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Introduction . L

The pattern of conTlicts developing the Greater Horn of
mfrica i€ at once depressing. and excliting. It 1s depressing
necause conTlict. atb whatever level. entalls not onlv loss of
life. but also severe distractions from the challienges of
Africa’s development as it enters the turn of the centurv. It
ie exclting bescause conflict alseo brings with it the need to

reasses relationshnips. It signals much that is thriving - or

L and hence poses challences

decaving = 1in the bpody politic.
about Tuture action. More pertinentlv perhaps. the patterns of
conflict in the Greater Horn of Africa pose serious guestions
about bthe practices of 1ts managamant. and centralises the need
to engags in debate about creative conflict management.

The challenae of creative confTlict managemant in this recgion
poses serious challenges Tor the analvst or manager of confliect.
It recguires that oossiblie and emeraing avenues ot conflict within

states be identified and tracked. Bevond this. those conflicts
that are most likely to be diffused across borders (of all sorts)
and internationalised must be identified and proper modes of
Lhelr managamsant designed” The wvarious levels of individual
conflicts must be disentangled. and the interfaces beitwesan
diferent Tvpes of conflict (a.q batwaen political and
gnvironmental conflict) identified. Within this broad approach.
bhe concaptual kasis on which analvsis and practical conflict
managamant must be embedded must be defined: for. without a sound
conceptual basis anv tvea of conflict managemant iz bound to
found@ruz

This paper 13 concernad wit the regional dimension of the
conflicts in the Greater Horn of Africa region. and particularliv

wWwilth the modesz and practices of thsir management. Its eventual

antony de Reuck. "The Logic of Conflict: Its Origin.
Development and Resolution” in M. Banks (ed) Conflict
in World Societv:, A& New Perspective on International
Relations (Brighton: Wheatsheaf Books., 1984) pp. 96—
118.
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See ALJLR.  Groom. "Practitioners and Academics:
Towards a Happler Relationship?’ 1in  Banks (ed)
Conflict in World Societv, op. cit.. pb. 1L92-208.



I/
aim 18 To draw out the &essons o be isarnt from past and current

A mrogrammns Tor strengthening these as a new and more challenging
@ra dawns. In tnis pbursult. 1t examines the conceptual bases on

wnich reqgional conflict management should be founded. survevs
patterns of conTlici management practices in the Greater Horn.
and 1llustrates this empirically through case studies of official
and unoficial conflict management in the region. It argues on
that basis that mediation has emerqged as the preferred practice

of conflict management in the region., and in that spirit

axploras., through examples, the outstanding problaems  of
madiation. Ultimately. the lessons learnt Trom mediation

sractices in the reglon are drawn out. and the strateaic map of
future neseds of regional conflict management sugoested.
The Idea of Conflict Svstems

ntil fairly recently the idea of conflict svstems was
stranae to conflict analvsits. and dead to conflict managers.
Individual conflicts were suffocated within territorial borders.
Thev erupted, lived, ware responded to. and re—-incaranated later
as individual conflicts which had no implications Ffor, or
relationships with, regional diplomatic, political. environmental
amnd other structures This was not Just because of lack of
strategic thinking. but also because conTlict managers failed to
appreciate conflict as an organic being whose 1life cvele had
amoebic characteristics. For example., the conflict in Sudan was
appreciated and managed in the period before 1983 as if it had
Mo transboundary realities. Secessionist conflicts such as in
Ethiopia were treated as probklems which only concerned the
borderad realities of Ethiopian power politics whereas, as became
evident after Eritrean independence. Eritrea has shifted the
diplomatic and étrategic balance of the whole realon.

The notion of conflict svstems champion the belief that
every conflict has intimate relationships regionally. and what
might at first avpsar as individualised conflicts in fact are
parts of widsr vpattern of conflict regionaliv. It reijects the
Ldea that conflicts do not have transborder realities. and

instead perceives individual conflicts as an intearal part of a



wider conflict svstem.® On the around. Tor example. the conflict
in Zaire in 1996-7 was not locked within Zaire's territorial
borders. It possessed frontiers that transcended those borders.
and intimate links with the conflicts in Rwanda. Burundi and
Uaanda. The parties to that conflict also had interests and
linkages whose hinterland went bevond Zaire. What is true of
political conflicts svstems is even more so for environmental
conflict svstems., whose ecology and realities respect no
territorial borders. Conflicts must therefore be seen in terms
of their realitv as part of wider conflict svstems. Iin this
respect. the countries of the Greater Horn relate together
through shared conflicts even more than through shared borders.

The idea of perceiving conflicts within a svstem has some
important implications for practical (and creative) conflict
managaemant ., It means. Tor example. acceptance of the realitv
that management of a particular individual conflict which does
not take 1into account systemic (or regional) realities is
unlikely to be effective. much less endgring in ite outcome. It
also implies. in practical terms, that conflict management
afforts which do not engage other interested actors within the
conflict svstem are unlikélv to succead. It is in the catering
for all interests within the system that successful outcomes are
basead . If interested actors i.e. svstemic actors, are not
involved in management processes. this means ultimately that
their interests in the svstem will not be catered Tor. Haenoe
they will be able to sabotage anv outcome of a management process
that did not involve. or even comtemplate them. The settlement
of  the Sudan conflict in 1972 for instance. failed to
conceptualise the internal conflict in Sudan within its svstemic
setting. Since it involved only (=ome) of the Sudanese parties,
and none of other partie in the conflict system. the 1life of that
pEace was not only checausred. but ultimately collapsed in the

ashes of its individualistic foundatiaﬂs.s

(A0 )

Much of the literature assumes that there was a ten
vaar peace following the 1972 Agreement. But that
Aareamnent started collapsing soon atter its sianature:
Saa J.R. Getugl. Giving Mediation a Chance: 8 Critical
Analvsis af the FPeace Processes in Sudan. 1972-1995



The Epicentres of Conflict Svstems

Having ildentifisd a conflict svstem and its interlookina
dynamics. the conflict analvst or manager who wishes to be
aTfective must identify its nodal voints. and most importantlv.
its epicentre - the eve of the storm. Conflict svstems. like all
organic things. have epicentres around which their existence
revolves., Identifing accurately such an epicentre is a sine oua
non Tor effective management. However. as is evident for example
from analvsis of various conflict svetems. the realitv is that
epicentres of conflict svstems keep changing. Hence conflict
managemant processes must constantly be aware of these sometimes
subtle but oten aquite dramatic shifts. Iin the Great Lakes
conflict system for example. the epicentre has sifted in the last
five vear fTrom Burundi to Zaire. 1In the Horn of Africa conflict
svstem. the epicentre has shifted during the same period From
Somalia to Sudan. As the epicentres change. conflict managament
processes must similarly change emphasis to accomodate the
shifting balances. In practice what has haopened is to abadon
one epicentre for another. or altogether as has happened in the
Great Las conflict svstem. What should happen instead is to
changs emphasis, shift géar% accordingly. and accomodate the
emearging realities of the new centre. Thus., conflict managemeant,
practices within conflict svstem must be alert to these realities
and hence be based on a foundation that accomodates them. I%
they\are rigid, outcomes will emerge within a time warp. outdated
even before the ink is dry on the treaties markina the end of
3Uch peace processes.,
The Greater Horn of Africa Conflict Svstem

The traditional delimination of the Horn of Africa region
consisted of Somalia, Fthiopia. Diibouti and Sudan. That
delimitation was inspired by strategic concerns. particulariy of
Lhe super powers during the Cold War. Howeaver . because of the
interplay of wider diplomatic and strategic concerns in the
region. that delimitation 'came to be extended loically in

practice to include Kenva. and in some reckoning. Uganda. Given

(.8, Dissertation. Institute af Diplomacy and
International Studies. Universitv of Nairobi. 1997).
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the fluiditv of the #nternationai relation of the reagion. not
@ven that expanded delimitation could be cast in stone. With its
secession from Ethiopbia. Eritrea clearlyv belongs to the strateaic
map of the Horn. and can not oractically be excluded.

Within the Eastern and Central ATrican region there exiet
two conTlict svstems: the Horn of Africa conflict svstem. and the
Great Lakes conflict svstem. The latter comprises Burundi.
Fwanda. Zaire. Uganda and Tanzania. and by some accounts. renva.
Becaue conflict svstems are in part sourred bv diplomatic and
aconomic realitiss. they often overlap. The Horn of Africa and
Great Lakes conflict svstems have a clear overlap whose sub-set
includes Kenva and Uganda. Perhaps this is whv these two
countries are active at several levels of the two conflict
svetems. This interface is useful in defining either the Greater
Horn of Africa or the Greater Great Lakes conflict svstems. The
Greater Horn of Africa is delimited by the Horn of africa. and
Ehe interface between that conflict syvatem and the Great Lakes
one. Hence the Greater Horn of Africa conflict svstem comprises
Uganda. Kenva, Sudan. Somalia. Ethiopia., Eritrea. Diibouti and
Tanzania. At the periphery of this Greater Horn of Africa
conflict svstem. sometimes affected by it and sometimes
interacting with it. are_Rwanda and Bunresrriodd. .

