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Introduction

The United Nations’ role in
global security: Peace builder or
peace enforcer?

Takashi Inoguchi

Organization and background of the ‘‘UN21’’ project

The papers in this volume were presented at a symposium hosted by the
United Nations University in Tokyo on 8 and 9 November 1996. They
represent an instalment of a multi-year project launched by the United
Nations University in 1995, the purpose of which is to stimulate thinking
about the United Nations in the twenty-first century. In 1996 we ad-
dressed the theme of ‘‘Peace and Security’’ for discussion and analysis.
The assignment was to consider some of the following questions.

In the twenty-first century, what conditions will be necessary to build
and maintain peace? Can the United Nations act as an effective mediator?
Why do some peace-keeping operations succeed, and others fail? Should
the United Nations adopt a traditional approach to peace-making, or a
more comprehensive strategy incorporating conflict management, peace-
keeping, and conflict prevention?

Our presumption is that the international system is in a state of flux,
and that the United Nations must adapt both institutionally and philo-
sophically to a new, as yet amorphous global order.

The current structure, roles, and functions of the United Nations reflect
the international system that emerged at the end of the Second World
War. This system initially gave great prominence to the United Nations.
One power, the United States, was dominant in the immediate post-war
period, and it used the United Nations as its proxy to uphold economic
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development and freedom from aggression as the twin rights of states.
The United Nations was seen as a bulwark against fascism and protector
of an ever-growing number of weak, post-colonial states.

With the rise of Soviet power, however, initial hopes for the United
Nations as an institution of global governance gave way to the schisms
and ideological confrontation of the Cold War. The strategic interests of
the superpowers superseded the altruism of the original mandate.
Development assistance became a tool of ideological propaganda, while
the defence of territorial rights became a pretext for proxy wars and
elaborate balancing games.

The end of the Cold War in 1989–1990 was greeted with euphoria
around the world, not least by the United Nations Organization. In
theory at least, it presents the United Nations with an opportunity to
return to its original mandates to deliver economic growth and security,
both universally acknowledged as public goods. But how to get from here
to there? There are no road maps.

The organizing principle behind this multi-year ‘‘UN21’’ project is to
view the international system from the perspective of five major ‘‘actors’’
in world affairs. We formed core research groups to look at global issues
from each of these perspectives – nation states, non-governmental orga-
nizations (NGOs), market forces, regional institutions, and international
organizations.

Our choice of ‘‘actors’’ is necessarily a loose one, and reflects a free
reading of Immanuel Kant’s 1795 masterpiece, On Perpetual Peace. Kant
argued that representative democracy, economic interdependence, and
international law were forces that underpinned peace among nations, by
eliminating reasons for conflict. In Kant’s day as in our own, states are the
dominant actors in the international system. But new types of institutions
have developed global presence. They range from 24-hour computer-
driven financial markets to NGOs which provide basic human services on
the battlefronts of collapsing states. Their impact on the international
system is of growing importance. Our five ‘‘actors’’ are merely the most
prominent of the institutions whose global role has been reinforced by
the end of the Cold War.

Each year of the project, the core groups are taking up a different
theme. In 1995, the first year of the project, we tackled overarching
themes relating to each of the major actors and how they might evolve in
the twenty-first century. In 1996, the core groups concentrated on issues
of peace and security.

As part of our task in 1996, we had to sort through an emerging new
vocabulary in the realm of peace and security. The 1990s have provided a
huge new body of experience. We now have to distinguish between a
spectrum of military and quasi-military activities on the part of the
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United Nations and other international or transnational organizations
whose primary mission is preserving peace and stability. At one end of
the spectrum is the 1991 Gulf War, sanctioned by the UN Security
Council and fought by a multinational alliance assembled by the United
States of America. At the other end are measures that fall under the
category of preventive diplomacy – peace-keeping, peace-making, peace
building.

Somewhere in between are the roles of active mediation in a crisis. As
with our choice of actors, our use of these terms is necessarily loose.
Many of the attempted mediations, preventive efforts, and applications of
force are unprecedented, and may be difficult to repeat for a variety of
reasons – the Gulf War is an example. We view the present exercise as
more descriptive than normative or prescriptive, although our ultimate
goal is to arrive at recommendations for reforming the United Nations.

The UN21 project was conceived as a tribute to the fiftieth anniversary
of the establishment of the United Nations on 26 June 1945. Our idea was
to put together academics, practitioners, and experts from within the
United Nations system. We wanted to combine theoretical and empirical
approaches to problems. By associating the five core research groups with
five international ‘‘actors,’’ we hoped to look at issues through different
prisms, and to capture aspects of issues that are ordinarily invisible when
seen from a single perspective. In a sense, each of our core research
teams became advocates for their entities within the international system,
seeking ways in which each ‘‘actor’’ could more effectively shape events
to our desired outcomes – global development and peace.

Reaffirming the UN’s central role in global conflict
management

No other issue on the UN’s reform agenda has received so much atten-
tion as the need to play new roles in peace and security. No other issue
brings the United Nations so much back to its roots.

Global peace and security are among the UN’s core missions. At its
founding in 1945, hopes were high that the United Nations could serve as
a global high command to keep the peace in a post-colonial, post-fascist
world. The end of the Cold War has similarly lifted expectations. With the
closing of the ideological gap between East and West many look to the
peace-keeping apparatus of the United Nations as the best tool to deal
with the lesser crises that emerged after the collapse of the Soviet Union.

Implicit to the arguments in this volume is a belief that the United
Nations has a pre-eminent role to play in global peace and security. The
end of the Cold War has made the United Nations an ever more impor-
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tant partner and player in the varied tasks of conflict resolution and con-
flict avoidance. Yet, much as within the United Nations community itself,
there is little agreement on other basics – among them, how the United
Nations can best perform its peace-keeping and peace-making roles.

Everybody involved in the UN21 project agreed that the United
Nations should not serve as a tool, or proxy, for national interests. We
agreed as well that the UN’s role as an actor in security matters would
increase while its value as a political arena might decline. It was also clear
that few thought the United Nations should step back from active
involvement in global security, in the manner of a ‘‘global council’’ of
wise men and women providing advice from the sidelines.

Our disputes were over issues relating to the management of global
peace and security, not the mission. The arguments were about the spe-
cific job description of the United Nations as a service provider in the
field of security. Who are its clients? What services should it delegate?
What services fall squarely within the UN mandate? And, most impor-
tantly, what services might cross the line between intervention in the
name of humanity and intervention for the sake of power projection?

This volume offers critiques from a variety of perspectives of the way
the United Nations has managed its security roles in the immediate post-
Cold War period. Some see threatening trends in the strengthening of the
powers of the UN Security Council since the Gulf War; most agree that
the Security Council has limits to its effectiveness as a global policeman.

Others are highly optimistic about the possibilities for the United
Nations to play an ever-larger role in conflict prevention – an exceedingly
broad concept which spans development assistance, counselling on the
processes of democratization, political risk analysis to provide ‘‘early
warning’’ of hot spots, and other forms of institutional support. This view
of the United Nations as peacemaker, however, assumes that the mass of
NGOs, regional councils, and member country governments can cope
with internal and external conflict in a selfless, objective and coherent
manner. Such an assumption runs counter to much of human history.

Thus, if there is a pattern to the differences among the UN21
researchers, it centres on two formal constructs of the United Nations as
security provider: one as peace enforcer, one as peacemaker. In terms of
the real world, it is highly unlikely that the United Nations will play
either role in a pure form. Reality must lie somewhere in between. Yet,
for the sake of clarifying ideas, it is useful to imagine these two poles as
book-ends, as the outer parameters of two potential lines of evolution.

Both models, or both extremes, assume a change in the nature of states
and national sovereignty. The United Nations as peace enforcer would
have authority to intervene directly in certain types of conflict without the
consent of the warring states or factions. As peace builder, the United
Nations would play a supporting role, perhaps providing legitimacy to the
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conflict mediation and enforcement activities of a myriad of regional
organizations, NGOs, and humanitarian relief bodies.

Should the United Nations be seen as global policeman or global peace
consultant? The first image became familiar after Iraq’s invasion of
Kuwait in August 1990, when the United Nations became the vehicle for
sanctions and finally a full-scale military campaign against Iraq. During
the heady period from the victorious end of the Gulf War in March 1991
to the collapse of the UN mission in Somalia in October 1993, the United
Nations launched 14 peace-keeping missions – almost as many as in the
previous 46 years. In the aftermath of the Gulf War, the United Nations
and other organizations broke new ground in dispensing with the rights
of national sovereignty in the name of arms control. According to
Brahma Chellaney of the Centre for Policy Research, the UN Special
Commission on Disarmament of Iraq was intrusive ‘‘to a degree unpre-
cedented in the history of arms control.’’

The notion of the United Nations as peace consultant stems from
former Secretary-General Boutros Boutros-Ghali’s 1992 ‘‘Agenda for
Peace.’’ The Agenda argues that the UN mission in security encompasses
a range of services beyond military intervention – preventive diplomacy,
peace-making, peace enforcement, and post-conflict peace building.
Under this concept, organizations which were once at the fringe of the
peace business will move to the centre. The United Nations becomes a
provider of services on demand. Its ‘‘clients’’ range from NGOs special-
izing in development and humanitarian relief to regional entities that may
in turn promote economic development, monitor elections, or send mili-
tary forces into conflict zones in the name of regional stability.

One of the least predictable outcomes of the end of the Cold War has
been a deepening of schisms within the UN membership between devel-
oping countries of the ‘‘South’’ and advanced industrial nations of the
‘‘North.’’ This may be due in part to the release of pent-up passions sup-
pressed during the period of East–West confrontation.

With the end of the Cold War, developing countries feared that funds
for economic assistance would shrink along with the strategic motivations
behind aid. In this anxiety, the countries of the South have largely been
correct. Less comprehensible is their reaction to the thinking behind
Boutros-Ghali’s Agenda for Peace. Connie Peck, of the UN Institute for
Training and Research, writes that the Agenda for Peace – which essen-
tially has gone nowhere – was caught in the crossfire between UN hawks
and UN doves. UN hawks were highly sceptical of the concept of pre-
ventive diplomacy, which they felt would blunt and dissipate the energies
of the Security Council.

UN doves, on the other hand, were critical of the Boutros-Ghali pro-
posals for the opposite reason. According to Peck, the doves, mainly
countries of the South, saw ‘‘preventive diplomacy’’ as yet another excuse
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for great power domination and intervention. Peck writes, ‘‘Concern
grew that preventive diplomacy could become the thin end of another
neo-colonialist wedge.’’

The end of the Cold War was a time of inflated expectations. The
American political scientist Francis Fukuyama predicted the ‘‘end of his-
tory.’’ The world was to unite under the twin banners of capitalism and
democracy. The ‘‘borderless’’ global economy would eliminate most rea-
sons for conflict. The state would take second place to a host of new
transnational organizations, large and small – multinational corporations,
regional economic associations, and citizens groups to oversee new stan-
dards of environmental conduct, human rights, and other global ‘‘public
goods.’’

Perhaps the least surprising of our findings on peace and security is that
the historical nation-state is by no means ready to give up the ghost.
Any future roles of the United Nations, as policeman, consultant, or
bystander, will have to deal with the fact that statehood remains a given
condition of the international order. Strong states, such as the United
States, will seek to use the United Nations as a tool and limit its
autonomy as an actor. Weak states may be unable to prevent infractions
of their sovereignty in conflict situations.

It goes without saying that intervention, if it is to succeed, must be
timely and effective. Intervention after states have failed – as in the case
of Somalia and Rwanda – is far less desirable than mediation in advance
of a collapse. Painful and frustrating though the UN intervention in
Bosnia and Herzegovina has been, it has at least been successful in pre-
serving the shell of Bosnia and Herzegovina left over after the aggres-
sions. The most durable future role of the United Nations as a security
organization is likely to be that of an arena – a focus of efforts to nego-
tiate differences between nations, mediate conflicts, and arrive at agreed-
upon strategies to bring conflicts to an end. But it also has a significant, if
disputed, role as a tool to enforce international regimes of weapons con-
trol and environmental protection, among others. And it has a significant
role as a direct actor, particularly in second-generation peace-keeping
operations, as in Cambodia or El Salvador, and the ongoing campaigns in
Guatemala, Slovenia, and Angola.

Perspectives on the UN’s role in peace and security

On states and sovereignty

Has the end of the Cold War brought about the end of the nation-state?
Has it kindled new types of conflict? These two questions occupied the
research group on states and sovereignty.
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We habitually define international conflicts as conflicts between states.
Conflicts between or among states frequently involve an infringement of
sovereignty, in terms that are universally understood.

When Saddam Hussein invaded Kuwait in August 1990, there was no
question that the situation was one nation-state invading, and thus vio-
lating the territorial rights of, another. Over the ensuing months the
United States was able to develop a moral consensus against Iraq, cul-
minating in the launching of the Gulf War in January 1991. Most nations
agreed that Iraq’s invasion of Kuwait was not a good thing. In the end,
there was little opposition to the US-led campaign or the way the United
States conducted itself over the three weeks of war.

But what happens when ethnic rivalries, or competition over resources,
or differences of religion, erupt in conflicts that spill across borders? Such
conflicts create ‘‘international’’ problems of a different order. And what
happens when a civil war or ethnic feud leads to humanitarian tragedies
on a scale to provoke international concern? When refugees escaping a
conflict become a problem for their neighbours? If the objective is to
mediate conflict, with whom does one mediate? Who’s in charge? The
state? Tribal leaders?

The security environment of the 1990s has begun to challenge some of
our basic premises about states and sovereignty. On the one hand, there
are more and more weak or failed states which are increasingly a source
of global instability. The end of the Cold War has seen a sharp rise in
domestic tumult. The list of collapsed states includes Somalia and
Liberia; according to Charles Aiodun Alao of King’s College, London,
there are at least 20 more states that could collapse soon.

Another risk to the international system comes from the lopsided
power imbalance in favour of the United States – which is the uncontested
strongest of the strong states. According to Sherle Schwenniger, the
United States has shown an inclination to block the ‘‘emergence of other
arrangements for order-keeping that are less dependent on American
military power.’’ This has resulted in an ad hoc approach to conflict
management, writes Schwenninger. The international system has charged
some states huge penalties for their sins, such as Iraq, while leaving others
in the lurch, such as Somalia, Bosnia and Herzegovina, and Rwanda.

Much of the instability in the international system since the Gulf War
has come from fragile states newly bereft of their Cold War patrons.
At the same time the United States, self-acknowledged to be the last
remaining global superpower, has shown a strong tendency to retreat
into its traditional isolationist shell. Thus, weak states have come to
dominate the foreground of international events. Our four researchers
offer varying perspectives on this disturbing shift, together with several
policy recommendations.

Two of our analysts, Georg Sørensen and Charles Abiodun Alao, con-
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centrate on the problems of weak states. Sørenson argues that the West-
phalian concept of the state is in the process of breaking down, and in the
process exposing the irrationality of borders drawn around post-colonial
states with little or no sense of national identity. He blames the inter-
national donor agencies for perpetuating a sense of ‘‘secure insecurity’’
among these states, and their leadership élites for an exaggerated
attachment to juridical borders.

Sørenson recommends that policy makers seek to engage civil society
more deeply in their activities because of the erosion of the state’s
authority.

