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Abstract

The study analyses the kind of community which was established through the various Lomé
Conventions. The relationship between the EC/EU and the ACP countries has undergone
profound changes. While in the beginning the relationship was based on the (contrafactual)
supposition of equality between the partners and fair exchange the situation turned into a more
openly unbalanced one. The real status of the ACP countries turned from client to supplicant
because the socio-economic and political rational for upholding the fiction of equality vanished.

The special “post-colonial” relationship between the EC/EU and the ACP countries is likely to
come to an end as is the particular form of community between these two groups of states.
Even in the past the relationship was characterised by political and economic conditionality
aimed at internal political reform, conflict prevention, and poverty alleviation. Nevertheless, as
long as the EC/EU is not ready and willing to directly intervene in these countries it will rely on
development aid as an indirect means to address its political concerns which now include
refugee flight, the spread of cross border epidemic disease, and the growth of narcotics trade.

Zusammenfassung

Die Studie untersucht den Typ von Gemeinschaft, der durch die verschiedenen Lomé
Konventionen etabliert wurde. Die Beziehung zwischen der EG/EU und den AKP-Staaten ist
einem tiefgreifenden Wandel unterworfen. Wahrend am Anfang die Beziehung auf der
(kontrafaktischen) Unterstellung der Gleichheit der Vertragspartner und fairem Austausch
basierte, wurde das Ungleichgewicht zwischen den Partnern im weiteren Verlauf immer
offensichtlicher. Wurden die AKP-Staaten anfanglich als Klienten betrachtet, so wurden sie
immer mehr zu Bittstellern, weil sich die sozio-6konomischen und politischen Grundlagen
veranderten, auf der die Fiktion der Gleichheit basierte.

Das spezielle, als “post-kolonial” charakterisierte Verhaltnis zwischen der EG/EU und den
AKP-Staaten geht aller Wahrscheinlichkeit seinem Ende entgegen, genau so wie die
besondere Form der Gemeinschaft, die sich zwischen diesen Staatengruppen entwickelt hatte.
Auch in der Vergangenheit war das Verhdltnis durch politische und ©6konomische
Konditionalitat gekennzeichnet, die auf interne politische Reformen, Konfliktpravention und
Armutsbekampfung ausgerichtet war. So lange die EG/EU nicht bereit und willens ist, direkt in
diesen Staaten zu intervenieren, wird sie weiterhin die Entwicklungshilfe als indirektes Mittel
benitzen, um ihren politischen Interessen Geltung zu verschaffen. Dazu z&hlen neuerdings die
Fluchtlingsproblematik, der Kampf gegen die Verbreitung von epidemischen Seuchen und der
Kampf gegen den wachsenden Drogenhandel.



Note
This study is part of the project “On an European Union of Citizens”, commissioned by the Austrian
Federal Chancellery.
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Zusammenfassung

Die Gemeinschaft zwischen der EU und dcen AKP-Staaten beruht seit ihrer Kodifizierung in
Lomé | auf der uberraschenderweise fortdauernden Fiktion, die Lomé-Abkommen wirden
zwischen souverénen Staaten getroffen. Diese Gleichheitsfiktion erwuchs aus der
Notwendigkeit, am Ende einer langen Periode europaischer Vorherrschaft ein Zeichen der
Anerkennung fur die formale Unabhéangigkeit der AKP-Staaten zu setzen. Die Bedeutung dieser
formalen Anerkennung wurzelte in den Formalitdten der Ausarbeitung der Handelsvertrage.
Formale Gleichheit stand im Gegensatz zur zentralen raison d'etre von Lomé - jener der
Entwicklung. Der Bedarf einer AKP-Entwicklung und die vorausgesetzte Unfahigkeit der AKP-
Staaten, diese ohne Unterstiitzung der Lomé-Partner der EU herbeizufiihren, setzen die
Tatsache der Ungleichheit voraus. Trotz aller Paradoxitéat trug der Spielraum zwischen formeller
Gleichheit, wie sie in den Richtlinien der Lomé-Abkommen definiert ist, und der
Entwicklungspramisse, die der Lomé-Konvention zugrundeliegt, zur Entstehung und zur
Langlebigkeit des Lomé-Biindnisses bedeutend bei.

Die Bedeutung der Handelskomponente fiir das Lomé-Abkommen hat sich stark vermindert.
Seit seinem Beginn in den Romischen Vertragen war der Handel nicht nur das Herzstlck der
Lomé-Konvention sondern auch die spezifische Differenz, die Lomé von einer Vielzahl anderer
Hilfsibereinkommen unterscheidet. Als ein primér unterstltzungsorientiertes Abkommen
machte die Lomé-Konvention diese Unterscheidung nun hinféllig. Dabei hat sie ebenso die
Pramisse der Gleichheit der Vertragspartner, die Richtung des Entwicklungsprozesses selbst
bestimmen zu koénnen, unterminiert. Dies wurde ferner durch den Wegfall umsetzbarer
(sozialistischer) Alternativen vereitelt.

Das Konzept des “kollektiven Klientelismus” wurde zur Beschreibung der Lomé innewohnenden
Beziehungsstruktur entwickelt. Das Hauptaugenmerk unserer Analyse der Lomé-Abkommen
liegt dabei auf der einer Patron-Klient-Beziehung innewohnenden Ambiguitat. Sie liegt u.a. im
Sanktionspotential der AKP-Klienten gegeniiber der Anderung ihrer Vertragsposition begriindet.
Angesichts der sich abzeichnenden Schwierigkeiten von Regionen, die Europa naher liegen,
und der wachsenden Bedeutung asiatischer und lateinamerikanischer Interessen flir Europa
hat diese Sanktion nicht mehr die Wirkungskraft, die sie vielleicht einmal hatte.

Der Wegfall der Notwendigkeit, AKP-Staaten als gleichwertige Partner anzuerkennen, sowie
die verminderte Bedeutung eines potentiellen Rickzuges der AKP-Staaten aus Lomé
signalisieren, dald “postkoloniale” Tage vorlber sind, wie die DG8 darlegt. Es stellt sich jedoch
die Frage, ob in einer zunehmend nur mehr unterstiitzungsorientierten Beziehung zwischen
Spender und Bittsteller fir die EU Sanktionierungsmoglichkeiten ausreichend gewahrleistet
sind, um deren Vision einer 6konomischen und politischen Konditionalitat durchsetzen zu
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kénnen, wie winschenswert diese auch immer sein mag. Zahlreiche Faktoren lassen dies
bezweifeln.

Die Geschichte der Versuche, die wirtschaftliche Konditionalitat der “Entwicklungsassistenz”
durch die Weltbank und den IWF zu bekraftigen, zeigt seit den friihen achtziger Jahren, daf3
o6konomische Bedingungen ohne das gleichzeitige Vorhandensein von politischen Bedingungen
nicht akzeptabel sind. Von einem solchen Versténdnis héngt auch der Bedarf nach einer
demokratische Praktiken absichernden Institution seitens der Spender ab. Abgesehen vom
heiklen Problem des gegenwartigen Verhéltnisses von politischer und wirtschaftlicher
Konditionalitat hat eine solche Sichtweise politische Bedingungen als ein Schlisselelement
der “postkolonialen” Desiderata seitens der DG8 in den Vordergrund geriickt. Die zentrale
Frage an dieser Stelle ist, ob und/oder inwiefern Unterstitzung eine effiziente
Sanktionierungsmaoglichkeit gegen Korruption oder andererseits eine Auszeichnung fur gute
Regierungsfiihrung sein kann.

Wahrend demokratische Wahlen mit einem Mehrparteiensystem als ein Wert fur sich
betrachtet werden konnen, ist es wichtig festzuhalten, dall es keinen notwendigen
Zusammenhang zwischen solchen Wahlen und der Bek&mpfung von Korruption geben muf3.
Auch gibt es angesichts der Ambiguitat der Zivilgesellschaften vieler, insbesondere
afrikanischer, AKP-Staaten keinen zwingenden Zusammenhang zwischen der Pflege der
Zivilgesellschaft und dem Abnehmen korrupter Praktiken. An dieser Stelle spielt die historische
Realitat der ersten demokratischen Komponente der auf die Unabhangigkeit unmittelbar
folgenden Periode eine Rolle. Es ist weiters nicht geklart, ob die von der DG8 vertretene
Regionalisierung zu erwarten ist. Ereignisse, die sich in Afrika abspielen, insbesondere jene
des wachsenden Regionalkonflikts im friheren Zaire, aber auch die Konflikte am Horn von
Afrika, illustrieren wie fern fir viele Lander solche regionalen Bindnisse sind. Auch hier ist
wiederum die Ambiguitat der Konstituierung der Zivilgesellschaften in Afrika zu hinterfragen.