This delimitation of the Greater Horn of Africa conflict
system and those which surround. interface and interact with iﬁ
nas important bearings on the conflict management pracitices in
the regian. It means that anv conflict within the svstem should
be managed in terms of the wider conflict system, Tailing which
important nuances. connections and realities might be overlooked.
thus  rendering such an individualistic management approach
nugatory . It also aopens up significantly the atrategic map of
actors., interests and plavers who must be involved in the
management processes of conflict in the svstem. Hence a conflict
system management approach expands significantly the mediation

4

system’ of anv conflict in the region.

United States” military engagemant in Somalia marked
the turning opoint in converting the reluctance to
become angaged into policy.
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patterns of Conflict Méhagement Practices in the Greater Horn
The institutioal pattern of conflict management practices
if the Greater Horn of africa conflict svstem is still evolving.
but  even <so. some distinct patterns are emeraing. Thes
Oraanisation of African Unitvy (0AU) provides the (historicall
packoround acainst which these patterns are emerging. During the
Cold War. Ol conflict management was driven in part by the
interventionist imperatives of the super power rivalrv. Whers
the interests of the super powers were involved. such as in the
Horn of Africa - particularly in Ethiopia and Somalia - the 0AU
as an institution was not able to gain a serious entrea. or aven
establish a firm management foothold. Also. Cold War doctrines
af ATrican international politics such as the doctrines of non-
intarference. Ufi possidetis juris. and respect for the soverelan
gauality of states. were the main pillars of 0AU conflict
o

management. which the organisation held dear. International
iegal notions such as the right to self determination provided
the bhilosophical rationale for the existence of the 0AU as a
regional organisation with conflict management concerns. More
seriously., the 0AU was  wedded to the Realist wview that
international and domestic politics were two distinct concerns,
which in practice bore no relation to each other: hence its
dichotomising between internal and inter-state conflict.

The end of the Cold War revealed serious shortcomings in 0AU
conflict managemant. Tt meant amonast other things that super
sower militarv intervention in african conflicts. especiall
internal conflicts. came to an end. as the reluctance of the
United States to become militarily involved in Rwanda and Zaire
-ﬁuggestg_s The 04l was therefore faced with a serises of
emeraging internal conflicts which its Cold War doctrines did not
permit it to hanﬁle effectively. At the same time throughout the
international svstem. events were demonstrating that the

dichotomvy between domestic and international affairs could not

L

Zee M. Mwagiru. "The Organisation of african Unitwv
(oad) and the Management of Internal Conflict 1n
africa’ I'nternational Studies. Vol. 33 (1998) pp. 3-
2T .,



oroperly exist on uhe"qr*ound"b The 0OAU"s practice of managing
only inter—-state conflicts while allowina internal conflicts to
simmer was  theratore put under a sharp and uncomfortable
spotlight. With the settiement of the conflict in South africa
and the institutional banishment of the apartheid svstem. one of
the piliars of the political existence of the 04U was therebv
ramaoved. The 0aAU was thus confronted by emerging (post-Cold War)
notions  about self determination and post-colonial self

7 Internal salf-~determination incliuding internal

]

cletarmination.
zel f-determination is directed internally to dictatorships.
while post-colionial self determination addresses the realities
of ethnic groups Tormerly (during the Cold War) divided by
territorial borders. wishing to come together again and Torm
state units.’

What all this meant was that the 0OaU. faced with these post
Cold War challenges. needed to re-invent iltself. Part of this
process reguired ultimately that it establish mechanisms through
which 1t could address the large problem of internal and
internationalised conflicts in Africa. Logically alzso. it could
not do this without simultaneously addressing the issue of
democracy and good governance in the continent. Tts 1992 review
exarcisa suggested that 4t realised the urgency and need to do
0. It established a Mechanism Ffor Conflict Prevention.
Managemant  and rResolutionl! whose short career has been
cheguarad: 1t nalther goes far enough in defining a new conflict

managemant methodologyv. nor addresses the serious fault that its

. M. Michalska. "Riahts of People to Self Determination
in International Law’™ in W. Twining (ed) Issues of
Self Determination (aberdeen: Aberdeen University
Prass, 1991) pp. 71~90.

’ See International Alert. Internal Conflicts in Africa:
& Report on the London Seminar (London: International
Alert. 1994,

¢ OAU Doc: AHG/Dec. 1 (XXVIII).

9 See Mwagiru, “The 0AU and the Management of Internal
Conflict in Africa’ op. cit.
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See O0AL Doo:



‘are the same ones which for so long

il

Underlving nrinciples
hampered 04U conflict management. in terms of addressing
specitically internal contlict. the COAU has made some proaress
in that now. unlike in the past. 1t openly condemns military
coups o "etat such as in Burundi and Sierra ieone. Indeesd. in the
Comoros. it was activelvy involved in negotliatinag the return of
the overthrown civilian aovernment to office.

While the 0AU is grappling with these various crises of
identityv. there has been a significant movement towards sub-
regional conflict management in Africa In this important shift.
zub-regional organisations have taken the lead in trvinag to
manage those conflicts that occur within their respective
contTlict svsitems. and particularly those which threaten the
atapility and securitv of the individual svstems. Hence. IGADD
(D) member states were engaged in the mediation of the conflict
iz

in Sudan. while FCOWAS sndgaged in peace—keeping activities in

the Liberian conflict.! Within the Greater Horn of Africa
conflict svstem. some important conflict management strategies
and practices have emaerged. or are in the proces of emerging.
These represent important shifts awav from the continental
snrategias of the 0AU. The three dominant conflict managemant
approaches in this conflict svstem are institutionalised (IGADD].,
ad hoo (summits of the Great Lakes Heads of State). and inchoate
{thelEaat African Coopsration). '

Thes Inter-Govaernmental Authority on Drought and
Desertification (IGADD) was set up by states of the Horn of
pfrica in order to develop Jjoint approaches to dealing with
common problems. especially those related to life-threatening
drought 1in the region. and the attendant threat posed by

i Sas M. Mwagiru. "Bevond the 0AU: Prospects Tor

conflict Management in the Horn of africa’® Paradiams.
Vol. 9. No. 2 (1995%) pp. 107-124.

1z Sea M., Vogh (ed) The Liberian Crisis angd ECOMOG
{Lagos: Gabumo Publishing Co.. 1992): also. Vogt. "The
Involvement of ECOWAS in Liberia’s Peace-keeping® in
Keller & Rothechild (@ds) Africa  in the  New
International Order. op. cit.. pp. 165-183.

13 See 1GADD Doc:
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encroaching desertitigation. In its pursuit of these limited
concerns. the organisation realised that sUCh common solutions
could not be achieved provided there were Testering andg violent
contlicts within its member states. such conflicts made it
practically impossible to implement programmes the ordanisation
came up with. It therefore found itself increasinagly preoccupied

With issues of conflict managemant. and particularlv of the Sudan

contTlict. whose effects were falt svstem-wide . In this spirit.
a committee of member states - Kenva. Uganda. FEthiopnia and
Eritrea - was appointed to mediate in the conflict. That

mediation. which is discussed later on. brouaht to light =
serious institutional limitation in that althouagh IGADD mempe r
states could mediate in an internal conflict of one of its member
states. 1its Charter did not specifically mandate it to do 80,
Hence the IGADD Charter was amended in Abril 1996 in order o
aive IGADD a conflict managemant mandate. Thus IGADD was
transformed into the Inter-Governmental Authority on Development
(1Gan) . M It was believed that the broad phraseoloay of
"development” encapsulates wider concerns. including conflict
managamant . As part of this institutional transformation. the
IGAD secretariat was algo'ehlarged Lo include a department of
conflict management. That department is part of the wider
division of political and humanitarian affairs. Tt is mandatecd
and expected to coordinate IGAD s conflict manaaement camcerns,v

The Summit of the Great Lakes Head of State is not
institutionalised like IGAD is. and is more ad hoc in character.
The Summit was first summoned over the conflict in Burundi. The
Heads of State of the countries in the Great Lakes eantlict
svstem. and those concerned from the Greater Horn of ATrica met
in order to take collective measures to manage the conflict in

Burundi. whose effects were being felt svstem-wide. This was the

irst time that heads of state within a conflict svstem had met
with a specificallv conflicet management agenda. That process leac
to the agreement to impose sanctions on Burundi. the first time

also that such collective action had ever occurred in the region.

le Nairobi 1. 2, and 2.5.
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although the Great Lakéﬁ syummit on Burundi had earlier decided
Eo 11Tt partially the sanctions. pending progress on negotiations
petween the governmant and contending aroups. such sanctions were
reimposed Iin  September 1997, in the face of the Burundi
aovernment ' s intransigence.

& Burundil svie ad hoc summit was also summoned over the
conflict in Zalre. except that this time it did so under the
chalrmanship of President Mol of Kenva. The ad hoc Nairobi
%ummits15 were however unable to take concerted measures. owing
in part to competition between some members about the diplomatic
centra of power in the whole process. The process thus moved
First to South Africa through Ugandan diplomatic manousverings.
to the 0AL where 1t was handed over. and Tinally back to South
africa under 0&U auspices. but in truth finally consolidating
agandan diplaomatic gamesmanship.

