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CHAPTER 1

Introduction

The purpose of this study is to investigate
decision-maker's perceptions of foreign policy issues and
how those perceptions are responsible for differences in
the decisions and behavior of states. The effort is an
attempt to answer the questicns of why States with
seemingly similar characteristics and interests reach
different decisions on issues of foreign policy. The
obverse of the problem manifests itself in countries with
different characteristics which reach similar decisions.
These questions and the answers to them have both
theoretical and analytical significance, which we explore
below.

From a theoretical vantage, the task of any foreign
policy study is to posit relationships between variables
that have explanatory, and possibly predictive value, In
the conventional literature on the foreign policy of
African states, the causal variables in decisions have
diverged broadly between individual personality factors,
usually referred to vaguely as "idiosyncratic variables,"
and global systemic ones.! 1In the case of the latter, the

most fashionable aspect is dependency. Between the two



explanatory poles are variables deduced from individual or
universal characteristics of African countries. While
these variables are suggestive, the pattern of
relaticnships amcng them remains unclear, Most analysts
have tended to link the objective characteristics of
different states directly to the foreign policy decisions,
with various c0nsequences.2 The broader implications of
the approach can be seen within the context of the
questions posed earlier. At the macro level, if the common
characteristics of African countrieg, such as their common
dependency status, formed the direct explanation of their
foreign policy decisicns and behavior, then one weould
expect them to reach similar decisions on most issues. On
the other hand, if the decisions are directly explained by
the micro variables of individuality or uniqueness, then
one would also expect them_to reach different decisions,
consistently. however, neither of these seem to be the
~case, This, suggests that there is a missing link in the
assumed explanations of decisions and the actual decisions.
The study focuses on the concept of perception in the
attempt to bridge that theoretical gap.

The analytical mode adopted to accomplish the above
task, to the extent that it focuses on the deciszion-makers'
perceptions of issues and what they consider to be the

pertinent factors in their decisions, incorporate%/?



phencmenclogical perspective. This involves the objective
analysis aof gubjective variables. This perspective con-
trasts with what many analysts, in their objective wisdom
might deem to be relevant factors, irrespective of the
considerations of the decision-makers. However, this is
not to suggest that the considerations of decision-makers
cannot be reflected accurately in a rational and objective
analysis. In a sense the decision-maker like the
researcher is an analyst and if both were constrained by
the same analytical rules, the choice of analytical focus
would not be problematic. However, since we do not yet
know the universal rules by which decision-makers are
constrained, and since the epistemological questiong of
objectivity and subjectivity are largely unresolved, the
problem of choice exists. ©On the other hand, the choice
between the two approaches is not a clear-cut one. Indeed,
they are not mutually exclusive. For instance, the initial
assumption that the organizational framework of the
decision-maker should form the basis of explaining their
decisions, is that of the researcher. However, the
emphasis that is placed on a particular perspective ought
te be guided by its relative utility to the problem at
hand. The fact that our problems calls for emphasis on the

phenomenological approach, which has been largely neglected



in the literature constitutes the analytical significance
of the study.

In a sense, the approach calls for the analyst to
place himself in the shoes of decision-makers and examine
the basis of their decisions on their own terms. This
involves the presentation of his reality constructs
relating to the issues under examination. These reality
constructs, which we have brocadly termed perceptions, may
incorporate the more objective variables which analysts
have identified to exist at the societal, systemic,
governmental, and idosyncratic levels. In a narrower
sense, perception offers more than a conceptual tool for
phenomenological analysis. It may also be regarded as an
intervening variable in the relationships between objective
variable and decisions. The underlying assumption here is
that where decision-making is limited by availability cof
information or, in some cases, too much of it, the
realities which the decision-makers construct are similarly
constrained. This constraint reflects on the definition of
the issues; the context in which they are placed; the
nature and cluster of objective variables that become
relevant and the roles which they define for their
countries on the specific issue. These, in turn, account
for decisions on specific issues and for differences in the

decisions made on the issues, in different states.



A preliminary illustration of the above propositicons
with two issues on which African states had to decide, is
in order. The Nigerian Civil War fought between 1967 and
1970, once brought to the attention of African states and
the OAU forum, challenged member states to decide whether
to support unity in Nigeria or to recognize the |
secessionist Biafra. Among the countries that chose to
recognize Biafra were Ivory Coast and Tanzania. The two
countries represent opposite pocles in ideclegical and
histerical spectrums. Ivory Coast, a former French
territory is characterized as a moderate African state with
a capitalisf economy. Tanzania, on the other hand, was a
British colonial territory that has been characterized as a
radical populist state with a socialist economy. But if it
appeared that the objective differences between these
countries were irrelevant to the decisions in which their
leaders made, so were the similarities. The two countries
had enjoyed stable leadership cover time; they were both
single party states. However, they shared these
characteristics with a third country, Guinea which chose
not to recognize Biafra. These indicate that understanding
the characteristics of these countries is by itself
insufficient guide to the decisions which their leaders
make., The analytical clue to the differences, it is

suggested, may be provided by the intervening influence of



perceptions by the decision-makers regarding their
definition of the issues and the relevant context in which
they placed them. Most instructive in this respect is
President Nyerere's polemic on the Nigerian issue.

In a secret document released in 1968, the Tanzanian
President set out to debunk what he perceived to be false
historical analogies to the secessionist conflict in
Nigeria.3 After rejecting, wholly or in part, analogies to
the Nigerian conflict of other issues such as the
incorporation of Gibralter into the Spanish state; the
American Civil War; the Katanga secession crisis and the
African "domino theory" of secession crises, he went on to
outline his perception of the conflict by placing it within
the context of human rights; he wrote:

In this connection we could learn a good lesson

from our former masters. For European

governments are not often very polite to European

regimes which fail to show respect for basic

human rights within their own countries.4/

On the basis of this inference, Nyerere then, outlined his
views of what the responsibilities of the Organization of
African Unity (OAU) and individual African countries ought
to be in the conflict.

Most African leaders do not set out quite clearly and
unambiguously their perceptions of foreign policy issues as
Nyerere did, but they leave us with significant clues in

their policy statements and press releases to indicate that



differences in percepticon do in large measure influence
differenceé in foreign pelicy orientations., Additionally,
the role which national leaders perceive for their
countries on specific issues influence their behavior on
those issues.’ Those countries that perceived the Nigerian
conflict as an attempt force boundary revision in an
African state and were opposed to it, were likely to
support the Nigerian side. Leaders who view the role of
their countries aé one involving mediation in a cenflict
are likely to be more concerned with the threat of
international escalations as a dominant perception than
interpretations that are partisan.

On the second issue, African leaders who perceive
non-alignment to involve independence of choice and action
may not view inconsistencies between partiality to cne of
the power blocs and the neutralist theme in non-alignment.
Similarly, while some observers believed that non-alignment
was a Machiavellian scheme designed by non-aligned states
to obtain foreign aid from the power blocs, several states
believed that their effort was an attempt to balance the
influence of the power blocs in their countries.6

Elaborations of these perceptual differences and the
policies that flow from them requires an analytical
apprcach that takes intc account the consideration of

decision-makers. The appreoach, as we said earlier, is not
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eXclusive of the 'objective' personality, institutional,
structural and other environmental factors that, in
conventional literature have formed the focal variables in
explaining the foreign policies of African states, Indeed
the significance of the approach is that it sharpens the
relationship between thaose variables and decisions, which
otherwise remain tenuous. The decision~makers, whom we
focus on in this investigation, illustrate the point. The
often reached conclusion that leadership idiosyncracies
constitute an explanation of the foreign policy decision of
African states is highly suggestive, but little else is
known about the nature of its importance. Yet elements of
those idiosyncracies that could affect decisions may
involved§ the displacement of deep-seated psychodynamic
features, or they may involve cognitive processes. FEach of
these aspects represent areas that can be fruitfully
exXplored and elaborated.

The aspect of the individual variable that is
elaborated in this study is the cognitive one, specifically
its perceptual dimension. There are both theoretical and
analytically based justifications for the perspective., The
theoretical justifications are explored later in this
chapter. The analytical ones inhere in some observed
characteristics of African states. The first of these is

the suggestion in many studies that idiosyncratic factors



play a dominant role in foreign policy. In thig regard,
William Zartman's often quoted cbservation that there is "a
personal nature to the presidential foreign policy

leadership..." might also suggest that individual
perceptions of the leaders would be important influences on
foreign policy.7 The further suggestion that there is "an
incomplete awareness of the ideas of national interest as a
policy criteria" also suggests that perceptual rather than
analytical criteria would, largely, form the bases of
pelicy choices.® Most African countries are also purported
to have organizationally handicapped foreign service |
machinery.g This means that the pattern of routinization
necessary for organizational response to stimulus from the
international environment is limited. The effect of these
for decisions and policies may be that they are largely
based on the percepticns of the leaders.

The interface between the perceptions by
decision-makers and the operational context of foreign
policy decisions should add refinement to our understanding
of foreign policy in Africa. Yet, most scholars have
focused almest exclusively on the latter aspect. Thus,
while the literature on African foreign policies is replete
in suggesting the environmental factors that are alleged to
determine foreign policy, very little is known about how

those factors enter the calculations of decision-makers in
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specific situations.10 However, these studies are useful

in pointing out the objective conditions which perceptions
are formed and a review of their findings is in order., 1In
the remaining part of this chapter we shall alsoc review.
some existing studies on perception and then present the
conceptual and analytical scheme upon which this study is

based.

S5tudies of the Foreign Policies of African States

In their pioneering study of African diplemacy, Vernon
McKay and his associates considered three possible ways of
organizing the study. These iﬁcludes (1) a series of
studies of the foreign policies of individual AFrican
states, (2) a series of case studies of particular issues
that had major effects on African diplomacy such as the
Congo Crisis and apartheid in South Africa; and (3) a
comparative study, dividing the determinants of African
diplomacy into geocgraphical, historical and personality
facters. The authors chose the last approach by
concentrating on the economic, cultural, military and
political determinants. The contributing analysts focused
on such specific aspects as the role of national interest
and ideclegy; internal and external economic forces art

work in Africa. Additionally, African arms and armies were
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analyzed and the extent to which they were factors
influencing the makers of foreign policy were examined.l1
Other determining factors that were examined included the
significance for foreign policy of the cultural and
psychological processes that affect Africa's rapidly
changing sccieties; the internal political processes and
the impact of pressures from the great powers.12

The collections in the study represented important
pointers as tc where some sources of foreign policy
perceptions might be, but they fall far short of actually
explaining or predicting the behavior of African states.
Like capability analysis, understanding the parameters
within which policy is formulated and behavior generated is
important but it is an inadeguate bhasis for inference about
policy and behavior on specific issues.

Another study which focused on a series of individual
African states included an introduction which was on the
determinants of the foreign policies of African states,

reminiscent of McKay Study.l3

Each cf the contributing
analysts then focused on individual ccuntries and their
foreign policies, specifying in each case what they
considered to be the major determinants of policy. A
general weakness of the studies is that no efforts were

made to indicate the transformational process by which

alleged determinants became influences on pclicies. Thus,
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there is no certainty that states which have similar
determinants ¢f policy will necessarily hehave in the same
way and conversely, it is conceivable that states with
different determinants of policy will behave in quite
similar fashion. Another important problem of linking
determinants to behavior relates to what mix cof the
numerous and often ceonflicting determinants becomes active
in a particular issue,.

These problems ¢learly manifest themselves in the
various analyses. For example, Alaba Ogunsanwo in
examining the foreign pclicy of Algeria placed the greatest
emphasis onh "the persistent influences of the way the
country achieved its independence." The behavior of
Algeria is thereby explained by the dominant factor of the
country's history of violent and anti-colonial struggle.14
Similarly, Egypt's "activism” in foreign policy is
explained by Boutros-Ghali as stemming from its
geopolitics. Being at the cross-roads of fArican, Arab and
Mediterranean politics, according to Boutros-Ghali,
presupposed four foreign policies including aAfricanization,

15 The author

Islamization Arabization and Neutralization.
recognized the tensions inherent in these different
policies by peointing out the incompatibilities: namely
Islam versus Neutralism; Islam versus Arabism; and African

unity versus Arab unity. However, through an underhanded
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introduction of another determining factor ~- the common
struggle against colonialism, he was able to resolve, in
theory, the contradictions.16 Negussay Ayele, focusing on
the foreign policy of Ethiopia, introduced seven
determining factors in the foreign policy behavior of that
country, namely: (1) the geopolitical position of the
country; (2) the historical self-image of its people; (3)
the available human and material resources, (4) the
political system and (5) the personality of the late
emperor; (6) the needs and interest of its people; and (7)
the pressures and influences from the external world.
These forces determined four guiding principles: namely,
support for the principles of collective security; peaceful
coexistence; non-alignment and Pan-Africanism.17 Like
Negussay Ayele, Olajide Aluko pointed toc several factors
determining the foreign policy behavior of Ghana. These
include the size of the country, its economy, the nature of
ethnic composition, the legacy of its colonial past; its
status as the first independent country in black Africa;
the different personalities, background, orientation and
outlook of its various leaders, and external factors such
as the cold war, the Congo Crisis and colonialism in
Africa.18 Ladipo Ademolekum examining Guinea's foreign
policy points to the special circumstance of Guinea's

independence from France, and ideology as the prime movers
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19 Both

in the foreign pelicy behavior of that country.
Nicole Delorme20 and John Okumu,21 examining Ivory Coast
and Kenya respectively, point to the needs for economic
development as the primary determinants of the foreign
policies of the two countries, 0©Olajide Aluko agailn
examined Nigerian foreign policy and suggested that the
country's foreign policy grew out of her past and out of
the past of the leaders of the country. He added that it
was also a response to the external environment in which
the country had to operate since its independence. These
factors generated a foreign policy with three component
parts; namely, policy towards her immediate neighbors, an
African continental policy and a policy of non—alignment.22
The collection of studies may be considered a
representative sample of African states since different
categories of states were included, The traditional
distinction between Francophone and Anglophone states were
represented by Ivory Coast, Guinea, and Algeria on the one
hand, and Ghana, Nigeria, Kenya, Zambia, Tanzania and Egypt
on the other. Other kinds of distinctions such as large
versus small states; 'radical'! versus 'moderate'; and
regional -- East, West, North 3outh and Central are all
represented. Apart from the general statements of

determinants of foreign policy that was made in the

introductory chapter, there is no general conclusion that
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swynthesizes the disparate findings on the different
icuntries from which some pattern may be discerned.
lorecver, the different conclusions regarding the
leterminants of foreign policies of each of the countries
lemonstrates that our commonsense assumptions about
leterminants and policy may be faulty. O©On the one hand,
:he whole range of determinants that aAluko suggested in the
.ntroductory chapter may appear to have relevance to all
:he countries in the study; on the other hand, any one of
:hem may be randomly selected and avidence gathered to
.ndicate that it is the most important factor in policy.
‘n three of the studies, at least two or more determinants
lere suggested. Where this was the case, there was no
.ndication as to which one was the most salient. OOf the
remaining studies, only one dominant factor was considered.
n these cases, other than attempting to justify them in
:erms of policies, there are no suggestions as to why other
leterminants might be unimportant. The problems of
relating determinants of policy to behavior are therefore
1ighlighted by each of the approaches. Where two or more
leterminants are considered, the indication cof which one of
:hem is most salient becomes difficult, and Aluko points
:his fact cut when he stated that

The foreign policy of any countrf is an

interaction between internal and external
factors, we have tc state here again that the
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task of identifying the most salient cf these is
extremely difficult.23/

Of course, Aluko did not attempt tc resolve the difficulty.
The studies that focused only on a single determining
factor perhaps chose the easier route, but the process by
which we select the most important determining variable
nmust be guided by the subjective considerations of the
decision-maker and not the hunch of the analyst. All this
suggests that an approach to the study of the foreign
policy of African states that focuses primarily on the
determinants in explaining their behavior necessarily leads
us into a quagmire., There is no direct connection between
what we may consider, a priori, to be determining factors
and foreign policy. Foreign pclicies are the result of
pelicy-makers' perceptions of issues, interacting with
their perceptions of the opportunities and constraints
engendered by those issues. The behavioral correlates of
those perceptions are the actions or inactions of
decision-makers. This is the starting peint of our
theoretical assumption, which we shall elaborate later.
Before we do that, there are other issues in different
categories of studies that we need to examine,

A different group of studies comprises the myriad of
individual efforts at explaining the foreign policies of

African states by examining the domestic sgurces of
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policy.24 Many of these studles were inspired by the
theoretical formulations of James Rosenau.25 The guestions
that have been generated by his formulation in these
studies center around which of the numerous sources 1ls the
most potent explanation of foreign policy; whether the
foreign policy making process of African states, largely
small countries, is similar or different from those of the
big powers; whether external factors are more important
than domestic ones. In his conceptual formulation, Rosenau
suggested that all foreign pclicies can be interpreted in
terms of five sets of variables: (1) idiosyncratic ("all
those aspects of a decision-maker -~ his values, talents
and prior experience -- that distinguishes his foreign
policy choices or his behavier from that of every other
decision-maker"); (2) role ("the external behavior of
officials that is generated by the role they cccupy and
that would be likely to occur irrespective of the
idiosyncracies of the role coccupants™); (3) governmental
{"aspects of governmment's structure that limit or enhance
the foreign policy choices ..."): (4} societal
{("non-governmental aspects of a society which influence its
external behavior"); and (5) systemic {"non-human aspects
of a society's external environment ... that condition or

26

otherwise influence the chcices ..,."). He hypothesized

that these variables will have varying potency depending
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an the nature of the society: large-small;
develcoped-underdeveloped; and open-closed.z7 He also gave
a tentative ranking of the variables for each category of
the society and the issues.?® Cohen and Harris have
pointed out some weaknesses of the framework. Among these
are the observation that the variables are not clearly
specified and that the typoclogy can be criticized cn the
ground that the variables are not operationally defined.
They also suggest that the ranking scheme might be
premature.29 Similar conclusions were reached by Grundy
and Farlow who, in their study of Ghana, found that "our
present case study not onlv suggests a different ranking
[from Rosenau's] but indicates that the set of variables
are not clear-cut as implied nor as applicable tc the fluid
political situation of a developing society."30

Another preblem with the formulation is one that is
common to most such efforts, Many of the categories in the
typology such as the distinction between small aznd large;
developed and underdeveloped; open and closed polities may
be continucus rather than dichotomous categories. 1In spite
of these probklem=, varicus authors have attempted to apply
the formulation as an approach to the study of the foreign
policy behavior of Arfrican states. Kenneth Grundy and

Robert Farlow, in their study of the internal sources of

external behavior in the foreign policy of Ghana modified
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the rankings of the Rosenau variable5.31 For the category

of a closed, small and underdeveloped polity to which they
had assigned Ghana, Rosenau had suggested that the
following ranking of the variables: indiosyneratic,
systemic, role, governmental and societal. However, in
their study on Ghana, the authors found that the variables
ranked in terms of their relative potency as follows:
societal, idiosyncratic, systemic and role-governmental.32
They also modified Rosenau's framework by fusing the role
and governmental variables. Their argqument for this was
that in developing countries where sgtructures are unstable
and subject to much change, it is difficult to find a set
pattern of action stemming from role determinancy. The case
of Ghana which they examined is illustrative of this peint.
For the pericd that they were examining, because a military
coup had supplanted the civilian regime of Nkrumah, many
governmental structures were substituted by an ad hoc
regime with few formal limitations.33
Skurnik, who studied the foreign policy of Senegal, a
country in the same category with Ghana in terms of
Rosenau's classification, came up with a ranking of the
variables that was different from that of Grundy and Farlow

and also that of Rosenau.34

Like Grundy and Farlow,
Bkurnik did not employ the framework uncritically.

