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""He feel very strongly in South Africa, in governnment circles,
that peace in Nam bia...is the key to peace in southern

Africa. But if Nami bia is the key then we regard Mzanbi que

as the door". Kobus Meiring. South African Deputy. Foreign

M ni ster, Maputo. 31 May 1989.

The period since the second quarter of 1988 has seen sone change
in the content of South African policy towards Myzanbi que.
Economi ¢ and di pl omatic action has come to feature nore
promnently in the mx of tactics’ deployed by Pretoria in its
policy towards Maputo, while official rhetoric now proclains the
maj or objective of that policy to be to assune a prom nent role
in re-constructing peace inia country devastated by Pretoria’s
own undecl ared war of destabilisation. This is not the first tine
the Pretorih regi me has adopted such an approach in its policy

"t owards Mozanbi que. In the nonths inmediately follow ng the
signing of the March 1984 Nkomati accord of "non-aggression and
good nei ghbourlinese", Pretoria' e diplomats nade a major effort
to capitalise on their professed desire to i naugurate a new era
of peaceful co-operation with Mzanbi qgue. On that occasion
however. Pretoria e peaceful pretensions were belied in practice.
The regime systematically failed to inplement the obligations it
had itself accepted at Nkomati, nanely, to refrain from any
direct or indirect act of "violence, terrorismor aggression".
South African Defence Force (SADF) support for the bandits of the
so-cal | ed Mozanbi can National Resistance nmovenent (MNR or Renanp)
persi sted as docurments captured at MNR headquarters in 1985
proved beyond any reasonabl e doubt (1). |Indeed. after m d-1985
even the pretension of having peaceful intentions towards
Mozambi que was Jettisoned a3 apartheid strategi sts concentrated

i nstead on projecting an i nage of unaesail able strength
acconmpani ed. by a return to the pattern of escal ati ng aggressi on
and destabilisation which had becone all too fanmiliar in the

peri od before Nkomati .

The question which imrediately arises in view of that experience
is what if anything is significantly different about the present

so-call ed "Nkomati I1" phase ? Are circunstances now sufficiently
different to make a serious w thdrawal from destabilisation a
"realistic possibility, or is the experience of "Nkomati |" nerely

destined to be repeated ? What, nore generally, are the current
objectives of Pretoria’ e policy towards Mzanbi que and what are
the neans through which it is now seeking to advance these

obj ectives ? What changes in the-balance of forces |lay behind the
shifts in stance evident since the second quarter of 1988 ? Do
these shifts represent strategic or tactical changes 7 \Wat
possibilities have been opened up by the energi ng conjuncture for
" Mbzanbi que to secure a measure of respite fromdestabilisation on
terns which do not conpronmise its sovereignty and i ndependence ?
The present chapter will attenpt to contribute towards a debate
on these crucialiquestions by anal ysing sone of the major factors
" underlying the shift towards Pretoria’ s current stance towards
Mozanmbi que. It will argue that the basic factors behind
Pretoria s current change of tack were not devel opments at the

| evel of the subjective perceptions of Pretoria’ e decision-



makers, but profound changes in the objective circunstances
wi t hi n whi ch deci sions are made. Many of the npst inportant -of
these changes did not occur at the level of bilateral relations
bet ween Pretoria and Maputo, but they have nonet hel ess
significantly affected the formul ati on and execution of South
African policy towards Mzanbi que. On the basis of this analysis,
the chapter will argue that the current shift in stance by the
apartheid regime represents an attenpt to adapt to profound "new
realities" in the donestic, regional and internationa
conjuncture. It will argue that the final shape of the new
conjuncture has not yet not been determ ned but is still being
forged in continuing struggle. Mreover, Mzanbi que and the other
Frontline states are not nmere passive forces, but are on the
contrary actively engaged in struggles seeking to take advant age
of the emerging conjuneture to advance inportant goals. The
chapter will conclude by arguing that in this context there is no
single inevitable future for the southern African region. Rather
several possible futures exist. corresponding to sonme extent to
the contradictory interests of the various protagonists. Wich
one materialises in practice will thus depend on the strategies
and tactics deployed by the contending forces in the struggle for
southern Africa in the period which |ies ahead.

1. Pr pt ' of P
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Thr oughout the entire period since its independence in 1975,
Mozanbi que has been a victimof various fornms of South African
aggression and destabilisation. Undecl ared econom ¢ sanctions
were i nposed al nost fromthe nonent of independence. These led to
sharp cutbacks both in mgrant |abour recruitnment and South
African traffic passing through the port of Mputo. Between 1981
and 1983, a nunber of direct acknow edged military attacks were
carried out by units of the SADF. However, while all of this has
been costly, the nost persistent and damagi ng form of South
African aggression has been that inflicted in the undecl ared
covert war waged by the SADF through its surrogate forces of the
MNR. The MNR was established in 1974 by the Central Intelligence
Organi sation of the then Smith regime in Rhodesia. It was
transferred shortly before Zi nbabwean i ndependence in 1980 to the
SADF, where it has operated under the auspices of the Directorate
of Mlitary Intelligence (DM) ever since.

The report of the central committee of the Frelinp party
presented to the fifth congress held in July 1989 estinated that
a total of at least 700.000 people had died as a direct or
indirect result of the bandit war. 2.4 mllion Myzanbi cans had
been di splaced fromtheir hones and | ands by the war and a tota
of 5,5 mllion reduced to dependence on food aid for survival.
The war and sanctions inposed by Salisbury and Pretoria are
estimated to have cost the countryis econony at |least $ 15
billion, an ampbunt equivalent to nmore than 3 tines its tota
foreign debt (2).

Pretoria s destabilisation of Mbyzanbi que has to be understood in
2

the first instance agai nst the background of the profound inpact
whi ch the coll apse of the Portuguese African enpire and the
subsequent independence of Myzanbi que and Angol a had on the

bal ance of forces in the southern African region (3). These
devel opnents fundamental |y underm ned the basis on which
Ptetoria' s entire regional strategy had hitherto been
constructed. Until the m d-1970s, Pretoria had relied on a ring
of colonially ruled "buffer states’ to ensure that the inpact of
the gathering liberation struggle in southern Africa renained
largely confined to regions far distant fromits own borders and
that regional territories continued to serve South African
capitalismas | abour reserves, markets and suppliers of specific
services such as transport. ’

The initial response of the then Vorster government to the new
situation created by the defeat of Portuguese col onialismwas
vacill ating and somewhat incoherent. Its half hearted detente
initiative launched in an attenpt to win allies or at |east
neutralise potential adversaries within the O ganisation of
African Unity (QAU) collapsed in 1976. partly as a result of the



debacl e of the first major SADE invasion of Angola and partly in
the wake of the brutal response to the Soweto uprising. Two years
of virtual stagnation followed during which no inportant regiona
policy initiatives were taken

Thi s changed after P.w. Botha took over as prinme mnister in

Sept enber 1978. The Botha reginme, representing an alliance
between the top nmilitary conmanders and Afri kaner nonopoly
capital, set about reorganising and refornulating both donestic
and regional policy in accordance with its well known ’Tota
Strategy’ doctrine. At the level of regional strategy, the vague
noti on of establishing a 'constellation of southern African
statesi (Consas), which had first been put forward by Vorster in
1974, was substantially devel oped and defined as the ultinate

obj ective of regional strategy. The overall aim of the Consas
strategy was to create a South African-led alliance of 'noderate
states of Southern Africa’ united against a conmon i Marxi st
onslaught’ in circunmstances in which they could not rely on the
unqual i fi ed and unconditional support of the western powers. As
apartheid policies were recognised as a barrier to the i medi ate
establ i shnent of fornalised alliances with neighbouring states,
preparatory action to generate a ’counter ideology to Marxism in
the region was deened essentia

The pronotion of Joint econom c projects wth neighbouring states
was to be one of two nmain prongs in a new regional offensive. The
other was the luring of regional states into 'Non Aggression

Pact sO0. Through such action on the econom c and security fronts,
ties with neighbouring states were to be deepened and the

obj ective basis created for what Foreign Mnister R F. Botha
descri bed as 'a comron approach in the security field, the
econonic field and even the political field (4).

In addition -to its direct inmpact on the regional plane, the
promoti on of Consae was to lead to the de facto internationa



recognition of South Africa as the 'regional power’. This would
result in a general acknow edgment that southern Africa wast a
sphere of South African influence and this would reduce
Pretoriais overall international isolation.