The East African Cooperation is an attempt to
institutionalise a Torum through which cooperation between the
East African states can obviate conflicis whose sources are
aconomic. The Cooperation is less ambitious than the East Africa
Community which collapsed in 1977 amid growing conflicts between
ite member states of Kenva. Uganda and Tanzania. The East
African Cooperation is inchoate because its institutional format
s still evmlving?m as are its areas of operational concern.

The philosophy of the Cooperation is a modern day experiment
in functionalism. It is believed in its corridors that the more

member states act in cooperation 1in wvarious areas. the less

conTliict between them 1s likelv to break out. It is also
believed that. unlike the East African  Community. this
cooperation should be more people than state-centred. This

belief was prompted by the view that the Fast african Community
oroke Upn because of unmadiated conflicts betwsen the heads of
state. Indeed. so0o strong was this belief that in the original

adratt of the Agreement creating the Fast African Cooperation.

13 Tee The Agreement for the Establishment of a Permanent
Tripartite Commission for Fast African. 30 November .
1993 .

1§ ambassador Francis Muthaura of Kenva.
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feads of states of theg three countries were aiven a minimal role
in the Cooperation's proarammes  and activities. This was
subseauently changed following the appointment of the first
Executive Secretarv. to enshrine an institutionalised role for
the three heads of state. Bacause it was felt that the
programmes of the Cooperation could not take off without the
BULPOrt of the heads of state, thev are now reauired to meet in
summit annuallv to give impetus to the Cooperation's evolving
orogrammes .17 It is in this spirit that the summit of April
1997 had before it for approval for a Strategy Paver which charts
out emerging and proijected asas of cooperation.i8

One of the interesting aspects of the Cooperation is that
it does to provide specifically for conflict managemen t
activities. Thig is strange, aiven that others like IGAD found
it necessary to institutionaiise a conflict manacgement role.
Tollowing its practicai conflict managemant axperiance . The
thinking benhindg g#schewing a specifically conflict management
componeant in the Cooperation is that since it will be enaaaed in

diverse areas of GCooperation touching on all aspects of regional

life - security. trade. economics, immigration., etc., - these will
lead to intearation. and with it avenues of conflict will be
ramoved . 1 Thig is theoretcially coherent. even eleaant. but in

oractical terms rather quixotic. States. like individuals. will
alwavs experience conflict between them. The idea is to balancé
such ‘conflict overwhelmingly with cooperation. This 1is best
achievad through effective conflict manaasment mechanisms. so
that conflict, which is endemic in international life, does not
ovarwnelm cooperative relationshios, and like the East african

Commnity, destrovy all igntitutions of cooperation. Since

17 This included launching an Fast African passport: Sae
The Daily Nation (Nairobi). 30 April Y997 ¢ Bu- 1.8

Conversation betwgen the author and Ambassador
Muthaura. Executive Secretary., Arusha, 22 April 1997,
1y See M. Mwagiru "Towards an Architecture of Peace and
Conflict in the Horn of Africa Conflict Svstem®
{University of Nairobi. IDIS Working Paper No. 1.
1996) .
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conflict cannot be elfminated (and neither is this desirable).
tLive oractical response to it should be to manage it affectively.
For this reason. the conceptual basis of Fast African Cooperation
neads revisitinag. In this. as in other respects. it must not
step in the ame water as its pvredecessor .,

These sub-regional obractices of conflicrt management are
encouraging. and are also largelv a fresh experience for Africs
denerally and the Greater Horn of Africa conflict system in
particular. As expected, being almost experimental. thev are
experiencing teething problems. They neead strangthening in terms
of focussing more directlv on isues of peace management., rather
Lhan purely conflict management. IGAD has this sort of structure
in place. Its Tocus on developmert sSubborted kv
isntitutionalised confict management. bears the roots of a
framework for peace management. The problem IGAD is likelv to
face is that of baing - even aspiring to be — a mini 04U, or even
worse. being embraced in the bear nug of the 0AaU. The East
African Cooveration as it is currently structured has in place
some of the processes of peace managemént, but none on conflict
management. The Great Lakes of state summits on the other hand,
seem not to have contemplated that conflict management can onlwv
be consolidated by an edually heavy dose of peace managemsant .
Practices of Conflict Management in the Greater Horn

Thera have been many instances of conflict management in thé
Geater Horn of Africa conflict svstem. This section will concern
itself overwhelminaly with post-Cold War practices of contlict
managament in this svetem. The rationale for this is that during
the Cold War. conflict managemant in the reaion was almost
exclusively the concern of the 0AU. OAU conflict managemant
dichotomised betwesn internal and inter-state conflict. In
directing its manaagement practices almost exclusively on the
latter, it failed to make an impact on the management of internal
conflicts which not only continued to Fester. but were also
contagious within the sVSTEm.. and hence became diffused conflict-
svstem wide. The conflict in Sudan is a prime example of this.
Other "internal’ conflicts such as those in Uganda and Somalia.

wnile not diffusing throughout the system, did so into



gsidnificant portions 4F it. Bv the time the ldea dawned that
EFub-redional approaches could effectivelv step where the UAU nad
feared to tread. the conflicits had become Tirmlv entrenched in
the landscape of the Greater Horn of Africa conflict svstem.
This Toundation of conflict within the international relations
of the svstem reauired a different management architecture.
whioh this section will examine.
The Intellectual Backaround

TWwo conceptual bases need to be touched in anv investiaation
of conflict management practices in the Greater Horn conflict
S TR The Tirst is the relationship between track one and
track two divlomacy. and the second is the distinction between
sgrriemant and resolution of contlict.

Track one conflict management refers to official. state
approaches to conTlict management. These are nested on offficial
diplomatic concerns. their foreian policv limitations. and are
often trapped within the paraphernalia of diplomatic Orotocol.
and the intellectual bricolage of official (sometimes officious)
positions. While track one confict mangement operates within the
walls of official diplomacv. track two is not shackled bv these
concerns. It is n0hwofficia1u and while it might nod at official
Toreign and diplomatic- policv. it is not tied to them.
Practitioners  of track two diplomacy nave no official
relationship with states: while thev are sometimes Former
2

officials. thev can also be scholas. churches eto.
Track one and track two diplomacy have historically had an
uneasy relationship. Three broad schools of thouaht about this

relationship have emerged. The first (not sUrprisingly champioed

by official divlomats) is that track one diplomacy 1is the

£ On unofficial diplomacy See: J.W. McDonald & D.E.
Bendahmane (eds.) Conflict Resolution: Track Twe
Diplomacy . [(Washinagton: Foreign Service Institute.
1987].

21

See for examole John Burton "Conflict Resolution as a
Political Philosophv® in D.J.D. Sandole and H. van der
Merwe (ads.) Conflict Resolution Theary & Practice:
Integration and mApolication (Manchester & New York:
Machester University Press. 1993) pp. 55-64.
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dominant track. and shpuld exclude track two from its processes.
The second (whose exponents are track two plavers) is that track
Lwo diplomacy is emeraing as the dominant management track and
should eventually supercede track one. The third school of
thouant. which is the more progressive., maintainsg that the two
= tracks have different merits, and that thev ouant to cooperate
in conflict management if it is to be effective and EHdUPinQ.B
o _ Related to this debate is the distinction between settlemant
and resolution of conflict. The distinction is fundamental to
the whole conflict management oroiect. because, if third parties
have no idea whether they want to settle or to resolve conflict.
the outout of their efforts at managemsnt 1is likelyv to be
unmitigated confusion. Settlement of conflict entails the
parties to a negotiation going through essentially baraaining
= processes., Such processes are founded on powar relationships
betwaan the parties. Because powar is the motivating credo. any
o bargain that is struck is likely to endure only as long as the
powar relationships that obtained during the negotiation subsist.
Settlement processes are more concerned with power rather than
with the causes of the conflict. Their outcome is thus imposed,

and zero-sum in nature.

¥
L

o This third programme takes an board various
permutations: See for example. R. Fisher "Third Party
Consultation: A Review of Studies’ Journal of Conflict
Resolution. Vol. 27 (1983) pp. 301-334: R. Fisher & L.
keashly "The Potential Complementality of Mediation
and Consultation within a Contingency Model of Third
Party Intervention® Journal of Reace Research. Vol. 28

- (1991) pp. 29-42: M. Mwaciru, The International
Management of Internal Conflict Iin Bfrica. gLy, oft, .
Ch. 9.

a 25 This  third Lrogramme takes on board various

permutations: See for example. R. Fisher *Third Partwv
Consultation as a Method of  Intergroup Canfict
Resolution: A Review of Studies’ Journali of Conflicr
Resolution. Vol. 27 (1983) pp.301-334: R. Fisher & .
Keashly "The Potential Complementality of Mediation an
= Consultation within a Contngency Model of Third Party

Intervention® Journal of Peace Research, WVol. 28

({1991) op ., 2947 « M, Mwagiru, The International
- Manacgement of Internszl Conflict in Africa. G, 6it. .
Ch.9.
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rResolution on the fother nand reiects power as the pasis of
contlict managament orocesses, and balieve in legitimised
outcomes. In resolution processes, the third party does not plav
a dominant role Instead the parties are sovereign to the extent
Ehat thevy mutually engage in the search for a solution to their
contlict. Thev examine the causes of their conflict and work out
the basis of their post-conflict relationshio. Because this
process 1s mutual. Lhe oubcome 1s acceptable to both., hence
legitimised. unlike in settlement. resolution processes adddress
the perceptual and psvchological basis of conflict in the belief
that in this wav. a win-win solution can be reached.