Approaching the framework somewhat differently from Grundy
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and Farlow, Skurnik integrated the concept of issue areas,
found in Rosenau's original formulaticon, for the
comparative ranking of the variables. He selected only
three variables, namely: systemic, domestic and
idiogsyncratic. The domestic variable was not a category in
Rosenau's original formulation. Skurnik arrived at it by
collapsing three variables: namely, role, goevernmental and
societal. His reasons for these are that the distinctions
between societal and governmental factors are difficult to
make. Furthermore, like Grundy and Farlow, he argques that
in developing countries, attempts to discriminate between
societal, role ahd governmental variables are difficult
because societal factors tend to be inarticulate or
intermittent. Also governmental factors are controlled
through centralization and roles are almost non—existent.35
By contrast to Rosenau who ranked the idiosyncratic
variable first, for all the issue areas in a closed polity,
Skurnik found that the idiosyncratic variable ranked lowest
in potency for all the issue areas that he examined. The
two aspects of territorial issue area that he examined
yielded different ranking of the variabkles. The systemic
variable was found to be the most potent in the status and
non-human issue area, whereas the domestic variable was

36

mogt potent in the human issue area. The different

conclusions reached in these studies point to the
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difficulties involved in applying Rosenau's original
pre-thegretic formulation as a basis for understanding the
foreign policy behavior of African states. As mentioned
earlier, the categorieg in the framework such as clogced and
open societies might be continuous rather than discrete
categories. As Skurnik cobserved, there is an inherent
difficulty in the distinction between open and closed
socletlies, to which Rosenau ascribed differences in the
relative potency of societal and governmental variables.
The assumption underlying Rosenau's conclusion was that
officeholders who are unrestrained by well-developed and
entrenched bureaucracies, pressure groups, literate
electorate and widespread participation in the political
process will necessarily indulge in their own biases and
idiosyncracies, Even in the absence of internal structures
that could restrain decision-makers, it is possible that
other domestic ferces, such as need to develop, and
external influences might exist which could mitigate the
freedom with which decision-makers choose to act in foreign
policy matters.

Aside from the difficulty of separating the variakles
that are alleged to explain the foreign policy of African
states, differences in the ranking of variables highlight a
more fundamental problem. The process by which particular

variables beccme important in these analyses largely
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reflect the evaluations of individual researchers. To
minimize the possibility that difference in variable
ranking is the artificact of the researcher, we suggest
that the subijective evaluations of decision-makers, with
respect to the constraints and cpportunities they encounter
in foreign policy~making, provide the basis for assigning
relative potency to variables,

Another group of studies focuses on the internal
sources including governmental and societal processes.
Among these studies are those that examine party political
processes; governmental institutions such as the foreign
ministries; non-governmental institutions such as the press
and their relationship to fereign pelicy. Ibrahim Gambari
examining the relationships between party politics and
foreign policy in Nigeria between 1960 and 1966 came to the
conclusion that

domestic politics established their primacy over

all other factors affecting Nigeria's foreign

pelicies .... The position taken by the

government and opposition and other groups were

motivated largely by the desire to maintain or

gain domestic political power and influence at

the expense of the other group.37/

In testing this proposition, the author was careful to
select for examination those foreign policy issues that
were most in dispute since little is known about issues on

which there might have been widespread consensus. This

suggests that the conclusion that "the positions taken by
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the government and opposition and other groups were
motivated largely by the desire to gain domestic political
power and influence at the expense of other groups" might
have been overstated. The proposition is properly located
in the bureaucratic pelitics model of decision-making

38

developed by Allison, and Art's criticism on the issue is

apt when he observed that where belief systems and mind
sets are widely shared, the model is contradicted.39
Another study that focuses on the internal sources of
foreign policy behavior examines the relationship between
Nigerian Federalism and foreign policy.40 In his study,
Akinyemi examines specific foreign policy issues such as
the Congo Crisis, Nigerian-Ghanian relationship,
irridentism and Pan-Africanism and suggests that attitudes
taken by political groups on these issues were conditioned
by their views on the Nigerian political system, which has
their rcocots in the different regions of the Federation; and
the ways in which they attempted to persuade the government
to adopt their attitudes on foreign policy were conditioned

by the Federal structure.41

Furtnermore, the author sees a
congruence between the desires cof the Nigerian Federal
state and some principles of the Organizaticn of African
Unity, arguing essentially that the organizational form

which 0.A.U. took was a triumph of Nigeria, based cn the

nature of its federalism, over the unitary desires of
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Gha.na..42 What we do not know for sure is whether the same

process was at work in Ghana, thus galvanizing it towards
unitarism at the continental level. A more serious problem
with the thesis is that it is non-falsifiable.

In his own study of Nigeria's internal politics and
foreign policy between 1960 and 1966, Gordon Idang examined
the official principles of the Federal government, the
perception and attitudes of the foreign policy-makers and

3 He then examined

the actual practice of foreign policy.4
the degree of congruence and inconsistencies between these
three aspects.44 The study, in attempting to examine the
perceptions of the policy-making elite is unigque. However,
in separating principles from perceptions and actual
practice, the study failed to show the continuous inter-
action between the three aspects during the course of the
development of an issue and how those developments modify
aspects of the principles, perception and the outcome. The
study was most useful as a critique than an explanaticn as
to why certain foreign policy behavior occurs.

Another study focuses on the effects of regime change
on the external behavior of Ghana. In their study of the
impact cf the 1966 coup in Ghana on that country's external

behavicor, Kenneth Grundy and Robert Farlow found that there

was change in almost every aspect of Ghana's foreign policy
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including new orientation towards East-West relations;
intra-African affairs; controversial non-African issues;
and international and regional organizations. They
attributed these changes to societal factors.45 Another
study, however, has examined the impact on foreign policies
of changes resulting from military coups and concluded that
foreign policies remain unchanged after military

takeovers.46

The conflicting conclusions may in part be
attributed to differences in analytic approach. The latter
study was quantitative while the former was
non-quantitative. However, more significant for our
purpose is the explanations for changes or stability in
foreign policy that feollows the events of a military coup.
The societal factors suggested by Grundy and Farlocw as
explaining the changes in foreign policy of Ghana would be
a valid explanation if different sorts of decision-makers
perceived them in the same way. This alsoc means that those
factors would have compelled the pre-coup leaders to
re=align their policies accordingly and there would be no
need for changes after the coup. In sum, societal factors
and other environmental constraints on decision-makers are
important but only to the extent that they are perceived.
Another group of studies attempt to explain the
foreign policy of African states by focusing on the foreign

poclicy bureaucracy, specifically, the foreign service.
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Perhaps the best research effort in this category is
Maurice East's study of the Uganda Ministry of Foreign
Affairs.47 East placed his study in the thecretical
perspective of the capacity or incapacity of small states
to act in world affairs. From his study, he found that
small states are handicapped by the incapacities of their
foreign ministries stemming from historical, organizational
and internaticnal factors. East suggests a direct link
between cne aspect of these handicaps and the behavior of
small developing states. He argued that many aspects of
the foreign policy of small or developing states are
determined, iﬁ a vexry real sense, by the acticns taken in
international organizations. "A country's pesiticn on an
issue may simply be that they support resolution XXX of the
0.A.U. on this issue or that they are in full agreement
with the Security Council resolution YYY on that issue.“48
One implication of this assertion is that the only foreign
policy issues which small cor developing countries invelve
themselves in are those for which international
organizations have passed rescluticns. On the contrary,
there are contingent issues on which these countries are
taking positions, in the absence of guiding resclutions of
international organizations. Mcreover the resclutions of
international organizations are usually formulated with

inputs from these countries. Additionally, the resolutions
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are usually so broadly stated as to lend themselves to
partisan interpretations.

Another implicit assumption of the East study is that
a well organized and capable foreign ministry would
facilitate a rational policy formulation and execution. As
various studies have shown, organizational response to
stimulus does not necessarily follow a pattern that can be
strictly described as :at;onal. Mcre important, however,
the findings regarding the incapacities of the foreign
service organizations necessarily suggests that personal
perceptions of decision-makers acquire an added
significance in explaining foreign policy. Admittedly,
incapacities such as those found by East, and other factors
stemming both from the internal and external environment,
may modify the perceptions of decision-makers but they do
not replace those perceptions.

Another approach to the study of the foreign policy
behavior of African states falls within the dependency
perspective. Dependency analysis was only recently
transferred to Africa from Latin America in an effort to
explain the problems of development and political economy
that the countries of the continent faced after the high
expectations of the pre-independence period evaporated in
the post independence period. At the initial phase of the

analysis in Africa, most scholars involved with it did not
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Separate their concerns for underdevelopment from
international politics or foreign pelicy as a
sub~discipline. The analysis left inferences for students
of foreign policy to draw. Patrick McGowan and Dale Smith
reviewing the competing thecories of dependency defined the
concept as "an asymmetrical structure of control relations
wherein a contreller, such as a state, multi-national
enterprise, or parent, fegularly and hence Predictably,
changes or maintains the behavior of the contrelled, such
a5 another state, an economic sector, or chi;d."49 The
foreign pelicy implication Of the definition is obkvious.
The foreign policy-makers in a pPeripheral state do not have
direct controil over their decisions. In cther words, their
foreign policies represent subordinate "compliance" to the
dominant countries.50 In spite of these Provocative
implications for foreign policy embedded in the
Propositions of the dependency paradigm, the perspective
has been slow to catch on with scholars Studying African
foreign policies. Some analysts do, however, make claims
to the perspective inp their studies and 5 review of the
more significant ones among them is in order.

In his study of dependency and foreign policy in
Africa, in which he used Uganda ag 3 case, Yasphol Tandon
pointed to both domestic and external factors. For

domestic factors, in Uganda, he Suggest the "apparent
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formlessness and internal violence of the last ten years
since independence, which, at close crutiny, turn out to be
the birth-pangs of a society that was unable to give birth

w31 As for the external

to an indigenous middle class,
factors, he suggests the "seventy years of imperial rule
which produced a dependency relationship with the West as

~
w32 After

well as certain internal maladjustments.
associating these factors with the foreign policy of
Uganda, Tandon reached an apparently contradictory set of
conclusions. On the one hand, he suggested that:

What Uganda demonstrates best of all is the

invalidity of the proposition often made with

respect to the foreign policies of small states

that these are conditioned, mostly, by domestic

facters.53/
On the other hand, however, in the latter part of his
conclusion he indicated that:

The central point of the discussion in this paper

is that the post-Independence foreign policies of

African states cannot be divorced from their

internal developments and Uganda's example shows

this very clearly.54/
In one sense, the contradiction reflects the complexity of
establishing a relationship between dependency and foreign
policy. Because the assumption of dependency is that the
foreign policy of a dependent state is the result of
externally induced compliance, the influence cf domestic

factors must either reinforce the tendency to comply or

they must exist at minimal or inconsegquential levels. In
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the classic statement of a way in which they reinforce each
other, Jcehan Galtung suggested that domestic elites whose
interests are in harmony with those c¢f the dominant
countries put pressure on theilr governments to pursue

compliance policies.55

In Tandon's study, however, the
opposite tendency seemed to be the case. According to him,
Ugandan society was "unable to give birth to an indigenous

middle class."56

An important domestic requirements of a
dependent foreign policy is thereby compromised. 0©On the
other hand if the influences of both domestic and external
factors are sufficiently evident in the foreign policies of
small states, a linkage approach similar to that suggested
by James Rosenau might help the analyst to avoid the
dangers of forcing data into a particular perspective, with
contradictory consequences.57

In another study, Timothy Shaw focuses on Tanzania and
admonishes other dependent African states who, in their
foreign policies, tacitly accept their inherited dependent
relationship with affluent states. According to him, the
distinctiveness of the Tanzanian leadership lies in its
creative rejection of such a passive relationship.58 In
spite of this "creative rejection" on the part of Tanzania,

Shaw goes on to suggest that systematic variables determine

most of the country's foreign policy and the goal c¢f the
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leadership has been to maximize choice, given its position

of fundamental aubordination.59

Nnoli, also focusing on Tanzania, divides the

60

country's foreign policy into two phases. The first

phase, which began with independence in 1961 and lasted to
the Arusha Declaration on February 5, 1967, was according
to him essentially an extension of the pattern of
interaction with and attitude toward the external
environment which prevailed during he colonial period. He
described its features to include:

the dominance in the national economy of foreign
ownership of the means of production,
distribution and exchange; the consequent foreign
exploitation of the indigenous resources; various
forms of socio-cultural and political dependence
which sustained these ownership and exploitative
relations; the external orientation of the
national economy; the confinement of national
participation in the international division of
labor to primary production and the importation
of manufactured goods; confidence in the salutory
nature of external conditions; high hopes of
benefits from foreign relations; and appeals of
the humanitarian sentiments of the advanced
countries as the major means of international
influence.61/

Self-reliance according tc Nnoli had to change all these
characteristics of the first phase and the effort required,
among other things, "national effort to disengage from the
deleterious external relations inherited from colonial
times through nationalizations.... perception of external

environment as hostile to Tanzania's interests; and search
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n62 The main

for areas of interdependent and joint rewards.
achievement of self-reliance, according to him, is that the
activities of the seccond phase wefe conducted within the
context of a framework dominated by the countrv's policy of
self-reliance as the major national orientation toward the
national and internaticnal environments.63

Both the works by Shaw and Nnoli, though carried out
from the dependency perspective, contain an implicit
critigque of the approach. The suggestion by Shaw that
Tanzania ¢reatively rejected her inherited relationship
.with affluent states, and Nnoli's assertion that the second
phase of the country's foreign policy was formulated within
the framework of self-reliance would indicate that the
orientation of foreign policies of dependent states to the
dominant ones i1s neither an article of faith ner an
irreversible effect of economic subordination. Indeed, as
Richardseon points out, resentment about eccnomic dependence
might prompt defiance rather than compliance foreign pol-
icies.64

A further challenge to the asserted relationship
between dependence and foreign policy, apart from the
numernus domestic factors reviewed earlier, concern the
range of foreign policy priorities of states,

Theoretically, we expect foreign policy pricrities cf

dominant states to be reproduced in dependent ones.
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However, the foreign policy issues that are most important
to the dominant states are of lower priority to dependent
ones, Conversely, those that are of high priority to
dependent states are of peripheral concern to the dominant
ones., Thus, while many African states may list the
problems of apartheid or glcobal economic inequalities as
major concerns and structure their policies to deal with
those problems, the dominant countries such as the United
States and the Soviet Union may be more concerned with
military strategic issues and disarmament., This does not
mean that the foreign policies of dependent countries may
not coincide with those of dominant cnes. It is gquite
conceivable that from a divergent range of priorities and
national interests similar policies may emerge, but we
cannot determine on the basis of these similarities that
dependency explains the policies of the "subordinate"
countries. Indeed, we suspect that the range of issues and
policies which dependency would explain is very limited and
of peripheral concern to the dependent states.65

A final study that needs toc be examined focuses on the
"oo-optation of a lesgss developed country's

66 In this study Ronald Libby examined how

policy~making.
between 1969 and 1972 the World Bank, the International
Monetary Fund, and c¢reditor countries structured the

context in which Ghana formulated its econcomic policy. He
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traced the strategies by which the process of co-optation
tock place. These include the placement of a team of
Harvard Development Advisory Service Economists in the
planning and the economic policy-making units of
government; the formulation of an internal coalition by the
Advisory Service; and the mobilization of alliances result-
ing in an intergovernmental coordinating committee that
formulated the basic¢ framework for Ghana's economic policy,
and also co-opted the policy process by coordinating ex-

67

ternal contacts with the government, Libby goes on to

suggest that the unpopular measures of the group might have
led to the downfall of the Busia government.68

The descriptions of the processes of co-optation
offered may be unassailable but the further unanswered
questions raised by the study is significant. This
concerns the efficacy of the strategy offered by the
coordinating committee, which was perceived by Busia as
more helpful than the other unstated alternatives,
including refusal to be coopted. The acceptance of
cooptation, even when we reject its implications, only
highlights other values that are perceived as over-riding.
We doubt that Busia would have accepted the committee's
work if he perceived the process inveolved in it as

inherently threatening to his regime. The decision-maker

who is co-opted must be pre-disposed, perceptually, to the
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goals of the co-opter, otherwise the relationship between
the process and the goals are separated. This means that
we still need to know the perceptual predisposition of
Busia, as against those in his administration who rejected
the setting up of the committee and its gcal.

The various studies reviewed indicate variables at
different levels in the objective environment of the
decision-maker that influence foreign policy. These
included structural; institutional and societal variables
operating at the levels of the bureaucracy; state and the
international system. In highlighting the environmental
constraints on decision-making these studies represent
enormous and impertant contributions. However, in
inferring foreign policy directly from these variables, the
studies imply that the environment of decision-making is
similarly viewed by all decision-makers. TIndividuals make
policies and, since individuals perceive the world
differently, understanding foreign policy rsguires a
further step of examining how decision-makers reconstruct
their "reality" of the environment. This is why we prefer
to look at perceptions as means by which the objective

environment and policy are mediated.
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Studies of Perception and Issues

Various scholars have suggested the importance of the
relationship between perception and foreign policy
decisions. Charles Herman noted that "foreign policy
results from the decislion makers' perceptions cf present or
expected problems in the relationship between a nation and
its international environment [both human and nonhuman]."69
Also Harold and Margret Sprout assert that environmental
factors are "related to policy decisions only to the extent
and in the manner that they are perceived and taken into
account in the decision-making process."70 The suggestions
about important relationships between perception and
foreign policy decisions has not been matched by studies
undertaken by scholars in the field o©f international
politics. Until the seminal works cf Robert Jarvis and a
few others, the insights intc perceptual influences on
foreign policy decisicns and behavior was dominated by
psychologists.7l The implication was that certain basic
assumptions of psychologists were carried over into the
analysis of foreign policy.

