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FOREWORD


New Engagement: Contemporary Australian Foreign Policy Towards Africa

Foreword by the Hon Kevin Rudd MP

Australia may have been a latecomer to Africa’s rise, but as my friend David Mickler notes, we were there when it mattered for South Africa and Zimbabwe—and more recently Australia has been there for South Sudan and for the people living in the Horn of Africa.

Most importantly of all—we are there now. Regularly engaging with the African Union, diplomatic relations with 51 countries, expanding our diplomatic presence—including at the heart of the African Union in Addis Ababa which I was proud to open in 2011— and through our aid program which has more than tripled since 2008.

This book appropriately documents Australia’s relationship with the countries and peoples of Africa. Its ups, and its downs, and where we can take the relationship into the future. It also marks appropriately across a number of authors the important role of Malcolm Fraser in holding our shared Australian values out to the world as we, a country with our own ‘white Australia’ past, described apartheid as ‘something that is repugnant to the whole human race.’

My first political engagement with Africa was on a Commonwealth election monitoring delegation in 2002 with Julie Bishop. It was, in my view, a fraudulent election and we reported it as such, going so far as to say the ‘election in Zimbabwe was marred by a high level of politically motivated violence and intimidation’ and that ‘the ruling party used its incumbency to exploit state resources for the benefit of its electoral campaign’. In the last 10 or so years Zimbabwe has come a long way, with Morgan Tsvangirai now serving as Prime Minister, although there is still a very long way to go.

While all Australian foreign and development policy should be in Australia’s interests, we should never fall into the trap of seeing that as at the expense of other interests. It is overwhelmingly in the interests of the countries of Africa and Australia to develop their exports in mining, it is in the interests of all to eradicate poverty and disease, and it is in the interests of all for transition to democratic forms of government in the countries of the African Union. These are not in Australia’s interests at the expense of others—these are Australian values being implemented for the benefit of all. That is why Australia initiated the $105 million mining for development initiative at the 2011 Commonwealth summit in Perth.

There is also no doubt that the Australian people want Africa to grow and thrive. That’s why Australia has almost quadrupled our aid to Africa since 2007. This was also reflected in Australia’s strong support for the World Food Programme’s efforts in the crisis in the Horn of Africa, where we were among the largest government contributors around the world helping to save hundreds of thousands of lives. We also saw this with the Australian government and non-government organisations working together to raise funds for the Horn of Africa Dollar for Dollar appeal, where Australians pitched in $12.7 million for urgent relief assistance—and the Australian government matched their contributions.

Our development assistance in Africa goes much further, but it is tangible and it is making a difference. Contributing to vaccinations against polio for 8 million children in Tanzania, food assistance to some 7.9 million people in Sub-Saharan Africa, and assisting with the safe delivery of some 7,000 babies while training 150 students to do the same. We have also invested in Africa’s future with more than 1,000 Australia Awards for Africa in 2012—filling our universities with the best and brightest of Africa and investing in the human capital of Africa for the future.

I have always believed Australia should never be afraid to look west. We are both a Pacific power and an Indian Ocean power. We have a gateway to Africa in Perth which has proved itself as a builder of people-to-people links though our mining and mining services.

This book is not afraid to probe the ideas of where Australia’s relationship should head for the future. We should have confidence in Africa’s future and the role that Australia has to play in that future. I believe the ideas in this book spark the discussion afresh and ensure that Australia will continue to embrace a new engagement with the African continent.



Introduction


Locating Australian Engagement with Africa

David Mickler and Tanya Lyons

‘Australia discovers Africa’. This is how David Goldsworthy, in his historical account of Australia’s emergence from the declining British Empire post-World War II, characterised Canberra’s newly independent foreign policy interests and forays westwards in the late 1950s. Until this time, he suggests, Australia ‘had no diplomatic ties with, let alone coherent and thought-out policies towards, any of the countries of tropical Africa’.1 Of course, Australian troops had fought for the British Empire or Commonwealth in Sudan and South Africa during the late nineteenth century and in North Africa during both World Wars, and Australia had established a High Commission in South Africa in 1946 and Embassy in Egypt in 1950. Yet, sub-Saharan Africa remained ‘blanketed by European empires and of little apparent relevance to Australia’s material interests [and] barely impinged upon the official mind in Canberra’.2 With Africa itself emerging as independent during that period, ‘it became evident to Canberra that Australia needed to formulate an approach, more or less from scratch, towards what would soon be a large number of new states’.3 At that time, Australia wanted to engage with an African continent of growing geopolitical importance, particularly in the context of the Cold War.