Africa is the subject of Charles Abiodun Alao’s analysis of the ‘‘failed
state.’’ Alao disagrees with Sørenson on most points, including the factors
that have traditionally been cited as the causes of African instability – the
shallow historical bonds of states forged in recent independence move-
ments, the structural problems of inherited colonial economies, and the
recent rise of ‘‘ethno-nationalism.’’

Instead, Alao argues that contemporary policy decisions by the
advanced industrial countries were directly responsible for the ‘‘wave’’ of
failed states in Africa in the 1980s and 1990s. In particular, he blames the
new regime of ‘‘accountability’’ that replaced Cold War patronage and
the structural adjustment programmes of the World Bank and Inter-
national Monetary Fund. These created political and economic stresses
that have driven fragile states to the brink of destruction – 20 states, to be
precise. In Alao’s book, ‘‘ethno-nationalism’’ gets off easy; it is a symp-
tom, not a cause, of the pressure these nations face.

Alao has little good to say about the UN’s efforts in Africa, recalling
United Nations officials in Liberia who became known for their fondness
for ‘‘driving expensive vehicles around the capital.’’ If there is one policy
thread in common between Alao and Sørenson, it is that the solution to
Africa’s problems must be a local one. Alao’s policy recommendations
are explicit. He states also that the international system should favour a
three-part strategy of reducing or cancelling African debt burdens; sup-
porting democratic movements in Africa and ostracizing authoritarian
regimes; and establishing an African mediation committee consisting of
elder statesmen to tackle ‘‘brewing conflicts.’’ This last is an approach
that has been tried with some success, as Margaret Vogt points out in her
paper for the research group on regional organizations.

Sherle Schwenninger and Amin Saikal tackle the future of strong states
in the international system. Both argue, from different perspectives, that
strong states will continue to be a dominating feature of the international
system, blocking the trend in the direction of ‘‘post-modern’’ states, to
use Sørenson’s term for countries with advanced networks of economic,
social and political connections linking them to regional and international
systems.
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In Saikal’s interesting analysis of five emerging ‘‘strong’’ states, such
states show little inclination to abandon their ‘‘statist myths’’ in favour of
either the Kantian model or the sort of world envisioned by Samuel
Huntington, in which states are less meaningful than ‘‘civilizations.’’ In
terms of the security theme, Saikal’s analysis leads to the conclusion that
strong states get stronger because they employ self-correcting mecha-
nisms to avoid conflict, a characteristic which also strengthens the inter-
national system. He writes: ‘‘It is clear that the nation-state is set to
underwrite the structure and define the operation of the international
system beyond this century.’’ As to policy makers, Saikal implies that
they, too, will have to settle for a world in which the United Nations
serves neither as manager nor counsellor, but as something in between.

Schwenninger’s point is almost the opposite. He argues that the post-
Cold War dominance of the United States is wrecking a system that
would otherwise converge along Kantian lines. In fact, he paints the
United States as a major source of global instability. This is firstly
because of its opposition to multilateral security arrangements which
might dilute US military authority. This opposition, Schwenninger writes,
has led to a pattern of ad hoc conflict response, and reinforced a long-
term trend towards regional fragmentation of the international system
along Huntingtonian lines.

Secondly, Schwenninger blames the United States for setting a ‘‘bad
example’’ by withholding funds for ‘‘international public goods.’’ The
retrenchment of US bilateral aid, and cutbacks and arrears on its pay-
ments to international organizations (especially the United Nations) have
all undermined regimes of conflict prevention which underpin a Kantian
approach to international security.

What can be done? Obviously, as far as Schwenninger is concerned,
the United States must grow up, by accepting its responsibilities as a
partner among equals in multilateral security organizations, and it must
make good on its financial obligations to the international community.
Schwenninger argues that part of a maturation process on the part of
the United States will be meeting its financial obligations to the United
Nations and other international organizations. In effect, Schwenninger
envisages a system in which the United States remains the principal
donor to international organizations, yet relinquishes its instinct to dom-
inate and acquiesces to a benign multilateralism.

Clearly, the central question for UN reform in the area of states and
sovereignty will be how to deal with fragile and failed states; the under-
lying message of all the analysts in this research group is that strong states
can take care of themselves. How are we to nurture links between the
international system and civil society in weak states, without arousing
fear, resentment, and perhaps retaliation against the very groups we seek
to support? How do we cope with self-absorbed yet fragile regimes com-
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mitted to survival through military means? We must give more thought to
what Saikal calls the persistence of the ‘‘statist myth.’’ Any wide-ranging
UN reform will have to reflect the fact that weak states, rather than
strong ones, pose the greatest risk of conflict.

On global citizenship

One of the least predictable outcomes of the end of the Cold War has
been to strengthen enormously the role of civil society in conflict man-
agement. The Gulf War was, from this as from so many other perspectives,
a watershed event. In 1991 the UN Security Council passed a resolution
authorizing humanitarian relief organizations to cross into northern Iraq
without the consent of the government. This meant that, for the first time,
the United Nations upheld the rights of victims over the rights of their
governments. But it also underscored the new and important role civil
society has acquired in conflict management and peace building.

Not even the International Committee of the Red Cross had been able
to disregard national borders in its long operational history. The end of
the Cold War may have marked the beginning of an era in which global
civil society generates its own mechanisms for crisis response, conflict
reconstruction, and conflict prevention, without waiting for decisions at
the level of states and international organizations.

Nice idea – but how will it work? Our second core research group, on
civil society, examined the ever-growing role of ‘‘transnational civil soci-
ety actors’’ from four perspectives. How effectively have transnational
social movement organizations influenced global public policy on peace
and security? Can NGOs move beyond conflict response to the more
complex business of peace building? Can transnational civil society actors
build a sense of common purpose by establishing networks of interna-
tional peace-keeping organizations and training institutes? Finally, are
the same forces behind the growing importance of civil society ‘‘actors’’
and the rapid expansion of global criminal organizations?

In an overview of the team’s work, Volker Rittberger of the University
of Tubingen wryly notes that the features most NGOs – including crimi-
nal societies – have in common are ones which sharply limit their efficacy.
They are constantly preoccupied with a competition for funds; any
impulse towards cooperation is undercut by differences on strategies and
fears of domination; and their normal operating platform is states in
conditions of war or civil collapse. The first two characteristics are shared
by practically all movements and service organizations; the last is unique
to the subset of organizations which operate in war zones and fragile or
failed states.

Paradoxically, these shortcomings of NGOs are all too evident even in
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the two areas of global conflict management where they have had the
most profound influence: in the anti-nuclear movement, and in post-Cold
War humanitarian relief work.

The anti-nuclear movement, as chronicled by Jackie Smith of the Uni-
versity of Notre Dame, inspired some of the best and brightest minds of
the post-war period. Launched just three months after the bombings of
Nagasaki and Hiroshima, over a 40-year period the movement most cer-
tainly created a highly visible lobby in favour of nuclear disarmament.

Smith writes that the movement profoundly changed the cost-benefit
calculations of the nuclear superpowers – they had to take into account
the numbers of influential scientists who demanded total disarmament.
It also forced a certain level of transparency and accountability upon
nuclear arms negotiations, because an informed public demanded infor-
mation. Finally, the scientists did everything they could to channel infor-
mation on the horrific consequences of nuclear war to both the public and
the negotiators.

Yet in essence the anti-nuclear movement, represented by such groups
as the Parliamentarians for Global Action, the Pugwash Conference on
Science and World Affairs, and the Soviet-controlled World Peace
Council, never managed to reach a consensus on goals, and thus never
had a decisive influence on multilateral disarmament talks. Their influ-
ence was at the fringes, in the public atmosphere in which talks were
conducted by the superpowers, and in nuances of the debate rather than
in its substance. The clear implication is that transnational civil society
must learn more about goal formulation, consensus building, and strate-
gic management of issues before it can be an effective influence on inter-
national security policy.

Service organizations have a different problem – graduating from
conflict reaction to conflict prevention. Roland Koch, of the Technical
University of Munich, offers a close analysis of the increasing autonomy
of humanitarian relief organizations. Until the early 1990s, NGOs were
on their own as far as the international community was concerned. They
had to negotiate their way into conflict situations, and often continue
negotiations with hostile parties in order to stay. They were frequently
accused of partisan leanings. If they got in the line of fire, there was no
way out.

The orphan status of humanitarian relief NGOs changed with the end
of the Cold War for a simple reason: conflicts themselves became too
widespread, complex, and muddled for governments and the larger inter-
national institutions to handle all the problems. At the same time, Koch
argues, governments began to cut back on development assistance and
step up funding for humanitarian relief. The result was an expanded role
for NGOs, and a greater recognition of the services they performed.
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Chronologically, the shift began in 1990, with the granting of observer
status in the UN General Assembly to the International Committee of
the Red Cross. It culminated with the 1994 Oslo Declaration on Partner-
ship in Action, which sanctioned cross-border relief operations without
the consent of governments. In between, in northern Iraq, Bosnia and
Herzegovina, and Somalia, NGOs were increasingly thrust to the front
lines of conflicts, pursuing a newly activist agenda.

Koch describes this phenomenon as part of a ‘‘complex international
governance’’ that has emerged since the end of the Cold War. Nonethe-
less, both Koch and Rittberger point to a central weakness of NGOs in
conflict management. As Rittberger writes, they are ‘‘not yet capable of
taking effective action to prevent humanitarian emergencies.’’ Koch notes
that many of these organizations have an institutional aversion to estab-
lishing or accepting leadership structures, which naturally weakens their
impact on policy.

What are some of the potential roles of civil society in conflict man-
agement? Alex Morrison and Stephanie Blair, of the recently established
Lester B. Pearson International Peacekeeping Training Centre, present
the concept of ‘‘peace-keeping by proxy,’’ in which informal networks of
peace-keepers may assume some of the functions traditionally managed
by governments and the United Nations. Such networks might be com-
posed of peace-keeping training centres in different countries, together
with individuals or organizations focusing on some aspect of conflict
management or prevention.

Finally, Phil Williams of the University of Pittsburgh speculates that
global criminal organizations have been given a boost by the end of the
Cold War, for some of the same reasons that NGOs have become more
prominent in international affairs. The breakdown of states has meant
that existing organizations cannot cope with the myriad situations that
arise; this has created an opening for criminal networks that Williams
describes as only very loosely organized. The Cold War also served as an
incubator for some of these organizations, he argues. Western govern-
ments were supportive of anti-communist political parties with criminal
links, particularly in Italy and Japan. But the real story is the rise of the
Russian mafia, which has taken advantage of economic and military
reforms to amass enormous power.

The core group’s analysis leaves us with a number of questions for
further study. Should the United Nations create a special registry for
NGOs specializing in conflict management? Such a registry was set up for
development NGOs at the Rio Earth Conference in 1992. Clearly, the
United Nations should be working more closely with civil society actors
on a range of issues. But how much cooperation is feasible, given the
enormous diversity of NGO agendas and leadership, or anti-leadership
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styles? Where should NGOs concentrate their efforts in conflict manage-
ment – on prevention or response? How can the United Nations support
the work of NGOs in conflict situations without losing control of its own
conflict management agenda?

On regional arrangements

One of the striking outcomes of the end of the Cold War is the growing
prominence of regional organizations in mediating disputes and peace-
keeping. Even more striking is the increasing importance of subregional
organizations, which have been increasingly assertive and effective in
conflicts in Africa and Latin America over the last decade. It is clear
that the United Nations will be delegating more rather than less peace-
keeping work to such organizations.

Unlike NGOs, regional organizations have specific mandates in the
field of security. They have the recognition and cooperation of their
member states, and usually that of the international community. Their
track records are well known, and if there are severe differences between
member countries they generally do not survive. Nonetheless, these
organizations have their limits, and our third core research group set out
to explore them.

What do we mean by ‘‘regional organizations’’? Muthiah Alagappa of
the East-West Center supplies a definition that is both unconventional
and precise. A regional organization, or ‘‘regionalism,’’ consists of coop-
eration among three or more governments or NGOs (with the emphasis
on governments); the members must be in geographical proximity, and
focus on one or more issues that represent common concerns; and they
must have some motive for cooperation. In his overview paper synthe-
sizing the work of the group, he argues that there are two main limi-
tations faced by regional organizations.

First, the principle of non-intervention prevents members of a regional
organization from active intervention in the domestic affairs of any other
member. Regional organizations generally play a role in organizing dia-
logue; they can constrain but not actually restrain combatants from the
use of force.

Second, Alagappa argues, regional organizations seem to have no
ability to mobilize effectively against an external threat. There is ‘‘no
sense of community at this level,’’ he writes, and a hostile outside state
may react with even greater hostility when faced with the perceived
threat of a regional bloc. Even if the reaction is not hostile, it may yet be
distant; Alagappa cites the examples of US opposition to nuclear-free
zone proposals by the Association of South-East Asian Nations and the
South Pacific Forum. ‘‘It viewed the proposals . . . as undermining its
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global strategy while working to the advantage of its rival, the Soviet
Union.’’

How can such deficiencies be addressed in the context of UN reform?
Alagappa’s policy recommendations are, again, simple and practical. He
urges against replacing the existing loose arrangements between the
United Nations and regional organizations with any precise set of guide-
lines. Instead, he argues that there should be a clear division of labour
between the Security Council and regional institutions; he defines this as
a system whereby the Security Council should retain ‘‘control’’ and dele-
gate ‘‘everything else.’’ At the same time, regional organizations must
remain ‘‘accountable’’ to the Security Council, but this must not lead to
‘‘micro-management’’ on the part of the Council.

The difficulty of generalizing about regional organizations is shown by
three empirical studies of regional security organizations in Africa, Asia,
and Latin America. Each case represents many of the same elements, in
terms of an increasing interest in peace-keeping and some highly suc-
cessful instances of mediation. Even so, the reasons for involvement in
peace-keeping, as well as the success of interventions, are quite different.

The African study, by Margaret Vogt of the International Peace
Academy, is perhaps the clearest example of the inhibiting effect of the
non-intervention principle. Although the Organization of African Unity
(OAU) has established a peace-keeping operations fund and begun to
hold meetings of defence officials, there is still no consensus among
member states about the propriety of intervention by the organization;
many member states prefer UN peace-keeping because they see it as
more impartial than the OAU.

Largely because of such contradictions, the OAU’s track record in
peace-keeping is anything but even. There is as yet no command struc-
ture for peace-keeping. In the Rwanda conflict in 1994, when the United
Nations refused to intervene, the OAU decided to go in – but arrived five
months late with its troops. In the aftermath of the Rwanda debacle, the
United Nations learned enough to encourage the OAU and other
regional organizations to develop programmes for the selection, prepa-
ration, and training of peace-keeping forces.

Vogt argues that the OAU’s most effective interventions have been
when it has assigned elder statesmen to mediate disputes in the Demo-
cratic People’s Republic of the Congo and Burundi, while efforts at more
comprehensive peace-keeping have stumbled. She recommends that the
OAU concentrate on coordinating subregional efforts at peace-keeping,
while the larger regional organization handle doctrine and training.