Rabert Jervis has ocutlined five faults that were the

72 The

consequences of the psychology dominated literature.
first of these faults is the greater attention to emotiocnal
rather than cognitive factors, This means, according teo

Jervis, that "wishful thinking, defense mechanisms and
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other motivated distortions of reality are focused on to
the relative exclusion of the problem of how even a
perfectly unemotional and careful person would go about
drawing inferences from highly ambiguous evidence in a
confusing and confused werld." The second fault is that
almost all the data supporting the theories are derived
from laboratory experiments. Jervis guestions whether the
processes that are revealed by the laboratory experiments
can be determined to be at work in the real world, The
third fault is that, because o0f a strong policy bias in the
analysis, the element of conflict of interest is played
down. Fourthly, the structure of the ihternational system
and the dangers and opportunities peculiar to the setting
are coften overlooked. According to Jervis, this bias leads
psycheclogists to analyze only the views of those statesmen
with whom they have little sympathy. Finally, most of the
analyses do not account for the ways that highly
intelligent people think about problems that are crucial to
them. After outlining these problems Jervis goes on to
analvze how perfectly intelligent people can misperceive
the intenticns of others. He then applies the concept of
perception and misperception to develop a spiral model of
the arms race.73

Although Robert Jervis' work on perception may be

considered the most inclusive by a scholar in the field of
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international politics, there are a few other scholars who
have worked in the area. John Steinbruner, though
concerned with cybernetic processes of decision-making,
clarified that process by also analyzing the cognitive
processes in perception and misperception.74 Ole Holsti in
his analysis of crisis escalation showed how the European
leaders in the weeks preceding the Second World War misper-~

75 Kenneth

ceived each others' intentions and capabilities.
Boulding suggests national images as the basis of percep-
tion and, in an article written in 1959, he argues that the
people whose decisions determine the policies and actions
of nations do not respond to the "obiective" facts of the
situation: "It is what we think the world is like, not
what it is really like that determines our behavior.“76
John Stcocessinger examined 13 case studies of situations
arising between the United States and the USSR and China
where misperception had important effects on foreign
policy. The aspects cf perception that he examined
included each state's self-image and each state's
perception of the adversary's character, power capability
and intentions.TT Raymond Bauer, focusing on the problems
of perception in the relations between the United States
and the Soviet Union, speculated on perceptions that are

institutionally conditioned. He argued that "not only the

people but also their institutions," including research
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strategy and guestions, facilitate the misperceptions
between the Scviet Union and the United 51'.431:(-39..-‘”8
Other studies focus more specifically on important
personalities and attempt to assess their perceptions
either through their "c¢ognitive map” or "operational
codeg.” Ole Holsgti, in his study of John Foster Dulles,
hypothesized that an individual’s "cognitive map" may
heavily influence his diagnosis of the situation, his
gsearch for different action alternatives and subsequent
prescription and choice that lead to a foreign policy

79

decision. With the hypothesis, Holsti established a

connection between Dulles' belief system and his perception
of the Soviet Union.80 In a study of Henry Kissinger,
STephen Walker established connections between Kissinger's
"operational code" and American foreign palicy, by
examining his conduct of the Vietnam negotiations.al Also
uging the "cognitive mapping approach™ David McClellan
examined the instrumental beliefs of Dean Acheson.82

In all these studies, there were attempts to relate
the prégaaf perception in some concrete way to issues of
foreign policy. The general tendency was to examine issues
that contained elements of crisis or competition, hence the
cold war issues and other crisis engendered issues were

popular case studies. However, some scholars have

suggested a broader range of conditions under which the
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approach may be useful, Ole Holsti, for example, suggested
four conditions including: innovative decision-making

situations; long range policy planning situations; decision
under stress; and decisions made by individuals at the top

of the bureaucratic pyramid.83

Reviewing the approach from
the perspective of the individual decision~maker, Russett
and Starr list similar conditions to include: "non-routine
situations such as crisis"; "decision made at the top of
the governmental hierarchy”; "long-range planning.”34

These conditions suggest that a wider range of issues,
including non-crisis ones, can be examined through the
analysis of perception.

Issues themselves have been the subject of analysis as
explanatory variables in studies of foreign policy and
scholars have approached them differently. Many of these
efforts have centered around devising typolcgies for
issues. Rosenau in one study defined foreign policy
generally as a distinct issue area85 and in another study
offered a typology of issue areas within foreign policy,
based on the tangibility of means and ends.86 Bernard
Cohen suggested a typolcgy of foreign policy issue based on
geographical and functional distincticns:a? Theodore Lowi
devised a typology based on resource allocat-ion;aa Herman

suggested variations of issues according to the degree of

threat, the amount of time available for reaching
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decisions, and the degree of surprise in threatening
foreign policy situations.89 Brewer suggests that the
issue context within which foreign policy occurs also
affects it and outlined variations of cantext to inc;ude:
prior involvement in the general issue in which the giVeh
issue is a part; whether or not there are concurrent

problems related to the given problem.90

In a slightly
different vein, Cohen and Harris outline three context of
issue definition: the "historical context" which seeks to
understand the perception ¢of leaders by sxamining the
historical precedent within which they define the issue at
hand; the "sequential context," which involves the
perception of decision-makers with respect to the pattern
of commitments and constraints over time, which are held to
be relevant to the issue at hand. They also suggest the
"concurrent context,” which involves the perception of
decision-makers with regard to other problems competing for
time and attention and the constraints they impose on the
alternatives applicable toc the issue at hand.gl
Profound epistemological gquestions are raised by
typologies and definitions of issue contexts that are
reflections of the analysts' views of relevance. 4As Cohen
and Harris rightly observe, "if we could establish that the

convenience of political scientists individually and

ceollectively is commensurate to the percepticns or



42

experiences of these participants [decision-~makers], then
we might have greater confidence in the distinctions we

draw between issues and context."92

To add, there would
also be a universally accepted classification of issues,
However, the fact that different decision-makers define
issues differently and since it is their perceptions and
definitions that impact on foreign policy, their
definitions should provide the criteria of relevant
classification. From this perspective, our approach to the
analysis of issues is very similar to that advocated by
Cohen and Harris and our concern with perceptions of igsues
embraces an appreoach that is distinctly phenoménoloqical.93
The implications of this is that instead of examining the
hehavior of states in terms cof the chbjective factors which,
allegedly, influence that behaviecr, we do so in terms of
the decision-makers’ subjective perception of the
"objective factors" and the influences of those perceptions
on poelicy.

By focusing on perception the familiar
level-of-analysis problem is raised.  Perception beccmes an
explanatory variable at the decision-making level. Various
scholars have suggested other levels, however, and
disagreements center arcund the number of levels and which
of them contain the most explanatory variables. Arnold

Wolfer propcsed two levels (the state and individual); .
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Kenneth Waltz, concerned with war, adds a third level of
relations between states:95 Robert Jervis lists
decision-making; bureaucracy; the nature of the state; and

the international levels.g6

David Singer argued that the
perspectives offered by different levels are largely
irreconcilable and that details gained by focusing at one

level are sacrificed at another.97

Most scholars agree,
however, that the state should be the focus when issues of
foreign policy are raised. At the same time, the foreign
policies of states are made by their decision-makers and it
would be more meaningful to focus on these decision-makers
as representatives of their states. The focus on
decision-makers has an additional advantage. At the other
levels, the explanatory variables reflect the objective
situation as understood by the analyst, but at the level of
decision-making, the analyst is able to examine the
processes by which specific objective variables become
inputs that explain policies and behavior.

A related problem concerns the unit of analysis. The
literature on decision-making suggests that individuals
ultimately make decisions. The focus on perception adds
further texture to this assumption. But it also suggests
that decisions may be the result of individual perceptions
which may be widely shared among a core of decision-makers

and a whole nation-state. Studies of perceptions have
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therefore not been confined to individual decision-makers.
There are studies of perception that encompass states as
the unit ¢of analysis. These include studies on national
images that were sponsored by UNESCO at the end of World

98

War II. A variant of this perspective is the work of

Holsti on the perception of national roles.gg
Whether percepticons take place at the level of
individual decision-makers or more brcadly at the level of
nation-states, one of the important implications of the
studies of perception is that variations in foreign
poclicies of states may in large measure be explained by
differences in percepticns. If there were no significant
variations in the way decision-makers view the world, there
would be no need to examine perceptions in order to explain
foreign policy and behavior. We would be caontent to
examine the more "objective" structural instituticnal and
other environmental variabkles and expect to predict with
accuracy the behavior of states. However, African states
with gquite similar environmental predictor variables have
often reflected divergent policies on issues. Perception
therefore bhecomes an important bridging theme in the gap

between objective envirconmental factors and policy.
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Conceptual Scheme

The implications of suggesting pexrception as a
congceptual tool for analyzing foreign policy are profound.
The concept contains a built-in bias against pure
rationality and many scholars believe that when perception
becomes the focus, questions of policy validity are raised,
Hence, Russett and Starr stated that:

problems of perception make meaningless the

notion of ideally ratiocnal choice of

alternatives, From all [that] information, only

some of it will be perceived or selected. The

interpretation ¢f the information will depend on

the specific individual decision-makers' belief

system and images.l100/

As Jervis observed, perception is no less constrained in
its validity than policies arising from scientific
inference, especially in "a complex werld of ambiguous

w101

information. He goes on to observe that balanced

attitude structures do not reveal irraticnality if the

cognitive consistency, a process by which perceptions are
maintained, can be explained by the actor's well-grounded
beliefs about the consistency existing in the environment

. N w102
he 1s perceiving.

This means that Zartman's summary
conclusion that foreign policy decisions of African leaders
descends to a level of whims, emotions and accident" is
unenlightening.103 There is structure and meaning in those
decisions that warrants systematic examination and this

leads us to the assumption that the foreign policy



behaviors of African states are influenced by the
perceptions of their leaders on specific issues and on the
many dimensions of these issues. On the basis of this, the .
thesis is proposed that variation in foreign policy may
partly be explained by differences in perceptions.
Perceptions are the "reality" constructs of
decision-makers based on well-structured internal cognitive
processes interacting with the stimulus objects in their
external environment. Work done by cognitive thecrists
reveals some of the internal processes and there is
consensus on such aspects as inferential memory, a process
by which "facts" are stored in memory and inferences are
drawn which are based on them. There is alsc a general
agreement that the way by which the mind makes inferences
about what obtains in the external world is constrained by
a consistency principle in which already held beliefs are
kept internally consistent with one another. Furthermore,
coygnitive theorists believe that the limited capacities of
the mind c¢onstrains it in its ability to assimilate the
complexities of reality and change. In effect, the mind
copes by maiﬁtaining simplicity and stability and its
belief structure. These are not the only cognitive
operations in perception. The findings are vast and in
many cases inconclusive but there is enough ground to take

its precepts as a warranted assumption.lo4



47

The analytical focus on decision-makers' perception aof
issues, defined as the "construct of reality” around an
issue, involves, the determination of how these issues are
defined such definitions encompass the relevant subjective
values associated with the issues. The scope of values
integrated into their definitions are part of the
distinctive perception of decision-makers. Our
understanding of that scope is also enhanced by other
values that are either left out of the definitions or
separated from the issues and rationalized in other ways.
Other variables that clarify decision-makers® perceptions
of issues include the relevant analogies that are brought
to bear on the issues, and the time frame within which they
place the issues -- whether long-term or short term,

Issues may also be perceived as involving competition
or cooperation. This together with the decision-makers'
perceptions of their nation’'s rcles (leadership, follower,
mediator or adversary) in specific issues interacting with
their definition of those issues are the most important
variables which, in our perspective, influence foreign
policy and explain variations. The operational linkage
between perception of issues and foreign policy and

behavior is summarized in the following figure.
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CHAPTER IT

THE SETTING QF THE ISSUES

The analysis of perceptions requires an examination of
various aspects of the issues that different decision~
makers respond to. In this study the issues that we
examine include the Economic Community of West African
States (ECOWAS), the Angolan conflict and Non=-alignment.
The specific analytical concerns invelving these issues
include: for ECOWAS, the nature of expected benefits and
the behavior that stems from those expectaticns; the
actor-relevant inputs in the decisicns, whether or neot, to
recognize the MPLA during the 1975-76 Angolan crisis; and
the relevant aspects of perceptions of non-alignment that
relate to the behavior of different countries toward the
power klocs, In order to place these concerns in perspec=
tive, this chapter cutlines scome theoretical and historical

dimensions of each of the issues.

The Economic Community of West African States (ECOWAS)

The Economic Community of West African States
{ECOWAS}), formed in 1975, was broadly conceived as an
attempt to integrate the economies of the sub-region. The

59
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effort was based on the widely shared belief that the goals
of development in the region could be more easily achieved
through integration. However, because the gcheme neither
proposes nor anticipates political union as an objective,
the goals of the scheme in practice become relevant only to
the extent that they are perceived to be consistent with
national policy objectives.1 From this perspective, issues
in ECOWAS can be viewed as problems of foreign policy for
individual countries. This also suggests that different
perceptions of leaders in different countries would exist
regarding national interests and cbjectives in pursuing
particular ECOWAS policies. Two preliminary examples are
illustrative of the peoint. 1In 1974, when the diplomatic
ground-work for the scheme was being made, the Nigerian
leader, General Yakubu Gowon suggested to two neighbors
outside the region, Chad and Camercoon, to join.2 The
motive behind this was to create an economic and security
buffer for Nigeria within the context of ECOWAS.3
Similarly, Leopold Senghor, the Senegalese leader,
suggested that Zaire, a central African country, be
included in the scheme. The aim here was to facilitate an
economic counterweight to Nigeria's potential dominance of
the scheme.4 These perceptual considerations are largely

neglected in studies of ECOWAS. At the base of these

considerations there are structural and historical
".



61

conditions in the region which must form the background of
a study like this. This section, therefore, focuses on the
structural preconditions for integration in the region.
Additionally, we shall examine the historical antecedents
of ECOWAS; trace the diplomatic process in its evolution;
and outline the areas of agreement,

If the pre-conditions which are theoretically deemed
to be requisite for the success of integrative efforts were
taken seriously, then the outlook for the success of the
West African experiment was doomed from the start. The
sub-region does in large measure exhibit the very opposite
of the requisite conditions for the success of integration.
Among the more important of the integrative potentials are
the structural conditions of the symmetry of units, the
adaptive capacity of States; elite value complementarity,
and complementarity of needs.5

With regard to the structural condition of units
symmetry, West Africa exhibits wide divergence in size,
This fact was noted by the Economic Commission for Africa
when it observed in a study "that the West African
Sub-region is the most varied in Africa as to size ot
countries, degree of economic development, language and
economic internal and external links."6

The lack of symmetry between the ECOWAS states is

evident in almost all the indicators of size. Nigeria
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alone, with a Gross National Product of $20,810 million,
controls 60 percent of the total share of the Gross Nation=-
al Product of the ECOWAS countries. The size of its Gross
National Product is five times the size of Ghana which has
the second largest share. The Gambia which has the
smallest Gross National Product controls only .26 percent.
Sierra Leone, one of the countries in our study, controls
1.56 percent. These disparities are also manifested in
other areas of economic power and activity such as the
percentage share of manufacturing in total gross domestic
product, and share of manufactured expcrts as total of
exports. Demographically, Nigeria's population of nearly
80 million is three-fifths of the total population of the
sub-region and Ghana, which is the next most populous
country, has only 8 percent of the total. These are some
of the realities of the disparities between the states in
West Africa and if symmetry of units were necessarily an
absolute condition for the onset of an integrative effort
then we probably would not have seen ECOWAS. However, it
was not an absolute condition and indeed some scholars have
argued the reverse of the symmetry condition.7 Following
Karl Deutsch' proposition of a "Core" area that would act
as the focus of integration schemes, George Abangwu
asserted that "there must emerge a dynamic centre of

gravity within the prospective integrative area: a country
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or group of countries willing to bell the cat and act as
leaders in the process of integration."8 Nigeria's central
role in the formation of ECOWAS, which we shall examine in
greater detail later, would seem to lend greater credence
to the "Core" hypothesis as the pre-condition for
integration in the circumstance of West Africa.

Another characteristic of the region, that is also
theoretically contentious as a pre=-condition of

integration, is the level of economic development.9

The
theoretical condition that a certain level of economic
development is requisite for integration is negated by a
low level of per capita income which both limits purchasing
power and the potential for industrialization. The level
of industrial activity and the range of industrial products
in the region are very low and limited. The average per
capita income stands around $100, The countryv with the
highest income per capita, Ivory Coast, has $250 and the
lowest, Upper Volta, has $60. The countryv with the highest
percentage share of manufacturing as a total of its Gross
National Product, Ivory Coast has only 13 percent. In many
of the countries, the figures are too low to be
statistically significant. Thecoretically, these conditions
would suggest very low probabilities for an integrative
scheme, On the other hand, the compelling need to develop

these areas through economies of scale would suggest a
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positive pre=-condition for integration., Furthermore, as
one QECD study observed,

it is probably advantageous if the industrial

sectors of the partner c¢ountries are not only of

similar size but also small.... A small

industrial sector means small vested interest

that might oppose integraticn for fear of the

adjustments possibly resulting from the removal

of protection inside the integration area...

Secondly the smaller the industrial sectors at

the beginning of integration, the larger the

scope for capturing the benefit of specialization

through regional investment planning.l10/
Evidence does suggest that, in spite of the generally low
level of industrial activity in the region, the disparity
that exists between the countries has created the pressure
for protection. An illustration ¢f this is the fact that
while the Nigerian Chamber of Commerce pushed vigorously
the ECOWAS idea, there was constant pregsure by their
Sierra Leone counterpart on their government for a national
focus in commerce.ll

Another problem in the existing economic structure of
the West African Sub-region is the nature of their export
commodities and direction of their trade. Because all the
countries are exporters of primary agricultural products
and minerals, their export products are competitive rather
than complementary. Additionally their transportation
systems were designed during the colonial periods to ser-

vice exports to the former metropolitan powers, This means

that the liberalization of trade within the region through
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the removal of barriers in the sub-region would not signif-
icantly increase commercial transactions between them. A
related problem is the heavy reliance of many of the states
on import duties as a form of revenue. For example Benin
relies on import duties for about 55 percent of its revenue
and Nigeria gains as much as 18 percent from import duties.
The removal of trade barriers would mean the loss of
revenue. The ECOWAS treaty does provide for a mechanism
for compensating losses resulting from the establishment of
a common tariff but even this has not provided enough

incentive for the removal of trade barriers.l2

If trade
barriers were removed, the region would still have to
contend with the fact that the bulk of their import needs
would have to originate in non-ECOWAS third countries.

If the economic conditions in West Africa were low
predictors of integration, the political situation made the
problems intractable. The recency in the attainment of
national sovereignty created, among the States, a high
sense of nationalism, The desire to consolidate
independence through Nation- and State-building is at the
same time cumbersome and in conflict with the regional
goals of integration. The preeminence of nation-building
in West Africa, and indeed Africa as a whole, as a
political objective stem from two characteristics of the

countries: first, each of the countries contain a



66

multiplicity of ethnic groups and loyalties tc these groups
have been in constant cdnflict with the newly independent
nations. In Nigeria alcne, there are at least 270 distinet
ethnic groups. Secondly, because the boundaries of the
countries were drawn withcut regard for ethnic boundaries,
many groups were split between two or ﬁore countries, For
example, the Fula group exists in at least six West African
countries; the Yorubas are split hetween Nigeria and the
Republic of Benin; and the Ewe between Ghana and Tocgo.
These conditions have created problems of national
integration for naticnal leaders either in the form of
irridentism, as was the case among the Ewe in Ghaﬁa in the
early 1960s, or secession, as was the case in Nigeria in
the late 1960s. The response of national leaders has been
to embark on political experiments, with divergent effect
and consequences. In many states these experiments
resulted in the one-party State, with each expounding
variations of radical populism as the ideclogy of State,
The lack of success in these experiments is underscored by
the level of political instability that takes the form of

coup d'etat. Of the sixteen West African countries, eleven
13

have had at least one military coup.
All these political conditions, in different ways,
made the prospects of integration in West Africa very low.