Angesichts der oben beschriebenen Schwierigkeiten ist es unwahrscheinlich, daf? Sanktionen
Uber den Entzug von Unterstltzungen seitens der EU ausreichen werden, um die von der DG8
erwiinschte Umwalzung politischer und wirtschaftlicher Praktiken herbeizufihren. Dariber
hinaus kann die Anwendung der Sanktionierung aus mehreren Griinden nicht durchfiihrbar sein:
Eine solche Verweigerung der Unterstiitzung kdnnte in bestimmten Fallen einen humanitaren
Aufschrei innerhalb der EU-Staaten zur Folge haben, oder die Konsequenzen einer
Verweigerung, deren Motive von der DG8 spezifiziert sind — z. B. Flichtlinge, die Verbreitung
von grenziberschreitenden epidemischen Krankheiten, wachsender Rauschgifthandel —, sind
nicht akzeptabel.

In solchen Fallen konnte sich die EU auch gezwungen sehen, auf direktere Art und Weise in
den betreffenden AKP-Staaten zu intervenieren. Solche Interventionen, die &hnlich bereits
vielfach zum Tragen gekommen sind, waren eine logische, wenn auch einigermal3en ironische
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Folge der stillschweigenden MiRachtung des Lomé-Prinzips der formalen Gleichheit. In dieser
Hinsicht konnte das Ergebnis der Beendigung “postkolonialer” Zeiten nur im Bewul3tsein
liegen, dal? diese durch neue Formen kolonialer Verantwortung ersetzt wurden.

Introduction: Highlighting the Political

The Commission of the European Union (EU), in setting out its Guidelines for the Lomé V
negotiations that formally begin in September 1998, has called for a hew and inherently
political contract’ between the EU and the Africa, Caribbean and Pacific (ACP) group of
countries.” Since, from its inception in 1975, Lomé has been based on a contract in the form of
an international treaty between the states comprising the two groups, it is what is meant by
‘new’ and ‘inherently political’ that command attention in the EU’s negotiating stance. Lomé V,
it is argued, will be new because, as the Commission’s Directorate General for Development
(DG 8) puts it: ‘Post-colonial days are over. The Union and the ACP countries have common
interests to develop and a strategic opportunity to grasp within a brighter, more ambitious
vision’.? In marking out the end of the ‘post-colonial days’, DG 8 means that the earlier contract
between the EU and ACP groups, which was generally referred to as one between as ‘donors
and recipients’, must be abandoned. Instead of the previous aim of a Convention which was to
promote development in the ACP area as a means toward achieving the differing ends and
interests that inhered in the distinctive statuses of two sets of states as former colonies and
colonisers, a new contractual Convention must now change to recognise the ‘common
interests’ which both groups need to defend”. The clear implication is that there is one set of
policy objectives dealing with common problems that are generally shared by all member
states of both groups. Thus, the ‘inherently political’ of DG 8's stance for negotiating the new
contract for Lomé V signals recognition of what is supposed to be a fundamental change in
North-South relations in general.

The ACP only superficially shares the ‘post colonial’ vision of DG 8. While the executive
summary of the ACP’s position paper, ‘Future of ACP-EU Relations’, recognises the changed
‘international environment’ in which Lomé V is to be negotiated, the substantive proposals
contained therein largely call for a continuation of the Lomé IV status quo or for its
strengthening.” The Libreville Declaration of November 1997, issued after the first summit of

! Directorate General for Development (DG 8), EU Commission, Communication from the Commission to the

Council and the European Parliament: Guidelines for the negotiation of new cooperation agreements with the
African, Caribbean and Pacific (ACP) countries, Brussels, 1997, p. 9. For the purpose of this paper, it is assumed
that these Guidelines supercede the more tentative proposals of the earlier Green Paper. See European
Commission, Green Paper on relations between the European Union and the ACP countries on the eve of the 21°
century, Brussels, 1997.

2 Ibid., p. 3.
3 Ibid., p. 9.
4 ACP Secretariat, Future ACP-EU Relations: Report of the Subcommittee on the Future of ACP-EU Relations

(Executive Summary), ACP/28/059/97 Rev. 3 Brussels, October 28 1997.
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ACP heads of state and government, confirmed the earlier position paper in recognising how
the World Trade Organisation (WTO) agreement, together with other changes in trade and
investment decisions and institutions, are ‘engineering a new World Order which demands the
adoption of more creative approaches in the management of international affairs’. However,
while the heads of ACP member states believed ‘that a broader more intensive political
dialogue with the European Union would enhance our partnership and cooperation’, their outline
proposals for renegotiating Lomé consisted of asking for more of the same from the EU.° After
a meeting of their trade ministers in Brussels, held during May 1998, the ACP group honed in
the Libreville Declaration by further outlining its negotiating stance, searching for special
assistance in adjusting to WTO rules at the same time as maintaining non-preferential trade
preferences and market access and the existing Lomé instruments such as STABEX and
SYSMIN.® Thus, the ACP negotiating stance has stood in marked contrast to the EU’s
Guidelines that envisage Lomé V as a ‘strategic opportunity’ to further ‘a brighter, more
ambitious vision’ — a vision which takes ‘globalisation’ as its chief referent:

Significant changes in the world scene have affected the relationship between the Union and
the ACP countries in particular the rapid globalisation of trading and financial systems with its
opportunities and dangers, the technological revolution and the advent of the ‘information
society’, the geopolitical upheavals caused by the collapse of the Eastern Bloc and the
recognition of sustainable development for the sake of future generations.’

Although globalisation is the now commonplace referent for the phenomena that are supposed
to have rapidly eroded national barriers against the movement of goods, services and finance, it
is useful to differentiate it from the internationalisation of trade, finance and production.

What distinguishes globalisation from internationalisation is the desire and capacity of agents,
whether these be collective or individual, to take decisions according to a global scale of
reckoning.® According to this meaning of globalisation, decisions to invest, trade and produce
both presume, and act to generate, a world in which policies of nation states, and groups of the
same, tend to converge towards common points of reference and interest. It is this sense of
globalisation that informs the post-colonial stance of DG 8 that sees Lomé V as providing the
opportunity for a new departure in which EU-ACP relations are to be based on the converging
interests generated by globalisation rather than the differing interests of post-coloniality.

(http://www.oneworld.org/acpsec/gabon/28059_gb.htm).
5 First Summit of ACP Heads of State and Government, The Libreville Declaration, Libreville, Gabon,
November 7, 1997.

6 ACP Secretariat, Final Declaration Adopted by ACP Trade Ministers (ACP/61/027/98), Brussels, May 15
1998.
7 DG 8, Guidelines (1997), p. 7. Emphasis added.

8 A key text, in a voluminous literature, is still R. Robertson, Globalisation: social theory and global culture,

London: Sage, 1992.
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The significance of globalisation as the theme for negotiating Lomé V can be further understood
by contrasting it with a different idea of global relations between nations — that of globalism.
Since the time of the Rome Treaty and Yaoundé, the 1950s and 1960s precursors of the first
Lomé agreement, globalism was one perspective or thesis which generated dispute over in
intra-European aims and strategies of, and for, relations with what has come to be the ACP. For
the first 1973 formal negotiations leading to Lomé |, the Community’s Commission set out
Guidelines that reported on the resolutions of the 1972 EEC Summit Conference. ‘The Summit
Conference’, the Guidelines ran, ‘stressed that the Community must, without detracting from
the advantages enjoyed by countries of with which it has special relations, respond even more
than in the past to the expectations of all the developing countries’. However, given that the
Summit decided to emphasise ‘the importance which the Community must attach to the
maintenance and development of the Association Policy’, the Commission established that
EEC ‘policy for development cooperation’ would continue to be based upon ‘a combination of a
high degree of cooperation at regional level with a necessarily less intense degree of
cooperation on a world scale’.’ Ellen Frey-Wouter later formalised the two perspectives of the
global, or ‘world scale’ and the regional, or restricted spread of former European colonies which
were associated with the EEC under the 1957 Treaty of Rome, in her 1980 account of the
history and evaluation of Lomé | as follows:

Western Europe’s attitude to the Third World has been shaped by two theses: one regionalist
and the other globalist. The regionalists prefer to approach cooperation problems within a
geographically restricted framework and the internationalists think the EEC should follow a
policy relevant to all the developing countries.*

A fundamental distinction between whether the Convention should be based upon an
international or former-colonial interest in development then entered into 1980s thinking about
what Lomé generally represented for development cooperation.™

° Commission of the European Communities, Memorandum of the Commission to the Council: The Future

Relations between the Community, the present AASM states and the countries in Africa, the Caribbean, the Indian
and Pacific Oceans referred to in Protocol No. 22 to the Act of Accession (COM (73) 500/fin), Luxembourg, April 4
1973, p. 1.