Achi evi ng these and other nore i nmedi ate goal s of regional policy
- including inducing neighbouring states to w thhold support from
i beration nmovenents, to maintain and deepen their economic ties
with South Africa and nmodify their criticismof apartheid - was
seen as requiring the application of a ’'sophistioated mx of
economc, political/diplomatic and mlitary tactics. There were
to be both incentives and disincentives, but the well known
fornmula of the tinme specified that the appropriate mix should. be
80% political/econom c/diplomatic and only 20% military action

In practice, however, after an initial abortive attenpt from 1978
to 1980 to launch its Consas, Pretoria rapidly fell back on
aggression as the main instrunent of its regional policy.’” Consas
received a severe bl ow when Zi nbabwe (whi ch had been counted on
as a ready adherent to Consas after being brought ito an

i nternationally recogni sed i ndependence under a Miuzorewa/ Snith
regi me) became i ndependent instead under a Zanu-PF governnent.
The Consas scheme suffered a further setback when all the

i ndependent states of the region associated thenselves with the
Sout hern African Devel opment Coordi nati on Conference (SADCC)
whose central objective was to reduce the | evel of economc
dependence of menber states particularly, but not only, on South
Africa.

These reverses to Pretoria s efforts to re-nould regiona
relations precipitated a second phase of South African action in
the region lasting roughly frommn d-1980 until the end of 1981
This period saw the application of destabilisation tactics in a
fairly generalised and indiscrinminate manner. Direct mlitary
action or the threat of such action was applied against a number
of regional states. This was al so the period in which surrogate
force activity - by Unita in Angola, the "Lesotho Liberation
Army" (LLA) in Lesotho and MNR i n Mozanbi que - becane a serious
nenaoe. At the same tinme, the first nmajor attenpts were nade to
apply economc 'techni ques of coercion’. .

Thi s phase of generalised and indiscrinnate destabilisation gave
way to a third phase lasting fromthe early part of 1982 unti

the signing of the Nkomati Accord in March 1984. This can be
identified as a phase of intensified and nore selective
destabilisation. During it sone attenpt appears to have been

made by Pretoria to categorise regional states and direct
different tactics towards them On the one hand, there were the
nore conservative states, such as Swaziland and Mal awi, seen as
potential collaborators. These were offered a range of economc
and other iincentivesi to encourage themto 'cooperate’ with
South Africa. On the other hand, there were those states seen
"either as the nost vulnerable or as Pretoria s principa
adversaries in the region. States in this category included

Lesot ho, Angol a and Mbzanbi que.

As far as Mbzanbi que was concerned, the country provided
political support to the ANC and all owed ANC nenbers to reside in
the’ country (although bases as such were never established). It
was an influential nmenber of the Front Line States alliance, and
one of the prime novers of SADCC. Its ports and railways offered
the only realistic alternative to continued dependence on South
African transport facilities for many of the SADCC states. It

mai ntai ned friendly relations with the socialist countries, and
was itself ruled by a party committed to bringi ng about a process
of socialist transformation. It thus represented a barrier to a
nunber of Pretoria’s regional policy objectives, as well as
posi ng a direct ideol ogical challenge and potential alternative
to apartheid capitalism ' -

Wth the turn to destabilisation tactics, Myzanbi que was rapidly
singled out as a prinme target. It was subjected to a nunber of
direct attacks by SADF units - the first being the raid against
ANC residences in Matola in January 1981. Menbers of the SADF
were also inplicated in clandestine acts of sabotage agai nst
strategic transport installations. At the sane tinme a nunber of
"econoni ¢ disincentives' were applied against the country. For



exanpl e, a partial econonic boycott was inposed agai nst the port
of Maputo and South African traffic in 1983 fell to half that of
1982 and only 16 per cent of the level of 1973 (5). The principa
vehicle of South African destabilisation was, however, its
sponsorship of the MNR MR action increased after the novenent’
was taken over by the SADF in 1980 and escal ated particularly
rapi dly during 1982 and 1983. O ficial sources estimte that by’
the end of 1983, 140 villages, 840 schools, 900 rural shops and
over 200 public health installations had been destroyed. The
total cost of this destruction was put at US $ 3,8 billion (6).
The factors leading to the signing of the Nkomati accord in March
1984 have been anal ysed el sewhere and need not be exami ned in any
detail here (7). Myzanbique was clearly seeking some respite from
the damagi ng assault, while Pretoria found itself under grow ng
pressure fromthe nmajor western powers who feared that further
escal ati ons of "cross border violence" could lead to increasing
Sovi et involvenent in the region. As indicated earlier, for a
relatively short tine after the signing in March 1984 of the
Nkomati accord, Pretoria did attenpt to project an i nage of
havi ng peaceful intentions towards Mdzanbi que. A Joint Security
Conmi ssion, established in terns of the accord, net regularly
until its suspension in COctober 1985. There were al so
negoti ati ons about aspects of bilateral econonmic relations, which
led to agreenents on Cahora Bassa tariffs, fishing and certain
forns of cooperation in the spheres of transport and nigrant

| abour recruitment but no agreenents to return to the pre-

i ndependence status quo in these areas nor any major new

i nvestments by South African capital (8). The Accord did not.
however, lead to a cessation of SADF involvenent with the M\R
arnmed bandits. The Gorongosa docunents, captured during a

conbi ned Zi nbabwean- Mozanbi can operation, agai nst M\R
headquarters provided irrefutable proof that the SADE had



continued to provide the MNR with arnms and equi pnment as well as

| eadership, training and advice after Nkomati. Even South. African
foreign mnister, R F.Botha, admtted that the documents provided
evi dence of what he called "technical violations" of the accord
(9).

Various hypotheses energed to explain this non-conpliance with
the obligations accepted by Pretoria at Nkomati. Some anal ysts
focussed on divisions between different forces within the
apartheid state. According to this view, the SADF never accepted
the necessity for any strategic shift after Nkomati while the
civilian politicians and di plomats did. The accord, accordingly,
becamre a matter of di sagreenment and struggle between different
forces within the state and wider ruling class. On the one side
stood the Mnistry of Foreign Affairs (supported by ’econom c
interests’) favouring an approach relying on diplomacy and
econom c | everage. On the other side, was the SADF wedded to
"quick fix’ mlitary solutions. There is sonme. evidence which
does. indeed. tend to support the view that there was not

unani mty about the accord within the Pretoria regime. The

' Gor ongosa docunents’ appear to ccnfirmthat Foreign Mnister

R F. Botha was m strusted by mlitary personnel. He was not

bri efed about the visit to Gorongosa of his own Deputy M nister,
Louis Nel, mlitary personnel were quoted in the docunents
describing himas a "traitor’, a ’Soviet nark’ and a stooge of
Chester Crocker. and conversations he held with the M\R

del egation Just before the COctober 1984 ’'Pretoria declaration’

tal ks were bugged by the SADF (10).

However, while acknow edging/all this. it is necessary to avoid
the kind of oversinplification which tends to reduce the

expl anation for continued destabilisation to the dom nation of
mlitary 'hawks’ over Foreign affairs 'doves’. In the first

pl ace, such expl anati ons exaggerate the di fferences, which have
al ways exi sted and continue to exist within clear limts.
Secondl y, such approaches place insufficient weight on the
necessity to locate any analysis of struggle between advocates of
different options within the apartheid state in the context of a
prior analysis of the objective linits and possibilities on
particul ar options inposed by devel opments in the struggles
between the apartheid regine and its regi onal and donestic
adversari es.

The non-inplenmentation by Pretoria of the obligatiohs it accepted
at Nkomati thus needs to be examned. in the first instance, in
the context of the progress made in attenpts to capitalise on the
accord to advance specific objectives. Wth the benefit of

hi ndsight, it is. now clear that while Myzanbi que signed the
Nkomati Accord in the hope of reducing the level of conflict in
the region and establishing a pattern of regional relations based
on the norms of international law, Pretoria s strategists sawit
in awiolly different light. For themit was a tactical device to
advance specific goals defined in the stalled Consas initiative.
More precisely, it appears that Pretoria s strategi sts hoped that
through Nkonmati they coul d:

t achieve a reduction in the | evel of arhed struggle and nass
action inside South Africa (by depriving the ANC of its alleged
bases i n Mdzanbi que); °’

t broker a ipower sharing settlenment which would place the M\R
in a subordinate but influential role in governnent in Myzanbi que
and allow Pretoria to gain credibility as the ipeacemaker’ in the
region ;

t pressure other regional states into signing security pacts as a
first step towards a generalised acceptance of Pretoria’s
hegermony in the region;

t significahtly reduce the I evel of international isolation based
on de tacto acknow edgnment of South Africais position as the
"regional poweri and the gateway for foreign investnent

t hr oughout the’ region.