Asia’s security organizations illustrate Muthiah Alagappa’s second
point remarkably well – the difficulty that regional organizations have in
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dealing with an outside threat. Shiro Harada and Akihiko Tanaka, of the
University of Tokyo, present a cogent history and analysis of security
organizations in Asia, particularly the Association of South-East Asian
Nations (ASEAN). ASEAN has two great problems – China and the
United States. Any aggressive intervention by ASEAN in regional con-
flicts would be likely to raise concerns in both Washington and Beijing.

As a result, ASEAN and the related ASEAN Regional Forum have
never engaged in peace-keeping or any other form of domestic or inter-
national interventions. However, ASEAN has played a highly effective
role as mediator in resolving the Cambodian conflict in the late 1980s and
early 1990s. Harada and Tanaka point out that confidence building and
preventive diplomacy are all well and good, but the true test will come if
the region experiences a serious instance of conflict or domestic violence
beyond the regular suppression of political dissidents that characterizes
some ASEAN member countries.

ASEAN’s greatest contribution, according to Alagappa, is that it has
altered the normative context of South-East Aisa. This change has con-
siderably enhanced the chances for political survival of some member
states, he argues. ASEAN has also increased the collective diplomatic
weight of South-East Asian states.

Latin America represents yet another variation on the theme. Cristina
Eguizábal of the Ford Foundation argues that regional organizations in
Latin America have become effective precisely because Latin Americans
were united in wanting an alternative to US solutions and overwhelming
US influence. They started with strategies of using informal mechanisms
to reduce conflict; after the Cold War, these informal mechanisms flow-
ered into a ‘‘very dense web’’ of regional organizations.

As in Africa, Eguizábal finds that subregional groupings have been
more effective than larger and more highly politicized organizations such
as the Organization of American States. The Contadora process was less
effective than the Equipulas grouping in ending the Nicaraguan quagmire
because Equipulas was more ‘‘local’’ to the conflict, Eguizábal argues.

Where does this leave us in terms of UN reform? Questions for further
study might include some or all of the following. As Alagappa observes,
no single set of guidelines fits all cases. Nonetheless, can the United
Nations do more to prepare regional organizations, or subregional orga-
nizations, for peace-keeping roles? Should regional organizations main-
tain their own standing forces of peacekeepers trained in UN methods?
Would it be useful to develop international networks of regional organi-
zations for peace-keeping? International training standards? Conventions
on humanitarian intervention to which all regional organizations might
agree?
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On international organizations

In the euphoric period immediately after the end of the Cold War, the
UN Security Council and other international security organizations
seemed to experience a great rush of confidence.

The Security Council, free of internal bickering among members of the
Permanent Five for practically the first time in its history, launched 14
peace-keeping operations between 1991 and 1993, compared to 17 in the
previous 46 years. The International Atomic Energy Agency (IAEA)
introduced ‘‘challenge inspections’’ in 1992, which basically ignored the
sovereignty of states suspected of harbouring nuclear weapons produc-
tion. When the IAEA tried out its first ‘‘challenge inspection’’ in the
Democratic People’s Republic of Korea, the ensuing confrontation nearly
led to war on the Korean Peninsula. The UN Special Commission on
Disarmament of Iraq, established in 1991, amounted to a virtal occupying
force in Baghdad.

Logically, such expansion of the powers of international organizations
would be a necessary stage in the evolution of global governance. Yet not
a single member of our research group on international organizations
found anything particularly positive in these developments. Rather, the
central question for the team on international organizations became how
best to limit and define these powers. It appears that none of our analysts
believes that the United Nations, or other international organizations,
should attempt the role of peace enforcer – instead, the analysts empha-
sized such roles as training, coordinating, and delegation of peace-
keeping tasks to regional organizations.

Thomas Weiss, of Brown University, urges that the United Nations
should attend to ‘‘seven lessons’’ in peace-keeping in order to gain public
consent. First, he says, in order to be effective there should be ‘‘no com-
promise on security’’ in peace-keeping operations. Second, the United
Nations should emphasize prevention. Third, it should use regional
organizations. Fourth, it should control the humanitarian impulse. Fifth,
it should avoid enforcement. Sixth, it should provide ‘‘multifunctional
services.’’ Finally, it should make better use of NGOs.

The three empirical studies are no less adamant about restraining the
powers of the United Nations and other international security organiza-
tions. Of the three, Brahma Chellaney is the most indignant about the
increasingly autonomous behaviour of some international organizations,
particularly the IAEA. He claims that arms control is being used to
support the global status quo, and urges that the IAEA should rediscover
its mandate for technical cooperation and moderate its campaign to
strengthen nuclear safeguards.

Frustration is a running theme of Connie Peck’s essay on the lack of
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progress within the United Nations on setting up an apparatus for conflict
prevention or early warning, despite the blessing of the 1992 Agenda for
Peace. The reason why so little has happened is a curious study in post-
Cold War politics within the UN membership. We have already noted
Peck’s analysis of the politics of ‘‘preventive diplomacy.’’ A related effort
to set up an early warning office to detect conflicts before they happen
has foundered administratively; so tight is the budget that some politi-
cal officers have never even visited the countries they are supposed to
cover.

David Malone’s essay on the post-Cold War evolution of the UN
Security Council contains some of this volume’s most sensible suggestions
on UN peace-keeping. He reminds us that political will and resources
must be present before the decision is made to use force, and that objec-
tives and strategy must be clearly related before launching peace-keeping
operations. Malone believes that, after the sobering experiences of the
mid-1990s, the Security Council is far more likely to work through mem-
ber countries rather than using peace-keeping to enforce its will.

‘‘The Security Council today is a cautious body, heavily weighed down
by financial constraints,’’ Malone writes. But, he adds, ‘‘We should not
turn our backs on the United Nations because it has stumbled on occa-
sion, sometimes spectacularly.’’

This last comment sums up the mood of the research group on inter-
national organizations. Contrary to expectations in the late 1980s, nobody
wants the United Nations as global policeman. Yet nobody thinks it
should sit on the sidelines of conflict, either. Further study is necessary to
define a more effective way for the United Nations to involve itself in
peace-keeping. Rather than policeman or consultant, a better metaphor
might be that of orchestra conductor or air traffic controller, managing a
complex system without actually playing the instruments or flying the
planes. The United Nations succeeds best in peace-keeping where it
delegates, as in Haiti. But there are exceptions to this rule, when the
United Nations has succeeded in ‘‘playing the instruments’’ itself, with
the full consent of the states and populations involved, as in Cambodia,
El Salvador, and Mozambique.

Conclusion

As we have seen, the role of the United Nations in peace and security is
among its most important missions. That role has evolved substantially
since the end of the Cold War, and will continue to change and grow,
most likely in ways that we cannot predict at present. The title of this
introduction posed a question – should the United Nations focus on
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building peace, or enforcing it? Based on our research, we argue that the
United Nations should be delegating both roles as much as possible – to
regional organizations, subregional organizations, and in some cases
NGOs.

This is not just a matter of finances. Obviously, in its current financial
straits, the United Nations does not have the resources to maintain a
global standing army for peace-keeping. It relies on US and European
powers to launch major peace-keeping initiatives, and is frequently made
a mockery of.

However, our analysts have demonstrated that money problems are
not the only reason for the United Nations to look at formulas for
broader delegation of peace-keeping roles and tasks. Organizations
closer to the scene of conflict have a vested interest in restoring stability;
they also are frequently more sensitive to local cultural nuances than
international organizations, including the United Nations.

Since the 1992 Agenda for Peace, the UN membership and bureauc-
racy has paid more attention to the variety of tasks associated with sta-
bilizing fragile countries to prevent conflict, and reconstructing countries
torn apart by conflict. Yet ‘‘preventive diplomacy’’ and ‘‘conflict recon-
struction’’ are also tasks that take enormous time, patience, and local
knowledge. Local organizations, NGOs, and international development
and humanitarian organizations are far more likely to be effective than
the United Nations.

There are many more questions for study and research. Perhaps new
understandings need to be reached on the circumstances and conditions
that justify certain limited infringements of national sovereignty. Perhaps
we need an international code on the rights of victims. We definitely need
to study more carefully ways and means of working with NGOs, while
clearly recognizing their limits.

One of the most promising areas for delegation of authority is between
the United Nations and regional organizations. We should be looking for
new ways to prepare regional organizations for peace-keeping and other
conflict management roles. We need to pay more attention to the desta-
bilizing impact of market forces upon certain weak countries, and seek
the means to strengthen their financial and market institutions prior to
imposing the harsher forms of conditionality and structural adjustment.
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Changing states and the security
problematique





1

Introduction

Atul Kohli and Georg Sørensen

The design of the current United Nations system is premissed mainly on a
world organized as a system of states. As we move into the next century,
however, sovereign states are under pressure from both ‘‘above’’ and
‘‘below.’’ Global forces from ‘‘above’’ – economic, technological, and
cultural – are forcing states, even powerful states, to reorganize and
reconceptualize conventional notions of sovereignty. The room for
weaker states to manoeuvre is severely constrained, both by their internal
limitations and by the preferences of powerful states. Moreover, many
states are being challenged from ‘‘below,’’ as groups within them redefine
themselves as a ‘‘people,’’ or even a ‘‘nation,’’ and demand greater rights
of self-determination; a number of existing states are bound to become
failed states of the future. None of these developments spells an end to a
world of states; states remain, and are likely to remain, powerful global
actors well into the twenty-first century. Nevertheless, these emerging
trends do focus attention on the changing nature of states and the state
system.

Two broad questions guide the papers that follow. How are new chal-
lenges altering states and the state system on the one hand, and on the
other hand, what type of a United Nations – global counsel or global
manager1 – will facilitate peace, prosperity, and human dignity within this
changing state system? The focus of collective research efforts is less on
the reform of specific institutions of the United Nations and more on an
analysis of the changing parameters within which a future United Nations
may function. States and the state system are clearly one such parameter.
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Since this is a rather large research agenda, these papers focus on
peace and security issues.2 The central concern of the papers is to analyze
what implications the changing nature of states and the state system have
for global peace and security. Is the post-Cold War world radically dif-
ferent as far as global peace and security issues are concerned? Has the
usefulness of military power undergone any serious change? Are major
future conflicts likely to resemble conventional conflicts of the past (for
example, inter-state warfare) or will newer types of conflicts, such as civil
wars in failed states, be more likely to dominate the peace and security
agenda? Irrespective of the type of conflict, what type of peace and
security role is the major global actor, the United States, most likely to
play in this changed world? And finally, what role can a future United
Nations play in facilitating global peace and security?

The four papers that follow provide some answers to these questions.
The first paper, by Georg Sørensen, sets forth a typology of states that
constitute the ‘‘state system’’ at the end of the twentieth century. In
addition to the modern ‘‘Westphalian’’ state – often perceived as the
standard type of state in the modern international system – there is the
weak, unsubstantial state in parts of the South; and the post-modern state
in parts of the North (especially Western Europe) – a complex, transna-
tionally interpenetrated entity immersed in globalization and multi-level
governance.

Sørensen argues that the different types of statehood are tied in with
different patterns of conflict and cooperation. The modern Westphalian
state is given to balance-of-power play and rivalry with other states in the
system, according to the conventional realist view of inter-state conflict.
Yet modern Westphalian states can also cooperate in various ways, as
analyzed by liberals. Unsubstantial states, by contrast, are plagued mainly
by internal conflict, because weak statehood presents a perennial prob-
lem of domestic security. The problem is at its worst in sub-Saharan
Africa: violent conflicts in unsubstantial states are responsible for the
largest number of casualties by far over recent decades. Finally, post-
modern states in the European Union cooperate intensely in new ways
which rule out violent conflict. They constitute a security community
amongst themselves. In sum, we are facing an increasingly complex world
with different types of states, each with specific consequences for patterns
of conflict and cooperation.

Sherle Schwenninger provides a rather disconcerting but illuminating
view of the United States as the lone but ‘‘reluctant’’ superpower in the
post-Cold War world. He underlines the persistent and growing tension
between the desire of the United States to ‘‘remain the world’s premier
power’’ and its refusal to ‘‘bear the costs of this position.’’

The short-term result of US reluctance to help develop effective col-
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lective security arrangements around the world is the continuation of a
host of problems. The United States is in basic respects torn between the
traditional role of a modern Westphalian global power player, and the
new role of a post-modern state intensively cooperating and bargaining
with other states in international institutions and elsewhere. Because of
the dominant position of the United States in the post-Cold War world,
the consequences of that predicament are felt in many parts of the world.

Amin Saikal draws attention to the role of a number of emerging Asian
powers that continue to behave very much like conventional, West-
phalian, security-conscious states. That is because the states analyzed in
Saikal’s paper are those that aspire to be, and in many respects already
are, modern Westphalian states. Israel, China, and India are the countries
which have moved furthest in that direction. It is thus in that part of the
world that we have on current display a typical modern, Westphalian
balance-of-power game with very high levels of armament in a context of
rapid modernization. That balance-of-power game is characterized by a
further complication which increases the dangers of conflict: neither
China, India, nor Israel are satisfied states. That is, the question of their
permanent borders and territory under their control is not settled. This is
a dangerous additional fuel to inter-state conflict in an already somewhat
unstable environment.

Finally, Charles Abiodun Alao analyzes the forces that continue to
undermine the ‘‘stateness’’ of a number of unsubstantial states in sub-
Saharan Africa. This analysis reminds us that states with formal, juridical
sovereignty are not necessarily substantially effective states, and that the
types of conflicts that characterize regions composed of such states are
likely to be rather unconventional. In the Conclusion we will draw some
general implications from these four papers for the question at hand;
namely, the implications of the changing nature of states for issues of
peace and security in the next century.

Notes

1. These concepts are elaborated in the UNU document, The United Nations System in the

Twenty-first Century, Revised Proposal, January 1996, especially p. 3.
2. Research efforts in future years will focus on the implications of changing states and

sovereignty in such other areas as economic development, management of the environ-
ment, problems of governability, and ensuring human dignity.
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A state is not a state: Types of
statehood and patterns of conflict
after the Cold War

Georg Sørensen

The basic unit in the UN system is the sovereign state.1 The United
Nations is a community of states based on the sovereign equality of each
member, as stressed in Article 2 of the UN Charter. The United Nations
therefore stresses the equality as well as the similarity of its constituent
units: each is a sovereign state on a par with every other sovereign state,
enjoying equal status under the terms of the Charter.

The emphasis on similarity and sovereign equality of states which we
find in the UN context is duplicated in most theories of international
relations. It is commonplace in these theories to treat states as fixed, ‘‘like
units.’’2 They are not, of course, and the difference between states
amounts to much more than the variation in power capabilities noted by
realists or the absence of liberal democracy as analyzed by liberals.

In order to appreciate current and future patterns of cooperation and
conflict we need a conceptual handle on different main types of state. I
have already rejected the notion of treating states as standard, uniform,
‘‘like units.’’ The opposite extreme, to treat every single state as sui
generis, is not helpful either. It would lead to an ultra-complex view of the
world, where every state and every type of relation between states was
unique.

In other words, we need to aim for the intermediate level, where dif-
ferent main types of state are identified in order to achieve some general
overview without totally sacrificing empirical complexity. Some con-
ceptualizations of different states types are available. Perhaps the best
known is ‘‘developed’’ versus ‘‘developing’’ countries (DCs and LDCs);
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this is similar to the distinction between North and South. Another often-
used distinction is between geographical regions (Latin America, South
Asia, East Asia, sub-Saharan Africa, etc.). In the field of international
relations, the most frequently used distinction is between states in terms
of their military-economic strength: small powers, medium, great, and
superpowers.