The same stance had arisen in 1971 when the Commission, in providing the Council with its first general report on
development cooperation, stated that the Community had originally embarked on a ‘regional policy of development
cooperation’ and that this ‘part of the Community patrimony’ had to be ‘maintained, improved and reinforced’.
Commission of the European Communities, ‘Commission Memorandum on a Community Development Cooperation
Policy’, supplement 5/71 to the Bulletin of the European Communities, Luxembourg, 1971, p. 11 (quoted in E.R.
Grilli, The European Community and the Developing Countries, Cambridge: Cambridge University Press, 1993, p.
52).
10 E. Frey-Wouters, The European Community and the Third World: the Lomé Convention and its impact, New
York: Praeger, 1980, p. 7. Emphasis added.

" An outstanding example is J. Ravenhill, Collective Clientalism: the Lomé Conventions and North-South
relations, New York: Columbia University Press, 1985, ch. 2; also, Grilli, 1993, chs. 1-2.
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We will later return to the regional dimension of Lomé, and especially the concept of EurAfrica
as a possible regional bloc, with France taking a regionalist perspective and Germany, Holland
and Britain, upon its accession to the EEC, that of the international. For the majority of the
Group of 77 ‘third-world’ states of the South, whose compass of action was directed at the
international precisely because it extended beyond Europe and the EEC, a regionalist bloc of
former colonial countries centred on Africa stood as a possible barrier against their formal
1970s demands for a New International Economic Order (NIEO). What we aim to emphasise
here, however, is that the change in the meaning of the global, from globalism to globalisation,
reveals much about why the political has been highlighted in the 1998 Guidelines as the
fundamental change in the EU stance towards the ACP. Whereas the earlier disputes between
EEC internationalists and the regionalists over globalism was about particular colonial
inheritances of the past, the present expression of a presumed common interest in
globalisation, like decision-making itself, is about a projection into a future. Given the
deficiencies of the economic in promoting past development, it is the political which now
signals the EU aspiration to cope with the global by bringing the ACP into an understanding
that its member states share a responsibility for coping with the global of globalisation.

‘Though it is for the governments and peoples concerned to choose their development policies’,
the DG 8 Guidelines affirm, ‘these policies are increasingly interdependent’.”? It is on two main
grounds that policies are held to be interdependent. The first is that of international
cooperation, as it was understood in the past but now from the standpoint that what happens in
the South has an impact on the North to a far greater extent than previously. In itself, this
ground for interdependence is more reminiscent of the global of global-ism than of global-
isation. Thus, when the authors of the current Guidelines set out the reasons for the EU’s
‘motives, responsibilities and common interests’, they have implored the need to

improve the management of global risks and interdependence in the fields of the environment,
various forms of trafficking, migration, health etc. It is the interests of both the EU and ACP
countries to use their intercontinental relationship to enhance cooperation, especially in areas
where international cooperation is making slow progress.*

In referring explicitly to ‘violent conflict, migratory pressure, rising extremism, drugs,
pandemics, AIDS, etc’, the DG 8 authors make it clear that all of these problems arising from
‘the lack of development’ in the South impose ‘threats to the security and well-being of the
North’. Together with ‘wishing to avoid’ these ‘threats’, the Guidelines offer the EU’s ‘good
positive grounds’ for a new Convention by ‘adjusting it to a radically different situation’.** If this
‘different situation’ is what is meant by globalisation, then the second ground for holding why
policies are interdependent is that there is a potentially common interest in the same policy

12 DG 8, Guidelines (1997), p. 15.
13 Ibid., p. 9.
14 Ibid.
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issues for all states, whether or not they are member states of the ACP or EU. It is clear then
that the ‘new and inherently political contract’ for Lomé V, as proposed by DG 8, seeks to give
recognition to the inherent commonality of policy. Past Lomé conventions were made politically
possible by the recognition of the right of states to pursue divergent ‘development policies’, a
nostrum which is repeated in the 1998 Guidelines. However, with the demise, virtually complete
by 1989, of actually existing socialist policies, and especially those so prevalently identified
with national protection and self-reliance among the ACP group, Lomé V has the potential to be
the first Convention established according to a global background in which almost all states
formally claim to orient policy towards a world of free and competitive flows in international
trade, finance and capital investment.

Reference is made throughout the Guidelines, as well as in other DG documents, to the
application of ‘three principles’ through which the EU, as part of the new political contract, can
‘perform a key role’. Along with securing recognition of policy commonality by the ACP group,
DG 8 intends that within the EU, ‘development policies of the Member States and the
Community complement each other’; that ‘coordination’ of development policies and
‘operations’, towards and within ACP member states, be improved; and that EU trade,
agricultural and other policies be made more ‘consistent with the objectives of development’.*®
It may be inferred that the same three ‘C’s’, should be applied in negotiating the new political

contract with the ACP group of member states.

Having thus having interpreted the change in global background as giving grounds for
interdependence, it is easy to reiterate what DG 8 proposes to be the objectives or priorities of
development: common interests in poverty alleviation; ‘the ‘social and cultural dimension’
involving human rights and social progress, environmental protection and violent conflict
prevention, especially in Africa; and, within the common interest as detailed above, a
differentiated approach to ACP member states through their own regional integration in various
forms.™ For this last priority, the regional as it pertained to the global has also undergone a
change in meaning insofar as it now pertains to intra-ACP rather than EU-ACP relations.

DG 8's proposed new political contract for Lomé, as expressed through the three Cs, is
designed to maximise the use of a given amount of resources made available in the form of aid
from the EU. More importantly, however, the proposed new political contract means that state-
sponsored economic growth through the affording of protection to markets and quantum leaps

15 Ibid., pp. 8-9. The three ‘Cs’ appear, for example, in a 1997 DG 8 document on poverty alleviation, where

emphasis is also given to ‘coordination’ and ‘consistency’ although ‘coherence’, here, seems to have stood for
complementarity of policies. These ‘principles’, it should be noted, are also meant to be extended to other, non-EU
agencies: ‘European aid is not an isolated entity. The Community is not the only one to have made combating
poverty a priority objective. Coordination and coherence are therefore much sought-after between combating
poverty and the development policies embarked upon by other national, regional and multilateral agencies’.

See European Commission, EU-ACP Cooperation in 1996: the fight against poverty, Brussels, 1997, p. 43.

16 DG 8, Guidelines (1997), pp. 9, 16.



8 — M. P. Cowen/R. W. Shenton / Community Between Europe and Africa—IHS

in state directed spending on general infra-structural projects and development schemes — all
that previously constituted the developmental of Lomé — are no longer on the EU’s negotiating
agenda. However what is most significant about DG 8's proposed new design for development
co-operation is the attempt to reconcile the freedom or liberty of market capitalism with the
principle of ‘community’ wherein protection is sought against the malficient forces of capitalist
development. The authors of the Guidelines write:

At a time of internal and external change, the EU itself is having to come to terms with the
need to adapt in order to sustain its social choices, defend its social model and reconcile the
principle of competition as a force for economic progress with the solidarity necessary to social
cohesion. The EU is looking for a way of linking the economic and the social, with social policy
contributing to economic performance, jobs and competitiveness."’