Fast-forward to January 2011, and Foreign Minister Kevin Rudd officially reopened the Australian Embassy in Addis Ababa, Ethiopia, the diplomatic capital of Africa and home to the African Union (AU), the ambitious regional international organisation formed in 2002. The AU, along with other new pan-African initiatives, were ‘born out of a deep desire to revive a marginalized and exploited continent that has been ravaged by centuries of slavery, colonialism, neo-colonialism, exploitation, oppression, conflict and hunger’ and together represent ‘a concerted effort by African leaders to put the continent on track towards sustainable growth and development’.4 In Addis Ababa, Rudd declared that Australia, now a ‘middle power with global interests’, was ‘committed to a new engagement with Africa—in fact new engagements with this new Africa we have seen emerge over the last decade’.5

This suggested that in the half-century since Australia first ‘discovered’ Africa the relationship had in fact remained one of Canberra’s lower foreign policy priorities—a relationship in need of re-engagement. It also suggested that something was now changing in both Africa itself, and in Australia’s perception of its own interests and role in the world. Just like during the decolonisation era, a re-emerging and dynamic Africa was again of geopolitical importance to Australia; this time, to an ambitious Australia with a broader conception of its own global interests and one seeking to play a more influential role in global governance. Canberra therefore saw key political, economic and reputational opportunities for Australia in Africa that had been previously ignored.

In between Australia’s initial discovery and recent re-engagement with Africa, Canberra often used Commonwealth channels to engage with Africa. Conservative Prime Minister Robert Menzies, keen to keep the Britain-linked Commonwealth alive, opened Australian High Commissions in each of the major Commonwealth African nations: Ghana (1957–85, reopened 2004), Nigeria (1960), Tanzania (1962–87) and Kenya (1965). Australia later opened, and then closed, diplomatic posts in Algeria (1976–91), Zambia (1980–91) and Ethiopia (1985–87, reopened 2010), while adding posts in Zimbabwe (1980) and Mauritius (1984).

In the 1970s and 1980s, Australia, through the governments of Gough Whitlam, Malcolm Fraser and Bob Hawke, played a significant international role in both supporting the transition to independence and majority rule in Zimbabwe, and in working actively to end the racist system of apartheid in South Africa. This support and the dismantling of its own racist White Australia policy enhanced Australia’s reputation on the continent, but Africa generally receded from the Australian foreign policy agenda after the Cold War, aside from the controversial sanctioning of Robert Mugabe’s regime in 2002 by the John Howard government. Indeed, Ford concluded in 2003 that, aside from this attention to Zimbabwe, ‘Australia’s relationships with sub-Saharan African countries continue not to be the subject, in Australia, of any great deal of official, commercial, public, media, or academic interest’.6

Despite ample rhetoric by the Rudd and then Julia Gillard Labor governments, what substantive evidence is there of such ‘new engagement’ with Africa since 2008? The most visible elements of this have been an intensification of high-level political exchanges, including addresses by the Australian Foreign Minister to the AU’s Executive Council (Stephen Smith in 2009 and Rudd in 2011), the visit of Governor-General Quentin Bryce to ten African countries in 2009 and the establishment of formal diplomatic relations with all fifty-four African states that are members of the UN, up from forty-one when Labor entered office in 2007 (although as of 2012, Africa only contains 7 per cent of Australia’s total overseas diplomatic posts, and only eight, or 15 per cent, of African countries contain an Australian Embassy or High Commission. After Central Asia, this remains Australia’s lowest regional diplomatic representation on both counts7).