If the imperatives of nation-building that resulted from
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multiplicity of ethnic groups is nationalism, it was alsc
counterproductive for integration and Ernst Haas
understated the point when he observed that: "the
political imperatives of State~ and Nation=-building are of
such magnitude as tc make the preoccupation of regional

collective action seem to be beside the point."l4

The
point could be more accurately stated for West Africa that
nationalism was directly opposed to integration. The means
which the leaders employed to achieve their goals of State-
and Nation-building, ideoclcgies which were at odds with
each other, also broke down the theoretical requirements of
elite complementarity as a pre-condition of integraticn.
Although many of the differences arising from ideclogical
differences have been transitory, as the leaders that
promoted them are removed, the inherent instability of the

system is also counterproductive to successful integrative

effort, This point was succinctly stated when Timothy Shaw

observed that:

Coup d'etats have upset cooperative regional
linkages and have often led to unstable
governments for whom foreign pelicy is
subordinate to the need for political
survival.l5/

The economic and political prcoblems that have
undermined the prospects of regional integration in West

Africa are compounded by cultural ones, Language
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differences between the English-speaking and
French-speaking countries accentuate some of the more
intractable problens,

Against the background of these structural problems
were numerous attempts to integrate the region. On the one
hand, the earlier attempts would appear to provide a
background for cooperaticen that should make the all
encompassing ECOWAS easy, on the other hand, the chequered
history and the fruitlessness of these earlier attempts may
also be a historical guide that ECOWAS might go the same
way. It is therefore worthwhile to examine these earlier

attempts and also trace the eveolution of ECOWAS itself.

Integration in West Africa and the Evolution of ECOWAS

ECOWAS emerged as one of several earlier attempts by
the various ceountries of the West African sub-region to
integrate various aspects of their economies. The efforts
predate the independence of these countries, Because the
countries were parceled out tc three colonial powers,
pre-independence integrative efforts followed the divisions
of ¢olonial occupation. The French c¢olonial territeries
were geographically contigquous and generally had a better
history of close c¢ooperation, They were joined together in
the Federation of French West Africa (Fédération &'Afrique

Occidentale Francaise)l. The countries included Senegal,
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Dahomey (now Benin), Guinea, Upper Volta, Mali, Ivory
Coast, Mauritania and Niger. With the headquarters in
Dakai, Sengal, the Federation was closely governed as one
administrative and economic unit, The British territories
which included Gambia, Ghana, Nigeria and Sierra Leone,
widely separated by the French territories, were governed
as separate administrative units during most of the
colonial period. There were, however, some links between
the units. These included a common currency, which was
managed by the West African Currency Board; a jointly
operated airline (the West Atrican Airways Corporation); a
common educational system maintained through the operations
of the West African Examination Council; and a jointly
operated West African Palm oil research institute. After
the British territories became independent, most of these
links were severed. The only surviving link was the West
African examination council.

The situation in the French territories was somewhat
different. During the 19%50s, when the colonial powers were
under the greatest pressure to decolonize, the French tried
to persuade their West African territories to become
members of the French community. In the alternative, they
could, individually, opt for independence. Thus, while
many of the territories, including Mali and Senegal,

favored a federaticon associated with France, most of the
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other countries preferred individual association with
France. However, when France, through the Loi Cadre (the
enabling law} proposed a referendum in 1958 through which
the countries could individually opt for independence, it
was only Guinea that voted for independence, In 19596
Dahomey (now Benin), Senegal, Mali, and Upper Volta
declared their intention to seek independence together as
Mali Federation. Ivory Coast, the more prosperous of the
territories, preferred a looser association and initiated
an asscciation of consultative states known as the Council
of Entente States (Conseil de 1'Entente), Dahomey and
Upper Volta disassociated themselves from the Mali
Federation and jocined the Entente States. The Mali
Federation attempted to bring the remaining two countries,
Senegal and Mali, into a federated political union after
independence, but the attempt eventually broke down in
August 1960,

While the poclitical formula for post independence
association between the French territories was a source of
great diplomatic rancour during the period immediately
preceding independence and after, the common economic
institutions that had been in place dictated continued
cooperation ameong the States and with the French. 1In the
early 1960g, therefore, a West African Customs Union (UDAO

- Union Douaniére des Etats de 1'Afrique Occidentale) was
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formed. Its membership included Dahomey, Ivory Coast,
Mali, Mauritania, Niger, Sengal and Upper Volta, The Union
never really operated well and in 1966, it was replaced by
UDEAQ (Union Douaniére des Etates de l'Afrique de 1l'Ouest),
with the same membership as UDA). UDEAO, like its prede-
cessor, did not achieve much and was again transformed into
CEAQ (Communaute Economigque de 1'Afrique de 1'Ouest). The
diplomatic inertia that created these szuccessive
organizations were never sustained when it came to the
implementation stages. However, certain common
institutions that were the relics of French colonialism
persisted, For example, most of the territories are
members of the Franc zone which is managed by the Central
Bank of West African States (BCEAO -~ Bangue Centrale des
Etats de 1'Afrique de 1'Cuest). Additionally, the former
French territories, with the exception of Guinea were
associate members of the Eurcopean Economic Community (EEC)
before 1966, when other non-French territories sought
membership, Beyond the West African sube-region, the former
French West African territories were Jeined to their
counterparts in Africa. The first of these associations
was the African and Malagasy Union (UAM ~ Unicn Africaine
et Malagache} which was formed in 1961, The organization
was transformed in membership and later became known as the

African and Mauritian Common Qrganization (GCAM -
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Organisation Commune Africaine et Mauriciene)., The
association was more important as a political than
economic groupling and has since undergone several changes
of name.

Although the history.of cocoperation between the former
British territories was not comparable to that which
existed between the Franophone States, there were peolitical
and functionally specific associations. The most
noteworthy of the political associations was the
short-lived Ghana-Guinea~Mali Union which Kwame Nkrumah of
Ghana initiated as a nucleus of his design for African
unity. The functionally specific organizations include the
Niger River Commission, which associated Nigeria with
several Francophone countries, the Lake Chad Basin
Commission associated two ECOWAS states, Nigeria and Niger
with Chad and Cameroon. The other river or lake basin
commissions brought together only Francophone States and
these include: The Organization for the Development of the
Senegal River Valley (OMVA - Qrganization pour la Mise en
Valeur du Fleuve Senegal) formed by Senegal, Mauritania and
Mali in 1972. The Liptako-Gourma Region Integrated
Develeopment Authority (Autorite de Developpement Integre de
la Region du Liptako=-Gourma) brought together Mali, Niger
and Upper Volta in 1971. The Mano River Union (MNU) joins

Liberia, Guinea and Sierra Leone.
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In addition to the river and lake development
associations, there are groups formed around common primary
commodity products. These associations include the African
Groundnut Council (Conseil Africain de l'arachide) formed
in 1964. The members of the council include the Gambia,
Niger, Mali, Nigeria, Senegal and Upper Volta. Other
associations include the West African Rice Development
Association (WARDA), and the health related organization
called OCCGE (Organization de Cocordination et de
Coopération pour la Lutte contre les Grandes Endémies) .

The existence ©f all these assocliations weould appear
to have laid the groundwork for a region-wide cooperation
but as suggested earlier, their history and achievements
provide scome clue to the futility of excessive optimism.,

In the first place, many of the asscciaticns were formed to
fulfill the diplomatic objectives of particular countries.
The Council of the Entente was initiated by Ivory Coast as
a diplomatic alternative to the desire of many former
French territories to federate at the end of French
colonialism. The Ghana-Guinéa—Mali Union was initiated by
Kwame NKrumah to rally a group of states to his grand
scheme of African Union on a continental scale. Despite
the diplcomatic sources of some of the organizations, the
objectives which they outlined were potentially beneficial

but very little was achieved either because the diplomatic
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purpose for which they were set up fizzled away with new
political alignments or when insurmountable obstacles were
encountered during implementation stages. All these add up
to a general feature in the integrative efforts in West
Africa that have achieved very little,

The formation of ECOWAS is different from all its
predecessors in the sense that it encompasses the entire
regicn. Early indications about its possible success,
however, does not peoint out any significant difference from

16 In the

earlier attempts at cooperation in West Africa.
rest of this section we will trace the diplomatic processes
in its eveolution. The first initiative for creating a
region=-wide community came from the Economic Commission for
Africa (ECA}. West Africa was delineated as one of several
regional groupings of African states for purposes of
coordinating industrialization policies. The Commission
convened a conference in Lagos, Nigeria in 1963 and
proposed amcng other things a plan for the lecaticn of two
iron and steel plants in the region. It was agreed at that
conference that one ¢of the locations for the two plants
would be in Liberia and the second location was ncot decided
on. Liberia however requested a second meeting of West
African leaders to discuss the issue. In a conference of

the leaders that was convened in 1965, the jostling by

different countries tc have the plants located in their
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territories produced no solution. Instead, it was decided
that the development of industries in the region should be
placed within the context of "general, institutionalized

. . 17
economic cooperation.”

As a result of that decision,
another meeting was held in Niamey, Niger to discuss the
form the proposed new grouping weould take. At another
meeting in 1967, twelve countries signed the Articles of
Agreement for the establishment of an Economic Community of
West Africa. Additioconally, an interim Council of Ministers
for the community was established and during the inaugural
meeting of the council late in 1967, a temporary
secretariat was set up. The secretariat was charged with
the responsibility of preparing a draft treaty: identifying
prierity areas for cooperation; and preparing the ground-
work for a meeting of the Heads of State in Monrovia in
1968. The Heads of State meeting in Liberia signed a
protoceol creating the West African regiocnal group. This
effort did not go beyond the signing of the treaty and for
the following four years there was a diplomatic lull, Part
of the reason for the loss of momentum was the outbreak of
the Nigerian Civil War which came to the center of African
diplomatic activity. Mcreover, Nigeria was one of the two
countries that had been delegated at the Monrovia

Conference to prepare studies on areas of cooperation. Its
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preoccupation with the Civil War made it impossible to
fulfill its obligations to the incipient community.

At the end of the Nigerjan Civil War, interest was
again revived for the creation of a regional grouping.
This time, the initiative came from Nigeria. The
diplomatic process was started with the signing of an
agreement of cooperation between Nigeria and Togc in 1972,
Following that agreement, a joint delegation of the two
countrieg visited West African capitals to push the
proposals. This was followed by a series of ministerial
meetings, first in 1973 in Leome, Togo and another in Accra,
Ghana in early 1974. 1In Maonrovia, another meeting in early
1975 finalized arrangements for a summit meeting of the
Heads cof State at which a treaty could be signed.

The first summit meeting of West African States was
held in Lagos in May 1975. The meeting brought together
eleven heads of governments and representatives of four
countries of the West African sub-region. A draft treaty
that had been prepared during the varicus ministerial
conferences was signed by all the countries after slight
modifications. The aims of the community which were
outlined in Article 2 of the treaty stated that:

It shall be the aim of the community to promcte

cooperation and development in all fields of

economic activity particularly in all fields of

industry, transport, telecommunications, enerqy,
agriculture, natural resources, commerce,
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monetary, and financial guestions, and in social

and cultural matters for the purpose of raising

the standard cf living of its people, of

increasing and maintaining economic stability, of

fostering closer relations among its members and

of contributing to progress and development of

the African continent.l18/

The objective of the community was a common market and to
achieve this objective, the treaty called for, among other
things, the elimination between member states, of customs
duties; abolition of quantitative and administrative re-
strictions on trade among member states; the establishment
of a common custom tariffs and common commercial policy
toward third countries; abolition as between member states
of the obstacles to the free movement of persons, services
and capital. The treaty also called for harmonization in
agricultural policies; transport; energy; marketing;
research; economic and industrial policies,

The ECOWAS treaty called for the establishment of a
fund for ccoperation, compensation and development but the
delicate question of the formula for contribution to the
fund by member states was resolved in a protocol that was
prepared at the ministerial meeting held in Accra in July
1976 . Among the other issues that were discussed during
the preparation of the protocols were the issue of
re-exportation of goods within the region of goods

originating in third countries; the assessment of revenue

losses by member States resulting from trade



78

liberalization; and the definition of the concept of
products which originate in ECOWAS countries. All the
issues, except the last one, were resolved and formalized
in a protoceol which was endorsed by the Heads of States
meeting in November 1975,

The ECOWAS treaty provided for several institutions,
including the Autheority of Heads of Government, which was
the supreme organ of the organization. It is "responsible
for, and has the general directicon and control of the
performance of the executive Ifunctions of the

community...."19

The body was expected to meet .once a
year. Subordinate to the Authority of Head of Government
is the Council of Ministers which consists of two
representatives from each country. The Council gives
recommendations to the Authority on pelicy questions and
gives direction to all subordinate institutions. It was
expected to meet twice a year. Other institutions include
a permanent secretariat, headed by an Executive Secretary.
The Executive Secretary is appointed by the Authority to
gserve a four year term, and is assisted by two Deputy
Executive Secretaries, appointed by the Council of
Ministers. He is responsible for the day to day
administration of the secretariat, the preparation of

annual reports and the conduct of studies required for the

operation of the c¢ommunity. The staff of the secretariat
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are accorded the status of international civil servants and
owe their loyalty entirely to the community. The other
important institutions are the Tribunal of the Community;
the Committee of West African Central Banks; and the Fund
for Cooperaticn, Compensation and Development.
Additionally, a number of specialized sectoral commissions
were created,

The ECOWAS treaty provided for a lengthy transition
period within which all the gocals of the community will be
realized and several important steps have since been taken.
However, many goals remain to be met and where agreements
have been reaéhed, many states have failed to implement
them.20 Among some of the important steps that have been
taken are the appointments of Aboubakar Diaby Quattara of
Ivory Coast and Romeo Horton of Liberia to head the
Secretariat and the Fund for Cooperation, Compensation and
Development, respectively. Alsco a formula for contribution
to the community's budget was accepted and calculated on
the basis of a coefficient calculated as one-half of the
ratic of the GNP of each Member State to the total GNP of
all Member States plus one-=half of the ratic of the per
capita income of each Member State to the total per capita
income of all the Member States. Other signs of progress
include the decisions, at the Summit of the Heads of

Government in May 1%7%, to freeze, at existing levels,
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customs tariffs on goods which are produced in Member
States; an agreement on the free movement of persons within
the ECOWAS states; and a pfotocol on non-aggression,

In those areas that progress appears to have been
made, there have been problems. The Fund for Cooperation,
Compensation and Development is in itself in need of
funding.21 Also, the integrity of the Director of the
Fund, in managing the Fund, has come into question.22 The
protocol on the free movement of perscons within the regicn
was never implemented by all states and even countries that
implemented it have retrenched through bhorder cleosures and
stiff requirements for entry. More importantly, many
States have defaulted in meeting their financial
obligations tc the community.

The formation of ECOWAS against the odds suggested by
structural and histerical conditions indicates that certain
perceptions of benefits to be derived from it were
over-riding., As we suggested earlier, since political
union is not anticipated in the effort, perceptions of
benefit have a national context. It is therefore necessary
to examine the motivations of individual countries to
participate since the realizations of expected benefits
will in the lcng run, and to a large extent, determine

whether or not the community survives.
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The Angolan Conflict

Embroiled in a destructive anti-colonial and civil
conflict in 1975 and 1976, Angola was at the center-stage
of African international relations and diplomacy. The
conflict not only polarized African states, but also
brought in the two adversary super=-powers, the United
States and the Soviet Union, as active participants in the
conflict, In this section, we will trace the evolution of
the conflict; examine the various interested parties; and
outline the involvement and role of African states through
the CAU.

Located at the central, south-west section of Africa,
Angola occupies a physical area of 1,246,700 square
kilometers. It is composed of eighteen provinces, cne of
which, Cabinda, is separated from the others by the oceanic
outlet of Zaire and the River Congo. The Cabinda enclave
is surrounded on its landward side by Zaire and Conge
People's Republic. The rest of Angola is bhordered to the
north and east by Zaire, to the east by Zambia and the
south by the UN mandated territory cf South-West Africa.
According to the 1970 population census the country has
5,646,166 people. The major ethnic groups in the territory
are the Ovimbundu; the Mbundu; the Kongo; the Lunda-Chokwe;

the Nganguela; the Hambe; the Nyaneka and the Ovambo.
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"they only multiplied like invisible brooms, hovering in
the basement or plotting outside the house sometimes
quarreling, sometimes cogperating but watching and waiting
for the day when they might sweep into power.“25 Beginning
in 1961 with a series of violent uprisings in Luanda and in
the Northern Bakongo province, Africans in Angola copened a
phase of confrontation with Portugal that was to last for a
decade and a half.

The early 1960s was a pericd of decclonization in -
Africa. The larger colonial powers were disengaging
themselves from their colonial possessions and granting
independence, in most cases, under carefully worked ocut
arrangements that guaranteed their continued influence.
Portugal, on the other hand, was entrenching itself and in
effect retained the largest cclonial empire in Africa. To
cope with the increasing pressures of African resistance,
Portugal had increased its forces from a few thousand men
in 1960 to about 142,000 in 1969, Of these numbers, 60,000
were in Angola. Additionally, Portugal was expending a
little more than half of its annual national revenue on
defense and security, the most part of which was designed
for the maintenance of its African territories. From 1966
when nationalist activities intensified, the cost of the
war to Portugal would have been sufficient to force its

retreat from the territories. However, it was able to use
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weapons and aid facilitated under NATO agreements, although
the NATC pact stipulated that aid to Portugal he used |
exclusively in Portugal for defense purposes. Most NATO
countries, however, gave tacit support for the use of the
weapons in Africa and moreover, Portugal argued that its
territory extended to Africa. The nationalist guerillas on
their part received arms from the Soviet Union,
China,Czechoslovakia, the Scandinavian countries and
various private sources. They also received aid from the
OAU through the organization's liberation committee,

while the pressures on Portugal during the decade of
the 19605, at the UN and from the activities of the
guerillas, prompted moderate official constitutional
changes in 1971 and 1972, there were no indications that
Portugal was willing to relinguish its territories. The
decisive factor that was to hasten the ocutlook of
Portuguese colonialism in Africa was the bloodless coup in
Portugal on April 29, 1%74, in which ycung military
officers organized the Armed Forces Movement. The
Movement, in overthrowing the dictatorship ot Marcellol
Gaetano, aimed at "democratization at home and
decolonization in Africa." While events that followed the
coup snowballed towards the objectives for which the coup
had taken place, the leader that was installed following

it, General Antonic de Spinola, was not prepared to accept
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the full implications of the coup. He continued for some
months to reject African claims to independence. By
mid-July 1974, the growing schism over the ultimate
cbjective of the April coup led to the removal of Spinola
who had to reverse his earlier position on the future of
African territories by conceding the right of the colonized
peoples to their full independence. By the end of July,
the date of independence for Guinea Bissau was set for
September and that of Mozambique for 1975,

The withdrawal of Portugal from Guinea Bissau and
Mozambique and the transfer of power to the nationalists in
those territories was made with little or no hostilities
between rirval nationalist groups. In Angola a smooth
transition was hampered by deep rooted ideoclogical and
ethnic rivalry between nationalist contenders to power.

The rivalry facilitated the internatiocnalizaticn of the
conflict, bringing in such tacit or active participation as
Cuba, South Africa, U.S.S.R., and U.S.A. Furthermore, it

threatened to split the OAU.

Parties to the Conflict

The central actors in the Angoclan Conflict were the
various liberation movements. The ability of the movements

to form a common front, in opposition to the Portuguese,



and subsequently, to form a government of national unity,
was hampered by a complex interplay of ethnic, class
ideological and personal factors. The differences arising
from these factors were further compounded by the
polarization in Portuguese politics; the Cold War; and the
politics of African unity. In the following section, we
shall trace the emergence of the major liberation
movements, and indicate the main points that kept them
divided. Furthermore, we shall examine the part played by
the pelarization in Portuguese politics; the super powers;

third countries; and the Organization of African Unity.