The araumant is that track one conflict management is not
inherently inclined towards painstaking resolution processes.
and also. because itnernational relationships betwesen states are
power—-based, track one processes incline towards power. and hence
sattlemant., Track two on the other hand beliesves that
international relationships are dominated not by power but by a
whole set of other valued relationships. In track two conflict
managemant. the threats to these relatlonships are explored
through a painstaking resolution process. In truth. some issues
are quite amenable to settlement. namely disoputes Tor example
apout phvsical aspects -like borders: about percentages of
representation for sach partvy within a post-conflict parliament
ar army. A48 was the case in the Uganda conflict mediated in 1985.
But some  issues  are  onlvy  amenable to resolution. namely
monfiigts"“ Such issuss underlie all conflicts. They include
issues such as the right to participate in political, social and
decision-making processes of the communitv: the right to have
one's dianity reespected and reflected in political. spcial and
other 1ife: and the rigaht to self-determination (at all levels).
Conflict manacement. to be effective and enduring must address
both diputes and conflicts, and this recuires both settlement and
resolution processes Lo co-exist. It therefore calls fTor a

cooperative relabtionshipo bBetwesn track one and track two

Sesa J.W. Burton Conflict: Rescolution and Frovention
(London: Macmillan. 1990). on the distinction betwean
disputes an conflicts.
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diolomacy. Without ¢ such cooperation. contlict management
processes will be nugatory.
Official Conflict Management in the Greater Horn of Africa: Some
Case Studies

Thera have been several official conflict managemant
processes in the Greater Horn of Africa conflict svstem., This
section examines these. and particularly tries to draw out the
extent to which individual instances of conflict management have
taken cognisance of the svstemic bases of the conflicts in
auestion.
IGAD(D) Mediation of the Sudan Conflict®

The internal conflict in the Sudan has bean one of the most
orotracted in the continent. and certainly in the Horn of African
contTlict svstem. Although the conflict is often characterised
as one betwasan the North and the South., that broacd
characterisation subsumes many important issues, including race.
religion. governance and salf~determination. 2 The conflict and
1ts management processes have been often complicated by the
ablility of the north to co-opt soma dgroups of Southerners. and
hence by conflicts within the Southern alliances.?
The most orominent dfficial attempt to manage the Sudan
conflict is the mediation by IGAD(D) member states. The IGAD(D)
mediation of that conflict was undertaken by Kenva. Uganda.
Ethiopia and Eritrea. That mediation took on a Classicai

bargaining format. and it essentially tried to achieve trade—-offs

23 see M. Mwagiru "Bevond the 0OAU: Prospects for Conflict
Management in the Horn of Africa’ oot

2t Aspects of this conflict have been described and
analvsed elsewhere: See 0. Aguda. "Arabism and Pan-
Arabism  in  Sudanese Politics’ Journal of MModern
African Studies, Vol.11 (197%) PP.177-200r D.M. Wai.
"Revolution. Rhetoric and Reality in the Sudan’
Journal of Modern african Studies, Vol. 17 (1979)
on.71-93: P. Woodword, Sudan, 1898-1989: The Unstable
State (London: Lester Crook Academic Publishing.
1990) . '

27

Currently the Khartoum government co-opted the Riak
Marchar faction of the SPLM. and signed an Agreement
with 1t . That faction has attracted a Tfew high level
defections from the one led by John Garang.
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between the Knhartoum dovernment and the SPLA The actual Tormat
was  one of summits of the heads of state. Tollowsed bv
negotiations on detail between officials. mainlv ministers and
ampassadors. The mediation reached a deadlock in 1995 over the
aguestions of the nature of the post-conflict state. The deadlock
Mas recently been broken. and the mediation will resume in
Nairobi on 28 October. 1997.28

The IGAD(D)Y wmediation of the 3Sudan conflict was a
significant developmant in conflict management practices of the
Horn. It saw the conflict as a problem of the entire conflict
svaetam. and hence involved all the actors in that svstem. Uoinag
chis meant gssentially that no outcomg which involved only the
Budanese partises would endure. and hence the interests of all the
actors in the svstem had Lo be catered for. This however was
also the cause of problems within that mediation. Thers
daveloped savere inter—-mediator conflicts during the mediation.
and this complicated the mediation process leading to its
aventual collapse. The conflicts were not just between the
mediators. but also besiween Sudan and Uganda based on mutual
accusations of giving cgmfort to supporters of each other.
Similarly. relations bestween Sudan and Eritrea deteriorated for
the same reason. and in both instances the conflicts led to the
severing of divlomatic relations. At the same time. there were
diplomatic conflicts between Sudan and Ethiovia based on Sudan"é
accusations that Ethiooia was harbouring anti-Sudan droups.
Ethiopia in turn accused Sudan of harbouring and probably
masterminding the assassipation attempt in Ethiopia of the
Eavotian president.

~l1l these conflicts meant that the IGADD) member states
mediation of the Sudan conflict was unlikelvy to succeed. given
also that there were no arrangaments throuah which such inter-
party conflicts could be managed. Given the deteriorating
diplomatic relationships between states in this conflict svystem.
it seems unlikely that this mediation process can wWork. There

are three options open: an individual mediation bv one of the

v Nation (Nairobi) 23 September 1997. p. §.
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LLates in the systemgwnich is not in conflict with Sudan: a
mediation under the direct institutional auspices of IGAD (DY : or
the introduction of an exogenous mediatior from outside the
Greater Horn conflict svstem. The first option cannot WOk
because there is not state within the svstem with which Sudan
gniovs a good relationship. The second is unlikelv to WO ik
baecause IGAD lacks the institutional cabacity to undertake such
a task. The third option has some possibilities in that the so-
called friends of TGAD can now wlav a more direct mediatory role.
put would need to be supported bv endogenous ones. A different
variation which some parties in Sudan have suggested is to bring
in South Africa - specifically President Mandela - as
mediatar .’ South Africa reiected offers to mediate in the
Sudan conflict. on the basis that it was already belng mediated
under the auspices of TGAD. Howaver. President Mandela undertook
to mediate the inter-state conflict between Sudan and Uganda .
The Ehitd option (in whichever variation) bears [0Me
possibllities and is one that should be pursued. However. it is
a process that should onlv take place within the context of the

entire conflict svstem. because no solution to the Sudan confict
is likely to work if it gbotlightg Sudan exclusively and fails
to integrate it into the conflict svstem of which it is a central
Bart .
Uganda Confict - 1985 Mediation®

‘Kenva's mediation of the internal conflict in Uganda in 1985
Was a welcome departure from traditional 0AU approaches To
conflict management in Africa. Kenva's mediation was prompted
by it's need to protect its interest within the confiiet avstem.
The mediation oroceeded along traditional powar bargaining
frameworks, in which the parties (Tito Okello’s UNLA and
Museveni's NRM) bargained about the post-confiict constitutional
and military structure of Uganda. The mediation involved onilv

the main Uganda parties to the conflict. and did not involve any

i~
L

See The Fast African (Nairobi). 10-1& March. 1997,
B.l.4.

30 See for more details. M. Mwagiru. The International
Managemeant of Internal Conflict in Africa. op. ST E.
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t
of the other actors within tne system. except peripharally .
Tanzania. There were also No unofficial inputs into the
mediation process. Because there Was onlv a sole mediator Wi
was also heterogenous. he laboured under the tendions of salf—
interest against the more avatemic requirements of the ayvatam .
Signally also. the mediator 1in this canflict was adversely
infiuenced by various environmantal factors. and these rendered

ne Tinal utcame shortiived.

ot

i
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bresident Moi's mediation of the Uganda conflict suffaered
nacause 1t also failed signally to address the pavchological
dimenzions of the conflict. He was unable — because he was ©oo
nassive — to help the Ugandan parties pridoe the pevchological
gap that saperated them throuaghout the conflict and the
mediation. AsS & result. the maediation did not deliver as much
as it had originally promised. The Agreement Lhat the parties
eventually signed. while it reflected some slements of the poWwer
reilationaships between the parties, aattled only the post~conflict
power sharing frameworik. wWithout aoing into it perceptual
cdimensions. Tte failure to invalve othar parties within the
conflict system meant everrtually that the mediation process
produced an outcome which nobody else enuld buv. and which
certainly the ugandan marti@s could not sell, as their re-ntry

oroblems after the mediation clearly demonstrated.

responses to the Burundi confict

The strategles af response TO the ocurrent conflict in
fGurundi are interesting in the context of svstemic conflict
management. They are. in effect. a combination of the responses
to the Uganda and Sudan confiicts outlined above. A two-prongad
approach t©to the gurundi conflict iz clearly discernible:
individual madiation. which iz being undertaken by former
president Nyerare. and the Great Lakes Heads of State summit
which., through its oOwn inputs. has tried to support the Nvaerere
Framawork. This ie a fresh approach tO conflict management

within the Greater Horn of aAfrica conflict svstem.