Indeed, the Department of Foreign Affairs and Trade (DFAT) had set up an Africa Taskforce in 2009, headed by Ambassador Matthew Neuhaus, to develop an Africa policy for Australia. Australia notably signed a Memorandum of Understanding with the AU Commission on a range of areas of cooperation in September 2010. Soon after, Bob McMullan was appointed as Australian Special Envoy to Africa and Bill Fisher as Special Envoy to La Francophonie and the Francophone States of Africa. Joanna Hewitt was also named as a Special Envoy to Africa in 2012. In addition to reopening the Embassy in Addis Ababa in 2010, Canberra also announced in 2012 its intention to open a new Australian Embassy in Dakar, Senegal, its first ever in Francophone Africa, which would ‘provide a significant boost to Australia’s growing commercial and political interests in West Africa’.8

Indeed, commercial and political interests in Africa have been central to debates about what motivates such enhanced engagement by Australia. On the former, Australia has substantial interests, involvement and investment in the resources sectors of African states. At the 2012 Africa Down Under, the annual Africa–Australia mining conference held in Perth and now the world’s second-largest African mining conference, Foreign Minister Bob Carr noted that Africa had 30 per cent of the world’s mineral resources, 10 per cent of the world’s oil reserves and 8 per cent of natural gas reserves. Carr indicated that there were currently 200 Australian-listed resources companies operating 650 resources projects across thirty-seven African countries. As such, of all the world’s regions and outside of Australia, Africa is host to the largest number of overseas Australian mining projects (about 40 per cent), with one in twenty total Australian Stock Exchange (ASX) companies investing in Africa.9 Total Australian-based investment in Africa, existing and planned, is worth over $50 billion (note all figures in this book are in Australian Dollars unless otherwise stated).10 Other trade and investment with Africa is also growing, with over $9 billion in bilateral merchandise trade at 6 per cent annual growth experienced over the past decade. South Africa remains Australia’s most significant and diverse trade and investment relationship on the continent, although Australian imports from Nigeria (principally crude oil) had recently become Australia’s largest imports by value from the continent.

In terms of political interests, Australia has sought to capitalise on the increasing influence of the numerically large African states bloc in international politics. Not least, deeper engagement with Africa, including through the Commonwealth, was crucial to securing African votes for Australia’s successful election to the United Nations Security Council (UNSC) for 2013–14. Internal DFAT estimates are that perhaps as many as fifty of the fifty-four African UN members voted for Australia.11 Yet Australia also has emerging national security interests in Africa, particularly in terms of transnational terrorism in North and East Africa and maritime piracy off the Horn of Africa. Engaging with insecurity in Africa, through both the UNSC and AU, is therefore in Australia’s interests, while Canberra has also contributed over a number of years to multilateral peace operations on the continent and publicly supported permanent African representation on the Security Council.

The other more visible element of Australia’s new engagement has been the trebling of the Official Development Assistance budget to Africa since Labor came to office in 2007, even if starting from a low base. For sub-Saharan Africa, this is budgeted at $355 million in 2012–13, while the total for Africa and the Middle East (including North Africa, Iraq and the Palestinian Territories) is $465 million for 2012–13, estimated to rise to $625 million in 2015–16. Key elements of this are the Australian Agency for International Development (AusAID) scholarship program for African students, which will rise to 1000 scholarships per year from 2013, and AusAID’s Development Research Awards Scheme (ADRAS), which had Africa as a ‘priority theme’ and a budget of $8 million in 2012. Australia has also signalled its intention to pursue membership of the African Development Bank (AfDB),12 along with a variety of other Africa-focused development initiatives on food security, mining and governance, including through the Australia–Africa Partnerships Facility (AAPF), which aims to improve the ‘human resource capacity of African countries’.13

At home, another visible element of Australia–Africa relations is the growing ‘African-Australian’ community, which is now 300 000-strong and constituted primarily from South Africa, Egypt, Zimbabwe, Mauritius, Sudan and Kenya. This should help to inform and influence further Australian foreign policy and engagement with Africa, including through the new African Ministerial Consultative Committee.14 Furthermore, the Rudd government commissioned in 2009 the Australian Parliament’s Joint Standing Committee on Foreign Affairs Defence and Trade (JSCFADT) to pursue a broad Inquiry into Australia’s Relationship with the Countries of Africa, following the same committee’s 2006 Inquiry into Australia’s Trade and Investment Relations with North Africa and 1996 Inquiry into Australia’s Relations with Southern Africa. The more recent inquiry’s report with its seventeen recommendations was tabled in June 2011, to which the government responded in March 2012.