These concepts may be well suited for a number of different purposes,
but they are less useful for our present task: the identification of main
types of state in relation to specific patterns of conflict and cooperation.
In other words, there are qualitatively different types of state in the
present international system, and an identification of them is necessary to
appreciate current and future patterns of cooperation and conflict. I
identify three main types of state in the present international system.
Before proceeding, however, it is helpful to summarize the main theo-
retical views on conflict and cooperation after the Cold War.3

International relations theory about conflict and cooperation
after the Cold War

What are the theoretical expectations as regards conflict and cooperation
now that the Cold War has ended? According to the dominant tradition
in the discipline of international relations, namely neorealism, the
changes we have seen are of a limited nature. After all, anarchy prevails,
and the international system remains a system of sovereign states with no
system-wide authority, no world government. Therefore, states will have
to fend for themselves in the age-old game of balance-of-power.

What we have now, according to neorealists, is ‘‘bipolarity in an altered
state.’’4 Bipolarity continues because militarily Russia can take care of
itself and because no other great powers have yet emerged. ‘‘With the
waning of Soviet power, the United States is no longer held in check by
any other country or combination of countries. . . Balance-of-power
theory leads one to predict that other countries, alone or in concert, will
try to bring American power into balance.’’5

The presence of nuclear weapons modifies the balance-of-power game,
according to neorealists. Nuclear weapons reduce the scope of military
competition between the nuclear powers (including their allies), and
dramatically decrease the probability of war between them. The emphasis
moves to economic and technological competition.6 Yet this neorealist
view of the world faithfully continues a very long tradition of realist
analysis; since Thucydides, realists have stressed how imbalances of
power produce fear, and fear can lead to war in a system of sovereign
states.
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Liberalist analysis supports a more optimistic view of the post-Cold
War world. Democracies do not go to war against each other;7 moreover,
democracy creates domestic institutions aimed at cooperation which help
pave the way for international institutions. Economic interdependence
promotes transnational relations in general and creates an incentive
for developing international cooperation.8 Overall, there is a ‘‘Zone of
Peace,’’9 comprising consolidated liberal democracies in the West
(including Japan), gradually expanding to include new democracies. And
there is a ‘‘Zone of Conflict,’’ where liberal democracy, international
institutions, and cooperative interdependence remain in short supply.

We thus have two main views of the world after the Cold War. A pes-
simistic realist view, and a rather more optimistic liberal view. Who is
right? I argue that both the pessimistic and the optimistic positions have
problems, because they fail to analyze substantial changes in statehood as
well as changes in the institution of sovereignty and the consequences of
such changes for relationships of conflict and cooperation.

Analyzing change and variation in contemporary statehood will help us
get away from the misleading realist picture of the state as a given, fixed
entity. And it will provide us with some hints, direly needed in liberal
analysis, about what we can expect in terms of more democracy and
interdependence in coming years. In what follows I set forth a typology of
three main types of state in the present international system. They are (a)
the unsubstantial state, that is, the weak and unconsolidated state in the
periphery, often in an ongoing state of entropy; (b) the modern,
‘‘Westphalian’’ state, a consolidated nation-state with its own structural
dynamic and relative autonomy; and (c) the ‘‘post-modern’’ state, a
complex, transnationally interpenetrated entity immersed in globalization
and multi-level governance.

I begin with a characterization of the Westphalian state. That is the
traditional realist notion of a modern state, most often implicitly accepted
as the analytical point of departure in international relations. I question
the claimed universal relevance as well as the theoretical adequacy of this
modern, Westphalian notion of state. Against that background, two
additional types of state are identified.

The Westphalian state: Standard international relations state
concept

In broader historical terms the modern ‘‘Westphalian’’10 state is the
result of a long process of development which includes empires, city
states, barbarian tribes, feudal systems, and absolutist states.11 Several
interrelated factors were at work in this process. In the economic sphere,
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the development of capitalism and industrialization helped provide the
necessary resource basis for modern Westphalian statehood. At the same
time, the separation of economic institutions (in a private sector) and
political institutions (in the public sector) is a feature of modern West-
phalian statehood; there is no such separation in earlier forms of state.12

Another important factor in the development of the Westphalian state
was the industrialization of warfare. The emerging states in Europe took
shape in a long series of battles and wars. ‘‘It was war, and the prepara-
tions for war, that provided the most potent energizing stimulus for the
concentration of administrative resources and fiscal reorganization that
characterized the rise of absolutism.’’13 A final element helping the
emergence of the modern state was the growth of administrative power,
both in terms of increasing capacities for communication and storage of
information, and in terms of effective organization.14

In modern Westphalian states, sovereignty is more than a formal,
juridical label. It is substantial, in the sense that the state possesses a
capacity for self-government, an economic resource base, and an ability
to defend itself militarily. The modern economies are thus national
economies in the basic sense that economic development took place in a
national space, regulated and nurtured by the state. This does not exclude
a high level of exchange with other economies, of course, but the national
economy is normally self-sustained in the sense that it comprises the main
sectors (means of production and distribution, and means of con-
sumption) needed for its reproduction. The economy is also homoge-
neous, so different sectors are at similar levels of development and there
is a very high degree of cross- and inter-sectoral exchange.

The state has a monopoly on the means of violence, but the military
capacity of the modern state is turned outward, in defence against exter-
nal enemies, not inward. Westphalian states are internally pacified; there
is a police force, but rulers do not sustain their position by access to the
use of force. Domestic law and order is based primarily on popular sup-
port for rules and norms defining deviant behaviour.15 In broader terms,
the vastly expanded powers of the Westphalian state as regards domestic
surveillance and control of the population tend to be accompanied by the
expansion of civil and political rights of citizenship. Anthony Giddens
even takes the argument a bit further and suggests that there ‘‘are inher-
ent connections between the nation-state and democracy (understood as
polyarchy),’’16 because of the high level of reciprocity between rulers and
subjects in the modern Westphalian state. In other words, internal pac-
ification without means of violence depends instead on reciprocity
between those who are governed and those who govern, and that is only
possible with some measure of political democracy.

Finally, the Westphalian state is a nation-state. The development of
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substantial aspects of the modern state came together with the develop-
ment of nationhood, a ‘‘we-ness’’ most often based on a common cultural
and ethnic heritage, but also possible without such a basis. There is not
necessarily anything romantic about the process: appeals to ‘‘the nation’’
in the course of modern state development have often had ulterior
motives. But the end result, in the context of a developed national polity
and economy, is the nation-state, the modern Westphalian state.

In summary, the modern Westphalian state has substantial statehood in
the sense of a viable national economy, a national polity with efficient and
capable political and administrative institutions, and nationhood – a sense
of national community which also bestows legitimacy on the political and
administrative institutions. Finally, Westphalian states also have formal,
juridical sovereignty, as members of the community of sovereign states.

Modern Westphalian states grew out of the Peace of Westphalia in
Europe in 1648. They are emerging elsewhere, for example in Latin
America and Asia. Their relations with each other are the games of con-
flict and cooperation depicted by realist and liberals. I will have more to
say about those relations later.

The Westphalian state is not an empirically precise account of modern
statehood, although it is often assumed to be. History since Westphalia
demonstrates that in many cases a state never enjoyed the high degree of
external or even internal autonomy implied by this concept of state.
Demonstrating such empirical variation is, however, not sufficient reason
to reject the theoretical adequacy of the concept.17 We have to demon-
strate that there are a number of ‘‘big and important things’’18 that
remain poorly understood and explained without additional concepts of
state which reflect changes in statehood. It is the burden of what follows
to demonstrate that such additional concepts are necessary, and that they
do help explain big and important things concerning patterns of conflict
and cooperation in the present international system.

The unsubstantial state

Sovereign states are actually ‘‘like units’’ in certain respects: there is a
defined territory, a population, and a government. The state is member of
a society of states which recognize each other’s independence and jurid-
ical equality. In that basic sense, it is true that ‘‘a state is a state is a
state.’’ But not all states exhibit the elements connected with substantial
statehood; therefore, not all states are modern Westphalian states.

Unsubstantial states are deficient in several respects. The first problem
is economic: there is a lack of a coherent national economy, capable of
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sustaining a basic level of welfare for the population. These are the Less
Developed Countries and the Least Less Developed Countries (LDCs
and LLDCs). Another possible measure of the socio-economic aspect is
the Human Development Index.19

The poorest, least developed countries are in Africa south of the
Sahara, but there are also considerable pockets of poverty in Central
America and Asia (Myanmar, Nepal, and Bhutan). It should be added
that a relatively large number of the world’s poor are in India, a country
of enormous internal economic variation. Other large countries in the
third world (China, Brazil, and Indonesia) also have many poor.

The second problem in unsubstantial states is political, concerning the
institutions of the state and their legitimacy in the population. Focus is on
the state in the narrow sense, as a set of institutions and their relationship
to the population. Whereas we use the terms ‘‘LDCs’’ or ‘‘LLDCs’’ about
countries with economic deficiencies, we may use the term ‘‘weak states’’
about countries with political-institutional deficiencies.

States that function well sustain a number of activities which are more
or less taken for granted by their citizens: security against external and
internal threat; order and justice in the sense of an operational rule of
law; and personal freedom including basic civil and political rights. Weak
states sustain such functions only to a limited extent, or not at all.

On the one hand, the institutions of the state are weak: lacking
capacity, competence, and resources. Weak states lack what Michael
Mann calls ‘‘infrastructural power,’’ defined as ‘‘the capacity of the state
actually to penetrate civil society, and to implement logistically political
decisions throughout the realm.’’20

On the other hand, power is frequently concentrated in the hands of
state élites who exploit their positions for personal gain. The system is
known in sub-Saharan Africa as ‘‘personal rule’’ or ‘‘the strongman.’’21
The most important positions in the state apparatus, whether they be in
the bureaucracy, military, police, or politicians, are filled with the loyal
supporters of the strongman. Loyalty is strengthed through the (unequal)
sharing of the spoils of office. That is, the strongman commands a com-
plex network of patron-client relationships.

The functions of the state are concerned with procuring public or col-
lective goods only in a very limited sense. The state apparatus is a source
of income for those fortunate or clever enough to control it.22 Such a
state is by no means a source of security, order, and justice for its citizens;
it is more of a threat, an apparatus against which citizens must seek
protection.

Against that background there has to be a lack of legitimacy. Vertical
legitimacy is low, because large parts of the population have no reason to
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support the government; and the government has no authority in the
sense that people support or follow its rules and regulations. Horizontal
legitimacy – people’s sense of belonging together in a nation-state – is
also low because the state is appropriated by specific groups; it is not the
state of the whole people. Christopher Clapham has emphasized that
such systems comprehensively lack ‘‘the capacity to create any sense of
moral community amongst those who participate in them, let alone
among those who are excluded.’’23

There is a partial overlap between lack of economic substance (LDCs)
and lack of political-institutional substance (weak states). But not all
LDCs are weak states; Uruguay, Chile, and Costa Rica are LDCs, but
not weak states (although they may feature some elements of weak
statehood).

The reverse also holds; not all weak states are LDCs. Yugoslavia
earlier and Bosnia and Herzegovina today may be the clearest examples
of states that are in many respects weak without being LDCs. Yet in most
cases there will be an overlap, so that weak states are also LDCs. It is in
this overlapping category that we find those states that are in danger of
becoming ‘‘failed states.’’

The notion of unsubstantial states is an ideal type. Real-world states
approximate to that type in varying degrees. Most of the unsubstantial
states are in sub-Saharan Africa. But the least developed Central Amer-
ican states and the least developed Asian states, and the Central Asian
states coming out of the former Soviet Union, share many of the traits of
unsubstantial states as outlined above.

Unsubstantial states are characterized by high levels of domestic con-
flict. Before adressing that situation, however, it is helpful to introduce a
third type of state.

Figure 2.1 Unsubstantial states, weak states, and LDCs

Unsubstantial States
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The post-modern state

After the Second World War new forms of political organization have
emerged, especially in Western Europe. These new forms are post-
modern in the sense that they comprise political space organized either
on a non-state territorial basis (such as the European Union), or on a
functional basis (such as international regimes in specific issue areas). For
the post-modern label to apply, the new organizations must be more than
mere cases of inter-state cooperation; they must have autonomous power
which has consequences for the sovereignty of the participating states.
The most obvious example is the European Union (EU). In some low
politics areas, especially those related to realization of the single market,
the EU is able to make binding rules for its members.24

The EU thus interferes in the domestic affairs of member states. At the
same time, states continue to have a large degree of influence on the EU
and on the implementation of EU measures at home; how then, should
the consequences for state sovereignty be described? Robert Keohane
has suggested the term ‘‘operational sovereignty,’’25 indicating a situation
where states choose to limit their substantial, operational sovereignty
through international agreements. According to Keohane, this points to a
situation where sovereignty ‘‘is less a territorially defined barrier than a
bargaining resource for a politics characterized by complex transnational
networks.’’26

States engaging in such procedures are called post-modern in the
present context. Why do some states choose to do this? There is hardly a
single determining factor. In Western Europe security considerations
were paramount in the early advances of cooperation between Germany
and France. In recent years, economic globalization has increasingly
restricted the national autonomy of many states.27 Increased supra-
national cooperation is thus partly an attempt to regain some of the
influence lost in the national political space due to the very success of the
modern state in organizing transnational economic development during
the post-Second World War era. Processes of globalization – meaning the
intensification of economic, political and cultural relations across borders
– have made states much more dependent on each other. While some
elements in globalization are merely the intensification of economic
intercourse between national economies, there are also qualitatively new
elements in globalization, pointing to a transnational economic system no
longer based on autonomous national economies.28

This is the background for identifying a post-modern ideal type of
state. Sovereignty is used as a bargaining chip, meaning that the sharp
distinction between domestic and foreign affairs which characterizes

A STATE IS NOT A STATE 31



modern states is less valid. Post-modern states allow a large degree of
mutual interference in what were traditionally domestic affairs.29 Their
economies are different from merely interdependent national economies;
at least some important sectors or areas are deeply integrated in a trans-
national economic system.30

These changes lead to a different role for the state in terms of gover-
nance. Member states remain central actors in the EU, especially as
regards the ‘‘big bangs’’ of decision-making involved in setting up the
basic framework of treaties (although even here the bargains made by
state élites are subject to processes of ratification). Yet in day-to-day
decision-making, the EU is more aptly described as a system of multi-
level governance between various groups of actors at three inter-
connected political arenas: supranational, national, and subnational.31
The diagnosis set forth by Philip Cerny, about an increasing diffusion and
decentralization of power both upwards to the supranational and down-
wards to the subnational level, appears an adequate description of the
post-modern, ‘‘plurilateralist’’ realm.32 It is important to emphasize,
however, that this need not be a zero-sum game with the state in the
role of the loser; international cooperation can also strengthen states.33
The accent is on change of the state – including change of the policy
networks conventionally organized along national lines – not on the state
‘‘winning’’ or ‘‘losing.’’