The protracted conflict in Burundi. in all its dimensions’!
predates the end of the Cold War. and has from time to time
degenerated into genocide. This conflict is intricateliwv
connected to the other conflicts in that region. particulariv in
Rwanda and Zaire. Clearlv therefore. the oniy management optiorn
that has anvy chance o$ success 1is one that addresses the cross—
system basis of the conflict. However paculiarly Burundian
dimensions of the contTlict must also be addressed, Whils the
Great Lakes heads of state summit addresses the svstemic
dimension of the conflict. the Nverere engacement addresses the
Burundian internal dimenzion. There 1is therefore in place a
fairly complex management approach to this contlict.

Nverere' s mediation of the Burundi conflict differs from
Moi's mediation of the Uaganda conflict because firstly. Nverere
is not a sitting head of state. Thus. although he might alse
champion Tanzania's interests. this is not within an offticial
context. Secondly. Nverere has the official blessings of the
OAl. and indeed his mediation was undertaken at the 0AU’ request.
although on the understanding that his independence must not be
compromisead., The mediation itself is veing conducted within a
powaer fTramework., and any leverage that Nverere can muster is
being brought to bear on the process. Nverare appears more to
be power broking than helping the parties search for a mutually
negotiated solution. Thig explains partly why the Burundi
dovernment has attacked Nverere's mediation, and called for A
more ‘neutral’ mediator in the conflict.%

The Great Lakes heads of state summit bolstered the Nverere
process considerably. The heads of state took the view that the

most-effective approach to the confTlict ig to act in concart. and

(=}
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e R. Lemarchand ’Burundi in comparative Perspective:
LDimensions of Ethnic Strife’ in J. McGarry & B.
O Leary (eds.) The Politics of Ethnie Contlict
Regulation (London & New York: Routledge: 1993)pp. 151~

See "Top Burundi Officials Defiant Over Sanctions, Dar
nd Nverere’s Roles’® The fast African, B-14 September
YT By B,
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in this respect they ifiobosed economic sanctions on Burundi® in
an etfort to prompt t©he governmant to neqgotiate with 1its
opponents. The heads of state were also concerned with making
a proader statement about conflicts and their causes in the
avstem. Thev argused agalnst governments which take powar extra-—
constitutionallv. and signalled that such Orocesses are
Unacceptable withn the svstem. The sanctions imposed on Burundi
waere a fTresn approach to sub-regional conflict management. The
sanctions were accompanied bv stiff conditions. most important
peing that the Buvova qovernment negotiate with 1ts opponents and
make gignificant Progaress LowWards establishning and
institionaliging democratic government in Burundi.

The sanctlons have had some effect at least Trom the
parapective of the Burundi governm&nt. However. even as they
were partially lifted in late April 19978 there were doubis
about whethaer all the states involved had an egual commitment to
their working. But this does not reduce in any way the validity
of the sxpsriment. and the fact that sanctions were a wviable
option and response by the conflict sysitem generally to an
internal conflict. Meanwhile Nyerere’'s mediation does not appear
to have made much headwav. This mav be explained in part by the
fact that the conflict underwent a fairly sharp transition®
soon atter the mediation started. with Buvova' s coupn o’etat. The
effect was to change the parties to the conflict and thus thé
pasis of bthe mediation. and hence to change the issues. While

some of the issues remain the same. nevertheles the conflict was

o~
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Sanctions were imposed on 31 July., 1996. Far a
commentary on their effect. See the Oa&il Nation
(Nairoppi). 4 October 1996. p.ll: See also the Join
Communicue Issued by the Fifth Regional Summit on the
Burundi Contlict. Issued on 4 September 1997. The
text of this is carried in the East African. September
8=—14., 1997 p. 4.

3 See The East African (Nairobi). April 22-27 1997,
L [
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age M. Ottawav "Mediation in a Transitional Conflioct:
Fritrea’ in I.W. Zartman f(ed.) Resolving Regional
Conflicts: International Ferspectives (Newbury Park:
Sage Publications, 1991) pp.é&9-81.
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considerably transformdd. and this has serious repercusions for
the chances o a successtul outcome to the mediation.
Unofficial Confict Management in the Greater Horn: Some Case
Studies

alongside these afforts at official conftlict managemsnt.
there have been several attempts at unofficial conflict
manacgamant in the Greater Horn of ATrica. These have centred on
churches and church organisations. and most of them have been
concernad with the Sudan conflict.
WCC/AACC Mediation of the Sudan Conflic

Tha 1972 mediation of the Sudan confTlict bv the WCC/AACC

t“

remains the only full blown mediation of a protracted confict bv
unotficial actors in the Greater Horn of Africa region. That
mediation was possible because no offilcial state actors were
willing to be involved in the conflict on the basis that it would
conatitute intertTerence 1in the internal affairs of Sudan.
Similarly the 0AU maintained a hands—-off policy due to the same
dogmatic interpretation of the Charter. Indead Halle Selassie
whno wWas Chairman of the 0AU was not keen on such an engagemst
because it might have inspired similar approaches beling taken
with respect to the Eritrea oroblem. Nevertheless Addis Ababa
was offered as a venue acceptable to both parties.

The WCC/AACC were clearlvy a track two plaver in this
mediation and indeed their wvery entry and acceptability as
mediator was pegasd on this ldentity. It would have beaen
expected that the WCC/AACC would therefore plav to advantage
those elements of their unofficial identitvy which would have
helped the parties to into and analvse the sources of their
contTlict. and on that basis mutually shape the framework of a
post-conflict Sudan. Instead. however., the WCC/AACC resorted to
the methodologies of track one mediation. and in the end the
whole exercise ended up being based on power and bargaining.
Fventually. aven though the parties signed a Peace Agreement in

Addis Ababa. that treatv was bassd on the balance of the powsar

3 Tee H, Assefa. Mediation in Civil Wars: Apnproaches and
Strategies - The Sudan Conflict (Boulder Co. Westview
Press. 1987).



relationship between bhe parties. Hence. 1t was merelv a
settiement which could not. and indeed did not. endure. even
though 1t lasted fTor a dec:ade.37 Wwhen the contTlict in Sudan
broke out again in 1983%. it was on precisely the same 1issues
whilch ware negotiated in 1972, and thus little progress was made
perceptually by the 1972 peace process in Sudan.

The 1972 madiation was conducted on the wrong Tooting.
First, it did not take into account other plavers within the
contlict svetem. except in a limited wayv. Ethiopia. which was in
any case a reluctant plaver. any peace with pretensions of
longeviity in Sudan must sngage all the major actors in the
syvstem., much like the IGADID) process did. Secondly the 1972
madiation of the Sudan conflict. although a track Two process.,
proceeded much the same way a track one process would have done.
Thi=s meant that the peculiar strengths of track two diplomacy.
like its abilitv - even calling - to engage the parties on the
parceptual and psvehological level of their conflict. were not
axploited. In that mediation. like in the later one on Uganda,
a peace ddreemnsnt seems to have been the goal. and it was not
thought necessary to und@rgird the process with a firm
pavohological Tfoundation. This may be explained by the fact that
there was lack of knowledge about the ildentitv. place and role
of track two processses and methodologiaes in conflict management.
The end result nowever was that an otherwise strong and
influential third party sauandersed its potential by trving to be.
and to act. like what it clearlv was not.

The NCCK in Southern Sudan®

The National Council of Churches of Kenva (NCCK) became
engaged in the Sudan conflict during 1990. Its involvement was
wWwith the Southern Sudanese. whose main party the SPLA had split

up into two Tactions., one led by John Garang, and the other by

(<]
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In that the current conflict began a decade after the
1972 Agreement. . Fissures in that Agreement however
began much earliier, not long after its signature. See

J.R. Getugl. Giving Mediation a Chance op. cit.

3 Sae M. Mwagiru "Bevond the 0aU: Prospects for Conflict
Management in the Horn of Africa’ op. cit.: also M.

"

Mwaciry, "Who will Bell the cat?..." op. cit.
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fiak Marchar. The NCCK engagement as a third party was tThrough

facilitation V(even thougnh they considered it to be. and described
it as a mediationl. The idea henind the exercise was Lo Qet the
two Southern Sudanese factions to agree on a united platform (and
identity) on which thev would better be able to negotiate with
the Khartoum government.

The NCCK was irredeemably an unofficial actor in this
arocess. Indeed its apilitv to enter into the conflict was based
an its character of a track two plaver. as such. the NCCK had
the possibility of adopting a vast repetoire of actions and roles
winich unofficial parties enioy. The thrust of such actions is
centred aspecially on the challenge of helping the parties 10
adress the perceptual and psvchological dimensions of theilr
conflict through an anlytical process rather than engagina in the
formalised bargaining of track one power based diplomacy. In the
couth Sudanese facilitation however, the NCCK like the WCC/ARCC
hafore it. acted in the same way that a track one mediator would.
and hence supervised a process through which he parties engagad
in bargaining about power structures within the South Sudanase
factions, and who would hold and enijov such power . Althouan sSome
agreement. namsly about the exchange of orisoners of war and
their safe conduct TO releass Areas was agresd on. the processs
did not help to alter the views of the partiss about sach other.
much less about their co-existence as a united neogitating Front.
n deed the sort of formal aareements that were reached in the
cdursa anf the TFacilitation were such that thev represented
soncessions on the basis af the parties’ relative power. rather
than a meeting of minds on the issues that divided them
fundamaentally. Hence, although the NCCK exarcise in Southern
sudan cohfronted less broad issues than the WCC/AACC did eariier
1 1972 . @ventualiy the NCCK also fell into the same problems of
ignoring its strengths as an unofficial plaver. 1t instead tried
to piay the type of diplomatic role for which it was eminently
unsuilted. '

Economic and Structural conflicts: The East African Community

The tast African Community was an exercise in functionalism

which for a time worked. and even looked like it might andure.