Despite these initiatives and interests, Australia remains a smaller player in the new wave of external engagement with Africa. The major and emerging powers also want a piece of Africa, with growing Chinese involvement and investment on the continent being the most notable story,15 alongside that of India, Brazil, Turkey and the ongoing interests of the European Union (EU) and the United States (US). This engagement has generated new scholarship16 as well as competition for political and economic influence, with US Secretary of State Hillary Clinton warning, somewhat ironically, of a ‘new colonialism’ towards the continent.17 Another analysis suggested that the Obama administration had ‘at best, overlooked Africa’s significance or, at worst, consciously downgraded it on the list of priorities’ and urged greater engagement because the US ‘cannot afford to ignore Africa’,18 particularly in the face of growing Chinese interests and involvement in the continent.

Before we go further, it might be worth stopping to consider the question ‘what is Africa?’. Africa is of course a continent, with sub-regional and continental pan-African institutions like the AU, and not a unitary state; yet perhaps for simplicity’s sake, Africa is usually deemed in popular references to have greater political, economic and cultural coherence than is the reality. Rather, there is extraordinary diversity across the continent’s one billion population and fifty-five states (fifty-four, excluding Morocco and including Western Sahara, are members of the African Union, while fifty-four, including Morocco but excluding Western Sahara, are members of the United Nations). The Australian government, in line with the UN’s position, only recognises Western Sahara as a Non-Self Governing Territory, and hence Australia has diplomatic representation with all fifty-four African UN member states. In this book, rather than choosing between UN and AU positions on the Morocco–Western Sahara dispute, we refer to fifty-five states of Africa.

Five African states have over fifty million people (Nigeria, Ethiopia, Egypt, Democratic Republic of the Congo and South Africa), while a total of thirteen African states have larger populations than Australia (including Tanzania, Sudan, Kenya, Algeria, Uganda, Morocco, Ghana and Mozambique). Australia, at 22.6 million, is similar in population size to Madagascar. The Australian economy, with the twelfth largest Gross Domestic Product (GDP) in the world at US$1.54 trillion in 2012, is comparable in size to the combined economies of all African states (with a GDP of US$2.03 trillion). Of individual African countries, only South Africa (with a GDP of US$390 billion, ranked twenty-ninth) is in the top thirty largest world economies.19 Overall, real GDP growth in Africa averaged 4.8 per cent per year between 2003–10, and this level was predicted to continue in 2013.20 However, of the bottom forty-six countries ranked by the UN Development Program’s Human Development Index in 2011—those of ‘Low Human Development’— thirty-six were African.21

There are many other comparative indicators highlighted in this book, but one key message that emerges from contemporary Africa is that there is both real recent progress and significant continuing challenges in development, security and governance. Indeed, indicating that Australia would increasingly be ‘looking west’ in its foreign policy orientation, Rudd stated in 2010 that Australia was ‘committed to working with African countries, the African Union and the wider international community to assist Africa tackle its development and security challenges’ and would ‘work with Africa to take advantage of the economic opportunity afforded by the continent’s slow but tangible move towards stability and prosperity’.22

This book interrogates the Australian government’s claim to be pursuing new and enhanced forms of engagement with the peoples, countries, economies and institutions of Africa. It aims to provide context for and detail of the scope of such engagement; understand the key drivers, interests, opportunities and challenges involved; and evaluate Australian foreign policy towards Africa—providing critique and recommendations where warranted. In this endeavour, this book aims to make an important contribution to Australian foreign policy literature, not least because Africa barely features in existing scholarship in this field.

Searching for Africa in Australian Foreign Policy Scholarship

In his excellent 2009 survey and analysis of Australian foreign policy scholarship, McDougall observed that the ‘Australian study of foreign policy has focused most particularly on the issues and relationships that have been of most concern to the Australian government and the Australian community as a whole’.23 Following Ford’s conclusions noted above, this perhaps explains why McDougall’s historical survey cited not a single work on Australian foreign policy towards Africa specifically.