We have shown elsewhere the extent to which over the past two centuries or more ‘freedom
and community’ have continually recurred as the key tenets for what the DG 8 document refers
to as a European ‘social model'. We have also suggested that the construction of the
European Community/Union has been predicated upon the same frame of reference recently
reinforced by the growth of mass unemployment across Europe during a period when the
common currency and eastern enlargement of the Union were about to happen.*® Now, after
two-decades of structural adjustment and all that has been entailed by the attempt to secure
the basis of economic ‘freedom’ for most ACP members, it is apposite that the same frame of
reference for a supposed reconciliation of ‘freedom and community’ should be set out as a
template for EU-ACP relations. Thus, Lomé V is proposed as a means to give succour to
freedom as a means of making business enterprise within ACP member states more capable
of entering global markets while, simultaneously, as the means whereby the mass poverty of
non-producers in the self-employing ‘economy of the poor’ is to be alleviated through the
associated variants of community. The question that arises is whether in the posited age of a
‘third way’, in which the economic of freedom and the social of community are to be reconciled,
and in the light of Lomé principles as hitherto understood, a new political contract between the
EU and ACP can be made consistent and coherent.

17 H
Ibid., p. 15.
M.P. Cowen and R.W. Shenton, ‘Community in Europe: a historical lexicon’, unpublished paper, 1998.
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1. Principles of Lomeé

Much of the critical evaluation of Lomé has been on the grounds of the inconsistency and
incoherence. Despite the fact that criticisms of Lomé have focussed more in recent years on
the political of human rights and democratic practices rather than the economic of trade and
aid matters, it has always been on both the grounds of the political and the economic that
Lomé has been held to be inconsistent and incoherent. One academic critic, whose criticism
is representative of that of others, especially official and quasi-official criticism from the South
stretching back to the 1970s, has argued that the EU lacks ‘a continued commitment’ to ‘the
founding principles of partnership, equality and mutual respect’ of Lomé.*® Gordon Crawford
continues:

Lomé is no longer the model of development co-operation to which other agreements could
aspire, if ever it was. Rather the reverse process can be discerned since the unique features of
the Convention have been so diluted and undermined as to become almost indistinguishable
from other development aid programmes, characterised by donor influence over strategic
aspects of economy and society. This renders both the founding principle of ‘sovereignty’ and

the new emphasis on ‘democratic practices’ less than meaningful.”’

Inconsistency, however, and the ensuing incoherence in the conception of mutuality and
partnership between what have become the EU and ACP states have been logically necessary
for the continued operation of Lomé. Article 2 of Lomé IV, signed in late 1989, covering the ten-
year period 1990 and 1999, restated the founding principles of the Convention, or what became
known as the ACP’s acquis, the rights acquired through conventions:

ACP-EC cooperation shall be exercised on the basis of the following fundamental principles:

- equality between partners, respect for their sovereignty, mutual interest and
interdependence.

- the right of each State to determine its own political, social, cultural and economic policy
options.?

The over-riding reason for the setting out of these principles was to establish a post-imperial
relationship in which the hitherto formal status of a colonial subject was transmuted into that of
an active, self-interested, autonomous and equal entity — as if it were an independent citizen —
able to determine its own course of action. A second reason was to provide a justification for

19 Ibid.

0 Crawford, 1996, p. 516.

zn Quoted in G. Crawford, ‘Whither Lomé? The mid-term review and the decline of the partnership’, Journal
of Modern African Studies 34(3) 1996, p. 504.



10 — M. P. Cowen / R. W. Shenton / Community Between Europe and Africa—IHS

the association of individual entities to achieve a purpose - that of development. Lomé was
regarded as the means by which those with relatively developed wealth might aid the relatively
very poor to develop the potential of material and other resources. Had the actual capabilities to
develop potential capacities been equal between what have become the EU and ACP states,
namely what contractual capacities really mean on the basis of equality, then there would have
been no developmental purpose in the Convention. This developmental purpose for the
existence of Lomé, the making of EU resources for development available to the ACP,
necessarily presupposes an asymmetrical relationship between the partners. Thus, since the
inception of the first Lomé Convention, association for the purpose of development has been
substantially inconsistent with the principle of association between autonomous equals. Yet,
as we also show below, this inconsistency between the developmental purpose and the
principle of association, together with incoherence in the conceptions of mutuality and
partnership, has been necessary for the functioning of Lomé.

In part, the Commission’s 1998-99 stance for the re-negotiation of Lomé is a self-conscious
response to the much-voiced criticisms of inconsistency and incoherence. DG 8's Guidelines
are replete with references to why and how partnership must be strengthened. It is argued that
Lomé, ‘like all forms of cooperation’ ‘has had its shortcomings’ since ‘the principle of
partnership has been difficult to carry through’. In setting out the difficulties of realising the
principle of partnership which they hope will be strengthened by the new and ‘intense political
contract’, the authors of the Guidelines refer to the development-constraining economic and
social policies of ACP member states and their continued ‘dependence on aid, short-termism
and the pressure of crises’ as well as to the EU’s own problems in administering trade and aid
provisions of past conventions.?? However, these reflections on past Lomé practices are about
what the DG 8 authors understand to be contingent and/or beyond the control of the
Commission in implementing past Lomé agreements. Neither the views of its critics nor the
incorporation of their criticisms into DG 8's thinking about a new Convention directly or
conceptually address what we have argued has been inherently inconsistent and incoherent
about the original and continuing principles of Lomé.

Among those who have attempted to conceptually address the principles of Lomé as they have
been practised, John Ravenhill's Collective Clientalism has provided both the best known and
most convincing model of the ‘post-colonial’ period from which DG 8 seeks an escape.
Ravenhill's argument is that the model of a negotiated bargain between a patron and client best
captures the asymmetrical but contractual relationship establishing the formal interdependence
of EC/EU and ACP states. Drawing on the work of social anthropologists in Europe, Africa, and
elsewhere in the South, Ravenhill argues that clientalism is typified by a relationship in which
(1) two actors, patron and client, command unequal resources; and in which (2) there is some
affective or face-to-face relation between them and in which the bargain through which the client

22 DG 8, Guidelines (1997), p. 7.
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is given protection by the patron entails a process of reciprocity. However, this second aspect
of the relation also stipulates that the resources which are reciprocally exchanged are
incomparable in that they cannot be easily made subject to a utilitarian calculus insofar as
they do not consist of the same order of ‘things’.? In view of what follows below, and especially
with regard to the fundamental issue of corruption, it is important to note that the patron-client
relation has also been typified as (3) a type of power in which the client may be able to
exercise a degree of sanction against the patron to the extent that the unequally endowed
partners are interdependently indebted to each other.?

According to Ravenhill and others, Lomé approximates to this model of clientalism on the
following three grounds. First, in that either as national entities or groups of member states, the
ACP and EC/EU were not only unequal in their command over resources at the time of the
negotiation of Lomé in 1975 but in that the difference has generally grown more pronounced
and obvious since then. Second, the affective relation between the two groups was founded
according to the colonial inheritance that gave vent to the regionalist perspective mentioned
earlier. Despite the logical problem in making the transition from what is face-to-face about
personal relations to those which are made abstract in the form of relations between states and
among groupings of states, Ravenhill's second basis for the establishment of patron-client
relations is grounded upon what he has called the collective clientalism of Lomé. We will
elaborate upon why this second ground gives some coherence to Lomé’s principles, albeit of a
‘post-colonial’ kind, when we turn to what is implied about the vertical image of patron-client
relations in the new DG 8 vision of a more politically intense and presumably horizontal
partnership of community.

3 Ravenhill, 1985, pp. 30-32; also, J. Ravenhill, ‘Asymmetrical interdependence: renegotiating the Lomé

Convention’ in F. Long (ed.), The Political Economy of EEC Relations with African, Caribbean and Pacific States:
contributions to the understanding of the Lomé Convention on North-South relations, Oxford: Pergamon Press,
1980, p. 33.

2 Ravenhill mainly used the used the work of Keith R. Legg and Réne Lemarchand on clientage to develop
his unique model of applying patron-client relations to those between groups of nation states. Lemarchand, in
connection with the question of the relation between state and civil society which we consider below, has
latterly advanced the view that any process of reciprocation must ‘involve tangible benefits’ for ‘partners’ in a
circuit of exchange, a view which is consistent with the benefits received by the ‘clients’ in the Lomé case.