The FNLA (Frente Nacionale de Liberagao de Angola)

The liberation movement that became known as FNLA was
organically the successor of naticnalism among the Bakongo
in the early 1950s. In its earlier form, this stream of
nationalism was represented by parochial monarchists led by
Eduard Pinock who wished to revive the stature of the Kongo
mcnarchy as a symbol of ethnic nationalism. To this was
added a group of less monarchically-centered
ethno-nationalist among Bakongo emigre in Leopoldville, led
by Barios Necaca. Together, these groups formed the
political organization, UPNA (Unido das Populacces do Note
de Angola) in 1957, 1In 1958, the movement was transformed

into a broadly based organization, transcending its ethnic
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boundaries and was renamed UPA (Uniac das Populacoes de
Angola). It was under the aegis of the organization that
Holden Roberto, who was later to become its President,
travelled to Ghana and the U.S. in 1958 and 1959 to lobby
for the support of African States, the U.S. and the UN for
the cause of Angolan independence.26
Born on January 12, 1923 at Sao Salvador, Holdén
Roberto spent his early childhood in the Conge (Zaire).
Educated at the BMS school in Leopoldville and graduating
in 1940, he acgquired his naticnalist consciousness
interacting with other Bakcnge emigres and Congalese
nationalists including Patrice Lumumba whom he met in 19249,
However, it was not until a three-week visit to Angola in
1957 that his consciousness was transformed into political
activism.z? After the visit he started to make contacts
for representation to the UN. Ir 1958, he travelled tc
Ghana for the "All-Africa Pecople's Conference” where he met
with Kwame Nkrumah, Sekou Toure, George Padmore, among
others. He had learned that the idea of Kongo naticnalism
inherent in UPNA did not appeal to these men and to win
their support, he circulated a manifesto for the
all-inclusive UPA when the conference began in December,
In 1959 he wvisited Guinea and arranged to ke attached to

the Guinean delegation to the UN in August. After his

return from the US in 1960, he attended the second
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All-Africa Conference in Tunisia where he met with the
rival MPLA, but refused to merge his organization with it.
With the Independence of the Congo (Zaire) in 1960 and
with the support of Patrice Lumumba, UPA acquired a
legitimate existence. The leaders of the movement set up
an office in Leopoldville, campaigned among the Angolan
emigre and broadened the ethnic base of the organization.
Roberto returned to Leopcldville after two weeks of
Congolese Independence, acquiring a new prominence and
effectively becoming the leader of the organization. The
prominence of both Roberto and his organization,
notwithstanding, new rival organizations sprang up among
the Bakongo exiles. These included Aliazo (Alliance des
Ressortissant de Zombo) which developed as a negative
reaction to the options and actions of those who created
UPNA. A second organization, Ngwizako (Ngwizani a Kongo)
was formed by the die~hard monarchists within the original
UPNA. There was also the Nto-Bako Angola, formed with the
support of those leaders within the Congolese Abako party,
who had designs for a transcendant pan-Kongo nationalist
objective.28 Finally there was the MDIA (Mouvement de
Defense des Interest de 1'Angola). Between 1960 and 1961,
attempts by these organizations along with MPLA to form a

commen front with UPA were unsuccessful.
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1961 was a year of rebellion in Angola. It is still a
matter of debate whether the sequential violence that
started in 1961 with the "Maria's War," the northern
violence and the Luanda riots were spontaneocus uprisings or
masterminded by the various liberation movements.29
However, the events brought a new phase to the character
and direction of the nationalist movements. The response
of UPA to the rebellion and subsequent Portugese reprisals
was to create new auxilliary structures. Holden Roberto
sent a group of young men to be trained in Algeria and
created a military wing to his organization, the National
Liberation Army (ELNA). Additionally, by organizing
Angolan emigre workers, he created a labor union, LGTA
(Liga Geral Trabalhadores de Angola) to complement the work
of his party. Also created was SARA (Servico de
Assistencia aos Refigiados de Angola) to coordinate medical
relief work for the refugees that had swelled following the
northern violence.

By late 1961, UPA had started to carry out guerilla
operations in northern Angola. But in addition to facing
the Portuguese authorities, the organization was contending
with the Bakongo factions of Ngwizako, MDIA and Nto-Bako
who had become moderates and were cooperating with the
Portuguese in rooting out UPA militants. Roberto continued

to reject the overtures from leaders of the MPLA for the
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formation of a common front. He, however, formed an
alliance with Aliazo which had dropped its parochial title
and was renamed PDA (party Democratico de Angola), In March
1962. The UPA/PDA alliance thus became known as FNLA. One
week after the front was formed, the leaders of the
alliance formed an Angolan government in exile, GRAE

{Governo Revolucionario de Angocla nc Exilo).

The MPLA (Movimento Popular de Liberta;go de Angola)

The emergence of the MPLA is traceable to nationalism
and the ferment of Marxist thught among the urban
intellectuals in the Luanda-Mbundu regiﬁn of Angola. Its
organizatoinal predecessor was the Angolan Communist Party
(PCA) which was formed in 1855, essenfially as a cell of

the Portuguese Communlist Party.30

Following the formation
of PCA, its leaders created a nationalist front party, PLUA
(partido da luta dos Africancs de Angola). It was the
various leaders in the two organizations that formed the
MPLA in December 1956, Scoon after its creation, the
Portuguese secret police PIDE (Policia Internacicnal de
Defesa de Estado) set about to decapitate the MPLA, along
with other nationalist organizations. Among those arrested
in 1960 was Dr. Agostinho Neto who later became the leader

cf the movement. The crackdown by PIDE forced the MPLA,

like UPA, to become an exile crganization.
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The leadership of MPLA came from the ranks of
assimilado or mulatto families. They shared the common
privilege of Pertuguese university education. Dr.
Agostinho, who was ameong these privileged group was a son
of an Mbundu Methodist pastor. Born on September 17, 1922
he completed a secondary education in Luanda; served as a |
personal secretary to the Methodist kishop, Ralph Dodge;
and worked in the public health service in Luanda. After
that, he went toc Portugal to pursue medical studies at the
University of Lisbon. As a student in Lisbon, he was a
member of an anti-Salazar youth organization MUDJ
(Movimento de Unidade Democratica Juvenil). For his
political activities, he was arrested and jailed in 1952
and again in 1957. He, however, completed his studies in
1958, returning to Angola the feollowing year. His
subsequent arrest by Portuguese authorities in June 1960
prompted protests during which Portuguese troops fired upon
and killed several villagers. While Neto was being held,
the other founding leaders of MPLA, Mario Pinto de Andrade
and Virato da Cruz were lobbying for the cause of Angolan
freedom in Eurcpe. In 1959 da Cruz and other assoclilates
sent a telegram to their UN Secretary-General, Dag
Hammerskjold requesting him to use his office to persuade
the Portuguese government to "put an end tc constant

atrocities and cruel assassinations against the aAfrican
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peoples of Guinea and Angola, set free prisoners, and cease

preparation for armed repression.“31

The MPLA leadership
also participated in the second "All=-Africa Peoples
Conference" held in Tunisia, where they made the initial
attempt to join a common front with UPA,

In February 1960 Sekou Toure of Guinea permitted the
MPLA to establish a headquarters in its capital, Conakry.
From there the MPLA launched a program to unite all Angelan
nationalist movements; broaden its external support by
sending a delegation to China; and establishing links with
the liberation movements of other Portuguese territories,
These cbjectives became imperatives following the wave of
vioclence inside Angeola in 1961, While MPLA was successful
in seeking association with the liberation movements of
other Portuguese territories through the trans-territorial
CONCP (Conferencia das Organizacoes Nacionalistas das
Colonias Portuguesas); winning the suppert of the
Casablanca bleoc of Arican states, it was unsuccessful in
getting UPA to accept the formation of an Angolan commen
front. Thus, to place itself within the context of the
emerging phase of nationalism, the MPLA moved its
headquarters to Leopoldville in October 1961.

In Leopoldville the MFLA continued to press UPA lead-

ers for a common front. At the same time, it was broaden~

ing its base and like UPA, created auxilliary
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organizations. For example, its CVAAR (Carpo Voluntario
Angolano de Assisténcia dos Refugiados) became the
equivalent of UPA's SARA.

By the end of 1961, the rivalry between MPLA and UPA
had severely limited the individual contributicns of the
liberation movements in the guerilla war. However,
following the QAU recognition fo the FNLA/GRAE in 1963, the
Congolese government of Cyrille Adoula ordered Neto to
close MPLA offices in Leopoldville. the MPLA headquarters
was thereby relocated in Congo-Brazzaville where the
wounded organization recouped under the support of the
leftist governement of Fulbert Youlou and his successor

Masemba Debat.

UNITA (Unido Nacional para a Independeéncia Total de Angola)

The formation of UNITA (Uniao Nacional para a
Independencia Total de Angola) in March 1966 symbolized the
completion of the ethnic equation that formed part of
Angolan nationalism and the struggle for leadership. Jonas
Savimbi, who initiated the formation of the movement
reasoned that the MPLA was largely Mbundu; the FLNA/GRAE,
essentially Bakongo. This, according to him, left "outside
the political struggle more than half of the population.”
What was, therefore, needed was a movement that represented

the interests of the majority among the Ovimbundu, Chokwe
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and Ovambo in the south central region.32 These areas were

less open to the currents of natiocnalism and peolitical
consciousness that permeated the Bakongo or the
Luando-Mbundu regions. Yet the 1950s witnessed the
emergence of self-help organizations with overtly political
outlook. Some of these organizaticns formed by rebels from
missionary seminaries and protestant schools included JCA
(Juventude Crista de Angola), formed in 1954; OCA
(Organizaggo Cultural dos Angolancs); UNATA (Unizo dos
Naturais de Angola); AASA [AssoQiach Africana do Sul de
Angola); and Ukwashi Wa Chokwe.

These organizations were the regional predecessors of
UNITA and while fermenting political consciousness in the
area, the emergence of UNITA is not directly traceable to
anyone of them. Indeed Jonas Savimbi who formed the
movement was a member of UPA between 1961 and 1964, Born
on August 3, 1934 at Muhango to a prominent Ovimbundu
family, Jonas Savimbi attended a local protestant mission
school at Chilessoc and went on to the Silva Porto seccndary
school.

In 1958, he was among a pioneer group of students that
were sent to Portugal by the United Church cof Christ.
Under pressure from the Portuguese police to serve as a
paid informer, Savimbi left Portugal in 1960 for Frilkourg,

Switzerland and subsequently to the University of Lausanne.
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While in Portugal, he was also contacted by both the MPlA.
and UPA leaders who were seeking to broaden their peolitical
base. In 1961 he joined UPA and rose rapidly to become the
Secretary-General of the movement. In that position, he
started to build a base of personal loyvalists among the
gvimbundu and Chokwe exiles in the Congo. With the
recognition of the UPA/GRAE by the CAU in 1963 Savimbi
became GRAE's foreign minister and in that position
cultivated relationships with Arab states and some African
states.33 He also undertock secret missions to Moscow,
Budapest, Prague and East Berlin in gquest for persocnal
support. By the middle of 1964, the power struggle between
him and Heclden Roberto had reached a head and on the eve of
the CAU summit in Cairo in July, he called a press
conference and resigned from GRAE. Follcwing that he
undertook an extensive visit to the far East after which he
returned to Zambia from where he launched the political
strategy for the formation of his organization. The result
of this was the formation of UNITA in the eastern town of
Muangai in Maréh of 1966,

With the formation of UNITA, the ethnic equation in
the Angolan drama had been completed., UNITA was
predominantly Ovimbundu Cheokwe and other groups in the
south central regicn; the MPLA represented the Luanda

Mbundu; and FNLA was predominantly Bakongo, One



96

qualification, however, is that each of these movements had
a sufficient following outside its ethic boundaries to lay
claim to the leadership of an inclusive Angolan
nationalism. Beyond ethno-regional distinctions, there
were other peculiarities of the three movements. The MPLA
was largely an urban based, multi-racial organization that
was led by intellectuals. The FNLA and UNITA, on the other
hand, were largely rural, ethnopopulist and uniracial
organizations. There were also ideological differences.
The MPLA articulated a Marxist world view; FNLA defined a
liberal democratic world view, with the objectives of
agrarian reform, ecaonomic development and African Unity.
UNITA's perspective which as a reaction te both,
articulated a purely Angolan nationalistic view. These
differences were reinforced by peronality differences
between the leaders of the three movements and made unity_

among them inherently difficult.

Portuguese Alignments

Superimposed on, and compounding the differences
between the liberation movements was thelir relaticnship
with various factions in the Portuquese military and
colonial population. Until the 1974 coup in Portugal, the
FLNA was associated with the exiled Portuguese FAP (Frente

de Acgao Popular) and FPL (Frente Portugal Livre). These
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least thirty organizations and a realignment of forces
intent on capturing power in Angola. While the MPLA
retained its support of the PCP, and the sympathy of the
new military junta in Luanda led by Rear Admiral Rosa
Coutinho, the FNLA retained its support among the
Fortuguese democrats. A white separatist group in Angola
organized the PCDA (Partido Cristao Democratico de Angola)
as a multi-racial party in conjunction with such African
groups as MDIA (Movimento de Defesa dos Interesses de
aAngola); Partido Demeccratico Nto-Bako de Angcla; and A
Provincia de Angela, all of which had collaborated with thé
Portuguese colonial authorities during the earlier phases
of the anti-colonial war.34
By 1974, though Portugal had indicated a willingness
to grant independence to Angcla, the war with the
aunthorities and between the various movements intensified
as they were armed by the varicus Portuguese factions, as
well as other forces. Of the extraneocus forces in the
contlict were alliance with the likeration movements
stemming from Cold War politics. Although the support of
the United States and the Soviet Union for FNLA and MPLA
respectively, ebbed and flowed, the two movements reflected

the basic Cold War division in the conflict.
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The United States

The relationship of the FNLA with the United States
dates back to the early 1950s when that organization was
still UPNA and represented parochial Bakongo nationalism,
In 1952, the Angeolan nationalist emigres in the Congo
contacted the U.,S, consulate in Leopoldville tc seek advice
regarding their cause. The U.S. at that point indicated to
them that wvery little could be done since Portugal had not
been admitted intc the United Nations., With the admission
of Portugal to the world bedy in 1955, the leaders that
later formed the UPNA circulated a petition which read, in
part: "The people ¢of the Kongo Kingdom insistently reqﬁest
to be placed under the authority of the United Nations in
the trusteeship of the United Stats of America..."35
Subsequently, Roberto who became president of UPA visited
the U.S. as the first Angoclan nationalist leader in 1959.
While in the U.S,, he made wide ranging contacts through
the American Committee on Africa. Among those he met then
was Presidential Candidate John Kennedy.36

U.S. response to Angolan natichalism as a whole was
complicated by a major conflicting demand on the
policy-makers. The principle of the, "rights of colonial
people to self-determination" which was advocated came into

sharp conflict with U.5. commitment to its NATO allies, of

which Portugal was one, and particularly, her military
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interest in the Portuguese Azores. The dilemma resulted in
occasional vacillations and policy duality. Evidence of
vaclllaticn was reflected in alternate support for Portugal

and for nationalism in the United Nations.37

As evidence
of duality, the U.S. routinely provided assistance to
Portugal under the aegqis of NATO and at the same time
channeled covert CIA assistance through Congo (Zaire) to
FNLA, as a fall back qption between 1962 and 196%. Under
the Nixon administration CIA aid to the FNLA was
"deactivated," leaving Holden Robertc on $10,000 annual

retainer.33

This reflected the implementation of President
Nixon's "Tar baby" option which called for U.S.
communication rather than confrontation with white regimes
in South Africa. The option was based on the perception
that "military realities ruled ocut the chances of
nationalist victory.“39
After the coup in Portugal in 1974 and the breakdcwn
of the Alvor agreement between the liberation movements,
the U.5. reassessed its policy.40 In January 1975, the
National Security Council's "40 Committee® authorized a
covert grant of $300,000 to the FNLA, By March the
colonial war had turned into a civil war with the MPLA and
FNLA forces fighting each other, The war intensified by
July with the balance tilting in favor of the MPLA., Over

the objections of Assistant Secretary Nathanial Davies and
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several academics,

the U.S, committed another $6 million
to the FNLA and UNITA, through Zaire and Zambia.
Subsequent assistance increased to at least 532 millicn.
Several factors explain the support cof the U.S. for
the FNLA over the other movements. The leaders of FNLA
were better known to U.S5. official being the first to have
contact with them. But more importantly, however, the
novenent represented an ideolegical stream in Cold War
divisions that was more acceptable to the U.S5. Aadded to
this was U.5. relations with zalire whose leaders favored
_the FNLA. In June 1975, the Zairian President Mocbutu
charged the U.S. with complicity in an attempted military
coup and expelled the U,S. ambassador. As Marcum suggested,
"Helping the FNLA therefore might be one way of helping
restore U.S.~Zaire relations."43 The MPLA on the other
hand was perceived as an agent of Communism, The bases of
this perception include the initial location of MPLA
headquarters in Guinea, then pro-Soviet; the evolution of
the organization as an off-shoot of the Portuguese
Communist Party; and the Marxist ideolcgy of the
leadership.44 The subseqguent assistance of the MPLA by the
Soviet Union reinforced the U.S. perceptions of the
movement. At the same time, the eventual direction of the

MPLA might have been the self-fulfilling effect of U.S.

perception of the okganigation. U.S. support for UNITA
AR i T,
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came much later in 13975 after it had formed an alliance
with FNLA. Before that, the National Security "Committee®
which voted $300,000 for the FNLA had rejected a proposal
to give $100,000 to UNITA, Partly explaining this, as
Marcum observed, is the orientation to favor past
connections and habits. Additionally, UNITA at that point

, . . . . 45
was perceived to be in a no-win situation.

The U.S5.8.R.

The Soviet Union has generally and coensistently shown
support for liberation movements either through its voting
in the United Nations or directly through military and
aconomic assistance, But it has also tended to support
those liberation movements whose ideological leanings
appear compatible with hers. Thus for most ¢f the Angolan
conflict it sided with the MPLA. It is estimated that in
1971, about 70 to 80 percent of the MPLA's arms came from
the Soviet Union and East bloc countries such as
Czechslovakia.46 Up t£ill the time of the Portuguese coup
in 1974, it is estimated that approximately $63 million had
been committed to the MPLA. However, the general flow of
Soviet assistance to MPLA declined by 1972, ceasing
completely by 1974. The explanation for this may be found
in the disarray of the MPLA, which was torn by facticonalism

during the period.
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In August 1974, the Soviet Union made a contribution
to the fund of the OAU liberation committee, but faced with
increasing prospect of being shut-out from the unfelding
drama in Angola, direct assistance to the MPLA was resumed
in October. By the time the civil war peaked in Octocber
1975, the Soviet Union had provided assistance to the MPLA,
estimated at wocrth $80 million, encugh to give that

organization the military edge, hitherto held by FNLA.

Cuba

Cuba prides itself as evidence of a successful
revolutionary struggle in the third world and has always
been willing, with suppotrt from the Soviet Union, to aid
liberation movements in Africa and elsewhere. The
inveolvement of the Cubans on the Angolan scene date back to
the early 1960s. In 1964, Holden Roberto conferred with
the Cuban revolutionary, Che Guevera in Algiers but no
lasting relationship appeared to have been struck between
them, During a visit to Congo Brazzaville in 1965, Guevera
met with the MPLA, conferring with Agostinho Neto, The
Cubans that were training MPLA forces during that period
became involved in training MPLA forces as well. In
January 1966, Cuba accorded the MPLA formal recognition by

allowing it to participate at the "Trans-continental
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Conference"” in Havana, as the exclusive representative of
Angola.