The notion of post-modern states also indicates a change in the identity
and loyalty of citizens away from ‘‘we-ness’’ singularly based on nation-
hood toward a more mixed palette of identities. This does not mean a
transfer of identity and loyalty from one level to another. In the context
of the EU, for example, there is no indication that the populations
of member states are switching loyalties to the supranational level; a
strong EU-European popular identity is not in the making.34 But that
does not mean that there is no change at all. James Rosenau’s notion of
‘‘sovereignty-free’’ individuals squares well with the picture drawn here
of a post-modern world marked by the forces of globalization.35 It could
lead to what Seyom Brown has called ‘‘a polyarchy in which nation-
states, subnational groups, and transnational special interests and com-
munities are all vying for the support and loyalty of individuals.’’36

It is the members of the EU that play the post-modern sovereignty
game described in this section. This does not mean that other states are
untouched by the features of post-modernity depicted here. The modern
states that are developed market economies take part in the process of
economic globalization, albeit to a lesser extent than in Western Europe.
They are also engaged in some of the plurilaterlist networks, and they are
exposed to the other changes of the conditions for traditional modern
statehood. Yet multi-level governance is more developed in Western
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Europe than elsewhere, and it is only in Western Europe that a new
sovereignty mode has developed. Both the United States and Japan
appear to response to post-modern challenges with more conventional
forms of regional cooperation.

In sum, post-modern statehood is comprised basically of (a) a glo-
balized economy; (b) multi-level governance and a loosening of iden-
tity ties to the nation-state; and (c) a new sovereignty game of intense
cooperation. It is EU-Europe that has developed these elements most;
the United States and Japan are touched by them to a much lesser
degree.

Types of statehood and patterns of cooperation and conflict

The core argument in this section is that different types of statehood are
tied in with different patterns of conflict and cooperation. Let us begin
with the best-known entity, the modern Westphalian state. The realist
idea about dangers of violent conflict between states in an anarchic world,
and the continued balance-of-power game among states, is based on the
notion of the modern Westphalian state. The liberal idea about possibil-
ities for cooperation towards mutual gain and a peaceful world of liberal
democracies is also based on the notion of the modern Westphalian state.
In other words, the modern Westphalian state plays the game of inter-
state conflict and cooperation depicted by realists and liberals.

The states analyzed in Amin Saikal’s paper are states which aspire to
be, and in many respects already are, modern Westphalian states. Israel,
China, and India are the countries which have moved farthest in that
direction. Other states in East Asia, including Malaysia, Thailand, and
Indonesia, are moving in the same direction. It is thus in that part of the
world that we have on current display a typical modern, Westphalian
balance-of-power game with very high levels of armament in a context of
rapid modernization. That balance-of-power game is characterized by a
further complication which increases the dangers of conflict: neither
China, nor India, nor Israel is a satisfied state. That is, the question of
their permanent borders and territory under their control is not settled.
This forms a dangerous additional fuel to inter-state conflict in an already
somewhat unstable environment.

The security problem in unsubstantial states is qualitatively different
from the security problem in Westphalian states. The most significant
difference is that the serious threat to security in terms of large-scale
violent conflict is internal, not external. Lack of developed statehood
presents many unsubstantial states with a perennial problem of domestic
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security. Such states are not internally pacified. I have only space for an
outline of the problems. Further analysis is offered in the paper by
Charles Abiodun Alao.

Violent conflicts in unsubstantial states are responsible for by far the
largest number of casualties in the last decade. Three domestic conflicts
alone have each cost the lives of 500,000 to one million people; they were
in Sudan, Ethiopia, and Mozambique. Each of the conflicts in Angola,
Uganda, and Somalia had casualties of between 100,000 and 500,000
people.37

At the same time, unsubstantial states’ participation in inter-state con-
flict is more an outgrowth of domestic conflict in these states than it is an
effect of international structure. Copson’s recent analysis of Africa’s wars
supports such a view in suggesting that ‘‘the causes of every war were, at
their root, internal.’’38

The frail processes of democratization under way in many unsubstantial
states tend to increase, not decrease, the level of domestic conflict.39 This
is not a refutation of republican liberalism’s argument about peace
between consolidated liberal democracies. But Kant’s argument is clearly
aimed at the consolidated liberal democracies where a democratic culture
of peaceful conflict resolution has become ingrained. Unsubstantial states
seldom reach this level of democratization; they tend to become stuck in
the early phases of transition where liberalization fuels conflict between
ethnic as well as other groups.40

African state leaders in the OAU (Organization of African Unity) have
joined forces with the society of states in one basic respect: support for
the persistence of post-colonial borders. This has created an element of
stability but it has also fuelled conflict in maintaining the artificial divi-
sions of many ethnic groups. The end of the Cold War has changed
nothing in this respect. ‘‘The states system is wedded, for better or for
worse, to the practice of recognizing and respecting inherited juridical
borders.’’41

The external relations of unsubstantial states also differ qualitatively
from those of the Westphalian states. Decolonization involved the crea-
tion of a set of norms which gave unsubstantial states a right to existence
even though they possessed very little in terms of substantial statehood.
In earlier days such weak states would have gone under; Westphalian
state-making in Europe thus involved a substantial decrease in the num-
ber of states on the continent. A similar process is not at work when it
comes to unsubstantial states. Their legal existence is secure;42 in that
sense, the international environment facing unsubstantial states is not
one of unregulated anarchy, but one of regulated order and secure legal
persistence.

This peculiar external situation for unsubstantial states does not give
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them a privileged position in the international system, of course. On the
contrary: as substantially weak entities, they are often forced to take what
they can get from richer and stronger countries in the North. Un-
substantial states are thus frequently incapable of participating in the
quid pro quo reciprocal relationships which typically characterize links
between Westphalian states.43

Cooperation becomes a non-reciprocal relationship between highly
unequal entities: a donor at one end, formulating economic and political
conditionalities as a precondition for any relationship; and a recipient at
the other end, taking in what’s possible while attempting to retain max-
imum autonomy in terms of freedom of manoeuvre.44 This situation of
secure insecurity is a unique feature of unsubstantial statehood.

Finally, we have the post-modern states in the EU. With multi-level
governance characterizing the internal relations between EU members,
the resulting political space is no longer adequately described in terms of
the neorealist dichotomy between an international realm which is anar-
chic and a domestic realm which is hierarchic. Both rule-making (the
European Commission, the European Council, and the European Parlia-
ment) and rule adjudication (the European Court of Justice) take place at
a supranational level. These significant elements of transnational political
authority in the context of larger networks of political and economic
cooperation comprise the substantial basis for identifying the EU as a
security community; that is, a realm where participant states do not pre-
pare for, expect, or fear the use of military force in their relations with
each other.45

Cooperation in the EU in low politics areas involves a significant
number of political networks which qualitatively transcend the traditional
Westphalian standards of cooperation between states. For example, the
Committee of Regions gathers representatives from regional and local
authorities. The Committee interacts directly with the European Com-
mission on regional and local development issues. The Economic and
Social Committee is advising the Commission and the Council in voca-
tional matters. ‘‘Euregio’’ is a vehicle for regional cross-border coopera-
tion between Germany and the Netherlands; the Council is active in a
wide range of policy areas, including technology, education, tourism, and
agriculture.46

In external affairs the EU also exhibits some distinctive features. The
EU is represented in some fora which are normally reserved for sover-
eign states; they include a number of UN organizations including some
specialized agencies. The highest external profile, however, is in the
GATT where the Commission negotiates on members’ behalf. The EU
has also developed a high profile in Eastern Europe policies since 1989.
Intensified cooperation in foreign affairs is foreseen as a part of the
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Maastricht Treaty; yet there is already a high degree of coordination
between member states at the informal level.47

It should be stressed that the features of the new types of relations set
forth here concern relations within the group of post-modern states.
When it comes to dealing with other states in the system, EU countries
continue to act, collectively and individually, in conventional Westphalian
ways, promoting whatever interests they may have. For example, we see
this in their dealing with ‘‘rogue’’ states such as Iraq, or on issues such as
debt rescheduling vis-à-vis the South as a whole, or in the EU promoting
their trade interests in GATT/WTO (the General Agreement on Tariffs
and Trade, and the World Trade Organization).48

The above remarks on post-modern statehood have focused on the
EU. It was noted earlier that the United States also features some of the
characteristics of post-modern statehood, but to a much lesser degree
than the EU. The United States is presently torn between the traditional
role of a modern, Westphalian global power-player, and the new role of a
post-modern state intensively cooperating and bargaining with other
states in international institutions and elsewhere. The dilemmas of that
role are analyzed in detail in Sherle Schwenninger’s paper.

Statehood, conflict, and cooperation

The significant patterns of conflict and cooperation in world politics after
the Cold War remain insufficiently explored. Existing contributions to the
debate fail to investigate adequately substantial changes in statehood and
their consequences for conflict and cooperation. The international rela-
tions discipline is burdened with a ‘‘taken for granted’’ understanding of
states as fixed, ‘‘like units’’ which vary only in a very few respects, the
main one being relative capabilities.

I have argued that this view is misleading, and that there are two other
main types of state in the present international system in addition to the
Westphalian state; they are the unsubstantial and the post-modern state.
Each of these types contains distinctive features which separate them
from Westphalian states and which entail specific consequences for pat-
terns of cooperation and conflict.

A thorough investigation of conflict and cooperation requires the
analysis of different types of contemporary statehood. Specific types of
statehood set the stage for distinct forms of conflict and cooperation. The
high level of domestic conflict and the secure insecurity in external rela-
tions are tied in with the specific type of unsubstantial statehood. And the
unique kind of security community which characterizes relations between
EU members is tied in with the specific type of post-modern statehood.

36 SØRENSEN



What about future developments of these different types of state?
There is no uniform path of state development; the three types of state
constitute a hierarchy only in the sense that the unsubstantial and the
post-modern states deviate from the modern, Westphalian type in differ-
ent directions. The unsubstantial state has weak and unconsolidated
statehood, whereas the post-modern state is a recent phenomenon mov-
ing towards more complex forms of governance, partly in response to
economic globalization.

The direction of development of contemporary statehood is not given
beforehand. States do not move in an identical pattern from unsub-
stantial, through modern, to post-modern. For example, some states were
never post-colonial; others may never be able to become anything else.
The conventional claim by realists, that states would be pressed to
become ‘‘like units’’ – that is, they would develop the characteristics of
modern Westphalian statehood – has not held up. Yet given the stage set
by the three types of state identified above, some future patterns of state
development are at least more likely than others.

First, as for modern Westphalian states, they will increasingly be
exposed to the challenges of post-modernity. At present this is most
strongly felt in the economic sphere due to the forces of globalization. It
will be increasingly difficult to uphold the primarily national economy
upon which the Westphalian state is based. Groups favouring economic
integration will prevail over groups favouring protectionism.49 At present
this appears to lead in the direction of a ‘‘regionalization’’ of the world.
But on the one hand there is no determinate link between economic
globalization and specific forms of cooperation; on the other hand the
leading regional states, the United States and Japan, are also global eco-
nomic players.

In any case, such developments must increase the relative importance
of cooperation based on the soft power resources required in complex,
plurilateralist networks, and decrease the relative importance of conflict
based on more traditional forms of power, especially military power. The
latter form of power is less relevant for the creation of multi-level gover-
nance regulating increasingly globalized economies and societies.50

The standard expectation for unsubstantial states is that they will
gradually develop the features of modern Westphalian statehood; this is
the process called development. Yet we only have to go back to the 1930s
to find a completely different form of standard wisdom: namely that many
of the colonies and dependencies would never be able to stand on their
own feet.51 Ironically, the colonial legacy continues to present obstacles
to development, especially in sub-Saharan Africa.

At the same time, the advantages accruing to unsubstantial states today
in terms of aid and access to modern technologies must be considered
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against some serious drawbacks. The main instruments used by modern
states to achieve statehood – the change of borders and the dis-
appearance of weaker state entities altogether through warfare – are not
available options for the unsubstantial states. Meanwhile, a number of
states in Asia and Latin America are graduating toward modern state-
hood. But a large number of unsubstantial states are, ironically, secured
continued misery and violent domestic conflict through the guarantee of
the international society of states that they cannot go under, no matter
what; ‘‘the price of failure is no longer absolute.’’52

Finally, post-modern states in the EU appear to be heading towards
increased differentiation, in two ways. First, with the expansion of mem-
bership the tendency for a ‘‘variable geometry’’ mode of integration will
increase. That is, countries will participate in the various structures of
cooperation in different ways and degrees, probably around a ‘‘hard
core’’ of mostly integrated countries with Germany, France, and the
Benelux nations. Second, differentiation will increase inside each country,
where some areas are winners and some losers in the larger process of
cooperation. That is, integration will go hand in hand with fragmentation.
Together with the problem of ‘‘democratic deficit’’ in the supranational
institutions, these are the greatest challenges to the EU, in addition to the
paramount challenge of keeping the integration process on the move.53

Yet the smooth creation of a federal state is by no means on the cards.
If more intense cooperation succeeds it will most probably be accom-
panied by more, not less, conflict between areas and groups in the Com-
munity. At the present time, however, there is little indication that such
conflict will be violent.

In sum, the post-Cold War world is made up of three distinct types of
state: the unsubstantial state in some parts of the South, where domestic
conflict is the main problem; the Westphalian state in other parts of the
South and in parts of the North, where there is a mix of a realist balance
of power and liberal forms of cooperation (South and South-East Asia
are characterized by this pattern); finally, we have the post-modern states
in the North, with high levels of economic and political integration, where
any violent conflict between these states is not likely.

Conclusion: Change of statehood – consequences for the
United Nations

The idea that the state is in the process of withering away is misleading;
the state is changing, but not becoming less important; and there are dif-
ferent main types of state in the present international system. More
intensive cooperation between post-modern states in the North will mean
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decreasing risk of violent conflict in that part of the world; yet at the same
time, post-modern states will tend to face the South more as a unified
group/bloc of countries with less room for the South to play on different
national interests in the North.

The weakest unsubstantial states with their high levels of domestic
conflict will present an increasing dilemma for the United Nations,
because large-scale domestic conflict presents an awkward problem for a
collective security system based on sovereign states.

In overall conclusion, we are not entering a world where states are
unimportant. But we are entering a world of different types of state, with
more complex relationships between states and societies. The tension
between the rights of states and the rights of people will increase. So will
the tension between the different problems of different types of state.
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3

The United States as a great power

Sherle R. Schwenninger

Introduction

The United States has shown itself to be a reluctant superpower in the
post-Cold War world, seeking on the one hand to continue to enjoy the
privileges of that status, while on the other displaying an increasing
unwillingness to assume its obligations. This contradiction – between
Washington’s desire to remain the world’s premier power and its deep-
ening aversion to bearing the costs of this position – is in turn the product
of another tension, namely, that between its role as a traditional great-
power hegemon and its uneven evolution as a post-modern state incapa-
ble of commanding the sacrifices required on the part of its citizens to
project power globally.