"hrouan the Community $the three East African states coopaeratad
in various ecbmomic areas. and undertook common services. The
political inteqration that underlay hopes of eventual bolitical
commmunity never worked out. In its operations nowever., the East
African community hid manv serious structural conflicts. largely
because the other two member states felt that kenva was getting
the better deal out of the arrangement. These structural
conflicts bacama exacerbated v deteriorating personal
relationships between the three Heads of State. gspecially after
the unseating of President Obote in 1971. These deteriorating
relations brought the structural conflicts to the fore. and the
East African Communitv relationship formallv ended in 1977.
Although the community broke up in this way . the conflict
nevertheless remained. because the issue of the distribution of
Lhe assets of the community 2til1l needed addressing. The three
states agreed to negotiate a solution to that conflict with the
nele of a mediator. who spent some vears engaged in this

R b
meEclatlion. 3

The bulk of the issues at hand in this exercise
was the distribution of the assets of the defunct ommunity. This
essentially was a bargaining exercise in which the parties horse-
traded about who should retain or acauire which assets. Because
tihe issues were thus clearlv delimited. bargaining was an
approacn that was mavbe the most approprite in this case.
Indead, the exercise more resembled an arbitration than it did
a médiation$ especially aiven that the political conflicts
underlving the aconomic ones were outside the remit-and indeed
competence - of the mediator.

Soma salutory lessons from the Fast african Community
experience appear to have been learnt. Some effort has bean made
o removea the structural conflict elements of economic
cooperation by fTor example insisting on the principle of eaual
rather than weighted contributions to the udget . Decision=-
making has also been less concentrated on the heads of state. on

the pkasis that cooberation '‘should not be held hostage to the

59 See V. Umbricht Multilateral Mediation: Practical
Experiences and Lessons (Dordrecht: Martinus Niihoff.
188).
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changing personal relatigng petween thnem. The main problem Wit
tie current tast african cooperation arrangements is that there
is no provision for a mechanism throuah wnich conflicts arising
From cooperation can be managead. The argumeni being floated
within the cooperation is that the more areas of cooperation
ihere are. the less there will be conflicts. This 1is a
theoretically coherent argument. However. in practice. and
pnending the attainment of Full inteagration. there will be many
conflicts and especially structural conflicts that will arise.
some mechanism for their management ought to be emplaced.
otherwise the whole cooperation structure could collapse vat
agaln.
Conflicts within and between political Parties

The period since the end of tne Cold War has witnessed tne

arowth of political parties within the East African states. This

—4

ig certainly a healthy development. and a useful aspect of the
whole dempcratisation project. However. the proliferation of
political parties has not been matched by mechanisms through
whieh conflicts within and batween these political parties can
ne managed. By thelr very nature. the operation of political
parties generates conflicts. These conflicts are both gstructural
and wviolent. On the other hand, the continued refusal by
governments in power - this is c¢learly the case on Kenva - To
envisage cooperative relationships with political parties can
iead to the sabotage of regional cooperation mechanisms. becaussa
nolitical parties can withdraw their legislative support for
regional cooperative programmes that need approval of parliament.
On a regional level, the East African Cooperation has made some
inetitutional headway by putting in place a committes of
parlimerntarians from the Three countries, who are constantly
appraised about the work of the commission. The idea behind this
is that aventually. e cooperation measures reaulre
ratification in the various parliaments. they will find a ready
audience. and one which understands the issues.

requires to be

This is a useful mechanism. Howeawver.

it
supported by mechanisms through wihich political parties can



manage  inter an inérawbartv confiicts.® The ocurrentlv
onreferrad methodolody of contlict management within political
parties hase been litigation. which 1s not tne most efTective
aporoach. At best. 10 only =ettlies the contlicts and doss not
go to thelr sources as the experiences of FORD-k. Ford Asili and
Lhe DPF have shown., aArpitratcion has also been attempied. but the
problem with arbitration in this context is that its effects are
eventually similar to those of litigation. The parties in Kenva
nave talked about mediation. but this is vet to be put in place.
The mediation option is one which should be supported and
ancouraged. especially in as far as it might lead to resolution
of the inter-party confliicts.
Mediation as the Dominant Mode of Conflict Management Practice
What emerges clearly from the foregoing accounts of conflict

management practices in the Greater Horn of Africa is that

mediation iz the most widelv preferred -~ indeed dominant -~ mode

of conflict management. This is not surprisina. and is in

keaplng with conflict managament choice making
4]

internatcionally. But although mediation as a confTlict
management practice has been preferred in this way. most of its
practices in the Greater Horn of africa region have fTaltered.
These will be examined below. At this point. 1t should be noted
that there has been a confusion between mediation proper, and
mediation-1like activities. This has meant that where such
activities have been attempted. the practice has not been
properly conceptualised. and this has in turn militated against
successtul outcomes. Surrounding this is the related problem of

what actually constitutes a successful outcome to mediation.

40 See M. Mwagiru & S. Wanjala, ’‘Conflict Management
petwean and within Political PRarties” (paper preparsd
for the Eastern and Southern African Universities
Resgarch Organisation Seminar for FPolitical FParties
lLeaders., Arusha. Tanzania., 12-16 February 1998 .
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Sma J. Bercovitch "International Mediation® Journal of
Paare Research., Vol. 28 (1991) pp.3-6: also Bercovitoh
"The Structure and Diversity of Mediation in
International Relations’in Bercovtich & Rubin (ads.)
Mediation in International Relations op. cit.. pp.l-
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anv mediation effort will result in some Torm of success. either
full. or partial. This is unsatisfactory. because Tor Droper
judgemants to be mades about mediation there needs to be a fairly
clear cut criteria of success or failure.

The major problem with conftlict management practices
generally in the Greater Horn. and mediation in particular. has

hween the inability to see the process in the context of a wider
conflict svetem. This has especially been the case with thoss
madiations undertaken individually. such as Kenva's mediation of
the Uganda conflict in 1985. Perceiving the management process
within the contéxt of the conflict system enables wider parties
and interests in the conflict to be accommodated. and hence TO
reach a solution that is mutually supportaed throuahout the
contTlict syvstem. But it also presents 1ts own conceptual and
practical problems of management. The Tirst problem concaernsg the
identity of the third parties involved. and how these relate to
the conflict. and the mediation. Traditionally. two tvpes of
third parties are recognised: exogenous and endognous. While the
formaer comes Trom outside the conflict. the latter comes from
within it. This traditional categorisation of third party is not
satisfactory when seen in terms of a conflict system. Within a

conflict svstem a third category of mediator. nameliy A&

netaradenocus one is discernible. Such mediator possSesses potn
sndogenic and exogenic characteriatica.“ In terms of practical

madiation this means that such a mediator is pavohologically

unable to "keep a distance" from the conflict because si(he) is

4 see J. Bercovitch. Social Conflict and Third Parties:
Strategies of Conflict Resoclution (Boulder. Co.:
Westview Press, (984), p.ll4.
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43 i Kriessberdg. "Formal Anac Huasi-Mediators in
International Diaputes: an  Exploratory Analvsis’
Journal of Peace Research. vol. 28 (1991) pp.19-27:20.
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Uaanda Peace Process, 19857 Easi African Jaurnal of
feace and Human Rights. Vol. 3. No.2 (19%97) -
Forthocoming.
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a1s0 an integral part of it. This certainliyv bposes serious

challenges to the basis Tor impartialitvy in mediation as
lated most foreefully bv Touval.®
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This kind of problem was evident in Kenva's mediation of the
Uganda conflict where President Mol was unable. because of his
heterogenic characteristics. to distance himself from the Ugandan
parties and issues, thus adverselv affecting the outcome of the
madiation. Similarly the IGAD(D) mediation of the Sudan conflict
nas also besn atfected by this triple identitv of the mediators,
and this has affected not only inter-mediator relationships., but
alao those between the mediators individually. and the Sudanese
partias., The peculiar problems that heterogenous mediators Tace
is one of the outstanding problems of conflict management in the
Horn &frica confTlict svstem, and one which calls for careful and
detailed studv.