Following the escalation in the Angolan Civil War in
March 1975, an estimated 230 Cuban military advisers were
dispatched to assist the training of MPLA forces. An
additicnal 200 infantry instructors were received by the
MPLA in August. By late September and early October, at
least one battalion of Cuban troops backed by shiploads of
heavy arms arrived in Angcla and became active combatants
on the side of the MPLA., It is not clear whether the
Cubans would have become s¢ directly involved without the
direct intervention of Sguth AFrican and Zairean forces.47
What is clear, however, 1is that once South Africa and Zaire
intervened, the Cuban response ofﬁ*set what would have been

FNLA/UNITA advantage,

South Africa

During most of the anti-colonial war, the South
Africans were the most consistent ally ¢of the Portuguese at
the United Nations. Its invasion of Angola in Octoher 1975
stemmed from its fears that in the event of an MPLA victory
in Angcla, the UN mandated territory of Namibia (South West
Africa) which it controlled would be wide open to
insurgents of the liberation movement of that territory,

SWAPO (Scuth West African Pecple's Organization}l. Also the
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valnerability of South Africa itself would be increased.
For their part, UNITA and FNLA leaders, in desperation had
made contacts with the South Africans for assistance asg
early as May 1975. The resulting informal alliance coupled
with the direct involvement cf South African forces were
later to prove the greatest liability to both the South
African objective and those of the two liberation move-
ments, It swung the opinion and support of several African

states in favor of the MPLA.48

The Role of African States and the QAU

The Angelan conflict was also caught up in the
political preferences of individual African countries as
well as divisicns in pan~African international politicgs,
Those states most concerned with developments in Angola
were the contiguous countries, including Zaire,
Congo—~Brazzaville and Zambia. Zaire being the earliest
refuge and base of the liberation movements had both the
advantage of nurturing a preferred organization and stood
most to lose from the failure of that organization.
UPA/FNLA, which was the first on the scene, enjoyed the
blessing of successive Zairean leaders although it was
caught up, along with its other Rakongo rivals, in the
turbulent politics of late 1950 and early 1960 Congo

(Zaire). The MPLA was allowed to locate its headquarters
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in the Congeo in October 1961 after moving from far ;way
Conakry, Guinea. While the UPA/FNLA cultivated good
relations with successive central governments, the MPLA
enjoyed better relations with leftist opposition leaders
such as Christophe Gbenye and Antcine Gizenga, UPA's
advantage of good relations with central government leaders
such as Joseph Kasavubu and Premier Cyrille Adoula was less
than compensated for by MPLA ties with Abako officials in
the crucial lower Congolese province. On the eve of the
inaugural OAU summit in 1363, Holden Roberto formed an
ailliance which excluded the MPLA and created the Angolan
Government in Exile FNLA/GRAE., With the eventual
recognition of FNLA/GRAE by the 0AU, the Adoula government
asked the MPLA to c¢lose its headgquarters in Zaire.

The relocation of MPLA headquarters in
Congo-Brazzaville with the consent of the leftist
government of President Fulbert Youlou became an
opportunity for the Conge-Brazzaville leader to play an
active role in the Angolan conflict. 1In response to the
formation of FNLA/GRAE, Youlou convened d meeting of
leaders of several liberation movements including the FNLA,
MPLA, MDIA, MNA and the separatist Cabinda liberation
movement, MLEC (mouvement pour la liberaticon de l'Enclave
de Cabina). Both FNLA and MLEC dropped out of the

discussions and the MPLA, the remaining two organizations
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along with Ngwizako formed the FDLA (FPrente DemocratiQa de
Libertacao de Angola). The alliance was later to prove
costly to the unity of MPLA itself.49 By the middle of
1963 the MPLA was an crganization, largely in disarray and
if it had not been for the continued support of
Congo-Brazzaville it might have lost a critical launching
pad for its resurgence in Angola,

Zambia was the third African country to be directly
involved with the liberation movements., Being continucus
to Angolia and also a landlocked country, Zambia had an
interest in the outcome of events in Angola., Zambia,
itself became independent in October 1964 and beyond the
"principles of good neighborliness" which the leader of the
new nation later professed, Kenneth Kaunda had an interest
in guaranteeing the exit of his country's copper through
the Angclan port of Lobito and also preventing the rige of

>0 He had established a cordial

Communism next door.
relationship with Holden Roberto when they first met at the
Acrra "All African People's Conference" in 1958 and had
been more sympathetic to the PNLA than MPLA. With the
formaticon of UNITA in 1966 by Jonas Savimbi, whose
nationalist ideclcgy appealed to him, suport for UNITA
gained ascendancy in Lusaka. The relationship between

Raunda and UNITA, was however, not trouble-free. For a

time in the late 1960s Savimbi was expelled from Zambia
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because of the persistent sabotage of the Benguela railrcad
by his movement. OCverall, however, Kaunda became more
concerned with uniting the liberation movements as a
preventive strateqgy against the ascendancy of Communism in
Angola.51

Ag a group, African states in the Organization of
African Unity reflected the basic divisions ameng the
liberation movements, In the early 1960s, the "radical"
Casablanca bloc of states supported the MPLA, while UPA was
supported by the "moderate” Monrovia bloc of states.52
With the ascendancy of radical liberation movements in
other Portuguese territories and their eventual
independence, this group was added to the old Casablanca
bloc of states in supporting MPLA with which they were
formally linked through the trans-territorial CONCP,

The fortunes of the liberation movements within the
CAU swung with the group that gained advantage. When the
QAU itself was formed in 1963, it was largely a victory for
the Monrovia blec. Following that, FNLA/GRAE also gained
mometary advantage which was reflected in its recognition
by the CAU the same year. However, the QAU reccognition was
largely of symbolic effect. Although it demoralized the
MPLA which was forced into seeking alliance with FNLA.

While resisting the MPLA request, the FNLA was alsc weaken-

ing as an organization as various secticnal leaders within



109

it began to stake personal claims to leadership in what had
been recognized as the future government of an independent
Angola. Perhaps most devastating to the FNLA/GRAE was the
resignation of Jonas Savimki on the eve of the Cairo summit
of the OAU. At the Summit Conference, Nkrumah reqopened the
recognition issue. The Guinean President Sekou Toure who
was the chairman of the session named three countries
sympathetic to the MPLA: including Ghana,
Congo~-Brazzaville, and the United Arab Republie to serve as
conciliators between FNLA/GRAE and the MPLA, The
diplomatic ascendancy of the old Casablanca group thus won
in bringing the MPLA back into CAU discussions. Indeed
between 1966 and 1972, because the Guinea-born Secretary
General of the OAU, Diallo Telli and other officials held
Roberto responsible for the failure of the liberation
movements to unite, the CAU fund that was made available
through its liberation committee was preferentially
extended to the MPLA, In 1971, the OAU officially
de~recognized the FNLA/GRAE. Between 1972 and 1973, with
the resurgency of FNLA and the disarray in the MPLA,
President Mobutu launched a diplomatic offensive on behalf
of the FNLA among leaders of Zambia, Tanzania and
Congo~Brazzaville. This produced the OAl consensus in
which the three liberation movements were recognized and a

committee was set up to examine how they could be united.
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Howevey, toward the end of 1975, and with the
intensification of the c¢ivil war, the OAU consenus began to
crack resulting in the stalemate at the extraordinary
summit held in January 1976.

Real national and personal interest underly the
Angolan tragedy but a large part of the behavior of the
different factions and states may be the complex result of

perceptions and misperceptions.

Non—-Alignment

The exaltation of non-alignment as a foreign policy
stance has since independence become an indispensible menu
in the major foreign policy statements of African leaders.
While the concept brought together several Afro=-Arab-Asian
countries in successive conferences since 1961, it has not
only evolved through different phases, when particular
issues were of major concern, but it has also meant
different things to different cocuntries. 33 As a
background to the analysis of the perceptions of three
countries, of issues in non-alignment, this section will be
devoted to traecing the development of the concept.
Additionally, we will outline the areas of concern and
consensus.

While cne analyst pointed to a conference held at

Bogor in 1954 as the beginning of a movement among a
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concert of nations that identified themselves as

w54

"non-aligned, others point to the Bandung Conference of

the following year.ss

There is, however, a consensus that
an initial purposive credo of the movement crystalized at
the Belgrade Conference cof 1961. The Bandung Conference
which was the first large gathering of Afro-Asian states
brought togethef twenty~five countries. The groundwork of
the conference, which had been prepared at the Bogor
Conference, was designed to increase interaction and
promote cooperation among the newly independent countries
of Asia and Africa. However, the final outcome of the
conference was a communique that outlined directives on a
range of issues. The issues that were focused on were
largely regional. The following conference, held in
Belgarde in 1961, had the same number attending as the
previous conference, and expanded the agenda of
non-alignment. 1In contrast to the regional concerns of the
Bandung Conference, the Belgrade Conference broadened the
scope of its concern to global international issues
including the cold war; issue of the recognition of
Communist China; peaceful coexistence; and the use of
nuclear weapons.s6 The Belgrade Conference was significant
for the non-aligned movement in several respects. First,
it was a watershed between the expectations of independence

for a plethora of colonial proto-states and an
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international arena in which the differences and
awesomeness of economic and military power negated the
significance of national scvereignty. Secondly, and as a
partial response to the first point, the Belgrade
Conference helped to solidify a base for identity in the
non-aligned movement and, thirdly the initial role and
function of the movement was defined at the Conference.
Subsequent conferences merely broadened the membership and
agenda of the movement.57 For example, while only
twenty-five countries participated at the Belgrade
Conference, the figure had doukled at the Cairo Conference,
which attracted forty-seven. The figure continued to
increase as newly independent nations joined the movement
and in Lusaka in 1970, fifty-four members attended the
Conference; in Algiers, 1973, seventy-five attended and in
Colombo, 1976, there were eighty-six members. The number
has since stabilized around that figure. The Belgrade
Conference had broadened the agenda and resclutions of the
non-aligned states. Subsequent declarations of the
movement reads like the "what is what of global
internaticnal conflicts and issues.“58

Just as the starting point of the nconaligned movement
is in dispute, sc are the reasons or circumstances for its
emexgence, The most common reascn given for the emergence

of the non-aligned movement is the evolution, after the
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Second World War, of bipolarity as an international regime.
The protracted conflict that pitched the two super~powers,
the United States and the Soviet Union, against each other
in a nuclear stalmate was viewed as potentially dangerous
to the nascent states of Asia and Africa. These countries,
according to this view, feared the consequences of being
drawn into the power game of the two power blocs.
Neon-alignment was therefore an assertive response that '
rejected the game.59 Proponents of this thesis have,
therefcore, attempted to separate the principles and
practice of non-alignment to determine which of the
countries, that profess non-alignment, are qualitatively

and in “fact" non—aligned.60

While super=-power rivalry
contributed and accentuated the development of
non-alignment, there are other contributing factors.
Colenialism provided the common historical source of
identification for mest of the non-aligned countries while
non-alignment provided the arena for the articulation of
disparate concerns of the state.s

Another strain of extremity in the explanation of the
emergence of non—-alignment is the contention by a Yugoslav
diplomat that

In the search for the scurces of non-alignment,

one has to go much further in time than de-

termined dates. These sources have to be sought

primarily in the processes that created
conditions for changing the existing
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international political and economic relations.

These processes were ushered in by the Gctober

Revolution.61/

This view represents the attempt of Eastefn bloc
countries, especially those of them in the non-aligned
movement, to find a common ground between non-alignment and
their ideological preferences. By contrast, many Western
analysts, in the late 1950s and early 1960s, were
profoundly suspicious of the movement. As Crabb observed,
Western analysts explained the emergence of non-alignment
by reference to "lack of realism in the evaluation of
global issues." This lack of realism, they believed to be
deeply “rooted in a moral obtuseness” that prevented these
countries from understanding the "nature of the communist

6
menance." 2

Additionally, there was the Suggestion that
the non-aligned bandwagon was a self-serving option
designed by some countries to play the West against the
East in order to obtain foreign assistance from both.63
The different attitudes of the West and Eastern block
countries either overstate or oversimplify the complex and
disparate needs that created and Sustain the non-aliqned
movement. Somewhere between the different perspectives
lies the vast, complex and real needs of the different
countries in the movement and nothing can ke more

instructive than the agenda of the Belgrade Conference, the

declaration of subsequent conferences which became
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increasingly more extensive. With only twenty-~five
countries attending the Belgrade Conference, the meeting
covered such broad and wide ranging issues as (1) respect
for the right of people to self-determination: the fight
against imperialism and liquidation of colenialism and
neo-colonialism; (2) respect for territorial sovereignty
and integrity cf states: non-interference and
‘non~intervention in the internal affairs of states; (3) an
end to racial discrimination and apartheid; (4} general and
total disarmament: banning nuclear tests; dealing with the
problem of foreign military bases; (5) promoticn of
peaceful coexistence amcng nations with different political
and social systems; (6) study of purpose and compositicon of
the United Nations and implementation of its resolutions
and (7) study the problems concerning uneven eccnomic
development and improvement of international, econcomic ang
technical cooperation.

This range of issues goes beyond the issue of
super-power politics which is usually presumed to be the
wellspring of non-alignment, In fact very little attention
was given to the issue at the Bandung Conference. The
issue came to the centerstage of discourse among
non-aligned states just as it was of concern to the two
super powers who were trying to contain each other by

stockpiling nuclear weapons and courting allies among the
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nascent states., By contrast the dominant focus, in recent
times, of the non-aligned states concern the "low politics"
of North-South economic disparities.

The driving force in the evolution of the non-aligned
movement can therefore be located in the multifarious needs
of the different countries whose largely common history of
recent colonial status bound them together. That heritage
also launched them into an international arena of power
politics in which, individually, they were insignificant.
In this regard, the evolution of non-alignment can he
regarded as a search for identity. In its active form, it
was the articulation of the different interests of the
countries that were members cof the movement.

The role of colonialism in the evolution of
non-alignment derives from the inherent nature of colonial
domination. It implied the subjugation of people and the
denial of their identity. Nen-aligment in the
post-colonial states was therefore partly an attempt to
reassert that identity. Thus, in Africa, nénaalignment was
reinforced by other concepts such as Pan—-aAfricanism and
African Ferxscnality. However, the implications of these
concepts, including non-alignment itself were in dispute.
At the minimum, there was agreement that the concept
implied freedom of cheice and action in naticnal and

international affairs. Indeed to attempt to define the
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concept beyond this minimal requirement is to take the
preferred narrow view of a particular state or group of
states. It will be useful, however, for us to examine
variations in the theme of non-alignement.

The various themes which emerge from non-~alignment
reflect diverse perception of naticnal interests and con-
cerns. The point was well understood by an cobserver of the
Belgrade Conference who depicted the maneuvers in that
conference:

Some are busiedly inclined to favor one of the

two super powers; others are involved in cold

wars of their own -- the Arabs against Israel,

India and Afganistan and Pakistan, Ghana against

Togo and Ivory Coast, Iraq against Kuwait and

Saudi Arabia, and so on.§4/

The basic consensus, in the non-aligned movement, of
independent choice and actions facilitates variations in
choice and level of activity in international affairs.
Different countries have differsnt designations for the
level of activity which their non-aligned posture grants
them. We thus have such degignations as "positive,"
"active" and "dynamic" neutrality. For instance, Nkrumah
in describing his country's non~alignment as "positive
neutrality” explained that Ghana did not "choose to play
the role of a silent spectatcr in world affairs or in
matters which affect [our] country's wvital interest and the

65

destiny of African people. (Our}! policy of positive
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Y orr

neytralism is not a passive or neutralist policy. It is a
positive policy based on cur firm helief in positive
action.“66 Speaking with the same intention to act, but
with an entirely different objective, an Indonesian leader
suggested that the key element in that country's “active
and independent" policy is "to do [(our] utmeost to prevent a
next war which [we] believe will only result in the
extinction of human civilization."67 Morocco perhaps
represented the mainstream of non-alignment in Africa when
its leaders emphasized that its policy of "non-dependence
did not mean that Morocco seeks to remain in isolation. On
the contrary, Morocco intends to maintain friendly
relations with all countries."68 The peculiar problems of
Israel are highlighted by its policy of "nonidentification”
which it equated with "an independent foreign policy
prompted by the necessity for the state toc recognize its
responsibilities ... for making its own contribution toward
the preservation of international peace."69

On the question of the relationship of the non-aligned
states to the superpowafs, there are also divergences in
attitudes. In the non-alignment movement, there is an
ideclogical spectrum covering from highly pro-Soviet states
to those that are pro-Western. During the Belgrade

Conference, the group of Militant African Socialist states,

which included Ghana, Mali and Guinea were pro-Scviet. The
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non—-aligned movement was expressed by Fidel Castro who

argued that:

Different ways of dividing the world have be
presented at this meeting. For us the World

en
is

divided into capitalist and scocialist countries,
imperailist and socialist countries, imperialist
and neococlonized countries, colonialist and

colonized countries, reactionary and progressive
countries, governments that support imperialism,

celonialism, nec-colonialism, racism, and
governments that are against imperialism,
colonialism, neo-colonialism and racism,70/

For Castro and most of the socialist countries in the

non-aligned movement, the true world of non-alignment is

the szocialist world, while the rest is the enemy

of

non=-alignment., The socialist countries therefore justify

their close association with the Soviet Union in
terms. In reality, however, there are countries
the middle on the scale of attitude towards both
and the East. These would include a large number

Arab states who reject the Western democracy and

these
close to
the West
of the

socialism

at the same time. On the other end of the spectrum are

those countries such as Liberia and a large number of

former French African territories who have maintained very

close ideclogical relaticns with the West. In many

countries, political instability has resulted in periedic

swing from one end of the spectrum to the other,

71

In

spite of the different ideological preferences of these
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countries, there is a common thread in the insistence that
the freedom to choose preferences is an integral part of
non-alignment. Thus Julius Nyerere expressed his country's
non-alignment as a policy which rejected the idea of
friends choosing enemies for them. Similarly Prime
Minister Nehru, once observed that non-~alignment meant "an
independent nation functioning according to to its own
lights" whereas alignment meant "being regimented to do
something which you do not like and thereby giving up a
certain measure of your own independent judgement and

w!2

thinking. The former Premier of Algeria went so far as

to say that for Algeria "we are alighed with nobody, not
even with non-aliqnment.“?a The same view was shared by
Nigeria's first Prime Minister Abubakar Tafawa Balewa, who
was opposed to all kinds of blocs.?4 The most pragmatic
formulation of the non-alignment stance was expressed by
President Banda of Malawi who stated that

When the West is doing what I think is right for

Malawi, I will align with the West. When the

East is doing what is good for Malawi, I will

align with the East.75/

A final peoint in this background analysis concerns the
implications of non-alignment for the policies of the
countries in the movement. The different views and

concerns encompassed by non-alignment should and does have

divergent policy implications. However, many scholars
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believe that most of the countries in the movement are in
fact aligned. The apparent contradiction stems largely
from the tendency of the analysts to impose their
definition on a concept for which there is little
agreement. Typically, this approach begins with the
assumption that non-alignment is a response to the power
pelitics between the super powers and the policy
expectations of all non-aligned countries should reflect a
balance in transacticons involving such indicators as trade,
aid, investment, diplomatic and military ties with the
power blocs. The apprcach neglects the diversity of
concerns and interests cf the countries that profess the
concept. It is, therefore, not surprising that studies
using this approach generally find little connection
between "conceptual" and “"practical" non-—alignment.76 An
alternative approach that examines the phenomencn
intersubjectively is more likely to indicate the true
nature of the relationships between specific
conceptualization of non-alignment by individual leaders
and the practices or policies that stem from it.