In the post-Cold War world, the assertion of global leadership remains
a central feature of America’s larger national identity. And in a number
of ways the United States can still lay claim to being the world’s only
superpower. Only Washington, for example, could have convinced Russia
to disarm most of its nuclear arsenal, and it alone has had the military
muscle to police Saddam Hussein. Indeed, no other power can match
America’s global military reach, which spans all three geo-economic
regions and encompasses the critical oil-producing region of the Persian
Gulf. Yet, as is revealed by its hesitancy to intervene in conflicts like
Bosnia and Herzegovina and Rwanda, there is a growing reluctance to
undertake the responsibilities of this position. Many of the same leaders
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who declare the US leadership central to world order also shy away from
committing American forces in any prolonged military mission that might
entail the risk of American casualties, especially in areas where the vital
interests of the United States are not at stake. And they rankle at the
thought of maintaining previous levels of foreign assistance – even
though, in doing so, they deny the international institutions they continue
to insist on presiding over the money they need to function properly.

That the American public wants to shoulder less of the world’s burdens
after the Cold War is understandable given the ones it bore during the
Cold War and the social problems that now afflict American society.
What is worrying is not that the United States might want a more modest
global engagement in the period ahead, but that its increasingly unilater-
alist tendencies and its growing disdain for multilateralism work to block
the emergence of other arrangements for order-keeping that are less de-
pendent on American military power.

Thus the question is not whether the United States will remain the
world’s leading power, but whether in continuing to aspire to that posi-
tion it can play a constructive role in dealing with security problems
which will trouble the world in the decade ahead. Those challenges
require more than ever an internationalist leadership; a leadership that is
steadily engaged, that can build and sustain broad coalitions of states,
that can put aside immediate domestic advantage for the sake of inter-
national consensus, and that is willing to pool sovereignty in institutions
of collective security and collective economic management, whether at
the global or regional level. Indeed, the successful management of secur-
ity problems in the early twenty-first century depends more than ever on
an internationalist America. Yet what we see in the United States is not
the appreciation of the internationalist demands of this new era, but the
hollowing out of the internationalist ethos and the political structures that
supported that ethos. In this sense, America’s evolution as a post-modern
state is incomplete, for it has not yet acquired an understanding of the
need for multilateral cooperation and the complex bargaining normally
associated with post-modern states.

World order and the decline of US internationalism

The United States has always had a weak internationalist tradition. As
diplomatic historian Robert W. Tucker has pointed out, in moving from a
position of relative isolation to global engagement, the United States ‘‘did
not go from unilateralism to multilateralism but from the unilateralism of
a position of isolation to the unilateralism of a position of undisputed
leadership over a global alliance.’’ To be sure, there were some multi-
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lateral features to America’s leadership role – for example, its alliance
relations in Europe and in its participation in the United Nations and the
Bretton Woods institutions – but these features were inextricably linked
to and thus were given legitimacy by its global crusade against commu-
nism and its overwhelming economic dominance. Thus analysts have been
correct to question whether American engagement can be sustained,
particularly the more internationalist features of that engagement, in the
absence of such an overriding international cause and in a multipolar
economic world where globalization creates painful dislocations and
insecurities for many Americans. Indeed, there are worrying signs to
suggest that it cannot be sustained.

American military power and world order

To begin with, any system of world order depends upon reliable peace
enforcement and peace-keeping, especially in an era when the greatest
threat to order may be the collapse of states and the development of
rogue elements within them. In a world where the United States main-
tains a large margin of military dominance, spending more than all the
other major powers combined, and holds itself out to be the keeper of the
democratic peace, as both the Bush and Clinton Administrations have
done, then it is only natural for the world to look for the United States to
deal with problems like Bosnia and Herzegovina and Rwanda.

Yet the US military doctrine that has emerged over the last decade,
along with the American public’s sensitivity to the risk of American cas-
ualties, makes the United States an unreliable keeper of the peace. The
‘‘Powell doctrine,’’ as it is known in the United States, calls for over-
whelming and decisive force with quick results and minimal casualties.
But as critics of American policy toward Bosnia and Herzegovina have
pointed out, this doctrine is inappropriate to an American peace
enforcement and peace-keeping role, for many of the world’s most
serious conflicts demand more selective use of force and entail greater
risk of casualties than this doctrine allows.

The Clinton Administration has modified the Powell doctrine in some
potentially key ways, with its more incremental use of force in Bosnia and
Herzegovina and against Iraq, and with its peace-keeping efforts in Haiti
and Bosnia and Herzegovina. Yet the prospect of casualties remains a
key political constraint on the deployment of American forces in most
world crisis situations. This extreme sensitivity towards casualties – a
prominent feature of a post-modern state – renders American action,
except in response to the most dire threats, all but impossible. This is true
even though the United States has a professional armed force, and within
that force special élite units for more risky operations. Indeed, the very

THE US AS A GREAT POWER 45



social contract this country has with its military has changed funda-
mentally since the Vietnam War. This is most evident in the way military
service is presented to prospective recruits. As political analyst David
Rieff notes, ‘‘the most cursory look at the recruitment ads of today’s
volunteer army, with the possible exception of the Marine Corps, shows
that everything is being done to avoid any unpleasant talk of, well, war.
These ads do not warn of sacrifice, or even of the prospective dangers of
military life, but rather treat it like a gadget-filling outing and an occasion
for enhancing self-esteem, of ‘being all you can be.’ ’’

In order to get around this constraint of the public’s resistance to put-
ting American soldiers in harm’s way, the Pentagon is relying more and
more on sophisticated high-tech weapons systems, such as cruise missiles,
as it has done in its operations against Iraq. Indeed, a new military doc-
trine seems to be emerging whereby US military planners increasingly
emphasize the importance of defeating an enemy with minimal combat
and brief, intense electronic warfare and precision-guided weapons. This
approach downgrades the traditional emphasis on ground troops, and
tries to capitalize on America’s technological advantages.

In theory this approach, along with the new weapons programmes
developed pursuant to it, would seem to resolve the dilemma the Ameri-
can commander-in-chief now faces when considering whether to commit
US military power. They would appear to make it possible for Wash-
ington to be able to conduct military operations globally (and, in this
sense, have an internationalist strategy), but without the risk of major
casualties and without the political complications of having to consult
unwanted allies (and, in this sense, be as unilateralist as it wants). In
practice, however, these weapons systems may have little practical utility
in many of the world’s conflicts. They may make it somewhat easier to
strike Iraq and police the international sea-lanes. But would they have
made any real difference in Bosnia and Herzegovina, or in the streets of
Mogadishu? Not likely. Thus the dilemma for the United States and
world order will remain.

The United States has made the dilemma more serious than it needs to
be, in part because it has systematically opposed any realistic alternatives
to American military power. For example, the sensible alternative to the
deployment of American troops in conflicts like Bosnia and Herzegovina
is a well-trained and adequately funded United Nations standing army
made up of volunteers or national contingents from other countries.
There is no shortage of willing fighting men and women in the world –
just the organization, resources, and training to make an effective force.
But Washington has vigorously opposed this alternative. If there were a
United Nations standing army under Security Council political control,
then the United States could concentrate on providing sea and air-lift
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capabilities and intelligence as it did during the evacuation of UN forces
from Somalia, and as it seems to prefer in other conflict situations. But
it seems the United States would prefer the risk of greater disorder to
the creation of an institutional arrangement that would make the world
less dependent on American power. In fact, it now even opposes more
modest proposals, such as that of earmarking some US forces for UN-
related peace-keeping purposes.

Granted, there are reasons to doubt the effectiveness of a UN-based
peace-keeping and peace enforcement system. But American behaviour
has been disturbingly similar toward European efforts to develop a
greater defence capacity. For years Washington has urged Europe to
share more of the alliance’s security burden, but has repeatedly tried to
snuff out any European initiative that would do just that in a way that was
too independent from current NATO (North Atlantic Treaty Organiza-
tion) military command, which it controls. As with a United Nations
standing army, the United States seems to fear a Europe that is too in-
dependent of Washington in its order-keeping capabilities. Similarly, in
Asia it has looked askance at suggestions for a multilateral security forum
that would institutionalize discussion of confidence-building measures
and arms control. It is this tendency – to oppose institutional arrange-
ments that would make the world less dependent on the United States –
rather than its reluctance to engage its military forces in global peace
enforcement actions which may pose the most serious obstacle to world
order in the next decade or two.

The United States and the fiscal crisis of internationalism

Another worrying trend in American policy is the growing resistance to
pay its share of the financial burdens of internationalism. While the US
military continues to enjoy more than ample funding, Washington has cut
its foreign economic assistance and is ever more resistant to come up with
its support for international institutions, including the IMF (International
Monetary Fund) and the World Bank. The United States is the world’s
largest deadbeat among nations in arrears with UN dues: Washington
owes the United Nations more than US$1.5 billion in dues and assess-
ments. Even in the best of times, of course, American support for inter-
national development assistance and other internationalist concerns was
stingy. American non-military assistance, for example, always ranked
near the bottom of that of the OECD (Organization for Economic
Cooperation and Development) countries.

But US support for foreign assistance and world order institutions has
fallen to an all-time low. The sad fact is that the United States devotes
just a little more than 0.10 per cent of its gross domestic product to for-
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eign economic aid, placing it proportionately last in foreign assistance
among OECD countries. Its record would be even worse if one excluded
the largest recipients of US aid – Israel, Egypt, Ukraine, Turkey, the
Russian Federation, and Greece – and assistance for these countries owes
as much to strong ethnic lobbies and strategic considerations as it does to
concern for the world’s welfare.

Moreover, as the experience last year with the Mexico rescue package
illustrates, the United States is increasingly unwilling to bear the costs
and burdens of international leadership even when core American inter-
ests are at stake. Indeed, no programme is more unpopular with Capitol
Hill than is foreign aid. It was only by skirting congressional approval
that the Clinton Administration was able to put together the American
portion of the international bail-out package for Mexico.

What is worse, the United States has sought to make up for its lack of
financial support by opportunistically using the resources of the interna-
tional financial institutions – the IMF and the World Bank – to pursue
specific American foreign policy goals. Although the United States
remains the largest contributor to these institutions, its share has declined
with the growing weight of Germany and Japan. Yet America’s call on
IMF and World Bank resources for specific US foreign policy objectives
has increased at the expense of poorer and more needy countries. The
1989 Brady debt-relief plan for Mexico and other Latin American debt-
ors (the Brady Plan also included the Philippines) would not have been
possible without World Bank and IMF participation. Similarly, the US$50
billion financial rescue package for Mexico, the largest international aid
package since the Marshall Plan, was made possible only by a major
commitment of US$17.6 billion in IMF funds.

Washington’s ‘‘commandeering’’ of IMF funds for US foreign policy
purposes, as it has been referred to in Europe, has at times provoked
bitter reactions from Germany and other European members of the
Fund, who believe IMF and World Bank resources could be used more
wisely. The geo-economic rivalry that is developing over limited IMF
and World Bank resources is one product of a larger fiscal crisis of
internationalism that promises to become particularly severe in the late
1990s. At its simplest, the fiscal crisis of internationalism is the result of
the fact that the demand for international public goods – whether for
development assistance, international peace-keeping, humanitarian
relief, environmental clean-up, or to assist in the dismantling of nuclear
weapons – has greatly outstripped the political will of the major economic
powers (particularly the United States) to provide funding on the scale
required.

As a defence against Washington’s poor foreign assistance record,
American officials claim that the United States bears a disproportionate
burden of the bill for international institutions; that in the case of the
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United Nations its share should be cut from 25 per cent of all levies to a
more appropriate 20 per cent, with more of the burden shifted to other
wealthy nations like Germany and Japan. They also point out that the
United States does at least as much if not more by keeping its markets
open and by providing military defence. All this is true. But the irony of
the US position is that over the past two decades Washington has blocked
various proposals that would have reallocated the costs among the major
Western nations and put these institutions on a sounder financial footing.
It did so because the measures threatened America’s pre-eminent posi-
tion – and in the case of the IMF and the World Bank, its de facto veto,
since increasing Japan’s and Germany’s allocations would have increased
their weighted vote.

Washington preferred cash-strapped international agencies it could
easily control. Now that it has changed its tune somewhat, alternative
donors are themselves feeling financially challenged, and are thus reluc-
tant to increase their contributions significantly. This means that the
world has in recent years been investing less in development assistance in
real terms than it did in the 1960s, and a lot less than it should have if it
wanted to avoid the spectre of failing states that we are witnessing across
the globe. Starved for funds, international lending agencies have resorted
to ever-tougher conditionality terms and shorter repayment periods when
extending aid. Without the funds needed to invest in human capital and
public infrastructure, and to soften some of the pain of wrenching eco-
nomic changes, many recipient countries have not had enough political
and social cohesion to sustain the painful economic adjustments required
to root out corruption, increase savings and investment, and implement
economically rational policies. And with fewer success stories, public
support for international development assistance has collapsed, creating
something of a vicious circle: more collapsing states, bigger emergency
bills, and more need for troops.

This is not likely to change in the near future, for there is virtually no
organized constituency for development assistance in the United States,
except from parts of the American investment community at times like
the Mexico bail-out. American investors would prefer to pick the ripe
cherries of the big emerging markets rather than to chip in to help poorer
developing countries. For the larger emerging markets, private capital
flows now suffice, they believe – at least until a bail-out Mexican style is
needed, and then they can count on Washington to raid IMF funds for
this purpose.

American unilateralism, great-power diplomacy, and world order

The third and most worrying trend is the growing unilateralist tendencies
in American great-power diplomacy, which in turn is a reflection of
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increasing neo-isolationist and unilateralist propensities in US leadership
circles. The growth of unilateralism is perhaps best illustrated by the
Clinton Administration’s retreat from its early multilateral commitments.
This Administration came into office talking up the virtues of multi-
lateralism, but has since discovered the convenience of acting unilaterally
on a range of issues – from its campaign against rogue states to its diplo-
macy toward China.

Americans, of course, have always been wary and fickle internation-
alists – internationalists when things go their way, but unilateralists when
they turn sour. And Americans have always had a healthy scepticism of
international institutions – wary of ceding American privileges as well as
national sovereignty – especially when those institutions pursued what
seemed to be anti-American courses. It is therefore especially worrying
that these unilateralist tendencies are emerging at a point when every-
thing is going relatively well for the United States and when Washington
is having its way in the United Nations.

The growing intensity of American unilateralism is most obvious in its
resistance to foreign assistance and in its disdainful treatment of the
United Nations. But these unilateralist tendencies have surfaced in other
more subtle ways that are as equally detrimental to world order. At the
heart of American unilateralism is not just a distrust of multilateral
cooperation, but a deep-rooted tendency for the United States to arro-
gate itself to be sole judge and jury of other nations’ behaviour. As a
result, Washington tends to ignore the legitimate interests of other major
powers, including its closest allies. Moreover, rather than accepting other
countries’ views and seeking to find a compromise position that incorpo-
rates consideration of their interests, the United States has increasingly
displayed a disturbing tendency to seek to impose its policy views on
others. The American actions in trying to isolate and economically
strangulate Cuba, Libya, and Iran are an illustration of this tendency. In
attempting to impose its policy choice of economic isolation on its allies,
it has resorted to extraterritorial legislation – the Helms-Burton Act and
the Iran-Libya Sanctions Act – that seeks to establish what are known as
‘‘secondary embargoes’’ by punishing foreign companies for doing busi-
ness with Cuba, Iran, and Libya. This is not only a violation of interna-
tional law but corrosive of building the structures of world order, for
collective action is needed to deal effectively with outlaw states, espe-
cially when it comes to applying economic and political pressure.