A second oroblem relates to intra-mediator conflicts. and
there are two levels to this problem. The Tirst concerns
conflicts between the oparty/parties in conflict. and the
madiator(s). The second concerns conflicts between the mediators
thamsalves . Where the meQiators‘ relations with one or other of
the conflicting parties are tense. and even hostile. this reducas
the oprospects for a successtul outcome. Similarly where the
relations between the mediators themselves are hostile thev will
obe unable to deliver the concentration on the issues reauired tb
gensrate successTul outcomes. This has clearliv been he case with

T

the multilateral TGAD(D) mediation of the Sudan conflocit. whare
deteriorating relations between some mediators like uganda and
Eritrea and Sudan have not promised much for the mediation. On
the other nand. hostile relations between some mediators like
Kenva and Uganda have adversely atfected their abilitv to work
in concert as mediators. Clearly, a =zupporting mechanism bwv
which these intra and inter-mediator conflicts can be managed
negds Lo be desiagned and put in place if the kind of multilateral

contlict management effected by IGAD(D) is to have anv chance of

"

Jd. Touwal. Biased Intermediaries: Theoretical and
distorical Considaerations’ Jerusalem Journal o f
International Relations. Vol. 1 (1975) po.51-70.
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TUCCHBSS . & similar nrobiem dagoed the neads 0T STate management
sf the Zfaire conflict. at least in as Tar as the nNalrobi
initiative waz concerned. That initiative was put in place by
Kenva which summoned the first and subseauent summits in Nalrobi.
Tt =pan became clear however. that there were fundamental
fisesures within the process. which became more pronounced with
the expansion of the Heads of state group to include especially
the Southern african countries of Zambia. Zimbabwe and South
africa. In the third summit some heads of state who should have
pean invited were not. and some who were invited declined to
attend. and this effectively put an end to that initiative. The
"handing over® of the process to the 0AU in Lome was diplomatic-
speak Tor admitting the failure of the process.

& third major problem with conflict management in the
Sreater Horn of Africa cd¢onflict svstem - and of mediation
generally -~ is that the institutional mechanisms for HOMTIIET
management and mediation are very weak. This is especially the
case with the 0AU itself. and with sub-regional institutions such
as IGAD. While the 0AU has tried to address this problem through

the creation of its Mechanism Tor Conflict Prevention. Management

b that arrangement has several shortcomings.

and Resmiuriommd
Tte philosbphical foundations mean that it cannot. conceptuallyv.
reach bevond the Charter: its hiring mechanisms are (perhaps
understanably) subject to the 0AU s bureaucratic policies and
politicz: and it is unable to conceptualise the content of some
Functions it sees as primarv to iits existence. such as designing
AR eariv warning svstem. The problem with this latter is that
hecause conceptually earlyv warning is still undefined. the
mechanism may be asking the wrong auestions. hence getting the
wrong answers, and tharefore not getting the business done. The
notion of early warning goes bevond having a "new’ control room.
and reauires also a serious analvtical input.

GaD on the othar hand now has a conflict management

-

mandate. and a department specifically concernad with this. But

4b Sea . Meagiru “The Organisation of African Unity and
the Management of Internal Conflict in Africa’ ob.

cit. Tor an analvsis of this Machanism.
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L3 relations witn the OAlU need to be sharplv defined. 1T only

to avold duplication and buck-passing at crucial moments. like
the UN and OAU are wont to do on (serious) occassion. with IGAD
Eoo. there 1is a need Tor serious recrultment policies. and not
civil service exercises under the guise of hiring projects. For
poth the 0AU and IGAD. conflict management is not somethinag to
pe improvised about: Just as people with some knowledge of
piology do not aet hired as doctors. so too should people not be
nired as conflict analvsts just because they have a nodding
acguaintance with conflict issues. This problem is also
reTlected within governmant departments and foreign ministries.
Fecause thev do not employv conflict specialists. this telils on
zomeg  of  the policies and approaches adopted on conflict
management within the svstem.

One of the most problematic aspects of conflict management
in the Greater Horn system is the undefined role of exogenous
third varties such as the United Nations. This mav atem in part
from the redefinition of its role which the end of the Cold war
poecassioned. But apart from this general problem. there is als=o
the issue that the United Nations and other exogenous actors such
as the European states seem to be locked in their own conceptual
prisions when it comes to issues of conflict management. In the
Greater Horn for example. the character and tenor of discourse
of some of the conflicits and thelr actors has changed
considerably atter the Cold War, and these nesd to be apbroached
in guite different wavs fromt he approaches in vogue during the
Zold War. The conflicts in Zaire and RBRwanda Tor example are
protracted. and are based on serious structural problems which.
wnile they could be swept away under the carpet during the Cold
War. cannot be treated in that wav now. Further. the change in
discoursa about conflict and development after the Cold War means
bhat these conflicts reguire more than just auick Fixes to manade
tivem. Exogenous third parties can contribute more effectivelv
by supporting conflict management efforts in the svstem rather
than taking over, & rive moment will alwavs present itself for
thelir involvement as 1t currently has in the Sudan conflict.

wiere the axoganous actors (like friends of IGAD) should now plav

il
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L pora direct role 1n Nuaalng Lhe Doace Drocess Torward. This

ie the trend the 0AU should nave followed in Zaire conTlict.
irnatead of having kept a 1ow orofiie until the Lome meetind. Tne
AU seemed To want TO rush to nave a mediation = any mediation -
nertaps in the desperation To record some success 1in pOST-C0ld
War continental conflict managaemant .

One of the emerging trends in conflict management in the
Greater Horn that 1is interesting in the rise of what might be&
tarmed Saml-axogenious third parties. These are African third

parties who belong to a diffaerent but NOT nacessarily overliapplng

}

—t

~anTLLOE SYSTEMm. Thayv are not completely sxoaenous bacause thewv

4

DJ

re from within Africa and are membera of the DAU, South ATrica
in its involvement in the 7aire conflict is such a Third partv.
perhaps because it is not from tre conflict svstem. the parties
in contlict found South Africa acceptable as a medlator. farnans
this 1is also 80 because South ATrica was not perceived to have

v (usualily negative and z@ifisn) of interests in the

the samé 30t
O

eanTLLEE, Foeven the leverade exooenous, and especially western

ones have in the canfiicth. higa ig a significant developmaent and
ane which should be explored more garefully to axamine if 11T
nolde anv promise Tor African conflict managemant. It this 1s
the beaginnina of a rrand.” then it means Lhat conflict managers
Within ong system. and particularly mediators. will be searched
for From other conflict svsiems in africa. This would be a very

#ignl Ticant davelopment. It is also one which calls for analvsis

(74

in terms of sub~regional neacekeeping of the tvoe ECOWAS has beear
Bngagaed in Although it would bring apout (not insurmountable)
nraoblems of logistics. 1t mignt sugaest Lhat peacekeapers 1n oneg
conflict svatem should be drawn Trom a diffesrant one. The
mplications of this especially for the coordinating role of the
gal are vast and important.

=urrounding all these imsyues. is the auestion of the 0AU
Charter and its ability to respond with flexibility to wont LiGEs.
fmpr example the current anas in the Greater Horn of africa
conflict svstem. althouah OAaU heads of state and aovernment &-
avaluated the role of the organiszation rothe Cold War. thev

fre
said nothing about the Charter and the need for its amendment Lo

a
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~aTiect the chanded sr@ucrures OF international relatiaons atfrer
the Cold war. Clearlv. some of the doctrines underiving the COAL

Charter. while thev might have been valid in a Cold war context.
fave besn overtaken by  events. and even outlived their
unsefulness. The doctring on non-interteraence as enshrined in
articie & (2) of ths Charter is one such. The doctring of util
nossideris 1s another. Daevelopments and conflicts especiallwv
within the Greater Horn have demonstrated that the strict non-
interfergnce doctrine has at bsst a8 verv truncated role in
contemporary international relations and diplomacy. The doctrine
of wii possidetis Jjuris too, strictly interpreted, ignores the
Tact that the wish to alter territorial borders cannot be checked
ov the Charter agalnast the will of gitizens. This was the case
in Eritregan succession which Isoee Facto antalled a re-ordering
the territorial borders of Ethilopia. it is also the case in
Sudan. where promises o adtonomy and secession have led some
Southarn TfTactions to sign a peace treaty with the Sudanese

CHOVE F NITE T

The 0alJ Charter needs to be amended in order to
raflact international political and diplomatic realitv. Current
neads of state of the 0AU are uniikely to accede to this
necessitv.  but  this should not preclude pressure in that
direction. -

Une of the lssues surrounding conTlict managament and the
role of third parties is the problem of ripe moments for thir&

party intervention. The literature on ripe moments! holds that
third party intervention which takes place before the moment is

~ipe (i.e. Tor the conflictants and the confiliict) is unlikelv to

i

succeed. This was for instance what ailed Jimmy Carter’s attembt

i

47 Ses For example. T.W. Zartman "Ripening Conflict. Ripe

Moments. Formula and Mediation” in D.B. Bendahmane &
J.W. Mchonald (eds) Ferspectives on Negotiations: Four
Case Studies and Interpretation (Washington: Foreian
Sarvice Institute. 1986 EiE S B P D Zartman.
"Alternative Attempts at Crisis Management: Concepts
and Processes’ in G.R. Winham (ed) New Issues in
International Crisis Management {(Boulder. o,
Waestview Press. 1988) op.l199-223. For an excellent
summary Ses C.R. Mitchell. "The Right Moment: Notes
for Four Models of "Ripeness"” fAaradigms. Vol. 9 (199%)
P SE=82.
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to mediate in the Erizré%n conflict in 1990, This issue of ripe
momente is especiallv pertinent for the Greater Horn of Africa
in the Faire conflict for example. much noise was made about the
difficulties and reluctance of Mobutu and Kabila to agree to
Megotiations. In their obsession with having a negotiation take
piace the UN. 0AU and the United States failed to read the
pattern of the conflict. Clearly. nelther Mobutu nor Kabila
perceived the moment to be right for negotiation. There did not
exist a hurting stalemate. and both parties considered that thev
could settle the conflict on the military track. In the absence
af such a stalemate — a plateau — thev were unlikely to want to
negotiate seriousiyv: and 1T such nedotiations were coerced. they
would have been unlikely to make much headway. But. locked in

their conceptual prisons, neither the UN nor tha Ol seemed able

o appreciate this.