R. Lemarchand, ‘Comparative political clientalism: structure, process and optic’ in S.N. Eisenstadt and R.
Lemarchand (eds.), Political Clientalism, Patronage and Development’, Beverly Hills: Sage, 1981; R. Lemarchand
and K. Legg, ‘Palitical clientalism and development: a preliminary analysis, Comparative Politics 4(2) 1972; K. R.
Legg, Patrons, Clients and Politicians, University of California Institute of International Studies, Berkeley, Working
Papers on Development 3, n.d.; R. Lemarchand, ‘Uncivil states and civil societies: how illusion became reality’,
Journal of Modern African Studies 30 (2) 1992, p. 191. Another source of reference for clientage is S.W. Schmidt,
L. Guasti, C.H. Landé and J.C. Scott (eds.), Friends, Followers and Factions, Berkeley: University of California
Press, 1977.

An asymmetrical relation of power, called power,, was formalised by Stephen Lukes, and extended by L. Udehn,
to be incorporated by Mustaq Khan's further development of the patron-client model. See M.H. Khan, ‘Patron-client
networks and the economic effects of corruption in Asia’, European Journal of Development Research 10(1)
1998, especially pp. 22—7.
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It is the third ground for the model of clientalism, that of the generalised obligation of
reciprocity, that lies at the heart of the argument. Reciprocity has involved an exchange of
economic resources from the EC/EU patron for those of reputation or honour or noblesse
oblige bestowed on the Europeans by the ACP members through what Ravenhill refers to as a
form of ‘coercive deficiency’. In other words, the main and recurrent, as opposed to contingent,
rationale for Lomé is not that it has involved an exchange — immediate or prospective, equal or
not — of economic resources, but rather that it has been a central sense of being ‘European’ by
way of reputation that has been at stake in assisting in the relief of the mass poverty of the
South through development.?® If, then, the ACP has possessed a sanction in the Lomé
relationship, this sanction has been the threat that an EC/EU inspired dismemberment of Lomé
would make the Europeans deficient in their reputation for committing resources for
development.

‘Indeed’, Ravenhill has written, ‘one can reasonably argue that the principal commodity
provided by the ACP in the Convention was their participation: their very ‘being there’ brought
symbolic rewards to the European Community, which was able to claim Lomé as the
showpiece of its development policy’.? As for any such strong evaluation, rather than a merely
utilitarian rendition, of why an agent is qualitatively constrained to be bound to the worth of an
action, it is the milieu within which that agent engages in reflection over a course of action that
determines why the obligation to act | in this rather than another way arises at a particular time
and should be reproduced thereafter.”” In addition to the history of relations between those
states that now form the EU and the ACP, before and after 1975, an important ingredient of this
milieu includes the formation of the European Community/Union itself, with some reflective
sense of its place in the wider world between the United States, the former USSR, and the
latter Asia. Thus, as Ravenhill also argues, and here his argument can be extended,
development cooperation on Lomé lines, no matter how much an ‘imperfect model’, was a way
of demonstrating that the EC/EU could ‘justifiably claim to be doing more’ for the ACP
countries ‘than any other donor’.”® Through its principles of equality and autonomy, Lomé
expressed a claim that a generalised obligation of the relatively rich to the poor was being
offered without subjecting the poor, represented by the ACP member states, as being bereft of
autonomy and subject to the ruled administration of the rich as represented by the EC/EU and
its Commission.

% Ravenhill, 1980, pp. 42—-3; Ravenhill, 1985, pp. 35.

% Ravenhill, 1985, p. 33.

z Philosophically speaking, the idea of a strong evaluation was coined by Charles Taylor (for example,
‘What is human agency?’ in C. Taylor, Human Agency and Language: Philosophical papers. Volume 1, Cambridge:
Cambridge University Press, 1985). The idea has been used widely as an antidote to utilitarian ways of thinking
about social choice from the standpoint of the kind of principles set out in the Convention, especially that of self-
determination and ‘freedom’. Strong evaluation is pertinent for what is implied by symbolic reward in exchange, as
evidenced by the work of Adam Seligman. See A.B. Seligman, The Problem of Trust, Princeton: Princeton
University Press, 1997, esp. pp. 66-9.

% J. Ravenhill, ‘Adjustment with Growth: a fragile consensus’, Journal of Modern African Studies, 26(2)
1988, pp. 208-9.
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Ravenhill's argument about the coherence of Lomé’s principles can be extended inwards to
within the Community/Union of European member states. A welfare system, aided and abetted
according to the conception of social partnership and cohesion, has been the commonly
historical means by which obligation to the European poor has be expressed. For ACP
countries in the South, the historical analogue to welfare has been a development apparatus. It
is also not difficult, even bearing in mind the weakening of welfare systems of many EC/EU
member states, to argue on the evidence of the perpetuation and extension of mass poverty
across most ACP countries since 1975 that the Lomé model is ‘imperfect’. It is true also that,
according to the conceptual implications of a strong evaluation, the reach and extent of the
development apparatus bears little relation to that of a welfare system. Nevertheless, the
guestion remains as to whether there is a qualitative difference between a welfare system and
a development apparatus regarding the kind of constraint that makes the worth of poverty
alleviation a necessary obligation on the part of state agencies. If we accept Ravenhill's
explanation of how the Lomé model works, and in order to answer the question about welfare,
we need to return to the patron-client relation within a European context and one which has
had a profound influence, whether wittingly or not, upon the current thinking of DG 8 as
revealed in the 1998 Guidelines for negotiating Lomé.

In his 1993 volume, Making Democracy Work, Robert Puthnam examined the difference
between regional government in the Italian North and South for a twenty-year period. From this
study, he popularised the concept of social capital and, through a reworking of older traditions
of mutual and civic associationism, confirmed a template for what has commonly become
known as ‘good’ as opposed to ‘bad’ governance. Spreading across the pages of Putnam’s
work is the distinction between vertical and horizontal conceptions of obligation. For the Italian
South, Putnam posited the incivisme of uncivic clientage, a vertical governmental relation
between patrons and clients, within which public life is ‘organised hierarchically, rather than
horizontally’, in which the ‘concept of citizen’ is ‘stunted’, and within which

few people aspire to partake in deliberations about the commonweal, and few such
opportunities present themselves. Political participation is triggered by personal dependency or
private greed, not by collective purpose. Engagement in social and cultural associations is
meager. Private piety stands in for public purpose. Corruption is widely regarded as the norm,
even by politicians themselves, and they are cynical about democratic principles. Compromise
has only negative overtones. Laws (almost everyone agrees) are made to be broken, but
fearing others’ lawlessness, people demand stronger discipline. Trapped in these interlocking
vicious circles, nearly everyone feels powerless, exploited and unhappy. All things considered,
it is hardly surprising that representative government here is less effective than in more civic
communities.
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Contrawise, for Putnam, civic communities in the ltalian North are ‘among the most modern,
bustling, affluent, technologically advanced societies on earth’, the ‘site of an unusual
concentration of overlapping networks of social solidarity’, within which people

are engaged by public issues, but not by personalistic or patron-client politics. Inhabitants
trust one another to act fairly and to obey the law. Leaders in these regions are relatively
honest. They believe in popular government, and they are predisposed to compromise with
their political adversaries. Both citizens and leaders here find equality congenital. Social and
political networks are organized horizontally and not vertically. The community values solidarity,
civic engagement, cooperation and honesty. Government works.”

Putnam, through his striking contrast of the polarity between uncivic clientage and civic
community, presents us with a further set of perspectives that belong to both Ravenhill's
patron-client model of EC/EU-ACP relations as well as a foremost perception of what makes a
European North different, in general, from the ACP South. In other words, in their highlighting of
the political, the strategic vision of the DG 8 Guidelines can be interpreted as an exhortation for
a move on the part of ACP states from a pole of clientage to that of membership in a, if not the,
community. Since the polarity is of both internal ACP state relations, as in Putnam’s
representation of ‘Southern’ public life, and of the external relations of the ACP states to the
EU according to Ravenhill's clientage model, Lomé principles face a double bind. The intended
ends of community in the ACP region has been interwoven with the means — the same ideal
community of ACP-EU relations — by which the end is to be developed.

We do not take Putnam’s polarity between the uncivic of clientage and the civic of community
as either logically or historically given. Nor, contrawise, do we need to repeat the criticism of
Putnam’s thesis except to point out the fallacies that are involved in making the kind of
expansive polarity between clientage and community. ¥ The fallacies of polarity include the
assimilating of political culture to state agency; the confusing of state policy performance with
democratic practices; and the mistaking of the extent to which associational life is present for
what could determine the cause or basis of economic development through the kind of
generalised exchange that is involved in the reciprocal obligations of development cooperation.
Variously, these fallacies are also present in the shift from the presumed model of clientage to
that of community.