It is true that in some cases, such as in its early handling of Iraq fol-
lowing the Gulf War, the United States has pursued a more consciously
multilateral route. Washington created a UN Security Council-based
consensus to act to deny Iraq weapons of mass destruction and to contain
Iraqi actions against its neighbours; moreover, it set up a structure of
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intrusive UN inspections to do so. But even in these cases, Washington
has had a tendency to pursue its own agenda – interpreting UN reso-
lutions to justify attacks on Iraq which clearly exceeded its UN mandate
and which were openly opposed by other powers. These same unilateral
tendencies have also been evident in its human rights and trade diplo-
macy toward China. The United States may indeed have been correct to
press Beijing on both human rights and trade issues, given China’s
deplorable record in each of these areas. But Washington’s lone sheriff
approach – in particular, in its failure to involve Europe, Japan, and other
Asian countries in its effort – undercut the legitimacy of its actions and
allowed China to deflect American efforts as a product of Washington’s
efforts to contain China.

America’s unilateral tendencies – particularly its insistence on being
the principal judge and jury – tend to lead to blatant double standards
which undercut the legitimacy of the world order it is seeking to establish.
For example, Washington punishes Iraq for Hussein’s intervention
against the Kurds, but turns a blind eye to Turkey’s campaign against the
Kurds. It singles out Iran and Libya for their support of international
terrorism, but ignores the equally strong links of terrorists to Pakistan
and Saudi Arabia, two American friends. It squeezes Cuba economically
for its suppression of internal dissent, but pursues a policy of economic
engagement with a China that is equally brutal toward political dissidents.

This propensity for American unilateralism to result in double stan-
dards takes another form as well. As political columnist Jessica Mathews
has noted, ‘‘Washington pushes a widening set of rules of international
behaviour and simultaneously claims a growing number of exemptions.’’
It opposes secondary boycotts when they affect American interests (such
as the Arab countries’ boycott of Israel), but seeks to impose its own in
the cases of Cuba, Iran, and Libya. It complains of Europe and Japan
putting commercial interests above human rights considerations when
dealing with China and Iran, but then ends up doing the same with regard
to Saudi Arabia as well as China. It pushes for financial and management
reforms in the United Nations as a price for its payment of its dues, then
moves the goalposts when those reforms are adopted as an excuse for not
meeting its own commitment. This behaviour inevitably raises suspicions
not only of American bad faith but also that what Washington wants is to
run things its own way.

A system of world order can tolerate some inconsistencies, but double
standards as blatant as these are bound to call into question its legitimacy
at some point. The United States seems currently incapable of under-
standing this basic point – in part because it has become so self-absorbed
in believing in its own wisdom, and in part because other powers have so
readily acquiesced in American behaviour.
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US domestic constraints on internationalism

Many of the characteristics of Washington’s international behaviour de-
scribed in the previous section have long been part of the American
character and political culture – the propensity for unilateralism; the
tendency to demonize its ‘‘enemies’’; the faith in technology at the
expense of politics and political compromise; and the suspicion of inter-
national institutions and the jealous guarding of American sovereignty.
Yet these negative tendencies have been held in check or balanced by
many appropriately internationalist traits – a sense of duty and global
responsibility; a pragmatic ability to build bridges, as evidenced by the
embrace of Yassir Arafat after many years of demonization; its capability
for initiative, both as an architect and as a facilitator; and a commitment
to human decency expressed by its support of human rights, however
uneven. It is these other positive traits which have allowed the American
system to self-correct – to veer away from its more destructive tenden-
cies. In short, the United States is a complex polity with contradictory
tendencies. Which of these tendencies dominates in any one particular
period depends not only on the leadership at the time (who is at the
helm) but also on deeper structural and cultural changes, and there are a
number of changes that help explain the current erosion of inter-
nationalism in America’s political life.

First, the new industrial revolution – to a globally integrated,
information-based economy – that the United States is now experiencing
is creating serious strains in America’s post-war social contract, upon
which internationalism rested. Indeed, the public distemper that has
given rise to ‘‘isolationism’’ and unilateralism is in part a product of
global integration itself. Although the country as a whole has no doubt
benefited from the global market, large segments of the American pop-
ulation clearly have not – as evidenced by falling wages and widening
income inequalities. As a result, radical nationalists, like Senator Jesse
Helms, have found fertile ground for their anti-internationalist and
America-first appeals. Why, after all, should struggling working-class
taxpayers bail out wealthy Americans in Mexico when free trade has only
made their own jobs less secure? Or support United Nations or World
Bank development assistance when their own neighbourhoods are falling
apart around them? In the absence of programmes to help the losers
from free trade or to rebuild communities devastated by job flight, there
is no good answer to these questions. In failing to provide an answer,
however, America’s more internationalist-inclined leaders have allowed
the radical right to channel the public’s fears and anxieties over economic
change into a revolt against America’s internationalist obligations – in
particular, the United Nations and international assistance – as well as
against government in general.
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Anti-internationalist voices represent only a minority of the American
population, but in the United States one does not need to hold power or
even be in the majority to have a decisive effect on American policy. For
example, according to public opinion surveys the United Nations con-
tinues to enjoy widespread public support among the American people
(although that support may be shallow and the beliefs upon which it is
based may be less strongly held than those held by anti-internationalists).
Yet the views of an organized and vocal minority have intimidated a
multilaterally inclined Administration to retreat on the United Nations
and a number of other key internationalist issues. In contrast to the well-
organized efforts of the radical right to bash and discredit the United
Nations, there is no comparable pressure group or even organized con-
stituency for the United Nations, just as there is no organized con-
stituency for foreign assistance. Thus it is not surprising that foreign aid
programmes as well as the United Nations have become easy targets of
the unilaterally inclined right in the United States, especially given the
widespread misunderstanding that exists among the American public
about these programmes (the public believes the United States spends
10 times the amount it actually does on foreign aid).

That, unfortunately, is not likely to change in the near future. In the
face of the relentless pressures of the new economy and the anxieties they
create in a majority of Americans, the foundation for internationalism – a
healthy and workable social contract – may even be eroded further. The
danger is not greater protectionism, as so many internationalists worried
about in the early 1990s, for ‘‘protectionist’’ forces in the United States
have largely been defeated as import-sensitive sectors have been down-
sized and organized labour’s power reduced. Rather, the real risk is a
continued revolt more generally against America’s internationalist
responsibilities. This does not mean an American retreat from the world,
but instead a generally more prickly and less cooperative approach to the
world.

Second, with this new industrial revolution has come a realignment of
American business élites, and this realignment is beginning to have a
major effect on America’s international posture. The old Atlanticist and
internationalist élites so often associated with America’s older blue-chip
multinationals, law firms, and investment banks are being replaced by new,
rising, Sun-belt and Silicon Valley digital entrepreneurs and a new gen-
eration of lawyers and investment bankers, as well as by executives from
entertainment and multimedia giants. This new rising élite is more com-
mitted to global commerce than even the old élite were – indeed, global-
ization has been central to their world view and business strategy. Yet
they largely take for granted the world order infrastructure and alliance
relations, which took decades of American power and diplomacy to build.
In general, this new, rising élite is more suspicious of government and, not
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surprisingly, of great-power diplomacy and world order institutions. They
look to government to help open markets in particular sectors or product
areas, and to protect their interests related to copyright and patents. But
they oppose any sustained role of the government in economic diplo-
macy, and they fail to appreciate the more subtle aspects of the relation-
ship between military power and international commerce, or how diplo-
macy and alliance-building work together to create a stable order upon
which liberal rules of international commerce depend.

This élite realignment has in turn been accompanied by a larger politi-
cal alignment – toward the south and the Sun-belt, regions that are more
libertarian in their economic outlook and more conservative in their
social views. This expanding group of voters favours a smaller govern-
ment, a strong military, but more limited diplomatic engagement. This
realignment has produced a new generation of ‘‘cheap hawks,’’ as
Speaker of the House Newt Gingrich once described himself. Indeed, it is
the prevalence of this group in the baby-boom generation which is now
coming to power in large numbers that explains the paradox of America’s
heightened global activity in the commercial and cultural spheres but
without the previous generation’s commitment to alliance relations and
world order institutions.

Another dimension of this political realignment, as political commen-
tator David Rieff has noted, is the end of the dominance of mainline
Protestantism and its replacement by a variety of evangelical creeds rep-
resented by the Christian coalition. This development, too, has signif-
icance for America’s role in the world, since it means that the ideal of
service has been supplanted by the belief that people get the fate ordained
for them. We can see the effect of this change in the callous disregard for
the world’s poor which has reinforced prejudices against development
assistance and humanitarian intervention. We also see it in America’s
moralistic crusade to bring American-style democracy and free markets –
salvation – to the world.

A third development that helps explain America’s changing interna-
tional role is the proliferation of interest groups and civil society groups,
each with its own agenda in the international policy arena. This develop-
ment may represent an advance for democracy in one sense, but it
has also added to the unilateralist tendencies as the government rushes
to please one group or another – Cuban-Americans on Cuba, Afro-
Americans on Haiti, Jewish-Americans on Israel, human rights groups on
Tibet, environmentalists on tuna nets, fundamentalist Christian groups on
population control, Hollywood on copyrights. Indeed, American policy
is ‘‘hostage’’ to a steadily expanding range of domestic interest groups,
and is increasingly formulated with those interests in mind. Pandering to
specific groups – like the Cuban-American community in Florida and
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New Jersey – as successive Administrations have done, has given these
groups a de facto veto over American policy on the issue concerned – no
matter the national interest and the concerns of other countries. This
used to be only an election-year phenomenon, but now it has become a
regular feature of the American political landscape.

The proliferation of civil society groups has also reinforced, and given
greater legitimacy to, the process of the privatization of American foreign
policy, leading to the belief that the US government can step aside in its
world order responsibilities. There are, of course, many good things that
civil society organizations bring to the international community – from
their moral concern for human rights and the environment to their more
efficient delivery of some forms of technical assistance and humanitarian
relief. But they have also had the short-term effect of delegitimizing gov-
ernment and international diplomacy generally, when both are still very
much needed in the international arena. There is, for example, in some
circles a mistaken sense that non-governmental organizations are a sub-
stitute for state power or international cooperation. This has been evi-
dent in the way the United States has seen humanitarian relief groups as
an alternative to American intervention in the humanitarian crises of the
1990s. Just as charities cannot create an adequate social safety net
domestically, voluntary organizations alone cannot deal effectively with
global poverty and the world’s order-keeping needs.

Finally, there is a trend toward the further popularization of American
culture, at the expense of some traditional values that are critical to
internationalism. Over the last decade we have seen in the United States
the triumph of a culture of celebrity, sentimentality, and technological
fantasy over that of reason and duty. In this hyper-popularized culture,
words substitute for deeds, feelings of victimization for responsibility,
greed and ‘‘spin’’ for a sense of common good. Inevitably, this culture, as
powerful and seductive as it is, has begun to influence American foreign
policy. For one thing, this culture has created a short attention span and a
demand for quick results that are incompatible with the painstakingly
difficult process of creating international consensus and building work-
able institutions. For another, it contributes to the mistaken belief that
everything can be made right in one fell swoop with the use of the latest
technology and with overwhelming force – anything that can’t is not
worth worrying about, or more accurately too boring to concern oneself
with. American military doctrine is a reflection of these pop-culture ten-
dencies and symbols – whether power rangers, star wars, or the other
technological wizardry offered up in the standard Hollywood action fare.
It has also reinforced the propensity for crisis management – America is
there (sometimes) to put out a fire, but almost never there to prevent it or
to repair the damage once the fire is extinguished.
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Lastly, this popularization of culture has led to a collective narcissism, a
country preoccupied with itself and its vainglorious ways – a nation that
needs to think of itself as world leader even as it shuns the obligations
that position entails, a nation that is easy to take offence and quick to
overreact to anyone who seeks to defy its will. It is also a culture that
increasingly abhors sacrifice and seeks instant gratification – and then
makes excuses for itself if it fails. These, of course, are not the traits
needed to deal with the problems of the late twentieth century.

Conclusion: America’s international role

From these structural and cultural changes in the American polity, and
from the tendencies we have seen develop in US foreign policy in the
post-Cold War world, we can draw some tentative conclusions about
America’s role as a great power over the next decade and its implications
for world order. To begin with, America’s resistance to more institution-
alized forms of collective security under the United Nations and regional
organizations, along with the constraints on deployment of American
forces already discussed, mean that responses to the breakdown of order
and aggression within countries and even between some countries will be
ad hoc and unreliable. The United States may tolerate some efforts to
improve the speed and efficiency of UN responses to humanitarian prob-
lems, but it will continue to refuse to commit American troops to UN
command and oppose the development of a standing UN army. More-
over, it will continue to hamstring European efforts to develop an inde-
pendent peace enforcement capacity. Similarly, it will continue to be
ambivalent about putting forward arms control initiatives in Asia, and
wary of Asian countries developing defence alliance relations among
themselves that would exclude the United States.

At the same time, the use of American military forces will continue to
be seen as discretionary, not imperative, in most of the world’s conflicts,
as it has in Bosnia and Herzegovina, Haiti, and Somalia. There will be
three exceptions to this general rule: 1) cases involving vital national
security interests, particularly a serious threat to America’s position in
the Persian Gulf; 2) the protection of the international sea-lanes, the
oldest of American commitments and a mission in which the United
States can bring its new high-tech military strategy and naval and air
dominance to bear without risk to American lives; and 3) in the case of
relatively weak rogue states – Iraq, Libya, Cuba, and Iran – in which the
United States can be expected to act firmly. In the latter instance, the
danger is not American inaction but overreaction, which would prevent
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the development of a common international strategy to counter specific
troubling behaviour.

In the short term, the consequences of a policy of ad hoc intervention
and a refusal consciously to develop legitimate collective security
arrangements, whether through the United Nations or regionally, will be
a continuation of disorder in many parts of the world. Over the longer
term, this policy is likely to lead to the emergence of regional powers –
the Russian Federation, China, India, Indonesia, Iran, and possibly Japan
– willing to fill the vacuums left by the absence of American power or
international institutional arrangements. In these areas, regional powers
will be increasingly tempted to project power, and not always in benign
ways. And in some cases, the danger of regional competition will
increase, as it has in Central Asia (among the Russian Federation, China,
Iran, Pakistan, and Turkey) and as it could in South-East Asia (among
China, Japan, Indonesia, Australia, Malaysia, and to some extent India).
In such cases the United States will be faced with the choice of either
backing its regional favourite, or seeking to serve as a balancer among
regional rivals, or withdrawing entirely. In either case, this development
portends greater instability and more militarization for those regions of
the world.

Second, in part because of America’s bad example, the world will con-
tinue to underfund many international public goods – development
assistance, environmental protection, and economic reconstruction, to
name just a few – that constitute the basis for conflict prevention. The
aversion to taxes, especially for international assistance purposes, runs so
deep in the United States that we cannot expect much improvement in
Washington’s international assistance efforts. Worse still, based on past
behaviour Washington can be expected to stand in the way of the growth
of international agencies and the United Nations, partly out of ideological
convictions and partly to prevent the further dilution of American power
and influence in those institutions. Even if other powers are willing to
ante up, the United States can be expected to use its influence to block
any significant expansion of their activities.