Outstandinag Issues of Conflict Management in the Greater Horn

The ability of actors within the svystem Lo approach
individual conflicts as an integral part of a conflict svstem is
one of the most encouraging develooments in the Greater Horn of
african conflict svstem. That approach was evident in the
mediatory responses to the Sudan confict. with respect to the
Burundi conflict. and in the conflict in Zaire. Althouah
~espanse to the latter through the Nairobi peace process was not
uitimately sucessful., nevertheless the fact that leaders within
the svstem appreciated the interlocking interests and actors
concerned with that conflict. was a particularly significant
gevelopment.

The Nairobi peace process showed auite clearly, as did the
1GAD (D) mediation in the Sudan conflict and Kenva s mediation of
the Uganda conflict. that third parties are always susceptible
to diploamtic. political. bureaucratic and other influences. and
that these can adversely affect the abilitv. of the third party
to play a constructive role.’ Yet it seems that third parties are
nrone within this region. to jumping into conflicts from the deep
end. without taking these influences into account. In other

words. wnhile the dynamics of contlolt svstems abpear to be



avpreciated and takindf root. those of mediation SYSTEMS are not.
This means ultimately. that the earlier stages of svstemic
conTlict management Will aiwavs promise more than thev deliver
in this conflict svstem. And clearly this is what alled the
Nairobi peace process and what still ails the IGAD mediation of
the Sudan conflict.

Aalthough as was noted in the case studies there have been
some track two conflict management efforts in the Greater Horn
af Africa conflict svstem. these have been Tew, have been
inadeguatelyv = or even wronaly — dons. and have not been related
to. nor cooperated with. track one approaches. None af the track
one approaches have engaged unofficial tracks in théelr management
progesses. and this has been reciprocated in full measure by
track two confTlict management initiatives. There is auite
avidently a lack of a structrue Tor cooperation betwesen these two
tracks. and Trameworks Tfor such cooperation need to be
conceptualised and eventually operationalised. In order to make
a practical difference to conflict management within the conflict
syastem, SuGh cooparative relationships nead to be
institutionalised. _

AN 1ssue related to this is that there is a problem of lack
of knowledge within track one and track two approaches. The
sources of this problem - apart from the clear need for traininag
=~ 1% that track one actors treat unofficial actors with faelin@%
bordering on contemet. Track two plavers on the other hand view
Erack one as incompetent. This is clearly a case of divlomacies
in conflict. which needs to be resolved urgentliv if conflict
managemant within the svstem is to prosper. In the Greater Horn
of africa conflict svetem for example. there is an abundance of
both track one and track two plavers on the around. each
professing to be ftaking action and initiatives which would help

4

settle or resolve the wvarious conflicts. But these two

viewpoints never merge. and inputs from one track are never

See a discussion of the role of rellef agencies in
these regions. 1in Africa Rignts. Humantiarianism
Unbound? Current DIilemmas Facing Multi-Mandate Relief
Operations In Political Emergencies (London: africa
Rights - Discussion Paper No.b., November. 1994).
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zhared or strengthened 5v thoze Trom the other. This 1s a sorrv
state of affairs indeed., and it denies conflict management
atforte in this recion important sources of cooperation and
creativiiv.

Within both track one and track two conTlict management
exercises in the Greater Horn - as the case studies show cuite
araphically - there 1is an unfortunate pre-occupation with
pargaining and its associated structures. Bargaining as a metnod
of mediation is an approach deeplv embedded inthe psyche of
official. state acTtors. These use their roles and confTlicot
managament functions entirely within a power political framework.
Evantually also. it must be admitited that such structures are
necessary especially when Tinally consolidating the outcome of

pRace processas. 49

But alone, bargaining structures are not
sufficient to creat an enduring outcome. Hence tTrack Two
madiation methodologies and philosaphies with their preoccupation
Wwith perceptual. psvchological and legitimacy components of
~onflict management. need to be involved within conflict
managemant activities 1n the svstem. This perspective again
harkens to the need for institutionalised cooperation between
official and unofficial conflict management activities. There
1% really no wav out if enduring outcomes - and resolution are
to be contemplated.

finallv. no peace process should end at the neqotiating
table. Conflict. if followed bv peace., reauires also that the
peace itself be nurtured. Hence there 1s a pressing need Tor
sceace manadgdement approaches to be considered as an intearal
csomponent of conflict management. In the Greater Horn of Africa
region. peace management has not been treated with the same
uraaency as conflict management has. Perhaps this 1s because of
the niah profile that conflict management involves. However, it
neads Lo be emphasised that the relatively boring activities that
peace management entails - svstems of continuous negotiation at

the grassroots level: emplacing peace structures in local

Ses Tor example P.R. Pillar. Negotiating Feace: War
Fermination as a Bargaining FProcess (Princeton:
Princeton Universitv Press, 1983).
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communities: traininafcitizens right Trom the Qrassroots on
confilect. its management and processes: designing confldence
building measures that can be used to bridge perceptual and
pavohological gaps betwsen communities in conflict. and betwsaean
those whoss relations are based on long running structural
conflict - are a crucial componsnt of a working psace svstem.
The Greater Horn of Africa svstem especially requires such
structures of peace management. Eventually. regional and other
contflict svsestems need to be transformed into peace svstems. and
this is the ultimate challenge Tor conflict managers and
analvsis.
Conclusions

This paper has attempted to draw up an anatomy of conftlict

management in the Greater HMorn of Africa conflict svstem. i

this auest. it has described and analvsed the predominant
vpatterns, practices and strategies of official and unofficial
contTlict management within this conflict svstem. The paper
arauaed at the outset that the basainning point in approaching this
Lask is to conceptualise the various conflicts in the Greater
Hovrn as belonging to the same confTlict svystem.

It was noted that although there are diverse actors and
strategies of conflict -management in the Greater Horn. the
cdominant mode and practice of conflict management i1s that of
madiation. Some of the mediation activities that have taker
wlace in differant conflicts within the svstem waere examined. and
the problems these have given rise to enumerated. The paper has
also underiined some of the ouistanding problems of conflict
managenasnt. which have arisen fTrom not learning properiv the
lmasons of systemic conflict management.

The Greater Horn of ATrica conflict svstem has been marked
by sevara protracted conflicts since independence. Some of these
run thelr course before they are transformed and begin again.
BUut there are manv mare which are latent. and which are fuelled
by underlving structures which generate structural conflict. and
freauently erupt into violent conflict. Conflict management 1if
it is creative. can provide mechanisms for the management of

these . Howaver. the concern of confTlict managers. and others

ey
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mommunities: Training &itizehs riagint Trom ©he Jrassroots on

onflict. 1ts management and processes: desioning confidence
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building measures t©hat can be used to bridge perceptual and
pesvehologlical gaps between communities in conflict. and beitween
thosae whose relations are based on long running STtructural
contlict - are a crucial compongnt of a working peace svsien.
e Greater Horn of Africa svstem especlally reguires such
structures of peace management. Eventuallv. regional and other
contlict svstems need To be transformed Into peace systems. andg
this iz the wuwultimate challenge Tor conflict managers and
ANAIVSLE.

Conclusions

This paper has attempted to draw up an anatomy of contlict
management in the Greater Horn of ATrica conflict svetem. in
this cuest. 1t has described and analvsed the predominant
patterns. practices and strategies of official and unofficial
contlict managsment within this conflict svstem. The paper
argued at the outset that the beginning point in approaching this
task iz to conceptualise the various conflicts in the Greater
Horn as belongina to the same conflict svstem.

it was noted that although there are diverse actors and
strategies of conflict management 1in the Greater Horn., the
cgominant mode and practice of conftlict managemant 1s that of
madiation. Some of the mediation activities that have takaﬁ
place In diTferent conflicts within the svstem were examined. and
the problems these have given rise to shumerated. The paper nas
also undarlined =some of the outstanding praoblems of conflict
management. which have arisen from not learning properlv the
lessons of svstemic conTlict management.

The Greater Horn of Africa conflict svstem has been marked
by ssvere protracted conflicts since independence. Some of these
run thelir courss before thevy are transformed and besgin agailn.
sut there are manvy more which are latent. and which are fueslled
oy underiving structures which generate structural conflict. and
freguentiyv erupt into violent conflict. Conflict manadement if
it is ocreative. can provide mechanisms for the management of

these . However. the concarn of conflict managers. and others
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snaacea in the discoufse about conflict. should be with the
conflict generating STructures and thne structural violencs Thewv
dive Ddirth  TO. ihis essentiallv. 18 a proiesct oTFf peace
management. ATter conflict managers nave laid down thelr TLools.
1T 18 Structures and brocesssas o peace manadement which willl
dgraa the Horn of Africa to the twenty Tirst century. LConTlirot
managemant. 1T it is creative and effective enough. must 1ead
ineluctably to defining the proiect of peace management.
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