |ocale at |east, South Africa is the | natural
hegenon; but |natural, does not necessarily nean | goodl. The renoval of
apartheid may well becone sonething nfa m xed bl essing for the neighbouring
states, in the sane way perhaps as the unification of Germany m ght not

al t oget her be good news for peripheral West European states like the United
Kingdom Be that as it nmay, South Africa will continue to be the |eading
protagonist in the region, and to a large extent it will assume the prerogative
of witing the script.?29

On the global level. it is safe to assunme that the new South Africa will not

as a matter of deliberate choice opt for a policy ofisolationism South Africa
wi Il not exchange enforced isolation for self-willed isolationfmLike the old one,
the new Republic will desperately seek to play a prom nent part in regiona
affairs as well as to integrate fully into the international comunity. The precise
formor structure that integration takes may be problematic, but all visions of
South Africals Future foreign policy rolex coal esce around the notion of ful

participation in international affairs. In this respect there will be continuity (in
the sense that the New will have the same basic deslres as the A d) and change
(in the sense that some of those objectives will now be realizable).

2:: See Barratt. 'Current Cantrail IN, p. 16. 2" | nve this point to Andre’ du Pisani
"1" For a timlar analysis. though with different conclusions. see Deun CGel denhuys. ’ Sout
h Africa' s post-

apartheid foreign policy", South xXIfn"mnerlinlinu Review :6: 2. Dee. 1990. p. 2.
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VWhile South Africa is likely to play active roles in the Cormmonweal th and

the UN_pnbably as a spokesman For Third World concerns in the areas of

weal th and technol ogy transferewit is not at all clear. despite what sone
conmentators allege,3 that the Non-Aligned Mwvenent will be its natura

hone. To the extent that nnn-aligninent was a novenent resisting attenpts to
produce carbon copies oliNAil'O or the Warsaw Pact in the Third Wirld after
1949, the demi se of Cold War politics has clearly rendered it :niacln mistic.
Since its rationale is a rejection of the system of conpetitive groupings

est abl i shed around the (Zold War confrontation zones in the post-1945 bi pol ar
system it is by definition inappropriate in the context of wealth/welfare and
Nort h-South issues. In this sense, nnn-alignnent as an orientation is only
relevant to military and security questions, and even within that category. to
threats posed externally fromoutside the state by the activities of the
superpowers and their allies. Its utility as a policy option has been severely
circunscri bed by the withering away of Cold War structures, and in so far as

it continues to be a relevant approach to world politics, it will, unless radically
restructured, revert to being nmerely a quaint taxonony or |abel for a |arge but
very divided group ufstates. Until its rationale has been reconsidered, then (and

South Africa mght well play an inportant part in this), nonv-alignnent is not

a particularly gainful international posture.

The sane applies to a variant ()fthis idea, | positive nentralisml. Indeed recent
experience ()fthe inmpact ()ftlie GulfiWar within the Republic suggests that the
new South Africa, whatever anmal gamof interests its foreign policy mght

represent. will be hard put to naintain the political and ideol ogical al oofness to
gl obal issues that this kind of neutralisminplies.
South Africais future role in world politics in the mediumto long termw |l be

conditioned by its success at |ocal and regional |evels. Wthin sub-Saharan
Africa and in the southern Atlantic and the Indian Ccean it will obviously be
a substantial and probably decisive presence. Ifit assunmes special responsibilities

at this subsystemic level, it could well aspire to a |eadership role in South-South
rel ati ons, and perhaps an intercessionary position in NortlieSmth encounters.
In the short term though, its foreign policy choices will inevitably reflect the

econom ¢ costs and soci al consequences of the quest for growth sinultaneously

with the redistribution of resources within the state. In this regard. though the
absence of a conpetitive regional counterweight mght seemto give it a

relatively free hand, the new South Africa does not begin its external life with

a diplomatic (arre blamie. The inescapable priority will be the search for interna
political stability allied to, or growi ng out of, economc growth. In this way the
primacy of donestic politics is likely to mlitate agai nst adventurous Or heroic
foreign policy postures that do not directly contribute to tackling the social and
econom ¢ injustices bequeathed by the anricn niqine.

3" Celdenhuys. ’'Snuth Africa s pnst-apartheid foreign policy', p. 2. Also Vale. Illoints
of re-entry’ . p. 3
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