Al though Pretoria did appear to be maki ng sone headway in
advanci ng these goals during the first few nonths after Nkonati.
any such gains were rapidly underm ned by devel opments in the
struggle inside South Africa, particularly in the period after
the Vaal Triangle uprising of Septenber/Cctober 1984. Mass



action, which had been expected to danpen down after Nkomati, in
fact began to escalate in the |ast quarter of 1984, while the

i nfl uence and prestige of the ANC grew visibly. Instead of
becom ng less isolated internationally. the consequent deepening
of the crisis of the apartheid systemled the reginme to becone
nore isolated. At the sane time, increasing evidence of
continuing South African support for armed banditry in Mbzanbi que
underm ned the credibility of Pretoriats clains to have peacefu
intentions to its neighbours, while other states resisted
pressures and overtures for themto enter into simlar non-
aggressi on agreenents.

It has been suggested el sewhere (11) that Pretoria's failure to
capitalise on the Nkomati Accord in these ways, at the sane tine
as advanci ng mass struggle inside South Africa was deepening the
crisis of apartheid, were mpjor factors behind the steady drift
back towards the escalating and | ess concealed (if not openly
acknow edged) destabilisation, which becane particularly evident
in the period after the SADF raid against 011 installations in
the Cabi nda province of Angola in May 1985. Under these

circunmst ances, Pretoria’ s strategists increasingly saw t hensel ves
as having little to gain by attenpting to put forward an (in fact
tarni shed) image of having peaceful intentions in the region. It
suited theminstead to project an inage of ruthless, unassail able
strengt h.

As far as Mbzanbi que was concerned the period between mid-1985
and early 1988. began with a major escal ation of bandit assaults
frombases in Mal awi, which had been reinforced by the SADF B
covert support network after Nkomati (12). The apparent ai m of
this stepped up bandit assault in the centre-north was to cut the
(I



country in two along the Zanbezi river. \Wen the governnment of
Presi dent Sanmora Machel responded by turning to its allies in the
Frontline states for mlitary support and formul ati ng a counter-
strategy which included exerting pressure on Malawi, relations
with Pretoria .becane extrenely tense. On Cctober 8 1986, |ess
than three weeks after President Machel threatened to take action
agai nst Malawi (including stationing mssiles along the
frontier), a ban on recruitnment of Mzanbican m grant workers was
announced by Pretoria (13). Less than a week later. on ’'Cctober
13, a Mozanbi can governnent comuni que said that security forces
had been placed on full alert after receiving information from
sources in South Africa that plans were afoot to |aunch raids
agai nst Maputo city (14). Six days later, President Machel and a
nunber of top officials died in a plane crash on South African
territory. Few in Mbzanbi que believed that in such a climate this
could have been a nere accident. The report of the centra
conmittee to the Frelino party’'s fifth congress in July 1989,
reaffirnmed the party’'s rejection of the conclusions of the South
African inquiry that the cause of the crash was "pilot error”.
The central conmittee report referred to a point established in
the official tri-partite inquiry that the plane had veered off
course in response to a signal froma directional beacon |ocated
neither in Mozanbique nor in Swaziland (15). It is strongly
suspected that this was a "fal se beanf put in place with the
deliberate intention of luring the aircraft off course.

The death of President Machel, although causing sone delay, did
not in the end prevent the government offensive in the centre-
north from goi ng ahead. Late 1986 and early 1987 saw the re-
taking of a nunmber of bandit positions in Zanbezi a province,
whil e Mal awi was cadol ed into reducing, if not altogether
abandoning, its support for the MNR |n apparent response to
these reverses, a new wave of bandit actions began to be | aunched
fromabout April 1987 in the southern provinces of the country. A
feature of these assaults was thet they involved | arge groups. of
several hundred, well arned bandits infiltrating directly across
the South African border. There were nunerous indications of SADE
i nvol vement in this assault, including testinonies of captured
and surrendering bandits and sightings of aircraft, ships and
submarines. The remains of a parachute used to drop supplies to
bandits was al so discovered in the vicinity of Honpbine Just after
a major nmassacre in July 1987. The initial objective of this
assault on the south appeared to be to occupy a corridor along
Gaza and | nhanbane provinces fromthe South African border to the
sea and thereby achieve the objective thwarted by the governnent
of fensive in the centre-north of cutting the country in tw. Wen
this failed bandit squads turned to attacks on civilian road and
rail traffic to and from Maputo city and on inhabitants of snall
towns. The aim here appeared to be twofold: first, to cut off
Maputo city fromthe rest of the country and, second, to prOvoke
an increased flow of displaced people into the city in order to
overstretch its resources. At |least 1.000 civilians were nurdered
bet ween June 1987 and January 1988 in this assault which

i ncluded, inter alia. such notorious massacres as those at
Honoi ne (where 424 were killed on July 18 1987), Manjacaze (where
92 di ed on August 10) and Tani nga/ Mal uane (where 349 bus
passengers were killed in two separate incidents in Cctober and
Novenber 1987) (16).

The period i mredi ately pre-ceding the current "Nkomati |1" phase
can thus be identified as the second nmaj or wave of South African
destabil i sati on agai nst Mdzanbi que: the first being that which
took place between late 1981 and the eve of Nkomati. Wat is
nore, as late as February 1988, senior South African officials
appeared to be signaling their intention to escalate this assault
even further. Referring particularly to Mzanbi que and Zi nbabwe,
Foreign Mnister R F.Botha told reporters gathered at the site of
a rocket attack near Messina, "We will no |onger urge .or
encourage themto attend regional peace conferences. They can ’'go
their own why...the South African governnent has had enough. W
reserve the right to act as we see fit" (17).

2., ., ..
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Devel opnents at the |level of the subjective intentions of
Pretoria’ s decision-makers thus had very little to do with the
change in course towards Myzanbi que and the southern African
region generally. As late as February 1988, even reputed "doves"
within the reginme were signalling their intention to continue
escal ati ng aggressi on and destabilisation at least as far as
Mozanbi que and Zi nhabwe were concerned. In March of the sane
year, the SADF | aunched its last major offensive in the Angol an
canpai gn which began in July 1987 with an attack on the town of
Cuenba in Bie province (18). Wiat fundanentally |lay behind the
partial back down from escal ating regi onal aggression in the
phase whi ch began in the second quarter of 1988, were not in any
fundanent al sense changes at the subjective level, but at the

| evel of the objective circunstances wthin which decisions were
made. By the second quarter of 1988, Pretoria s decision-nakers
found thensel ves confronting inportant "new realities" in the the
regi onal, international and donestic terrains of struggle which
conpel | ed even the nost ardent protagonists of destabilisation to
contenpl ate sonme adj ustnents whether they liked it or not.

The nost decisive of the emerging "new realities" on the regiona
terrain were, clearly, those created by the outconme of mlitary
conflicts in southern Angol a. The details need not concern us
here. It is sufficient nerely to'note that the train of events
which cul minated in several failed attenpts to dislodge Cuban and
Angol an troops from positions around Cuito Cuanaval e began when
the SADF | aunched a maJcr new i ncursion into southern Angola in
July 1987. Although the initial objective of this operation
codenaned "Modul ar" was to prevent Angol an governnent forces from
recapturing the town of Mavinga fromUnita, it rapidly becane
transforned into an attenpt to enlarge the SADF "control zone" in
sout hern Angola. It has been suggested that Pretoria’ s
strategi sts hoped to establish SADE control in the whole of the
area bordered by the Benguela railway line in the north and the
Cubango river in the west - nearly a quarter of the country. Had



this been achieved it would have laid the basis for proclaimng
Unita as the "alternative government” of Angola - a nove which
was confidently expected to lead to increased United States

i nvol venent and support (19). In the event, however, the SADF
encount ered staunch resistance by Angol an and Cuban forces
stationed around the town of Cuito Cuanavale. In an attenpt to
overcome this resistance, "Operation Mdular" was followed in