2 R. Putnam, Making Democracy Work: civic traditions in modern Italy, Princeton, Princeton University Press,

p. 115 (and quoted by Seligman, 1997, pp. 75-6).

% Since Putnam’s rendering of community in the Italian case has been so widely extended, it has
correspondingly attracted widespread criticism. See, for example, M. Levi, ‘Social and unsocial capital: a review
essay of Robert Putham’s Making Democracy Work’, Politics and Society 24(1) 1996 (and other critical essays in
this same issue); S. Tarrow, ‘Making social science work across space and time: a critical reflection on Robert
Putnam’s Making Democracy Work’, American Political Science Review 90(2) 1996; R.W. Jackman and R.A. Miller,
‘A renaissance of political culture?, American Journal of Political Science 40(2) 1996; J. Putzel, ‘Accounting for the
“dark side” of social capital: reading Robert Putham on democracy’, Journal of International Development 9 (7)
1997.
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1.1 Insurance and Conditionality

It is some basis for a mutual understanding that patrons function politically to secure economic
protection for their clients which makes possible the establishment and continuation of a
vertical relation of asymmetric power, whether of clientage or community. The basis of mutual
understanding rests, in turn, on the expectation of both patrons and clients that protection will
be afforded in return for a political payoff or reward for the recognition of the different statuses
involved, and roles played, in the interactions of clientage. What matters are the conditions that
establish the status of the parties involved in the form of cooperation which is predicated by
clientage and the extent to which the exchange of economic protection for a political reward is
conditional upon its expected reciprocation. Thus, it is the presumption of both parties that
patrons are expected to afford protection, and that clients are expected to confer a political
reward in return for such protection, that explains why patrons do not regard clients as mere
supplicants resting upon the goodwill of their richer and/or more powerful patrons.

The kind of cooperation that was formalised through Lomé in 1975 has been understood in
terms of one principle of economic protection, that of insurance. Ravenhill, in setting out his
model of collective clientage, has argued that ‘one of the principal roles played by landlords in
traditional patron-client relations is to provide their tenants with social insurance against the
vicissitudes of the market’.* In his early appraisal of Lomé |, Reginald Herbold Green directly
referred to the Convention as an ‘external economic insurance policy’. Kunibert Raffer and
Hans Singer likewise described STABEX, one foremost Lomé innovation in compensating for
fluctuations of primary product earnings through revenues rather than prices, as constituting a
system operating ‘very much like insurance payments’.* It was this insurance principle which
led Raffer and Singer to argue that Lomé | ‘was the best’ deal a group of Southern countries
‘ever got from any group of donors’ because the contractual provision to provide economic
protection, through the interlinking of trade and aid, was couched in ‘the pronounced emphasis
on equality’ between the ACP and EC/EU partners.*

The likening of the operations of Lomé to a policy of insurance reveals, yet again, the
conceptual problems of the Convention. For insurance to function, premiums have to be paid.
For those who have argued that Lomé was more progressive than such pre-1975 arrangements
as the French-dominated Yaoundé agreements or the post-colonial residues of the British
system of Commonwealth preferences, it is the contractual provision between formally equal
partners that is key. However, the insurance principle highlights the different statuses of
‘donors’ and ‘recipients’ in that is rests upon the mutual understanding that the EC/EU group
donates premiums, through aid, on behalf of the ACP group, who cannot afford both the risks of

s Ravenhill, 1985, p. 27.

82 R.H. Green, ‘The child of Lomé: messiah, monster or mouse?’ in Long, 1980, p.8; K. Raffer and H.W.
Singer, The Foreign Aid Business: economic assistance and development co-operation, Cheltenham, Edward
Elgar, 1996, p. 88.

s Raffer and Singer, 1996, p. 88.
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trading internationally and the premiums to insure against the risks which inhibit trade.
Furthermore, while the analogy of insurance may be apposite in that key Lomé instruments
provide compensation for the loss of an existing resource arising out a hazardous activity, the
insurance principle does not in itself ensure expansion in the supply of the resource, or any set
of resources, that might enable a definitive change in the status of the recipient to the extent
that it would become self-sufficient in paying the premium of insurance without the aid of the
donor.

Motives for paying premiums through aid could be, and have been, justified by the donors of
Lomé on any number of grounds, ranging from an historically justifiable and/or expedient
compensation for past and present economic colonialism and neo-colonialism to the moral
imperative that poverty alleviation and eradication is an end in itself. All these grounds implied
that the motive for ad should be unconditional on the part of the donor. Yet, whatever the
particular justification for the payment of the insurance premium by the Lomé donors, one key
economic condition has been that the insurance principle should work to change the status of
the recipient and thereby fulfil the contractual condition for generalised exchange among
equals. For equality to have any substance, the progressive potential of Lomé thus lay in the
trust that that the economic capacity of the ACP group would be developed so as to enable its
members to become able to pay the insurance premium themselves. When the ACP heads of
states declared in 1997, in their attempt to maintain the status quo of Lomé, that ‘the
development of our countries is first and foremost our responsibility and that of our peoples’,
they were summing up precisely what the EC/EU had always expected from the other partner
to the Convention.*

According to the clientage model, on the other hand, the insurance premium is paid by the
donor as a reward for the enhancement of reputation that accrues to the donor by virtue of its
payment. In principle, there is no economic condition that governs the process by which this
symbolic reward is paid materially in the form of the premium. However, it may be presumed
that motive of the donor is made conditional on account of the worth of its reputation. If its
reputation ceases to matter to the donor, or becomes unrelated to the risk of trading, then the
payment of the insurance premium by the donor may cease. Or, the premium may be of so
little material significance to the recipient that its bestowal of reward ceases to matter to either
donor or recipient. Trust by clients in the conditionality of the donor's motives is hazardous,
resting as these do on goodwill. Therefore, to prevent the status of client regressing to that of a
supplicant, there will necessarily be some expectation on the part of the client that it has to
acquire an additional premium, from another source, to compensate for the loss of goodwill.

Adam Seligman, in partly drawing on the work of anthropologists, has taken on board the
argument that trust is generated when individuals move between two systems or models of

3 ACP Heads of State, Libreville Declaration (1997).
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interaction in such a way that they are uncertain of what reactions to actions on the part of one
are to be expected from another. Moreover, according to Seligman’s reading of studies of small-
scale forms of associative action, trust is made more necessary where statuses are
ambiguous, relations between individual persons indeterminate, and resources scarce. We can
follow Seligman in assuming that ‘trust is some sort of belief in the goodwill of the other, given
the opaqueness of others intentions and calculations’ in a situation in which opaqueness, for
any one agent, ‘rests precisely on that aspects of alter's behaviour that is beyond the
calculable attributes of role fulfilment’.* When this account of trust is brought into the clientage
model of Lomé, it is important to emphasise, firstly, that trust inheres in the ambiguity of
interaction between individual agents and, secondly, that models of interaction rest upon the

familiar and the small-scale of interaction.

In the Lomé Convention, relations between the partners are opaque precisely because the roles
which they might play according to clientage, with its statuses of patron and client, are
intertwined with those of a formal economic contract in which the roles of the participants are of
those agents who have equal capacities to co-determine a course of action. Further following
Seligman, trust inheres in the interstices between the models of, say, clientage, carrying some
conception of ‘status’ and that of contract where individuals meet each other as mere
economic agents. As Seligman puts it, trust inheres in the ‘undefined spaces’ between the
‘role definitions’ implicated in the models of status and contract, or that of the ‘metaphorical
space between roles, that area where roles are open to negotiation and interpretation’. *
Provided it is assumed that Lomé rests upon some contention that the agents, of the EC/EU
and the ACP, are familiar to each other and that interaction is as if it were small-scale, then
their expectations of each other are necessarily ambiguous when one is said to ‘trust’ the other
in providing the insurance premium upon the condition that it will secure the process of
economic development. .