Indeed, our own review of Australia’s premier journal for international relations and foreign policy scholarship, the Australian Journal of International Affairs, between 1980 and 2012, reveals that only five articles, less than two a decade, could be said to pertain directly to Australian foreign policy towards Africa. In fact, only twenty articles during this period actually referred to Africa in the title.24 Similarly, during that same period the Australian Journal of Politics and History, which regularly publishes analyses of Australian foreign policy and relations, only featured two articles that spoke to Australian foreign policy towards Africa, and both of these were in the early 1980s. Only eight articles in the journal during this period referred directly to Africa in the title.25 The Australian Journal of Political Science, more oriented to domestic Australian politics but still containing numerous contributions on international relations and foreign policy, published only one article on Australian foreign policy towards Africa during this same period. Only ten other articles in the journal during this period referred to Africa in the title.26 Led by Geoffrey Hawker’s contributions, Australian Outlook featured five shorter articles on Australian foreign policy towards Africa during this period.27 The other main international relations journal in Australia, Global Change, Peace and Security, published only six articles on Africa, none of which pertained directly to Australian foreign policy, between its commencement in 2003 to 2012. The Australasian Review of African Studies, the journal of the African Studies Association of Australasia and the Pacific (AFSAAP), has featured many articles that touch on the relationship between Australia and Africa, and between Australians, Africans, and African-Australians, but few that speak directly to Australian foreign policy towards Africa.

Recent Australian foreign policy textbooks, too, have not given much attention to Africa. For example, McDougall’s Australian Foreign Relations: Entering the 21st Century contains individual chapters on most of Australia’s bilateral and regional relations, but there is no chapter on Africa, while Firth’s Australia in International Politics mentions Africa a few times mainly in relation to peacekeeping operations and Australian involvement in southern Africa during the 1980s.28 Wesley and Gyngell’s Making Australian Foreign Policy similarly does not include much discussion of Africa, even if it focuses more on the policy-making process.29 Aside from her own chapter on ‘Australian Foreign Policy Towards Africa’ in the latest instalment of Oxford’s popular Australia in World Affairs series, Lyons notes that Africa had, over the years, only been mentioned a few times in the series, in relation to issues like the Suez crisis, the Indian Ocean community, the Commonwealth and Zimbabwe.30 In addition to Lyons’ chapter, the only other specific chapters on Africa in recent Australian foreign policy books are MacQueen’s ‘Australia and North Africa: The Missing Link?’ in Mansouri’s edited collection, Australia and the Middle East: A Frontline Relationship, and Mickler’s ‘Australia’s “New Engagement” with Africa: What Role for Human Security?’ in Altman et al’s edited volume Why Human Security Matters: Rethinking Australian Foreign Policy.31

Other security-themed works on Australian foreign policy barely feature Africa. These include the edited volume Australian Foreign Policy in the Age of Terror, which does contain chapters on the South Pacific, China and the US alliance; McDougall and Shearman’s Australian Security After 9/11, which contains chapters on Oceania, the Asia-Pacific and the US; as well as Baldino et al’s Contemporary Challenges to Australian Security.32 Indeed, in Australian foreign policy scholarship there is a heavy focus on both the Asia-Pacific region, such as Burke’s Fear of Security, Wesley’s There Goes the Neighbourhood, Taylor’s Australia as an Asia-Pacific Regional Power and Dalrymple’s Continental Drift, and the relationship with the United States, including McCausland et al’s The Other Special Relationship and Langmore’s Dealing with America.33 Others take up the theme of ‘regional engagement’ that also characterises this current volume: particularly Goldsworthy and Edwards’s two-volume Facing North: A Century of Australian Engagement with Asia and Murray’s Australia and the European Superpower: Engaging with the European Union.34 None of this is necessarily meant as a critique of existing Australian foreign policy scholarship; rather, the aim is to highlight that Africa has barely featured in it, and therefore to indicate why this present volume is important.

Another important contribution that this book makes to scholarship is in the diversity of its contributors. A number of authors are African or have African origins (including Okumu, Makinda, Mqulwana and Lindeque), and many Australian states and universities are represented. Authors include both senior and early career researchers (the latter including Mickler, Phillips, Climas and Pijovic), supporting McDougall’s argument that the ‘role of academics in contributing to debates on Australia’s foreign policy direction needs to be maintained and developed.’35 Many are also members of AFSAAP (with Lyons as current president and Hawker as a past president). And the authors include academics, diplomats, civil servants and politicians (including former Senator Michael Forshaw). Together, they represent a group interested in exploring, understanding and, in many ways promoting, greater Australia–Africa engagement across a range of sectors and issues. It would probably be fair to say that the contributors all support the pursuit and achievement of genuine ‘mutual benefits’ for Australia, Australians, Africa and Africans that might result from enhanced political, economic, people-to-people, research and other exchanges across the Indian Ocean. But many maintain a healthy scepticism of the ability for such mutual benefits to be realised. The aim of a diverse set of contributors is to provide a dynamic range of analyses of Australian engagement with Africa.