m d- Decenber by "Operation Hooper". At |east 3.000 official SADF
troops were deployed in these operations al ongside |arger nunbers
of South West African Territory Force (SWATE) and Unita surrogate
forces. The SADF al so brought in the nbst nbdern and
sophi sti cated equi pnent lavailable to Iit - nodified Mrage
aircraft, G- 5 artillery weapons and, for the first -tine in
Angola. difant tanks. Despite this the SADF coul d not defeat the
Angol an and Cuban forces, who both held Cuito Cuanaval e and noved
south towards the Nam bi an border. A Cuban publication has aptly
descri bed Cuito Cuanavale as "South Africa s Waterl oo" (20). Not
only did the battles around this town prevent the SADE from
achieving its specific objectives in southern Angola. they also
forced the Pretoria regine to confront the reality of a mgjor
shift in the mlitary bal ance of forces in south western Africa.
Cuito Cuanaval e had snmashed the nmyth of SADF invincibility. It

al so exposed inportant wi ndows of vulnerability in the apartheid
war machi ne. The South African Air Force found itself unable to
penetrate Angol an and Cuban radar/nissile defences in Cuito
Cuanaval e. Its equi pnent was technol ogically inadequate (partly
due to the cumul ative effects of the arms enbargo) and, faced

wi th nodern Soviet. equi pnent brought into the frontline by the
Cubans. the SADF rapidly lost the air superiority it had
previously counted on. The Angol an/ Cuban air strike on the

Cal ueque damin June 1988 al so showed up inmportant deficiencies
in SADF air defences. In addition to the vulnerabilities in termns
of . equi pnent, Cuito Cuanaval e revealed a mgjor vulnerability in
relation to personnel. A plan but forward to take the town by
infantry invasion was rejected because it was estimated thatl it
woul d have cost 300 white conscript lives. Aloss of this

magni tude in these circunstances was deenmed unacceptabl e, thus

hi ghlighting a previously untested political constraint on the
SADF (21). Most directly the shifts in the mlitary bal ance
brought about by Cuito Cuanavale led to the initiation in My
1988 of the first of several rounds of negotiations on
Angol a/ Nami bia. Pretoria would clearly have preferred to confine
the agenda of these to the nodalities of a troop wi thdrawal from
Angol a and a non-aggression pact with Angol a. Angol a and Cuba,
however. refused. Turning the |inkage doctrine devel oped by
Chester Crocker and eagerly endorsed by the Pretoria regi ne on
its head. they insisted that any discussi on of an SADF wi t hdr awal
be linked to an agreement on Nami bi an i ndependence. The out come
is well known. In Decenber 1988, an agreenment was signed
providing for United Nations Security Council Resolution 435 on

i ndependence for Nam bia to begin to be inplemented in Apri

1989.

Wil e the battles at Cuito Cuanaval e undoubtedly produced the
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nost decisive of the emerging "new realities" at the regiona

| evel , devel opments on other fronts of regional destabilisation
al so had a significant inpact. In the case of the bandit assault
on Mozanbi que, Pretoria’ s known involvenment with the MNR began to
threaten to increase its international isolation. The extremne
brutality of MNR actions. highlighted by the well publicised
massacres at Honpi ne, Mandacaze and Tani nga/ Mal uane, greatly
under cut whatever international support the bandit assault m ght
ot herwi se have nobilised. Despite the fact that the basic

techni que of covert war was undoubtedly partly nodel ed on the
"Reagan doctrine", the brutality of the M\R assault, in the
context of active diplonmacy by the Mzanbi can government, Al ed
even the US adnministration to distance itself fromit. Ate an
emergency aid donors’ conference held in Maputo in April 1988," a
Deputy Assistant Secretary of State, Roy Stacy, accused the M\R
of "one of the nobst brutal hol ocausts agai nst ordinary human

bei ngs since Wrld War Two" (22). A report comm ssioned by the US



State Departnent estimated that MNR had been responsible for the
deaths of at |east 100.000 civilians. This report. witten by
Robert GCersony, was based on interviews with 200 informants in
Mozanbi que and nei ghbouring countries. Gersony’s informants
reported that they thensel ves had w tnessed 600 nurders - by
shooting, knife/axel/bayonet killings, burning alive, beating to
deat h, asphyxiation. starvati On and drowni ng. 91% of those

i nterviewed had "very negative" and a further 5% "sonewhat
negative" perceptions of the MNR conpared to 7% "very negative"
and 10% "sonmewhat negative" perceptions of Frelino governnent
troops (23). Wiile nost official US and other western public
statenments refrained fromdirect accusations against Pretoria.
denunci ati ons of armed banditry in Mzanbi que were acconpani ed by
a less public diplomatic process in which, anmong ot her things,
South African officials were informed that continued invol venent
in such atrocities would result in increasing internationa

i solation and could even fuel pressure for sanctions (24).

Al so of some significance in this regard was the failure a nunber
of hit and run raids against anti-apartheid activists in

nei ghbouring countries. A network of suspected South African
agents was uncovered after a bonmb bl ast outside an alleged ANC
resi dence in Bulawayo in January 1988. 17 people were detained
after this incident and three (Kevin Wods, Mchael Smith and
Phillip Coanayo) were later sentenced to death for nmurder. Two
nmenbers of the SADF were convicted of assault and sentenced to
ten years inprisonnment and ei ght’strokes of the cane after being
captured during a bungled raid in Botswana in June 1988, and
anot her all eged agent (Charles Dennis Beahan) was handed over by
Bot swana to Zi nbabwe when he attenpted to flee at about the sane
time. The latter incidents were described in one newspaper
article witten at the tinme as "two minor SADF di sasters which
conpounded the major one at Cuito Cuanaval e" (25). Anmpong ot her
things, the bungled raid in Botswana (in which a policeman was
injured) reinforced calls in the United States for South Africa
to be declared a "terrorist state" (26)..

At the same tinme as the energence of these "newrealities" on the
11



regional terrain, it also became apparent that inmportant changes
at the wider international |evel would have a significant inpact
on "regional conflicts” including those in southern Africa. The
events in Angola, in particular, highlighted the inportance of
the changes in "superpower" relations which had occurred since
the adoption of the policies of glasnost. perestroika and "new

t hi nki ng" by the Soviet Union. This is not the place to enter
into any extensive di scussion of these questions. It is
sufficient for present purposes nerely to note that Soviet

Uni onis increasing conmtmrment to seeking "political solutions" to
“regional conflicts" and its growi ng involvenment in a dial ogue
with the United States on such issues clearly significantly

i nfluenced the attitude of both "super powers" towards events. at
Cuito Cuanaval e. On the one hand, Pretoria found the United
States less receptive than it m ght have been in the past to
appeal s for support based on the fact that its forces were
confronting an_ally of the Soviet Union and adversary of the US
Cuba. On the other hand, the Soviet Union becane increasingly
accessi ble both in specific negotiations over south western
Africa and in a broader dial ogue over the future of the region.
Anot her set of "new realities” inpinging with increasing severity
were those deriving fromthe inpact of international isolation on
the South African economy. By the late 19808, it was becom ng

i ncreasingly apparent that the apartheid econony, trapped in a
guagm re of chronic | ow growth and stagnation since the m d-
19705, was al so threatened with a a debt repayment crisis of
maj or proportions. Total foreign debt in md-1989 stood at $ 21
billion. Under normal circunstances this would not be an
excessi ve burden for an econony the size of South Africa’s. But
the circunstances confronting the apartheid econony were far from
normal . A conbi nation of a generalised | ack of confidence on the
part of foreign investors and creditors and financial sanctions
had led to South Africa’ s effective exclusion fromthe "normal"
facilities of international financial markets. Since the tinme of
the the "debt standstill" crisis in 1985 in particular, Pretoria
had faced severe restrictions in gaining access to new | oans or
extendi ng credits which would previously have been routinely
"roll ed over". The net inpact of this was that Pretoria found
itself obliged to repay a significant portion of outstanding debt
it had previously counted on renewing. At the sanme tine, the
econony had to sustain a number of costly disinvestnents.’
Oficial estimates put the total capital outflow between 1985 and
1988 at $ 11 billion (or about R 25 billion) (27). Although al
debts falling had been repaid, the repayment schedul e threatened
to becone increasingly taxing. O the $ 21 billion total debt, 3
9 billion had been rescheduled in a "debt standstill" agreenent
negotiated with creditors in 1986. This agreenent provided for
about $ 1,4 billion to be repaid in various trenches between July. -
1987 and June 1990. However, in addition to this anount, between
$ 3 and $ 4 billion of the $ 12 billion outside the "standstil
net" would be due for repaynent in 1990 and 1991, unless
creditors could be persuaded to agree to a rescheduling (28). By
1988, the potential seriousness of this situation had cone to be
wi dely recognised. The inpossibility of sustaining even nodest
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grow h under such circunstances becane starkly apparent in the
third quarter of the year, when the nonetary authorities found
thensel ves conpelled to intervene to abort the 3,2% "nini boont
in order to guarantee a sufficiently |arge surplus on the current
account of the bal ance of paynments to enable the build up of
sufficient reserves to nmeet the potentially punishing repaynent
schedul es in the years ahead (29).