The danger of imposing the analyst's definiticn on the
concept exists even in sgelecting a specific issue in
non-alignment for examination. However, an issue such as
relations with the power bhlocs is so central to

non-alignment that different perceptions of it and the
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policies that stem froﬁ those perceptions may be examined.
Moreover, since much work on the concept has been done
based on the relations of the non-aligned countries with
the power blocs, important theoretical conclusicns may be |
facilitated by focusing on a comparable aspect. In our
analysis for the various countries, our concern with
non-alignment will therefore pay particular attenticn to
the aspect that deals with the relations cof these countries

with the power blocs.
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CHAPTER III

NIGERIA: LEADERSHIP PERCEPTION OF ISSUES
AND FOREIGN PCOLICY

The Nigerian Leadership and the Domestic Political
Environment

The issues in our investigation and the time~span
covered for each corresponds to three separate
administrations in Nigeria. We therefore begin the
analysis of the perceptions by the country’s leaders of
those issues by first identifying the leadership and their
domestic, pelitical and decisicon=-making environments.,

The focus on the formation of ECOWAS between 1970 and
1975 corresponds to the military administration of General
Yakubl§ Gowon, The critical decisions on the Angolan
conflict between 1975 and 1976 were made by succeeding
military administration of General Muritala Mochammed. The
period of non-alignment covered, between 1960 and 1966,
corresponds to the first independent Nigerian government,
which was the civilian administration of Sir Abubakar
Tafawa Balewa.l

When Nigeria attained naticnal independence from
Britain in Cctober 1960, it operated a federal
constitution, and the government was based on the

Westminister model of parliamentary democracy. However,
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the features of Nigeria federalism imposed gevere strains
on the smooth functioning of the parliamentary system. The
federation comprised three regions, North, East and West,
of unequal sizes, The North was larger and more populous
than the cther two regions put together., This in effect
gave it a political veto at the federal level and as long
as regionalism was a popular sentiment and majority rule a
political formula, there was no way that politicians from
the other two regions, either individually or in concert
could hope to lead the country.2 Indeed, because of the
unique evolution of the regions: each administered
separately; with different cultural and educational
influences; and dominant ethnic groups within them,
regionalism became such a powerful force that the political
parties that evolved were also regional.3 The Nerthern
Peoples Congress {NPC) which, as its name implies, was the
party of the North, was dominated by thé Hausa-Fulani; the
National Council of Nigeria and the Camerouns (NCNC) was
based in the East and was dominated by the Ibo; while the
Action Group (AG) which was based in the West was dominated
by the Yoruba. Other minority parties in these regions
which evolved either as a result of disaffection with the
dominant parties or based on sentiments of ethnic minority
elements with the regions include the Naticnal Elements

Progressive Union (NEPU) and the United Middle Belt
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Congress (UMBC), in the North; and Nigeria Mational
Democratic Party (NNDP), in the West.

The parliamentary system required substantial majority
seats in the legislature for effective government. The NPC
which was naturally the majority party, by virtue of the
8ize of the Northern electorate, still needed an alliance
with one of the other parties to form an effective
government. The party, therefore, formed a ccalition
government with the NCNC and Sir Abubakar Tafawa Balewa,
the deputy leader of the NPC became Prime Minister.4 As
the opposition leader, Obafemi Awolowo of the AG, in a
telling observation, remarked that the coalition was "an
enforced asscciation of incompatibles” because the program
and ideoclogies of the two parties were diametrically
Dpposed.s

In the light of the foregoing, it would appear that
the complex interaction between the features of Nigerian
Federalism and the parliamentary system would operate to
decentralize foreign policy-making or render
decisicn~making altogether impossible. On the contrary,
however, the formulation and execution of foreign policy,
in spite of the enormous rancour it generated, was highly
centralized. As variocus analysts have ohserved, the
foreign policy leadership during the Balewa administration

"was made up of a handful of Federal Ministers, the
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Ministers of State and top bureaucrats in the Ministry of
External Affairs, with Sir Abubakar always dominating." In
our consideration of non-alignment, therefore, we shall be
focusing on the leadership of Ealewa.6

The political environment under which the ECOWAS
decisions were made was gquite different from that sketched
above. In the first place, the Gowon administration which
made the decision was a military regime. Secondly, after
1970, the tensions on decisicn-making created by both the
nature of Nigerian Federalism and the democratic process
had, temporarily, been removed by the creation of new
states in 1967 and the proscription of political activities

earlier in 1966 when the military first took over power,

Nigeria had its first military coup d'etat in January

1966 and General Yakubu Gowon {(then Lieutenant Colonel)
came to power in a couhter-coup in July of the same vear.
For the following four vears, Nigeria gradually moved in
the direction of political chaos which included a major
civil war. The end of the civil war and the generous
reconciliation which followed, coupled with the promise of
national prosperity that was the result of massive oil
revenues brought scme measure of stability te the country.
It was during this period that the Gowon administration
started to focus on foreign affairs, including the

initiatives for the formation of ECOWAS.
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Under the administration, the bureaucrats assumed
enormous power both in the formulation and execution of
policy. The two policy-making organs of the government
were the Federal Executive Council (FEC} and the Supreme
Military Council (SMC). The FEC which included senior
civil servants (permanent secretaries} and their
commissioners formulated policies and made recommendaticns
to the SMC which was composed of the military service
chiefs and the head of state. The main actors in the
administration that promoted the ECOWAS idea included the
Commissioner-for Ecenomic Development, Dr. Adebayo Adedeji;
the external affairs commissicner, Dr. Okol Arikpo and the
head of state, General Yakubu Gowon, who indicated that he
did not need any persuasion by bureaucrats about the
necessity of the community.7

The leadership of General Yakubu Gowon ended abruptly

in July 1975 following a bloodless coup d'etat in which

General Muritala Mohammed came to power. The
dissatisfactions which set the stage for the coup and the
efforts of the new administration to address them provided
the domestic peolitical environment within which the Angolan
decision was made. The enhanced leadership of General
Gowon which fellowed the end of the civil war and the
post-war reconciliation effort began to wane after 1973.

among the factors that ccontributed to the decline were:
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the inability of the administration to prepare and set a
program for a return to a democratically elected civilian
government., At the end of the civil war, General Gowon had
promised to return the country to civilian rule in 1976.

He later postponed the date to 1978 and finally suggested
again that the date was unrealistic, without further
suggesting a realistic date. Indeed, the reasons he gave
for reneging on the promises left the impression that he
was insincere about handing over power to & democratically
elected government.8 The other unresolved issue which
corroded the popularity of the administration included the
problem of widespread corruption at all levels of
government, including the armed forces and particularly the
military governors of the states.9 The scale and level of
corruption which was brought out by a scandal over the
import of c¢ement, coupled with mismanagement in the economy
had created contradictions which Gowon himself
characterized as “want in the midst of plenty™ had been a
source of dissatisfaction with the government.lO Other
reasons for dissatisfaction include the failure to resolve
the controversial population census upon which the
distribution of government resources would be based; and
dissatisfactions with the number and composition of states
in the federal system. By 1973, the frustrations over the

inability of the Gowon administration to deal with these
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problems made the ceoup, in which General Mohammed emerged
as leader, a welcome change.

The new administration came to power, charging that
the previous govermment "had become too insensitive to the
true yearnings of the people" and set out to deal with the

problems.ll

Within a peried, a little short of eight
months during which General Mohammed was in power, he set
in motion a process that was to return the country to
democratic rule in 1979; embarked on a massive purge of
government agencies to rid them of corrxupt officials; set
aside the controversial census figures and temporarily
settled the issue of states by creating nineteen states out
of the original twelve which had been created by Gowon in
1967. It was during these widespread changes that the
Angolan decision was made.

The decision~making environment in the Mohammed
administration was different from that in the previous
government. Whereas the FEC formulated policies and made
recommendations to the SMC in the Gowon administration,
during the rule of General Mohammed the situation changed.
The SMC formulated policy and passed directives down to the
FEC about implementaticn., This curtailed the power of the
permanent secretaries who were also removed from the FEC,

Furthermore, many of the permanent secretaries had become

victims of the massive purge of the bureaucracy. General
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Mchammed's control of the foreign policy was further
enhanced'by the fact that his External Affairs
Commissioner, Lieutenant Colonel Joseph Garba, who was one
of the leaders of the coup that brought him to power, was
alsc a member of the SMC. The two of them, with advice
from scurces cutside the bureaucracy, constituted the

Nigerian leadership in the Angolan crisis.

Nigeria and the Formation of ECOWAS 1370-1975

States exist in what Kenneth Waltz accurately
describes as a self-help system.l2 The shared goals of
development in West Africa which is assumed by experts and
leaders in the region to inhere in a strategy of regional
economic integration, has relevance which is nationally
perceived and defined, 1In taking the initiative in late
1370 to revive the idea of West African community, Nigerian
leaders perceived that benefits would accrue to their
country and that defined their action. These perceived
benefits were economic, security and political in nature.

Several analysts expressed skepticism about the
economic benefits that Nigeria could derive from pursuing a
regicnal econcmic community. In the 18%60s when the idea was
first suggested, Gerald Helleiner arqued that Nigeria would

13

gain little or nothing from it. When the Government of

General Yakubu Gowon again took the initiative in early
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1970, Dotun Phillips also suggested that Nigeria would gain
little or nothing and that its crusade for its formatiocn

nld On the other hand,

was "an exercise in futility.
General Gowon and his advisors, including his Commissioner
for Econcmic Development, Adebayo Adedeji believing that
the decade of the 1970s would mark Nigeria's industrial
takeoff viewed the West African region as an indispensible
market for both raw material and finished good5.15
The basis of this coptimism was the enhanced econemic
position of the country. Before the beginning of the
Nigerian Civil War which lasted between 1967 and 1970, oil
had become an important revenue earner for the country.
Although the revenue yvield from oil was a modest $213
million, its value had surpassed cther major exports such
as cocoa, cotton, rubber and groundnut. The interlude of
the war, however, lowered the preoduction of oil but soon
after the war, both the output and revenue earned per
barrel spiralled. Whereas, pre-war ocutput stood at a high
of 600,000 barrels per day, it rose swiftly, beginning in
1970, to a daily output of about 2 million barrels by 1975,
The price hikes of about 180 percent that started in 1973
sent revenues scaring. The result was that between 1971
and 1975 revenues rose from $860 million to $6.9 billiocn.

A trade deficit cf $38 million in 1973 was wiped out the

following year with a surplus of $136 million, freeing
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substantial amount for capital investment., An overall
growth in the eccnomy which stood at a high of 8.5 percent
in 1972/73 rose to 12.5 percent in 1974/75.

These economic indicators led cfficials of the Gowon
administration to envisage a development plan that would
among other things lay the basis for the country's
industrial take-off. Thus in the development plan drawn
for the period 1975-1980, 6 billion was allocated to the
industrial sector. This was over thirty times the amount
allocated to the sector in the earlier plan. The amount
was expected to develop petroleum related industries, iron
and steel, cement, sugar, paper and pulp.

General Yakubu Gowon and his advisers believed that
the profitability of these ventures would depend on a West
African market that would be both a source of raw materials
and finished goods. Dr. Adebayo Adedeji who led the
country's crusade for the formation of ECOWAS argued that
it would give Nigeria "access to some raw material which
are either not available in the country or available in

poor quality."16

He suggested that the proposed iron and
steel industry would have to rely on iron ore from Guinea
and Liberia. Additicnally, administratiocn officials

believed that joint industrial projects for items such as

sugar, cement in the countries where the raw materials
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exigted would amount to savings in foreign exchange for the
country.17

When the initial dipleomatic contacts that would bring
about an all inclusive community that would facilitate
Nigeria's national objectives met with little response from
leaders in the region, the Gowon administration started a
different approach, The administration decided t¢ proceed
by dealing with individual countries that were willing to
form an economic association with Nigeria and also signing
trade pacts with them, The first of these associations was
with Togo. A treaty signed between the two countries in
April 1972 was described by the Togolese leader as the

"embryo of a West African Economic Community."18

By the
middle of 1973, Nigeria had signed bilateral trade
agreements with ten of the fourteen West African states.
Furthermore, the Gowon administration undertook to work out
joint projects with several countries including the
purchase of 10 percent share in the iron ore company,
Mifergui-Nimba & Simandou, of Guinea in June 1972. 1In
return for this, Nigeria was guaranteed one million tons of
high guality iron ore every year, Other joint ventures
include a sugar factory in the Republic of Benin in which
the Nigerian government owned 46 percent of the equity
share. A joint cement factory was proposed for Togo to tap

the abundant limestone in that country. This was expected
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tc free the foreign exchange that was being spent for
massive imports of the product from Europe.l9

These practical steps underlined the economic
interests of Nigerian leaders in pursuing the formation of
a West African community. However, the further interest in
having a less competitive access to the regicnal market of
Nigerian products required the elimination of trade
barriers and the establishment of common tariffs
region-wide.

Events in Europe also persuaded Nigerian leaders that
there were other benefits to be derived from the formation
of the community. In early 1972, Britain, which was the
country's major trading partner, along with Denmark and
Ireland successfully negcoctiated agreements to join the
European Economic Community (EEC). The entry of Britain in
to the EEC meant that those countries, including Nigeria,
which enjoyed preferential trade agreements with it were
suddenly faced with the common tariff wall of the EEC. For
its products to be competitive with those of cother less
developed countries that had negetiated associate
membership with the EEC, Nigeria needed to enter into a
similar arrangement. On the other hand, there were beth
ideological and economic implications in association.

Ideologically, Nigerian leaders have successively opposed

association on the grounds that it represented a
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nec~colonial relationship. Even the pro-Western government
of Abubakar Tafawa Balewa, Nigeria's first head of
government, had rejected the concept in 1962 when Britain
first applied for membership of the EEC. He suggested, in
its stead, regional economic groupings within Africa, |

coupled with the diversification of the country's external

trade.20

The EEC did not help to dispel the perception that
association with it did not imply neo-celonialism. The
assocliate arrangements that it worked out with different
African groups had very discouraging implications.

Firstly, it negotiated different terms for different groups
aven though all of the groups were exporters of primary
products. For example, the nineteen associate members that
signed the Yaounde Convention secured better treatment than
that offered the East Africans under the Arusha Agreement
of the still-born Agreement with Nigeria in 1966 under the
Lagos Convention. This led crities of association to
suggest that the EEC's designs implied the political
"balkanization" of Africa.21

A second point concerns the economic implication of
association. In negotiations for associate status, the EEC
generally stuck rigidly to the principle of reciproecity.
Under this condition, in return for granting favorable

trade terms that are applicable to non-associate countries,
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the associates undertook to grant the most-favored-nation
status to the countries of the community. Critics viewed
this arrangement as guarantee that perpetually subordinated
the associate members to the role of primary export
producers, with no prospects of industrialization. The

influential Nigerian daily newspaper, the New Nigerian,

warned the government against signing a Yaounde type of
agreement with EEC because "this would have the effect of
roping us in to join the host of client states in a
scarcely veiled neo-colonialist division of labor between
Europe and Africa.“22
The Gowon administration shared this view and for it,
EEC signified three reinforcing imperatives for the
formation of ECOWAS. First, the need to safeguard a
potential regional market for its expected industrial
products required negotiating with EEC in concert with the
countries of the region within the framework of an economic
community in which trade barriers were removed and a common
external tariff established. This was considered important
because the terms of reciprocity that the EEC insisted on
for its associates would shut out Nigeria's access to the
regional market due to more competitive products from the
EEC. It was for this reason that the Nigerian head of
state, General Yakubu Gowon, insisted that the country

would make any sacrifice to effect a West African Common
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Market before negotiating with the enlarged European Common
Market.z3
Beyond the perceived consequences of association with
the EEC in the absence of a West African Common Market,
Nigerian leaders also believed that better terms could he
obtained from the EEC as a bloc. To secure what the
administrations' trade commissioner described as
remunerative trading arrangements for our products,"24
General Gowon believed that, as he put it, "Unless all
African naticns come together and pool their resources
together... Africa can never achieve any partnership of
equality and friendship with any powerful region of the

world.“25

In ancther instance he emphasized the same theme
by suggesting that "only through joint cooperative efforts
can the African states hope to benefit economically from
any arrangement with either the EEC or any other powerful
economic regiconal grouping in the world."26
A final point is that the successes of the EEC and the
desire of Britain to join it was inspirational to the
expectations of the Gowon administration that a similar

success could be achieved through a West African community.

In an interview with the news magazine, West Africa,

gseveral years after the formaticn of ECOWAS, General Gowon
admitted among other things, that the experience of

post-war recovery in Europe through the EEC influenced his
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interest in pursuing the integration scheme in West
Africa.27 From this perspective, Britain's entry into the
EEC in 1972 hastened this interest. The President of the
Nigeria Chamber of Commerce, Mines, and Industry who had
been promoting the idea of ECOWAS with the encouragement of
General Gowon, told a meeting of the West African Chambers
of Commerce in 1972 that the lesson tc be drawn from
Britain's attempt to enter the European community, was that
all African countries should also come together to pool
their resources for regional development.28 An imperfect
parallel between Nigeria's interests iﬁ ECOWAS and
Britain's entry into the EEC was also drawn when the
Nigerian commissioners for finance suggested that

If Britain with her unique history, geography and

past achievements could brush everything aside to

embark on a new experiment on economic

integration, then African countries and other

third world countries shculd come together to

form similar regional markets...Z29/

In sum, the relevance of the European community for
the interest of the Gowon administration in pursuing the
formation of ECOWAS had two complimentary facets, In the
first place, the success of the community provided the
historical analogue to the perception that a similar
organization in West AFrica would be beneficial. Secondly,

and more importantly, ECOWAS was perceived as the vehicle

by which the challenges posed to Nigeria's economic
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interests by the EEC could be resolved. the nature of
these challenges included the potential losses by Nigeria
of revenue, due to Britain's entry into the EEC, and the
loss of a potential West African market, due to the
countries in the region individually seeking associate
relations with the community. The formation of ECOWAs, in
the view of the Gowon administration would meet these
challenges, by providing a ccllective framework for
negotiating favorable terms, especially terms that would
safeguard trade between the asscciate members.