However, as Seligman also shows, there are two forms of unconditionality that secure a trust
relationship. The first form of unconditionality, that which can be attributed to a commonly
understood familiarity is, for Seligman, a ‘form of unconditionality in its own right’. Examples of
this first form of unconditionality include those founded on kinship, affection and friendship as
well as their metaphorical counterparts such as ‘the family of nations’ which gave rise to the
British Commonwealth and French Community variants of an image of a post-colonial
EurAfrica. Unconditionality occurs in the familiar case, that of the familiar metaphor, because
the family of nations are regarded as if they are individuals embroiled in affective relations. A
second form of unconditionality, ‘as a mechanism for maintaining system confidence’, stems
from social preconditions of generalised exchange. It is because of the existence of this
second form of unconditionality that Seligman insists that trust ‘cannot be reduced to

® Seligman, 1997, pp. 27, 83, 43.
% Ibid., p. 43.
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familiarity alone’. When ‘rooted in the structural composition of the division of labour’, and
expressed as some form of social solidarity in ‘community’, unconditionality is necessarily
abstracted from any sense of personal familiarity and all its metaphors. Between the two
realms of trust as ‘pristine trust and trust as a principle of generalised exchange’ there is
contradiction and tension which is not easily overcome by the kind of associational
arrangements that attempt, in the name of community, to marry the two.* It is now possible to
show how the ACP-EC/EU relation has been played out through the kind of inherent tension
that subsides in the trust relationship.

‘There was an inherent tension’, Ravenhill concluded in his Collective Clientalism, ‘between the
ACP Group’s demand to be treated as equal in the relationship and its unwillingness to provide
reciprocity’. He further argued that a ‘similar contradiction and tension underlay demands for
equality and for a contractual relationship on the one hand and the expectation that EEC would
play the role of a conventional patron on the other’. Ravenhill continued:

ACP states aspired to the material benefits of clientalism while refusing to accept the status
of clients or to appear subordinate in the relationship. When the EEC behaved in the manner
of a typical patron in unilaterally defining the nature of the relationship and administering it in a
paternalistic fashion, the ACP attempted to curtail this behaviour by emphasising the
contractual obligations of the Community under the convention.

And:

On the other hand, the ACP expected the Community to go beyond the terms of the
Convention in meeting its generalized obligation to its client in the ‘spirit’ of Lomé: in this
instance it was often the Community that fell back on the contractual nature of the Convention
as a means of delimiting its obligations.®

In the light of Seligman’s account of unconditionalities, as understood through the problem of
trust, we can rework Ravenhill's reasons for why the tension inherent in Lomé practices have
stemmed from the incoherence and inconsistency in its principles.

From the outset, the generalised obligation that the ‘spirit’ of Lomé was meant to express was
one of generalised exchange but not simply so. Seligman’'s reference to ‘the structural
composition of the division of labour’ is pertinent in two ways. First, as an insurance principle,
the Lomé system was designed to maintain confidence in exchange between primary-product
and manufacture-producing countries. Second, it was seen from some influential quarters as
an exchange between ACP producers, as if workers, and the EC/EU, as if the capitalist

37 Ibid., pp. 92, 100.
8 Ravenhill, 1985, p. 46.
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employers of workers in the South. Julius Nyerere, the former president of Tanzania spelt out
this conviction in his Unity for a New Order when he claimed that: ‘The truth is that we need
power to negotiate, just as we need power to go on strike. So far we have been negotiating as
noisy and importune supplicants. We need to negotiate from a position of power’.* Nyerere’s
injunction for the need ‘to go on strike’ is a prime example of the indeterminacy that arises
from the ambiguities of status and role from which the trust relation of Lomé was generated.
Given the third ground for clientage, as discussed above, it might be presumed that it was from
the status of a client, rather than that of a mere supplicant, that Nyerere was threatening the
removal of the symbolic reward of reputation by the Southern countries of the ACP group. A
careful reading of Nyerere’s words, however, demonstrates that this may not have been what he

had in mind.

Reputation, as Seligman affirms, is necessary to establish a trading relationship.* Lomé
involved reputation because it attempted to put trade relations on a new footing through the
insurance principle. By affording protection as a condition for entering a market, in this case an
international market, and then realising the possibilities of effective exchange, clientage could
be subsumed by an ACP-EC/EU relation between formal and substantive equals. In other
words, there has been no symbolic reward for the EC/EU, along lines that Ravenhill's analysis
of Lomé contemplates, other than that accruing from the establishment of Lomé itself. The
symbolic reward accruing to the EC/EU member states may have been significant as a
necessary means to an end, with Lomé established as a means to that end of generalised
exchange, but it was insufficient to stand as the condition which would make the EC/EU
unconditionally extend the insurance premium through the vital principle of Lomé. Given this
view of Lomé, what Nyerere possibly did have in mind was that once the conditions for free and
equal exchange had been established, the ACP states of the South were relatively unfree in
their role as clients, let alone supplicants, to alter the conditions of exchange. Rather, for
Nyerere, it was as producers who, as such, had the capacity to withdraw from the market — via
a ‘strike’ — products both necessary to Northern countries and for which they had no alternative
source of supply, that could provide the sanction which Nyerere saw as necessary to secure
greater power for the Southern group.

Nyerere, in transforming countries of people into classes of workers, was expressing a view
typical of the 1970s. Nowadays, it is more likely to be supposed that countries are constituted
by and of small capitalists. Whatever the tenor of the times, there has been a general
tendency, evidenced repeatedly in the works discussed so far in this paper, to treat the EC/EU
and the ACP, as well as the member states of which they are composed, as if these were
imbued with the agency of a person. We now have to break with this individualistic
presupposition for three reasons. First, neither the states that have come to comprise the EU

Quoted in Green, 1980, p. 3. R.H. Green, it should be noted, was a fervent interlocutor for Nyerere.
40 Ravenhill, 1977, p. 82.
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nor those of the ACP are internally homogenous. Second, neither the ACP nor the EU are
homogenous collections of states. Third, the ACP and EU themselves are not homogenous
organisations. Expanding on this third point, we note that, as Ravenhill's model of collective
clientalism partly bears out, the ACP and EC/EU, when they act collectively as two associated
bodies of individual countries of the South and North, have the statuses of patron and client.
The ACP and EC/EU groups are understood as collective clients who mediate between nation
states, however the principle of clientage remains. It is through the institutional arrangements
of the Community/Union and a regional grouping of the South that the insurance principle is
negotiated and that the tensions inherent in conditionalities are meant to be mediated.* Be
this as it may, one issue that has commanded attention is the differential in the organising
capacities of the two groups. There is little doubt that the asymmetry that has existed between
them has been accentuated by differences in the form and extent to which they have been
associated for purposes of negotiation and mediation. It is difficult to imagine an equivalence in
voice between the European Community/Union, with its extensive institutional apparatuses
spreading far beyond what is directed towards relations with a part of the South, and a
southern grouping of countries whose sole purpose in associating through the ACP was to
conduct relations with the EC/EU. That said, there is a twofold problem of collective clientage.

The first problem, upon which Ravenhill puts much stress, is that the ties between particular
EC/EU states and their Southern counterparts of the ACP, in the form of affective relations
inherent in the British Commonwealth or French Community or, say, special relations between
Sweden and Tanzania, cut across the potential for association among all states in the South. It
is also in this light that Putnam’s ideal of a civic community, as quoted above, gives vent to
some communitarian ideas about relations between countries of the South. Equally, as will
become clearer below, the EC/EU has been constrained, if not conditioned, by obeisance
towards other powerful Northern sources of bilateral state and multinational authority such as
the World Bank, the International Monetary Fund, and the G7. Furthermore, as the history of
the EC/EU has shown, the Community of Europe has been constructed through the regulative
authority of communitarian bodies, such as the EC/EU Council, Commission or Parliament,
that continue to be beset by problems arising from their constitutive basis — the so-called
subsidiarity of national interests.

Second, there is a conception of organic community contained within Ravenhill's conception of
collective clientage. For example, it is suggested that the sum of Lomé instruments are greater
than their particular parts precisely because of the affective kind of unconditionality that can be
held to serve as the pre-contractual arrangement through which it is supposed that individual
agents, here taking a state form, decide to enter into exchange.” However, if the state is
treated in the same way, according to an organic conception of a collective interest of citizens,

4 Ravenhill, 1985, p. 44.
42 Ibid., p. 32.
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it is no longer an individual entity. As of a social organism, to use the well-trodden metaphor,
the state mediates between particular interests in society. When the argument is made that
the state is an organic part of society, the intent is usually to counteract the private expression
of interest on the part of those who rule the state. Thus, to be capable of mediation, the
presumption is that those who rule the state, normally through a collective class interest, have
a duty to subsume their private interests in the name of an organic whole and to act collectively
on the basis of society at large.