In addition to all of this, the reginme had. finally, to confront
the reality of its continuing failure to produce a viable
political solution to the crisis of apartheid. The "tota
strategy" adopted by the Botha regine when it took power in 1978,
was inplicitly recognised even by state strategists to have
col | apsed during the period of escal ating mass action between
Sept enber 1984 and June 1986. The nobst direct and i mmedi ate
response of the regine to the deepening crisis of this period was




of course to intensify repression under the cover of the nation-
wi de state of emergency inposed in June 1986. However. the
deepening crisis also gave rise to a significant refornul ation of
the political conponent of state strategy within the institutions
of the National Security Managenment System The "total strategy"
doctrine associated with the French general, Andre Beufre, fel

out of favour, as strategists turned instead to the prescriptions
about "Wnning Hearts and M ndst (WHAM) in a "counter
revol uti onary war" enunci ated by such witers as the US col onel
J.J.McCuen. The essential distinction between "total strategy"
and NHAM was that whereas the forner had sought to "restructure
access points to political society", WHAM enphasi sed "recasting
the foundations of civil society" (30). Both ained to produce
black allies for the bel eaguered racist mnority regime, but
while "total strategy"” had concentrated on trying to draw certain
categories of "useful blacks" into subordinate "power sharing"
structures of government, WHAM enphasi sed attenpting to buy
support through targeted material concessions. Operating within
the framework of MCuenis prescriptions about seizing the
initiative and turning on its head the | ogic of evolution of the
revol uti onary struggl e, "upgradi ng" programres were enbarked upon
in selected "oilspot" townships. The setback inflicted on
mlitaristic prescriptions in Angola did not automatically
rebound on the essentially militaristic NHAM policies. However,
the period since Cuito Cuanaval e and nore particularly since the
Cct ober 1988 muni ci pal el ections (which saw a m ni scul en turnout
by bl ack voters) has seen a growing inplicit recognition that
whi |l e repression mght have prevented a defeat, WHAM was
certainly not going to produce a victory (31). One coment at or
witing in 1989, observed that despite their rhetoric, security
officials "no longer really believetds they could 'buy off’ |arge
sections of the black population" (32) WHAM in short, had becone
a techni que of containnent, control and neutralisation, rather
than the basis of a resolution of the continuing crisis of

apart hei d.

By mi del988 it had becone clear that the above described "new
realities" had congeal ed to produce a new objective regiona
terrain of struggle, which could no | onger be ignored. The
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mlitary option in Angola had becone extrenely costly in
mlitary, political and econonmic ternms. Pretoria s .known

rinvol vement with MNR banditry in Myzanbi que was threatening to
beconme costly diplomatically and ideol ogically. Raids against

nei ghbouring states were goi ng wong. Agents and even officia
SADF menbers were being captured and all of this was threatening.
to increase South Africa’s international isolation at precisely a
nonent when econom c pressures dictated the necessity for a ngjor
effort to reduce this isolation. Finally, the regi me needed
space, tine and a degree of legitimacy to tackle the question of
how to proceed with donmestic restructuring given the grow ng
recogni tion that WHAM woul d not produce a viable solution to the
continuing crisis of apartheid. Wile there was obviously .not
unani mty about all aspects, the inpact of these events was Such
that by the second quarter of 1988, even the npst hardline
mlitarists within the reginme were conpelled to contenplate the
need for some adaptation to them

nm

Al t hough nost of the above described "new realities" can be
recogni sed as setbacks or at |least barriers to Pretoria’'s
mlitarism it is necessary to recognise that they did not
constitute decisive defeats. Even in Angola, as the chief Cuban
negoti ator. Jorge Risquet, repeatedly pointed out, both sides
coul d have continued fighting, albeit at an increasingly high
cost in human and material terns (33). On the other fronts too,
the inpediments to continuing to escal ate regi ona
destabilisation weze far fromoverwhelmng. It was not therefore
a question of Pretoria sinply surrendering, but of adapting its
policies to take account of changes brought about by the "new
realities". It has, noreover, becone increasingly apparent that
this adaptati on has not been sinply defensive. The changes in

ci rcunst ances on the regional and international terrains are not
all negative fromPretoria s point of view They do in fact open
up a nunber of possibilities for Pretoria to advance inportant
regi onal policy goals through diplomatic and econom c action
There is considerabl e synpathy anbng western powers with many of
Pretoria’ s |long standi ng econonic and di pl omatic regiona
ambitions. A nunber of the Frontline states are adopting a
pragmati c approach in the hope that by nmaking avail able some
econom ¢ and di pl omati ¢ openi ngs destabilisation can be kept at
bay. Thus. while the new conduncture inplies sonme |osses for
Pretoria - notably, a w thdrawal of the SADF from Angol a;

pr obabl e i ndependence for Nam bia; and a scaling down, if not
cessation, of certain forns of destabilisation agai nst Mdzanbi que
and other Frontline states - it has al so opened up the prospect
to Pretoria of making certain gains through econom ¢ and

di pl omati ¢ counter offensive action

Sone of the nost readily discernible goals which Pretoria appears
to be set on advancing in its current regional counter-offensive
can be listed as foll ows:
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1. It would like to secure greater access to regional markets for
South African commodities. ensure participation by South African
capital in selected projects in the region. and open up nore
"facilities" for sanctions busting.

2.. It would like to see a multi-lateral summt involving itself
and a number of the Frontline states endorsing a conprehensive
regi onal security agreenent based on the follow ng principles:

"t That countries do not interfere in the domestic affairs of

ot hers;

t That alien forces are not utilised in southern Africa for
mlitary purposes; _

t e That countries do not accommpdate international terror

organi sati ons which act agai nst other countries" (34).

3. It would like to gain acceptance for the notion that South
VAfrica has a "constructive role" in the region and use this as a
weapon in its canpaign to reduce its international isolation
There are a nunber of aspects to this. Considerable inportance is
clearly attached to achieving a greater |evel of diplomatic
acceptance. This was evident in the blatant attenpts to
nmani pul ate i nvol venent in negotiation over regional issues to



gai n access to African and international diplomatic circles.
However, an increasingly inportant additional dinmension has been
the economic. A mpjor effort is underway to pronote the idea that
South Africa is willing and able to play a major role in "re-
stabilising" the southern African region. In May 1989, foreign
mnister, RF. Botha called for a "Marshall Plan for Southern
Africa" in which South Africa would provide the managenent
expertise and technol ogy, while the west provided finance (35). A
maj or objective behind all of this is clearly to use professed
desires to becone involved in the region as a neans of re-
establ i shing access to international financial institutions.
Pretoria' s "devel opnent plans" for the regi on have thus been

wi dely canvassed anong nei ghbouring states. western governnents
and international financiers in an explicit attenpt to persuade
these forces to use their influence to reduce the restrictions

i nposed on South Africa in this regard (36).

4. The Pretoria regime would like to gain international and

regi onal endorsenent for a nodified version of its "refornt
programme. This is a dinmension which has energed nost clearly in
the period since February 1989, when F.N de Klerk took over as
Nati onal party |eader, although its basic context is the grow ng
perception that both "total strategy" and WHAM have failed. Wile
all the inplications of the new "approach are not yet fully clear,
its thrust appears to be to try to substitute the donestic
legitimacy, which it is increasingly recognised will not be won
directly. with- a degree of regional and internationa
endorsenent. One of the ainms of the many di pl omatic forays
undertaken by de Klerk has thus been to try to "sell" a programe
broadly on the lines of the National party's five year "action

pl an" to regional states and inportant forces in the broader

i nternational community in the apparent hope that these would
then use their influence to caJole the ANC and the mass
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denocrati c hovenent inside South Africa into accepting a dea
based on racial "group"” representation and mnority vetoes (37),
In addition to these objectives a nunmber of nore defensive goals
can also be identified. They include:

t Ensuring through control or manipulation of the transition
process that an independent Nam bia does not pose any serious
chal l enge to South Africa’s regional interests.

t Using whatever opportunities may arise to trade off concessions
"to regional states against demands for nore restrictions agai nst
the ANC presence" in their countries.