Structure of the Book

Part 1 of the book provides context for Australian engagement with Africa. F Wafula Okumu and Samuel Makinda begin, in Chapter 1, by suggesting that there are three ‘key contexts’—including perceptions, interests and values, and competition for influence—that Australia, or any external actor seeking engagement with Africa, should first understand. Using Australian aid policy towards Africa since the 1980s as an example, Makinda then examines in Chapter 2 the relationship between ‘national interests’ and ‘altruism’ in Australian foreign policy towards Africa. In Chapter 3, former Senator Michael Forshaw outlines the process, findings and significance of the 2009–11 JSCFADT Inquiry into Australia’s Relationship with the Countries of Africa, which he chaired.

Drawing on their roles as both personal and official bridges between Africa and Australia, in Chapter 4 Koleka Mqulwana and Mauritz Lindeque from the High Commission of South Africa in Australia provide a South African government perspective on Australia’s recent engagement with the whole continent, highlighting Australian interests in a changing Africa, in its resources sector, and in the Indian Ocean region. These views are important, as South Africa is an economic and political powerhouse in Africa and remains Australia’s most important trade and investment partner on the continent. Going from South to North, Hannah Climas examines, in Chapter 5, whether the momentous political upheaval that is the Arab Spring has spurred Australian engagement with North Africa that goes beyond a traditional focus on trade interests and post-September 11, 2001 security concerns.

Part 2 of the book examines particular dimensions of contemporary Australian engagement with Africa. In Chapter 6, Nikola Pijovic outlines key trade and investment trends between the two continents and suggests that this is somewhat ‘one-dimensional’ with the dominance of the resources sector and continuing prominence of Australia’s economic relationship with South Africa. He warns that Australia should seek to avoid being, and being seen to be, just another resources exploiter in Africa. Picking up on this theme and delving deeper in Chapter 7, Geoffrey Hawker explores the interests of various stakeholders in the current African resources boom, including those from Australia, and contrasts the politics of resources in both domestic Australian and African contexts. He discusses some of the inherent tensions, and suggests what Australia’s political, social and environmental responsibilities might be regarding this crucial sector.

In Chapter 8, Joel Negin outlines and evaluates recent Australian development policy towards Africa. He notes that there has been a trebling of the Australian aid budget to Africa over the past few years and suggests this is tangible evidence of engagement, noting both further opportunities and on-going challenges in development policy and coordination. He provides a case study of Zimbabwe, the largest recipient of bilateral Australian aid in Africa. Turning from development to security, David Mickler argues, in Chapter 9, that while Africa has not been a principal region of national security concern for Australia, Canberra has emerging interests in and opportunities to influence security on the continent, including through its 2013–14 seat on the UN Security Council.

The final two chapters in the volume examine important influences on Australian foreign policy towards Africa, as well as some key elements of policy itself. In Chapter 10, Melissa Phillips examines African migration to Australia and the growing and diverse African Diaspora residing in Australia. At 300 000 people, she argues that Australia’s ‘African transnational communities’ have been under-appreciated and under-utilised but can potentially play an important role in informing and shaping Australian foreign policy towards Africa, including through Canberra’s new African Ministerial Consultative Committee. She also suggests that the strong people-to-people links between Australians and Africans (and African-Australians) can help to deepen societal knowledge of African culture and politics and that this can have a positive influence on Australia’s foreign policy approach.

Tanya Lyons, in Chapter 11, examines the level of knowledge and education in Australia on African peoples, culture, countries and institutions. She warns that the currently low level of knowledge of Africa, and the relative dearth of teaching on Africa at primary, secondary and tertiary levels, makes it difficult for Australians to meaningfully engage with the continent, including for Australia’s political leadership. Lyons also examines the enhanced AusAID scholarships and research programs, which have Africa as a priority theme and are a central feature of Australia’s aid program to Africa. The editors conclude the volume by offering an evaluation of contemporary Australian foreign policy towards Africa.
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