As we will see below, both economic and political conditionality have appeared in Lomé as part
of the injunction that a private interest in accumulation on the part of those who rule the state is
not consistent with the application of the insurance principle. A private appropriation of the
insurance premium, commonly called corruption, is meant to be countered by the injunction
that it is the duty of ACP member states to serve the interest of all. If we extend the external
dimension of the clientage model to what is internal within ACP member states, then the Lomé
clients are effectively enjoined to be patrons securing the protection of the poor within their own
territorial bailiwicks. However, if the model is grounded according to how the EC/EU has acted,
then the internal patron-client relation faces the same kind of problems which we addressed
above and, moreso, aggravates the tension inherent in the trust relation inhering between
states when their rulers are meant to simultaneously act out the roles of patron and client.

Third, community, as a necessary precondition and adjunct to the presupposed autonomy of
individuals who are nvolved in a normal course of exchange, has appeared in the EU DG 8
proposals in relation to the idea of a regional community of nations. Regional cooperation
between nation states within the ACP group has been stressed as a necessary means for
making the transition towards global markets. ACP member states are enjoined to act
regionally, in association with each other, by finding a regional source of protection in a world of
free exchange between ‘individuals’, of firms and enterprises who would not otherwise produce
and trade profitably according to the competitive conditions of generalised exchange. It is
towards the regional question that we now turn.
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2. The Regional Question: a Historical Overview of the
Relation between the Economic and the Political

For the past half-century or so, confusion has surrounded the question of whether European aid
to Africa has been officially intended to served a political or an economic end. During the
Second World War, for example, the United States put the British government under pressure
to declare a colonial policy that gave some commitment to political independence. The British,
responding during 1942-43, declared that economic development was to serve as a means to
eventually make the colonial territories politically self-governing under majority rule. Oliver
Stanley, the British Colonial Secretary declared, in his July 13, 1943 major statement on
Colonial Policy, that

If self-government is to succeed it has to have solid, social and economic foundations, and
although without them spectacular political advances may draw for their authors the plaudits of
the superficial, they will bring to those whom it is designed to benefit nothing but disaster.”

‘Parent states’, it was officially declared in another statement, had the ‘duty’ to ‘guide and
develop the social, economic and political institutions of the colonial peoples until they were
able, without danger to themselves and others, to discharge the responsibilities of government’.
It was further stated that the natural resources of the colonies should be ‘organised and
marketed not for the promotion merely of commercial ends, but rather for the service of the
people concerned and the world as a whole’.* Yet, barely five years later, when post-war food
and raw material supply had become the major British economic problem, the then Foreign
Secretary, Ernest Begin, declared:

What | am anxious to do, in order that we can develop an independent position with the United
States instead of being supplicants, is to have a policy which, in addition to feeding our
industries here, will give a priority to developments which will produce the raw materials in short

supply...*

Although Bevin was mainly interested in the Middle East and North Africa, his 1947 declaration
is one origin of what has become known as EurAfrica, the primarily economic perspective that
politics should serve as a means to promote and develop raw material supply in Africa for
consumption in Europe.

a3 Quoted in F. Cooper, Decolonization and African Society: the labour question in French and British Africa,

Cambridge: Cambridge University Press, 1996, p. 113.

44 Quoted in C. Thorne, Allies of a Kind: the United States, Britain, and the war against Japan, 1941-1945,
Oxford: Oxford University Press, 1978, p. 224.

4 Quoted in M. Cowen, ‘The British state and agrarian accumulation in Kenya' in M. Fransman (ed.) Industry
and Accumulation in Africa, London: Heinemann, 1982.



IHS — M. P. Cowen/R. W. Shenton / Community Between Europe and Africa —23

In the event, for Africa from a British vantagepoint, it was the political perspective of trusteeship
which came to dominate that of EurAfrica until the 1970s when, due to the 1973 oil shock in
particular, fear about raw material supply resurfaced as one of the contributory factors making
the insurance principle of Lomé possible. However, as in 1947, the fear of shortage dissipated
almost as fast as the schemes that were laid down to increase production with a view to the
realisation of the EurAfrican perspective. What is pertinent here, in view of the 1998 EU
proposals for Lomé V, is that the idea of the regional played a large part in making possible a
compromise between the internationalist and EurAfrican perspectives and, therefore, what was
seen to be the relation between the economic and political ends of aid to Africa. From the
standpoint of colonial powers, the economic of EurAfrica represented a regional association for
Africa as a whole in relation to Europe, whereas the political of trusteeship, with its
internationally orientated conception of the economic, was brought to bear upon the regional of
the intra-African economic grouping of colonies. Thus, the compromise was to politically
mediate, and minimise, the regional meaning of EurAfrica as a British imperial vision of Africa.

Regional production and supply councils were established for British West and East Africa and
for the British Middle East to supply raw materials and provisions for the allied war effort as well
as to promote import-substituting consumer good industries in colonial territories. While the
remit of these regional authorities was economic, regionalisation also served a British purpose
of containing American and local pressures for self-government. They also served to meet the
American demand for the international trusteeship of colonies through the kind of association
that had emanated in the Anglo-American Caribbean Commission and was later to be
contentious for the Pacific islands.* As a senior British Colonial Office official argued, ‘we are
suffering at the moment from too much independence and too little inter-dependence. The
whole idea of fostering independence of individual Colonies is quite contradictory to the idea of
regional association’.* Regional Commissions, it was envisaged, were to be the means
through which political self-government was to be reached through the means of economic
development.

The post-war East African High Commission followed by the Central African Federation of the
Rhodesias and Nyasaland, to take but two examples, were established partly in line with the
earlier remit to promote regional associations. These variously involved the functions of a
customs union and common market, a common services organisation and, as Federation
indicated, a form of government which was awarded major responsibilities for defence and
economic development. Yet, most, if not all, colonial regional associations had been dissolved
by the time of the arrival of Lomé I. ‘Independent statehood’, thought by the British Foreign
Office officials in 1943 to be ‘a conception which, in any case, may be meaningless a

46 For more detail, see M. Cowen and N. Westcott, ‘British imperial economic policy during the war’ in D.

Killingray and R. Rathbone (eds.), Africa and the Second World War, Basingstoke: Macmillan, 1986.
4 Quoted in W. Roger Louis, Imperialism at Bay: the United States and the decolonization of the British
Empire, 19411945, Oxford: Oxford University Press, 1977, p. 247.
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generation or two from now®, largely proved to be incompatible with the kind of regional
authority that had been inherited from the colonial period. Pan-Africanism was to prove equally
elusive as a historical antidote to nation-state sovereignty of the kind that informed Lomé.

Pan-Africanism was envisaged as the political antithesis to an economic conception of
EurAfrica that contained a neo- or post-colonial reinforcement of a division of labour in which
the manufacturing North and the primary-producing South were made ‘complimentary’ to and
‘interdependent’ with each other.* When Kwame Nkrumah, for example, proffered his all-Africa
economic union it was to make Africa politically independent of Europe.® He stood in
opposition to both the regional associationism of Yaoundé and the forms of intra-African
association which his antagonists, such as Nyerere, had proposed as economic stepping
stones for an eventual political union of Africa. Yet, what has been called a ‘new’ or Pan-
Africanist form of regionalism has been said to stand on grounds of ‘self-reliance’ in opposition
to Lomé as an evidential form of EurAfrica and against the ‘old’ or colonial forms of regionalism
which stemmed from the second world war and its aftermath. Despite their varying range of
functions and origins, the Economic Organisation of West African States (ECOWAS), the
Common Market for Eastern and Southern Africa (COMESA), and the Southern African
Development Community (SADC), have all been presented as newer forms of regional
association that have the potential to be, if not Pan-African, then at least Africa-centric rather
than vestiges of EurAfrica.®® And, whether or not regional co-operation is directly seen as an
alternative to Lomé, the Pan-Africanist conviction has been that free trade agreements between
African states can ‘delink’ Africa from Europe by eroding the importance of Africa’s preferential

2 |t was from an economic

economic relations with the European Community/Union.®
perspective, for example, that the 1980 Lagos Plan of A