An exami nation of these goals of current South African regiona
policy shows that they do not envisage only econom ¢ and

di pl omatic gains; there are also clear security objectives.

I mredi ately these seek to acconpany the abandonnent of the
"forward defence" posture, inplied by a withdrawal from Angol a
and Namibia, with a reinforcenent and tightening of security
denmands vis a via other regional states. In a nore general sense,
the above list can be seen as wholly conpatible with the approach
defined in the Botha regine’s original strategy to build a
"Constellation of Southern African States" through pronoting
security and econom c cooperation as a step towards politica
acceptance and even cooperation. Wat has changed if anything is
that the ultinmate hegenonic objectives of this policy are no

| onger openly proclained. In this respect policy makers appear to
have heeded the remarks of an influential academ c, who in

Sept ember 1987 advi sed that:

"South Africals grand design for a Constellation of Southern
African States (Consas) and a regional anti-comunist defence
alliance has proved Uopian. Its main effect has been to

convi nce nei ghbouring states that the Republic was schenming to
turn theminto economic and political satellites. In response
they forned in 1980 the Southern African Devel opnent

Coordi nation ' Conference (SADCC) with the express (purpose of

| esseni ng econom ¢ dependence on South Africa. The SADCC al so
provi ded a wel cone operating basis for Wstern powers anxi ous

to be seen as contributing towards the ’endi ng of apartheid

as well as aiding African devel opnent, while at the sane tine
promoting their own commercial interests...South African

pol i cy-makers have put the cart before the horse by

propagati ng the Consas objective instead of .quietly but
systematically working towards the goal of closer regiona
association. Until such tine as South Africa’ s interna

political devel opment has gai ned wi der internationa

acceptance, its forenpst objective in Africa should be to

pronpbte to the greatest possible extent econom c and technica
interaction with nearby countries" (38).
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4. Ezetozials_stral egx_t Quazds_Mzanhnuani nns_QnLMLIhuunxal e

As far as specific policy towards Mzanbi que is concerned, the
first concrete signs of sone shift emerged towards the end Apri
1988. On the 27th of that nonth, the Myzanbi can m ni ster of
cooperation, Jacinto Veloso, travelled to Cape Town to discuss,
with South African state officials, including State President

P. H. Botha, the possibility of "reviving" the stalled Nkomati
accord. This was not the first tine Veloso had travelled to South
Africa on a simlar mssion. In August 1987, shortly before the
Honoi ne massacre, Vel oso held a neeting in Cape Town with a South
African del egation, which included foreign mnister, R F.Botha,

| aw and order minister, (Adriaan VIok, and senior mlitary
conmanders. That neeting had led to an agreenent to establish a
"Joint working group"” to "analyse and provide solutions to

probl ems which had resulted in the non-fulfillment of the Nkomati’
accord" (39). Anonth later the "Joint |liaison conmttee" (JLO
as it was then called, was convened to discuss security matters.

I n Novenber 1987, officials fromthe South African and Mbyzanbi can
electricity corporations held their first neeting to discuss the
possibility of cooperating in the repair of sabotaged Cahora
Bassa powerlines (40). Despite these devel opnents, however,
Pretoria' s attitude in the period prior to April 1988 renmi ned
decidedly | ukewarm In particular, South African nilitary



personnel failed to attend neetings of the Joint liaison
conmittee, which was in fact only convened once nore after the
first meeting - five nonths later in January 1988 (41). After the
April 1988 neeting, however; a distinct change in stance becane
evident, resulting to date in, inter alia, the follow ng

devel opnents: h

t SADF personnel began to attend JLC neetings and in July 1988
the Joint Security Conm ssion (JSC), suspended since the

di scovery of the Gorongosa documents, was reconvened. The JSC has
subsequently met at regular intervals with del egations |ed at
arny conmander | evel.

t In Septenmber 1988. President Chissano and P. WBotha held a
sunmit meeting at the Cahora Bassa damsite in Songo.

"8 In the same nonth, a tri-partite agreenent was signed under
whi ch South Africa, Myzanbi que and Portugal agreed to act
"together to repair sabotaged powerlines. This was followed in
Novermber and Decenber by the handi ng over by South Africa of two
consi gnnents of non-lethal mlitary equi pnent for use by a
speci al squad of Mdzanbi can troops forned to protect the line
(42).

8 In Decenber 1988 a Joint Cooperation and Devel opment Conmittee
was formed to develop bi-lateral econonmic relations in the fields
of transport, trade, agriculture, |abour and tourism (43)

t In February 1989 di scussions were held on the initiative of

R F. Bot ha about a possible South African role in a diplomatic
initiative to end the bandit war.
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t In_ July 1969 President Chissano received the. new | eader 9f
South Africa’s governing National Party, F.Wde Klerk.

Concom tant with these devel opnents, indications have emerged of
sone fairly serious interest on the part of South African capita
in becoming involved in certain activities in Mzanbique. During
the period since April 1988: Prenier MIIling becanme involved in a
Joint poultry venture. South African Breweries provided sone
funding to support the rehabilitation of the match factory, owned
by the conpany before independence. The South African Pulp and
Paper | ndustries (SAPPI), controlled by the SANLAM congl oner at e,
initiated a feasibility study into a possible forestry prodect.in
Maput o provi nce. Karos hotels entered into negotiations over’' a
managenment contract for Maputo’'s Pol ana hotel. Pepkor announced
that it plans to open stores in Myzanbi que. And the Anglo
American Corporation said that it was considering severa

possi bl e investnents in Myzanbi que; including in the Pande
natural gas field, and in cashew nut factories which the
corporation owed before independence (44).

Al of this has been acconpanied by a rhetoric which proclains
the-goal of South African policy to be to cooperate in bringing
peace and devel oprment to Mbzanbi que (45).

None of this has, however, led to any reduction in the | evel of
M\R assaults. On the contrary, the war has continued to take its
grimtoll with castrations and attacks on energency food supplies
Joining the long list of M\R atrocities (46). I|ndeed, new

devel opnents on the di plomatic or economic front have often
seened to provoke an escal ati on of bandit attacks. The officia
opening by R F.Botha of the new South African Trade M ssion
building in Maputo in October 1988 was, for exanple, followed by
a renewed series of attacks on powerlines and the railway |inking
Maputo to South Africa (47). Wile the Septenber 1988 agreenent
on Cahora Bassa was foll owed by the sabotage of an additional 600
pyl ons (48).

Nor has what is euphem stically described as "the pattern of
support” from South Africa been broken. Along list of fornmer M\R
bandits surrendering to the authorities under the government’s
amesty | aw have spoken of air and sea drops of arnms and

amuni tion, of South African mlitary personnel operating with
armed bandits and of forced recruitment by security personne

i nside Seuth Africa all continuing well into 1989 (49). The US
Assi stant Secretary of State for African Affairs, Hernan Cohen,
spoke in June 1989 of continuing evidence "that a certain anount
of assistance is coming into Mbzanbi que for Renane from South
Africa" (50). And the Soviet ambassador to Maputo. N kol a
Dybenko, said that proof of South African violations of the
Nkomati accord was presented to R F. Botha by the Soviet deputy
foreign mnister, Anatoly Adam shin, when the two nen net in
Maputo in March 1989 (51).

At nost, the period since April 1988 has seen some reduction in
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scal e acconpanied by a major effort to better conceal continuing
South African involvenent with arned banditry in Myzanbi que. In
July 1988, for exanple, a new comruni cations network for the
bandits was installed with the well publicised support of
"private" sympathisers in the USA. Al though this system was set
up with the know edge and support of SADF officials (who

at the very |least authorised the flight). it by-passes the well
known communi cations traffic to/and from Phal aborwa, thus giving
Pretoria' s officials greater "plausible deniability" (52).