Politically, ECOWAS for the Gowon administration
represented an arena of diplomatic leadership. The
Nigerian preoccupation with a civil war between 1967 and
1970 had placed it beyond the pale 0f African diplomatic
initiative. At the end of the war, therefore, the
administration was anxlious to start plaving an active
diplomatic role in Africa. ECOWAS, in this regard was an
aspect 0of a much broader effort by the Gowon administration
to reassert the country's international pelitical stature.
These interests led to diplomatic processes which
Herskovits describes vividly:

.+.From 1971 and moving in ever-widening circles

Gowon and his foreign ministry...tackled its

neighbors, first: Dahomey, Niger, Chad,

Camercoun, Togo. State visits led to long-term

interest-free locans, bilateral agreements on

building NIgerian-financed rcads across berders
and reviving moribund efforts at economic
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cooperation through projects dealing with power,
communication and transport.30/

In spite of these bilateral diplomatic iniatives, the
Gowon administration still felt that there was a political
need to pursue the formation of a region-wide community.
The administration believed that the cchesiveness of the
Franceophcone states and their collective association with
France undermined the potential influence of Nigeria in the
region. It was believed, therefore, that a community that
cut across the linguistic barriers of former French and
English colonial territories would reduce the influence of
France among the Francophone countries.31

Te win over the West African states, especially
Francophone states, to join the West African community,
Nigeria embarked on a mixture of active but low-keyed
diplomacy and generous offers of benefits from her oil
resources. The diplomatic style was the consequence of two
factors. First, General Gowon believed that the support of
Ivory Coast was indispensable for any regicnal arrangement
that would include the Francophone states because of its
dominant position among the group.32 Yet relations between
the two countries were badly soured by the diplomatic
recognition granted to the secessionist Biafra during the
Nigerian Civil War. The Gowon adminsitration was therefore

very anxious to effect a recencilation. He recalled that
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his "personal commitment to peace and unity in the
sub=-region and Africa as a whole made him cffer
reconciliation to those countries which supported

Bia.fra."33

He further recalled his first meeting with the
Ivorian leader, Felix Houphouet-Boigny: "It was coalish
and you could see in him tenseness... but I did my kest to
reassure him that I was sincere about reconciliation and
even thanked him for looking after Ojukwu (the
secessionist leader)...“34

A second factor which explains the low~keyed nature of
Nigeria‘'s diplomatic effort to bring about the formation of
ECOWAS was its size and economic potential. Many of the
countries in the region feared that they would be swamped
by Nigeria's size and economic potential. General Gowon
also recalled that many of the leaders of the Francophcne
countries indicated to him that they had been warned by
France about the possibility of Nigeria stifling them. For
this reason, the administration proceeded very cautiously
and as Gowon himself indicated later, "I don't think that I
gave them any cause to think that one day I would wake up
and use my size and economic power to sweep over the
neighboring countries.“35

In substantive terms, Nigeria promised to sell crude

0il at concessionary prices to the West African states

whose terms of trade were badly affected by the o0il crisis
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of 1973. More concrete financial aid was given to those
states that were most affected by the Sahel drought,
including Chad, Mauritania, Niger, Senegal and Upper Volta.
Aside from the economic and political considerations
that motivated Nigeria's interest in ECOWAS, Nigerian
leaders also perceived security benefits in the
arrangement. As Aluko points out, it was firmly believed
that as long as there are weak states on Nigeria's borders
and depending on extra-African powers, especially France,
for their political, economic and military survival, the
country's security cculd not be assured. This
consideration led General Yakubu Gowon to invite Cameroun
and Chad, both members of the Central African sub-region,

to join ECowas.3®

The Foreign Minister Dr. Okoi Arikpo
also indicated that the administration was prepared to
assist neighboring states in establishing joint development
projects for security reaseons.

As our analysis so far shows, Nigeria played a
dominant role in the formation of ECOWAS. WNigerian
policy-makers were in no doubt about the leadership role
which they perceived for the country in the formation of
ECOWAS, General Gowon himself had said that the ECOWAS idea
agreed with his thinking and that he "did not need any

convincing by the bureaucrats about the role Nigeria should

play in such a group.” He therefore "did everything
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possible to see the birth of ECOWAS.“37

However, the
nature of the leadership displayed was a mixture of
moderation and quiet persuasion through the ¢ffer of

incentives.

Nigeria and the Angolan Conflict 1975-1976

The Angolan conflict was the first foreign policy test
for an administration that came to power primarily
concerned with a number of unresclved domestic issues. In
July 1975, the military rule of General Yakubu Gowon was

terminated by bloodless coup d'etat from which General

Muritala Mohammed emerged as Nigeria's new leader. On
assumption of power, General Mohammed's immediate concerns
were the problems of widespread corruption; the controversy
over the number of stat=>g in the Nigeria Federal system;
the disputed population census figures; and the framewcrk
and timetable for a return to parlimentary democracy. The
Angolan conflict was a distant concern and it was not until
November that the administration's perceptions and
attitudes c¢rystallized in the form that became
distinctively identified with it. The event that
precipitated greater concern with the Angolan conflict on
the part of the administration was the incursion, in late

October of South Africa, into Angolan territory.
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Between January and November 1975, Nigerian government
official perceived the greatest problem in aAngolan conflict
to involve the intense rivalry between the three liberation
movements. In the struggle which was aimed at gaining
control of the Angolan national government, due to be
independent in November 1975, Nigerian leaders clearly
favored UNITA and pledged military support for its leader
Jonas Savimbi in the middle of 1975, They, however,
believed that the interest of Angola would be better served
by attempting to resolve the conflict by bringing the three
liberation movements together to form a government of
national unity. They also believed that lack of agreement
between the three movements would provide opportunities for
the superpowers to escalate the conflict and so favored the
OAU mediation effort which they hoped would insulate the
cenflict from open and intense involvement by extra-African
forces.38 Nigerian leaders were aware that the United
States and the Soviet Union were already involved in the
conflict but the more visible and open support given to the
MPLA by the Scoviet Union was particularly resented. On
November 8, 1975, the Nigerian External Affairs
Commissioner, Joseph Garba, indicated that the
administration:

deplored the support given by the Soviet Union to

one of the liberation movements to declare
independence unilaterally... Such flagrant
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interference in the internal affairs of Angcla

was inimical to the African initiative to resolve

the crisis.39/

The Scouth African invasion which took place on October
23, 1975, altered Nigerian leaders' perception of the
conflict but it took three weeks for the perceptual
adjustment to be made, During those three weeks, it
gradually became evident to the leaders that the South
African forces were not just inveolved but were fighting on
the side of FNLA and UNITA. This altered their perceptions
and their definition of the conflict moved from that of
internal rivalry between nationalist movements to that of
international confrontation with apartheid and racism. The
international dimension of the conflict was highlighted
when the government announced that it was nc longer
pessikle to pursue its policy of reconciling the warring
parties "since divisive international forces have made deep

.40

inroad into the fighting in Angola. To provide the

contextual setting for the confrontation, the
administration anncunced that
There is now abundant evidence of racist Scuth
Africa's troops in the conflict. The facticns
fighting against MPLA are backed not only by
racist South Africa but by other interests which
are clearly against Angclan independence and
African freedom.41/
The administration was aware before November 1975 that the

conflict had been fueled by arms supplied by various
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external forces but the new factor of South African
involvement, in the perception of the administration, also
moved Nigeria and cther African countries from their roles
as mediators to that of participants in the conflict. The
sense of confrentation inherent in the administration's new
perceptions of the conflict was suggested when the
government noted that:

As members of the 0AU, committed to fighting

racism and supporting Angolan independence, the

Federal government condemns in very strong terms

this collaboration with Scuth African Regime and

its backers, whose interest runs against the

interest of the Angolan people as a whole.42/

Once the issue was perceived largely as confrontation
with apartheid and racism, associated with South Africa,
other enemies were quite easily identified: as for the
liberation movements, the relationship between the
FNLA/UNITA alliance with South Africa meant that the
Nigerian government could no longer accept them as
naticnalist movements who were seeking aid from foreign
sources to assert their claims to national leadership cf an
independent Angola. The original preference for UNITA was
negated by its association with South Africa. On the other
hand, the MPLA which had been perceived as the agent of the

Soviet Union was now perceived as representing the interest

of the Angolan people,
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The administration of General Mohammed was also
incensed by the role of Zaire in the conflict. Two
negatively reinforcing perceptions underlie the attitude.
The first perception flows from Zaire's support for the
FNLA which, as already indicated, was asscciated with South
Africa., Although Zaire's support for the government
precedes the South African involvement, the Nigerian
government viewed its role as fostering the interests of

apartheid and "neco-colonialism. Secondly, the

administration of General Mohammed perceived Zaire as a
potential rival in the dominance of African international
affairs. An cofficial of the administration suggested this
perception when he observed that "a new epoch was slowly
developing in African affairs in which Nigeria and Zaire
would be two giants of Africa" and that "we cannot stang
aside and let Zaire expand its sphere of influence into

nwdd

Angola The combination of those perceptions led the

Nigerian government t cite Zaire for specific censure by

inveoking an QAU charter:

The OCAU charter upholds the unviolability of
borders and we are witnessing in the Angolan
conflict a violation of this charter by a member
country (Zaire) for the interest of QAU
solidarity, such viclation should not be allowed
and it is the duty of all member ccuntries to
preserve this solidarity in the face of the
current threat to it.45/
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As for the super-powers in the conflict, while the
federal goverament perceived their presence, very broadly
as a "threat not only to Angola but to world peace® and
urged "all interests fostering such division to stop such
activities,“46 it did not consider the role of the Soviet
Union as inimical. The role of the Soviet Union which had
once been "deplored" was now positively valued. This was
in evidence when General Mchammed in his speech at the
special OAU summit in January observed that:

We are all aware of the heroic role which the

Soviet Union and other Socialist countries have

played in the struggle of the African people for

liberation. The Soviet Union and other Sccialist
countries have been ocur traditional suppliers of

arms to resist oppression and to fight for

national liberation and human dignity.47/

The administration alsc justified the role cof the
Soviet Unicon in terms of Nigeria's experience in the civil
war over Biafra, in which the Scviet Union had provided aid
for the Federal side. "The alignment of forces" that
placed the United States on the side of the South Africans
tied racism and "Western interests" as common enemies of
Africa, in the administration's view, Thus in contrast to
the "heroic role of the Soviet Union":

The U.S.... has not only completely igneored the

freedom fighters whom successive U.S.

administrations branded as terrorists, it even

cpenly suppeorted morally and materially the

fascist Portuguese government and we have no

cause to doubt that the same successive American
administrations continue to support apartheid



regime of South Africa whom they see as defender

of Western interest on the African continent,

How can we now be led to believe that a

government with a record such as the U.S. has in

Africa can suddenly become the defender of our

interest?248/

The association of U.S., and Western interests in the
Angolan conflict with the South Africans also evoked
definitions of U.S. role that was long-term in perspective
and brcad in scope. Western interests, apart from those of
South Africa, were associated with the negatively valued
concept of imperialism. Some officials close to the
Mohammed administration defined Western role in Angola as
part of a sequence of imperialistic strategy. Hence one of
them wrote:

Imperialism has adopted several disquises in

Africa. In Congo, now Zaire, it employed the UN

under the cover of preserving Congo's unity. It

employed armed occupation as in the Portuguese
colonies of Cape Verde, Guinea Bissau, Mozambique

and Angola; racism as in Rhodesia and South

Africa and annexation in violation of

international convention as in Namibia.49/

From the perspective of the adminstration, therefore,
the role of the United States and the West in the conflict
was perceived as motivated by imperialism and any
suggestion of containing the Soviet influence as a motive
was considered a "bogey." 1In the definition of the

conflict that cast light on this perspective, Samuel Ikoku

wrote:
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Angola will go down in history as a major bhattle

between national iberation and world imperialism.

The issue is simple, even though the processes

are complex. Who wins Angcla -~ African

Nationalism or Western Imperialism?50/

Cnce the Mohammed administration perceived the U.S. as
an enemy in the confrontation, it did not expect to perform
any diplomatic favors for it. Thus when President Ford
wrote to African leaders suggesting that they insist on the
withdrawal of Russian and Cuban advisors from Angola to
obtain the withdrawal of the South Africans, the Mohammed
administration considered it "a most intoleratble
presumption and a flagrant insult on the intelligence cof

African rulers."51

In an unusual step, the administration
published an angry reply in which the U.5. government was
accused of "arm-twisting."

Most African states were alarmed at the knowledge of
Scuth African involvement in the Angolan conflict but many
of them did not view its consequences for their efforts in
trying to reconcile the liberation movements as NIgerian
leaders did. Thus, while General Mohammed argued that the
problem had gone beyond what he described as "a simple
solution in the African tradition...",52 several countries
still believed that a government of national unity was
still a desirable objective. For these countries, Nigerian

leaders believed that they were being used by "imperialists

and racists" and vowed that Nigeria would "do everything
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possible to stop African countries from bing used by

imperjalists and racists."”3

In echoing the perception of
the administration with regard to African states that had
failed to recognize the MPLA, the editorial of an
influential news magazine suggested that:

The unfortunate implicaticn cf the reluctance of

the majority of the member states of the

Organization of African Unity toc recognize the

peopular Republic of Angola is that neo=-colonial

forces are still the dominant ferces in

independent Africa after almost two decades of

our political independence.54/

The Nigerian government viewed the Angolan conflict
within thé context of an overall process of decoleonization
and the struggle for racial equality in Southern Africa,
From this perspective, an independent and nationalistic
Angola weoculd join Mozambigue in the order of eliminaticn
that would eventually include Zimbabwe, Namibia and finally
South Africa. The association between South Africa and the
FLNA and UNITA alliance meant that the cbjectives of total
independence and racial equality in the regicn would be
jeopardized if the alliance was allowed to form a
"government of naticonal unity" in cenjunction with the
MPLA. It was with this understanding of the situation that
led General Mohammed to argue at the Special Summit of the
CAU in January 1976 that "if the colonialists succeed in

Angola then our hopes for Southern Africa will have been

dashed.,”



158

The perceptions of the various aspects of the Angolan
conflict by Nigerian leaders had several policy
implications. The shift in percepticon of the conflict as
one involving internal rivalry between the liberation
movements to one of confrontation between MPLA and African
states, cn the one hand, and apartheid and racism, on the
other, also shifted Nigerian Angolan policy. The policy of
reconciling the warring liberation movements shifted to
active support for the MPLA. At the OAU special summit of
January 1976, General Mohammed was the major spokesman for
the states insisting on the recogniticn of the MPLA
government in Angcla. The Nigerian government also
actively lobbied other African states to support the MPLA.
An MPLA representative, Lopo do Nascimentc, visited Lagos
twice in December 1975 and Nigeria provided $20 million in
aid and pledged further financial and material assistance.
The administration indicated that it would be willing to
send troops to Angola if the MPLA authorities requested it
to do so.

While the Nigerian leaders' perxrceptions of the Angolan
conflict influenced their peclicy of support for the MPLA
government, the nature and level of involvement in the
Angolan issue was influenced by the leaders' perceptions of
Nigeria's role in Africa. Most Nigerian leaders believe

that the country should play a leadership role in black
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Africa because of its population and resources, but the
conception of leadership which the Mchammed administration
held differed significantly from that of previous Nigerian
leaders. The perception of leadership role for Nigeria, in
Africa which General Mohammed held was unrestrained by the
sensitivities of those African countries whc fear that the
country, because of its wealth and resources, might act to
impose its view of African affairs on them. Thus, when the
external affairs commissioner told members of the
diplomatic corps in Lagos in January 1976 that Nigeria
should provide leadership in African cause of her size and
resources, he was stating a position of power politics,
reminiscent of classical "realism.“55 General Mchammed
gave consent to that definition cf leadership when he said
that if persuasion failed teo bring in line erring African
countries, "other methods” would be employed. That
perception of leadership had several implications for the
behavior of Nigerian leaders in the Angolan conflict.
First, Nigeria assumed an active role in pursuing its
policy preference of support for the MPLA by attempting to
persuade other African countries about the justness of its
cause. It also resulted in verbal attacks on those African
countries that insited cn promoting the idea of a
government of national unity, particularly Zaire and

Senegal., Another implication of the administration's
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perception of Wigeria's leadership role was that instead of
working for compromise over African issues within the QAU,
the OAU became an instrument for pursuing Nigeria's African

interest.56

Nigerian Non-Alignment 1960-1966: Independence of Choice
and Pro-Western Policy

Thoge who approach non-alignment freom the vantage
point that a country pfofessing it must steer a middle
course in its relaticns Qith the West and Eastern blocg
countries have unduly imposed their definiticn on a concept
for which there is minimal agreement between adherents as
to content and meaning. The attempts to impose the
analyst's model of non-alignment, based on a perfect
balance in relations between the power blocs, reveal a
concept that is impracticakle in reality and barren in
content. Yet, there is no reason not to believe the
leaders of the non-aligned states when they profess
non-alignment and claim to practice it. The task of the
analyst then is to seek an understanding of the concept as
the leaders perceive and practice it.

Analysts employing their own cobjective criteria have
variocusly described Nigerian's non-alignment between 1960
and 1966 as a "smokescreen for adherence to pro-Western

57 58

positions"; "partiality to the West"; and "political



non-alignment and economic alignment."59 By contrast to
these descriptions, it is our intention to demonstrate that
Nigerian leaders' policies toward the power blocs were not
only consistent with, but influenced by their perceptions
of non-alignment.

Nigeria became independent from Britain in 1960 and
most analysts agree that during these formative years of
independent foreign policy, foreign affairs was dominated
by the Prime Minister, Sir Abubakar Tafawa Balewa, with the

advice of very close associates.60

For him non-alignment
affirmed Nigeria's independence, which had just been
attained, and also meant an independent judgement as to
which policies were inherently right and served Nigeria's
best national interest. Thus in his median address on the
issue, he told the parliament that:

We shall not blindly follow the lead of anyone:

so far as it is possible, the policy on each

occasion will be selected with proper independent

objectivity as to what was in Nigeria's national

interest. We consider it wrong for the federal
government to associate itself as a matter of

routine with any of the power blocs.61/

Much of the criticisms by analysts and pressures from
opposition groups to Balewa's practice of non-alignment
stem from their integration into that concept the notion of
neutrality but the Prime Minister separated these two
concepts and once observed that his policy "has never been

neutrality, but rather non—alignment."62 His Foreign
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Minister, Jaja Wachuku, interpreted it by stating that "we

gshall be the final arbiters of cur attitude.“63

This
echoes the earlier quotation in which the Prime Minister
had stated that "The policy on each occasion will be
selected with independent objectivity."

By shunning the idea of neutrality in his perception
of non-alignment, Balewa did not see any inconsistencies
between the concept and his largely pro-Western
preferences. The nature of the influences of perception on
policy was the modifications on policy that arcose from the
clash of perceptions and the concessions that key
decision-makers were willing to make to radical and
parliamentary opposition groups. As Gordon Idang observed,
"Balewa had a knack for compromise," but the concesgsions
that he made to his opponents did ncet challenge
fundamentally his values and perceptions of what was
"right" in an issue.“64 On the other hand, there were
sufficient policy alterations resulting from alternative
perceptions to invalidate the overstated cobservation that
the opposition had its say while the government had its
way.“65

The most important value held by Balewa that
influenced his perception cf "right" or the largely

pro=Wwestern choice in his non-alignment policy was his

admiration for the Western democratic values, particularly
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those of the British and the Americans, coupled with his
distrust of communism. He had studied at the London
University Institute of Education in the early 1950s and
during that time, he developed great admiration for the
British way of life. He later confessed the effect of this
experience when he stated that "I returned to Nigeria with
new eyes because I had seen people who live without fear,
who obey the law as part of their nature, who know

66

individual liberty." Again in a statement to the U.S,

Congress in July 1962, Balewa noted that:

no one who visits the United States of America
will fail to notice the effects of a free society
and a democratic system of government in which
the rulers are the embodiments of the will of
the people and where the activity of those who
rule are reviewed frankly from time to time by
the entire population. We admire the American
way of life and we respect the people of the
United States for their love of freedom. Like
you, we in Nigeria cherish individual liberty.67/

He added, within the same paragraph that "we will continue
to base our attitude to the problems of the world on an
unflinching respect for truth and the desire to find out

68 His consideration of what is

and support what is right."
"right," thus, proceeds from his preference for Western
democratic values. On the other hand, he was deeply
adversed to and distrustful of communism. He once told a

foremost Nigerian female educationist, Mrs. Ransome-Kuti

that "I myself am convinced that communism is an evil thing