Several expl anations have been advanced to explain this
continuing "pattern of support” from South Africa. Some have
argued that it represents. essentially the unofficial and

unaut hori sed actions of "rogue el enents”, particularly within the
Portuguese cbnmunity resident in South Africa. Lt Gen A J. ’'Kat’
Li ebenberg, the chief of the South African army and | eader of
Pretoria's _delegation to neetings of the Joint Security
Commi ssi on, has, however, ruled this out as a serious
possibility, in the process shooting hinself in the foot. In a
newspaper interview published in June 1989. Liebenberg after
routinely denying that the SADF was in any way invol ved, went on
to say that he did not think that any individual or civilian



organi sation in South Africa woul d have the capacity to snuggle
arnms i nto Mozanmbi que on the shale required by the M\R (53).

Li ebenberg undoubtedly has a point, but this then | eaves open the
guestion how to explain the support for arnmed banditry from South
African territory which sources as diverse as fornmer bandits, the
US state departnent and the Soviet foreign mnistry all agree
persists. Wiile there are sone indications that differences
within the regime and the continued comm tnent of sone
mlitaristic "factions" to destabilising Mzanbique are part of
the story. it has al so been suggested that an anal ogy with the
"good guy/bad guy" technique of prisoner interrogation may .be
relevant in this respect (54). A leaked "highly confidential"
manual on interrogation techni ques used by the SADF confirmns that
this approach, also known as the "Mutt and Jeff" or "friend and
foe" nethod, is indeed a favoured technique (55). It involves

di spl ayi ng "opposite personalities and attitudes towards the
subject”. The first interrogator is hostile. the second appears
synpathetic in an attenpt to generate feelings of gratitude and
rapport. The aim of both, of course. is to break the subject.
Wet her consciously intended as such or not, Pretoria’s stance
towards Mbzambi que in the period since Cuito Cuanaval e coul d be
seen as having many simlar features. The "good guys" of 'the

- foreign mnistry and busi ness hold out the prospects of

i nvest ment, peace and cooperation. The "bad guys" of the SADF
make it inpossible for Mzanbique to benefit fromthis until it
further adapts itself to Pretoria s designs.

VWhat then does Pretoria hope to achieve in its current policy
towar ds Mozanbi que ? The quotation from Kobus Meiring at the

begi nning of this chapter indicates that Mzanbi que is seen as
having a central role in Pretoria s schenes. Sonme of the specific
goals it would want to achi eve can readily be discerned fromthe
list of nore general regional policy objectives outlined above.
19



First, Pretoria would like to gain greater access to the

Mozambi can market for South African comodities and ensure that
South African capital has a significant stake in sel ected
projects in Mzanbique. As indicated earlier, there is wthout
doubt a greater real interest on the part of South African
capital in becom ng involved in Mzanbique in the present
"Nkomati I1" phase than there was during "Nkomati |". This
undoubtedly derives to a considerable extent fromthe fact that
Mozanbi que has since January 1987 been foll owi ng an | M- backed
"Econom ¢ Rehabilitation Programre” (ERP) (56). Not only has this
led to a nunber of policy changes, including "privatisation",

whi ch woul d be regarded as having created a nore favourable
"investnent clinmate", there has al so been a significant inflow of
project aid thus opening up of nmany nore possibilities for
profitablelinvol venent.

Second, Pretoria would Iike the growing .invol venent of South
African capital in Myzanbique to contribute towards reducing
i nternational isolation. Such involvenent has, indeed. already
featured prominently in propaganda ai ned at securing debt re-
negoti ati ons or persuading western financiers that South Africa
12- a natural partner in "devel opment projects” in the region
(7.

Third, Pretoria would |ike Mzanbi que, which already has a non-
aggression pact with it, to not only participate in but also to
nobi | i se support anong ot her independent states for a regiona
security conference.

Fourth, Pretoria would |like to win Mbzanbi que’ s acceptance for
its current "reforni programme. de Klerk's "five year" plan was
di scussed at sone | ength during the neeting with President-
Chissano in July as was R F.Botha's "Marshall plan" (58).

Fifth, Pretoria would evidently |ike Mdzanmbique to further
restrict the already depleted "ANC presence" in the country.
Beyond all of this, however, lies what is probably viewed as the
ultimate prize. Having encountered the "new reality" that
continued invol venent with arnmed banditry in Mbzanbique is likely
to becone increasingly costly in diplomatic and i deol ogi ca

terms, Pretoria has now indicated that it would |like to assune a
prom nent, high profile role in brokering a peace settlement in
the country. While there is unlikely to be unanimty on this
point, the current domi nant position within the regine appears to
be that destabilisation has achieved all it can or at any rate
that there is now nmore to gain from being involved in "bringing
Vpeace" to Mozanbi que. Mre specifically, it would appear fromthe
few indications that are available that Pretoria would want a
settl enent in Mzanbi que to:

1. guarantee an irreversible shift away from sooialist policies
or positions of hostility towards South Africa’s donestic or

regi onal policies;

2. enhance Pretoria’ s clainms to recognition both as the "regi ona
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power" and as an indi spensable force in "re-stabilising" the
region.

To achieve these goals it would not be in Pretoria’ s interests
unilaterally to abandon destabilisation at .this stage. Its

i nfluence with the MNRis its trunp card in staking a claimto
play a_ prominent role in facilitating a negotiated end to the
war, but if its involvenment were too blatant it would | ose
credibility .both with Maputo and other external "interested
parties". Wile there is little certainty or hard evidence on
this point. such considerations would point logically to a
pattern of involvenent with armed banditry very similar to that
whi ch has in fact been observed in the period since Cuito
Cuanaval e.

5. the_slzajegx_gi _Maanmhi Qua_nnd_$h& Er9n&l i ng- El B351

While Pretoria clearly has its regional policy anbitions, the
Frontline states also have their own agenda. The independent
states of the region have not been passive forces. On the-
contrary, their actions have been of critical inmportance in
creating many of the "newrealities" |leading to the emergence of
a new regional conduncture in 1988. This is nobst apparent in the
case of Angola. but Mzanbi can di pl onacy as well as resistance to

its



arnmed banditry on the ground were al so major factors in creating
the climate which raised the potential diplomatic and ideol ogi ca
costs to Pretoria of continuing its involvenmrent with armed
banditry. Mreover, the Erontline states remain active forces.
both Jointly and severally. In a general sense, the najor goal of
the Frontline states in the energi ng conduncture can be
identified as seeking to push the processes set in train in
Angola in the direction of a nore generalised withdrawal from
destabilisation in order to secure their independence and create
conditions for econom c devel opnment. Since apartheid continues to
be recogni sed as the root cause of instability in the region
there has al so been considerable interest in exploring to what
extent the new conjuncture has opened up sone prospect of ending
apartheid through negoti ati on.

In the specific case of Myzanbi que. the new conjuncture has been
seen as creating propitious circunstances for a major new
initiative ained at ending the bandit war on terns which do not
conprom se the country’s sovereignty and i ndependence. This has

i nvol ved action on a nunber of fronts. First, there ’'has been
intense’ diplomatic activity ained at consolidating pressure on
Pretoria to cut its support with armed banditry and abi de by the
obligations it accepted at Nkomati. Mst of the above descri bed
devel opnents | eading to the revival of the Joint Security

Commi ssion thus followed initiatives by Mzanbi que. Conpl enenting
t hese have been several initiatives directed at Mzanbi cans

i nvolved in armed banditry. In Decenber 1987, the People’s
Assenbly passed a |l aw offering an ammesty to any armed bandit
surrendering to the authorities. This was renewed for a further
year in Decenber 1988, at which tine it was announced that 3.000
former bandits had surrendered to the authorities under its termns
(59). In 1988 and 1989. indirect contacts were established with
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the HNR, mminly through church groups. Al of this culmnated in
July 1989 in a public announcenent by President Chissano that his
government’ woul d be prepared to hold direct talks with the M\R
bandits without a prior cease fire provided that the M\R accepted
certain principles. The 12 point docunent in which these are

el aborated argues that a cessation of "all acts of terrorismand
banditry" is the essential first step to nornmalising life in the
country. It refers to an "ongoing process of creating conditions
for normalisation of the lives of all Mbzanbi cans through policy
nmaki ng based on consultation, debate and consensus"” and says that
"the objective of dialogue" should be "to clarify these positions
and to give guarantees of participation to all individuals

i ncl uding those up to this point involved in violent acts. of
destabilisation". The document insists that political ' or
constitutional change can occur "only on the basis of a broad
participation of all citizens" and says that it is "unacceptable
and undenocratic for any group to use violence or intimdation to
i mpose its views on society" (60).

As indicated above, the aimof this initiative is to end the war
on terms which do not conproni se Mbzanbi que’s soverei gnty and

i ndependence. The principles for dial ogue thus specifically
refrain fromaccording the MR any legitimcy as a politica
organi sati on. Governnent |eaders continue to reject any form of
"power sharing" with what continues to be seen as a tool of
"external interests" and, although extensive discussions have
been held with South African officials, Pretoria has not been
invited to serve on the group of African nediator states
appointed to facilitate the process (61).

It remains to be seen how far this approach will succeed. A
church del egation | ed by Myzanbi que’s cardi nal, Al exandre dos
Santos, formally presented the 12 point principles to an M\R

del egation at a neeting held in Nairobi in early August 1989. The
details of the outcone of this meeting have not been not made
public, but it is known that the M\R presented a 116 point
document as an apparent response to the governnent’s 12 point
principles. The main features of the M\R docunment are a dermand
that all "foreign troops brought in by Frelinm" be wthdrawn and
that the M\R be recognised as "a political force active in the
Mozanbi can political scene" (62).

There are strong suspicions that the 16 point docurment was

el aborated.with considerable input fromPretoria. The demand for
the withdrawal of foreign (essentially Zi nmbabwean) troops is seen
as a possi ble manoeuvre to try to draw the Zi nbabwean president.
Robert Migabe, into direct security discussions with Pretoria and
thus break down his resistance to the idea of a multi-latera
security summt. Mre generally, the docunent is seen as a
possi bl e device to try to secure a nore promnent direct role for
Pretoria in the nediation process. At all events, any quick

resol ution of the conflict seenms unlikely. As Cardinal dos Santos
put it on his return fromthe talks in Nairobi, "...the path to
peace- is naturally long. Problens are not resolved from one day
to the next...The M\R says it wants peace and will work for
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peace. So does the Mdyzanbi can governnent. But there will be
difficulties in reaching agreenent on several points" (63).

6. angl naj gncuEQsaj bl g scenanjgs jn the new anjnngtnne

Enough has already been said to indicate that the energi ng new
phase of regional struggle will.both be conplex and nultifaceted
in the sense that it will take place on a nunber of fronts. It is
also likely, at |east on sone of these fronts and in the short
term that conpronises rather than clear-cut victories and
defeats will be the order of the day. The bal ance of forces which
exists in southern Africa today points to no single inevitable
future for the region. Several possible scenarios exist each
favoured by different protagonists. Wiich of themnaterialises in
practice will depend on the strategi es pursued by the various
donestic, regional and extra-regional forces involved.

The present chapter has argued that the new conjuncture which
began to energe in southern Africa in the second quarter of 1988
was the product fundanentally of inportant shifts in the bal ance
of forces agai nst apartheid South Africa, highlighted nost



vividly by the nmilitary reverses inflicted on the SADF at Cuito
Cuanaval e. At the sane tine, the chapter has sought to caution
agai nst triunphalism The apartheid |eviathan has not yet been
dealt a nortal blow. It remains a powerful economic and military
force in the region. Mreover, the energi ng new phase, involving
as it does sone el ement of dial ogue wth neighbouring states,
opens up certain prospect for the regine to re-build its
relations with its estranged western allies and reduce its

i nternational isolation. Not one but at |east three and possibly
nore scenari os woul d appear to exist for the southern African
region in the near future-(64).

1. The first of these would enmerge if Pretoria succeeded in using
the new di pl omati ¢ and economni ¢ openi hgs secure a significant
reduction in its international isolation and a degree of

i nternational endorsenent for its "reformed apartheid" programre.
If these major goals of its current policy were to be achieved, a
greater convergence between South African and western policy
coul d be expected around a project seeking to "re-stabilise" the
regi on under South African hegenony.

At the economic level, this would probably inply nore aid being

i ncreasingly channel ed to projects which would tend to deepen
rather than | essen the dependence of the region on South Africa.
At the security level, the energence of such a scenario nm ght
initially inply some withdrawal fromcertain forns of

dest abili sati on. However, since the crisis of apartheid would
remai n essentially unresolved, a strong inmpul se towards seeking
to export the crisis of apartheid to the region would remain -
especially, at nonents when the donestic crisis of apartheid was
felt nost intensely. Any unilateral conplete abandonnent of arned
banditry by South Africa would be extrenely unlikely, although
cycl es of ups and downs in such support woul d be possible. A nore
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per manent reduction in the | evel of destabilisation would
probably continue to depend on acceptance by a victimstate of
the 'Lesotho option’ or 'Pax Pretorianai terms. That is to say a
neasure of peace (in the sense of absence of conflict) could be
bought, but at the cost of significant concessions to Pretoria’s
denmands. which would inply severe constraints on the capacity to
assert real independence. This scenario, noreover. would inply
the creation of relatively favourable conditions for the
apartheid reginme to acquire the resources to overcone its current
mlitary and financial vulnerabilities. The very factors which
pressed it to back down from escal ati ng aggression in 1988 woul d
thus be undercut and a reversion to that path at any time would

t hus becone once again a realistic option

For Mbzanbi que, the materialisation of such a scenario would
probably mean confronting a stark choi ce between reachi ng an
agreenment with the MNR bandits on severely conpronising terns or
facing a continuation and perhaps even escal ati on of the bandit
war .

2. The second possible scenario would result froman early
col l apse of Pretoria’s current diplomatic/econom c-orientated
approach to the region. If this were to occur, and if there were
not sufficient countervailing. pressure to render the costs
prohibitive, a rapid return to the cycle of escalating regiona
aggression of the pre-1988 period could be expected. In this
respect, "Nkomati I1" would be destined to follow "Nkomati I|"
There coul d, however, be sone changes in the selection of the
maj or targets of destabilisation, with Zi nbabwe and an

i ndependent Nami bia coming in for nore attention. For Mzanbi que,
such a scenario would nean not only the continuation of the
bandit war in its own territory, but also the possibility that

Zi mhabwe found itself so tied down by destabilisation at hone
that it was obliged to reduce its comitnent to Mozanbi que.

3. Athird possible scenario would materialise if the nomentum of
the devel opnents which brought about the shift to the new
conjuncture were to continue to have a restraining influence on
mlitaristic aggression, while not capitulating to the econonic
and di pl omati c based strategies of Pretoria or allow ng apartheid
to break out of its international isolation. Such an scenario
woul d anmount to keeping destabilisation at bay while

si mul t aneously keepi ng apartheid weak. For the independent states
of southern Africa as a whole, such a scenario would open up a
certain space for the advance of SADCC projects currently bl ocked
by destabilisation. It would also enable the Iiberation forces

i nside South Africa to derive maxi num benefit fromthe new

regi onal conjuncture, while mnimsing the openings created for
the Pretoria reginme to overcone its current economic and mlitary
vul nerabilities. Short of an end to apartheid, this would be the
best scenario avail able to Mbzanbi que to devel op policies to end
the war on terns which would not involve unacceptabl e concessi ons
to the bandits or their external sponsors.

Identifying the |latter as the opti num scenario fromthe
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st andpoi nt of peace, independence and devel opnent in southern
Africa "is relatively straightforward. It is, however, an
alternative calling for active and carefully formnul ated
strategies both in the region and on the part of the

i nternational solidarity novenent. Such strategies would need to
be rooted in an approach which recogni ses that success depends on
not allowing either Pretoria or its currently estranged western
allies to seize the initiative. Wile sone dial ogue between

regi onal states and Pretoria is inevitable, this should not be
permtted to build legitimacy for the apartheid regine in
international fora. Commtnent to the SADCC perspective of
reducing the historical ties of dependence of regional states on
South Africa should be reFinforced and there shoul d be no
acceptance of the proposition that the "natural entree" into the
region for .western governnents and investors is through South
Africa. Above all the central |esson of the transition to the
emer gi ng new conjuncture needs to be learnt: Pretoria s rulers
changed course’ not because they wanted to, but because objective
pressures and constraints awere such that they had no ot her



realistic option. They nust not be permitted to overcone the

vul nerabilities which led to the present highly partial backdown
fromdestabilisation. On the contrary the costs of

continued South African involvenent in destabilisation, which
have in the past been mininal need to be raised to prohibitive

| evel s as part of the overall canpaign to end apartheid itself
and lay a real basis for |asting peace and progress in southern
Africa.
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