In brief, the United States will continue to short-change investment in
conflict prevention, and will look to other powers to fund American ini-
tiatives and US-sponsored peace settlements. At some point, Wash-
ington’s commandeering of ‘‘other people’s money’’ will provoke greater
protest from Europe and Japan, introducing further geo-economic rivalry
over the use of international funds. This in turn could lead to the further
weakening of these global institutions and a greater resort to geo-
economic regional groupings as Europe and Japan seek to shield them-
selves from America’s tin-cup economic diplomacy.
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Finally, there is the question of the important reassurance role the
United States has played in Europe and East Asia that has helped
prevent the re-emergence of traditional great-power rivalries in those
regions. In Europe, the worry of great-power rivalry has been diminished
not only by the success of the European Union and NATO, but by the
web of arms-control arrangements and confidence-building measures that
were initiated under the umbrella of the Conference on Security and
Cooperation in Europe, now the Organization for Security and Coopera-
tion in Europe, and more recently by Western efforts to support the
transition to democracy and a market economy in the Russian Federa-
tion. In short, the foundations of a system of cooperative security are in
place in Europe. Although this system failed to deal effectively with the
disintegration of the former Yugoslavia, it is sufficiently strong to avoid
the kind of great-power tensions that afflicted the continent earlier this
century. The biggest threat to that cooperative security order would be a
too-hasty enlargement of NATO, which would unsettle the countries left
out of the initial expansion and create a new sense of isolation for
Moscow at a time of continuing economic pain. A lesser concern is
whether the United States and Europe can work out a modus vivendi for
reforming NATO to give Europe more of a say in its future.

The situation in East Asia is more complicated, in part because the
regional power aspirations of China may be more difficult to accom-
modate, and because of the uncertainty regarding Japan’s regional role.
It is also more difficult because of an absence of an agreed-upon frame-
work for managing political security problems. Asia, unlike Europe, has
no collective security institutions, only a series of bilateral treaties
between the United States and individual Asian countries. The region has
no history of arms-control or confidence-building measures – none of the
tools of either collective or cooperative security – in spite of the existence
of deep-seated territorial conflicts and a worrying, albeit quiet, arms race.

The biggest threat to reassurance in Asia is not a withdrawal of
American forces, as some analysts contend, but the American misman-
agement of China’s regional ambitions. If the United States is too vigo-
rous in opposing China’s more menacing actions – such as its gunboat
diplomacy towards Taiwan – then it will only reinforce China’s sense that
Washington is out to deny China its rightful place as a great power. On the
other hand, if the United States is too lax this will provoke worry on the
part of other countries that China is an unchecked security threat which
must be either appeased or militarily deterred. The latter could accel-
erate the pace of the arms build-up in the region and set the stage for a
dramatic shift in Japan’s military posture, which would in turn reinforce
China’s determination to establish itself as the dominant regional power.

China is an especially difficult case for the United States because it is
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both a potential geopolitical rival, challenging American interests not
only in Asia but also in the Persian Gulf, and a geo-economic challenge,
in so far as its rising trade surplus with the United States may at some
point become unsustainable politically if not economically. It is also still
an authoritarian state with an unflattering human rights record. This dual
challenge makes it difficult for the United States to pursue an unqualified
strategy of economic and political engagement that could relieve some of
the tensions occasioned by the geopolitical rivalry. For these reasons,
dealing with China will be the biggest test of America’s internationalist
credentials as a great power. Successfully accommodating China in the
emerging order of the post-Cold War world, while helping Japan to
evolve into a more normal power, will require a dexterity of mixing
principle and power and a commitment to the multilateral process in Asia
that will severely test Washington’s internationalist abilities.

In both Europe and Asia – indeed, globally – the United States faces
the question of whether to continue to try to impede the emergence of
potentially competing powers (China, Germany, India, Japan, and the
Russian Federation) or to welcome the prospect of a genuinely multi-
polar world, one that would be based not on classical balance-of-power
notions, but on cooperative concert security principles. In most of its
actions, US policy leans towards the former. Washington, of course,
denies that the maintenance of unipolarity is official American policy, but
it does reflect the mind-set of many of those in and out of government
who shape US policy.

Unipolarists argue that the policy of pursuing American dominance
has been a success because other powers have not banded together
against American power, as they would be expected to do under classical
balance-of-power theory. This is true, but that does not make the policy a
success, for among other things it ignores the extent to which other powers
have withdrawn from the global political arena to shield themselves from
American power and American demands. Indeed, the European Union is
in large part an exercise by France and Germany to counter American
power by in effect creating a domain that the United States can’t control;
Japan has pursued a somewhat different strategy to accomplish the same
end by saying ‘‘yes,’’ but on many issues following its own interests with-
out regard to American power and wishes. Only China and occasionally
France and India have openly confronted the United States. But the
withdrawal of major potential powers like Germany and Japan from the
global arena into more comfortable regional orders of their own making
is not necessarily conducive to a stable and secure world order in the
future. And by discouraging their full partnership in international insti-
tutions as well as in alliance relations, the United States bears some of the
responsibility for this unfortunate outcome.

THE US AS A GREAT POWER 59



In sum, unipolarist advocates in the United States may have their uni-
polar world for a while longer, especially in the security and military
realm – but it may be a unipolar world that gives birth to a more unstable
multipolar world than if the United States worked more consciously to
create a multipolar world now that in the future would benefit from
workable multilateral institutions and a concert of similarly-minded great
powers.
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4

Emerging powers: The cases of
China, India, Iran, Iraq, and Israel

Amin Saikal

Introduction

As we move towards the twenty-first century, debate about the role of
states as political and territorial actors, and about their viability as the
building blocks of a stable post-Cold War international system, has
gained potency. We are often warned of the increasing inability of states
to cope with growth in social and economic disparities, scarcity and mal-
distribution of resources, and ethno-nationalist demands and conflicts at
both subnational and national levels (as examples of factors pressuring
states from ‘‘below’’); and of internationalization of forces of the market,
finance, mass communications, technological innovation, cross-border
migration, and environmental problems (as examples of variables chal-
lenging states from ‘‘above’’). Some scholars have strongly argued that
this has not only eroded state sovereignty, with some states fragmenting
and losing their sovereignty so that in general the ‘‘end of state sover-
eignty’’ may be in sight,1 but also rendered the statist international sys-
tem somewhat obsolete and ineffective.

Yet some others have suggested that while anti-statist forces in the
international system have increased and, in some cases, reached the point
of being ‘‘out of control’’2 so that weak states have become a main source
of instability, this is more a manifestation of adjustments necessary in the
transition from Cold War to post-Cold War politics than anything else.
They maintain that statism is still the most dominant functional factor in
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world politics, and that this may remain so for the foreseeable future.
They argue that most of the statist power élites have skilfully managed
these forces of globalization and manipulate them in pursuit of their
statist goals.

This discourse has engendered a range of prescriptive formulations,
reflecting differing methodological and ideological perspectives. They
have been advanced as ways to understand and explain the changes in the
role of states, and address their consequences. In general, the formula-
tions are premissed on an understanding that there is now a definite need
either to reorientate or, if possible, to restructure drastically the statist
international system in order to promote a more viable one in its place, or
to retain the statist system but contain the current changes and their
consequences in such a way as to make the statist system work more
effectively. The most salient of these formulations can be divided into
three clusters.

The first, whose origins can be traced to Kantian views, emphasizes a
reassessment of the ideas of ‘‘global society’’ and ‘‘global federalism.’’3
These ideas gained scholarly salience in the 1960s and 1970s, to under-
score the need for a new and more humane international system. How-
ever, they lost much of their gloss in the context of an upsurge in the
competitive geopolitics of the later Cold War era, when wider scholarly
stress was given to the Hobbesian view of international relations which
characterized the international realm as one of power politics among
sovereign states.4

Nonetheless, a variant of those earlier ideas has lately emerged, theor-
ized by Richard Falk. While emphasizing that the ‘‘world is moving rap-
idly toward a more integrated economic, cultural and political reality’’ or
‘‘set of circumstances’’ identified as ‘‘geo-governance,’’ this variant seeks
the creation of such conditions as to give rise to what it projects as
‘‘humane governance.’’ By the latter Falk means ‘‘a set of social, political,
economic and cultural arrangements that is committed to rapid’’ growth
of ‘‘transnational democracy,’’ ‘‘the extension of the primary democratic
practices,’’ and ‘‘global civil society.’’5 Falk recognizes the limitations and
difficulties in achieving this goal, but argues: ‘‘To the extent that global
civil society becomes a reality in the imagination and lives of its adher-
ents, the reality of territorial states will often recede in significance even
though it may never entirely disappear. In some settings, states under
inspired leadership might engender strong loyalties precisely because the
outlook is compassionate and globalized.’’6 Furthermore, he stresses that
while it may ultimately be desirable to move towards creating a ‘‘world
government,’’ nonetheless ‘‘humane governance’’ can be achieved with-
out such a government, and he proffers this as the most likely course
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of development. Falk considers this to be the best way to create a new,
viable international order, in which states may not disappear altogether
but alter to the point that they will be able to cope with challenges facing
them and live in more peaceful zones of common interests and security.

The second cluster relates to a belief that, parallel to the absence of a
better alternative to statism, the conditions are growing for civilizational
clashes in world politics.7 It contends that it is imperative to manage
forces which have emerged to undermine the statist system in such a way
as to accelerate democratization across the globe, on the one hand, and
provide for modifying world political and security systems in ways which
would be based on regionalization of world order8 within the frame of
a regime of checks and balances (derived from theories of balance of
power, concert of powers, deterrence, and containment) on the other.9
This formulation upholds the position of the United States as the only
post-Soviet superpower capable of playing a central role in the creation
of such a system, in order to ensure its pivotal global status and prevent
the rise of any other comparable power. It claims that in this way the
United States will not only pre-empt any serious challenge to its own
interests, but also prevent any further destabilization in world politics
without overstretching itself or incurring too many costs.

The third group of formulations arises from a consideration that, for
better or worse, statism is most likely to be dominant in the next century
and that, on the whole, the assertion that there is ‘‘post-Cold War chaos’’
in world politics is more of a myth than reality. It intimates that the
efforts of world powers, most importantly the United States, should be
not to create a new world order, but essentially to reclaim what was cre-
ated during the Cold War and what emerged in the wake of the break-up
of the Soviet Union.10 Some scholars proffer constructive engagement,
diplomacy, and regional confidence-building as the means to enhance
security within and between states, and deal with challenges facing states
and the international system from subnational sources and the forces of
globalization.11

It is within the parameters of these formulations that various proposals
have also emerged about the role of the United Nations. Whereas the
proponents of the first formulation wish to see a wider managerial role
for the world body in the direction of global governance, the second one
stresses the need for the United Nations to assume a counselling role. On
the other hand, the third tends to favour a role for the United Nations
somewhere between management and counselling as the most practical
way to enable the organization to survive the challenges confronting it,
and yet at the same time achieve a position whereby it would be able to
have substantial input in shaping a more peaceful and stable world.
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Whatever the pros and cons of the formulations, no one argues that
states and their associated sovereignties have uniformly weakened. One
thing that is certain about the current statist international system is that it
is a mixture of ‘‘strong’’ and ‘‘weak’’ states. In this paper, ‘‘strong state’’
means the modern ‘‘Westphalian’’ state, which is, as Georg Sørensen puts
it, a consolidated nation-state with its own structural dynamic and relative
autonomy (whose relative strength can be measured by the degree to
which it features the rule of law, tolerant pluralism, and vigorous civil
society), and where the strength of the state is a normative reflection of
the strength of society. On the other hand, a ‘‘weak state’’ means what
Sørensen refers to as ‘‘the post-colonial state,’’ that is the weak and
unconsolidated state in the periphery, often in an ongoing state of
entropy12 (whose level of weakness can be further measured by an
assessment of such variables as personalization of politics, and attempts
at arbitrary imposition of ideologically-driven values and practices), and
where the state reflects little of the complexity of society. In this sense the
sovereignty of a state is always relative to the location of the state in the
various global ‘‘systems’’ – economic, political, military, and cultural.

What we can observe is that while one category of state may have been
seriously impaired by pressures from below and above, with some even
losing their sovereignty and territorial integrity in various forms and to
different degrees (such as former Yugoslavia, Afghanistan, and Somalia),
another cluster of states has emerged with greater strength and claims to
sovereignty. Thus even if the declining position of weak states, which
have become a major source of conflicts in the post-Cold War and post-
Soviet era, calls for a new international system, the interests of the strong
states in the maintenance of a statist system may continue to militate
against this for a long time to come.

The broad objective of this paper is to look at examples of both strong
and weak states in the zone stretching from East Asia to the Middle East,
focusing primarily on China, India, Iran, Iraq, and Israel; and to do so
with a view to investigating which direction these states are likely to take
into the next century, especially in the context of the changes which have
come to beset states and the present statist international system. The
aim is not to provide a detailed account of the internal and external
dynamics affecting each of these states, but to focus on the question
of how nationalist/aggressive/expansionist, or for that matter, inward-
looking and contractionist, each might be in the coming decades. This will
of course be done against the backdrop of the paper’s introductory
remarks, which form the frame within which the relevant issues about
each country, but in regional and global contexts, will be raised and
evaluated.
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Common features

While the countries under consideration are marked more by their dif-
ferences than commonalities, they share certain features which have in
some ways influenced them to develop similar outlooks and which can
also facilitate their study as a cluster of strong and weak states, both in
relation to one another and within the international system. Ostensibly,
the governing regimes of all of these countries are statist, where the
maintenance and strengthening of the state as a sovereign political and
territorial actor are the professed goals and important, if not overriding,
functions of the national government. Within this frame, power and
authority are exercised in the name of the state to regulate domestic
order and conduct foreign relations; premissed on a given principle that
the state has the right to engage in political and social engineering, exer-
cise dominance over resource distribution, and uphold and defend
national territoriality against forces which may seek, either advertently or
inadvertently, to undermine its integrity and sovereignty, although this is
pursued differently from country to country. The difference in pursuance
depends on a number of interrelated variables, including a state’s
national make-up; ideological disposition; mode of political operation
and approach to territorial organizations; resources capability; cultural,
social and economic persuasion; external disputes and conflicts; security
postures; foreign policy goals and priorities; and its perception of its place
in a changing world system and assessment of intentions and capabilities
of other actors and threats from them at regional and international levels,
as well as how it is perceived and treated by those actors.

Concurrently, it is important to remember that all these states feature
various degrees of sociocultural diversity, giving rise to a variety of
internal and cross-border ethno-nationalist and sectarian challenges and
conflicts, and as a consequence also obliging the central authority to be
watchful of any links between internal dissatisfied groups and outside
hostile forces. In this respect, none is more diverse than India in its eth-
nic, cultural, linguistic and religious constitution. With a population of
about 900 million, it has some 15 major languages and hundreds of minor
ones, as well as a major ethnic cleavage between the north and south, and
many smaller ones within those regions. While Hindus make up 83 per
cent of its population, India has about 120 million Muslims, not to men-
tion members of smaller minority religions such as Sikhs, Christians,
Jains, and Parsis. At the same time, Hindu society is itself highly frag-
mented, in terms of both regional tradition and caste.

China’s position is also of concern in this respect. Although an over-
whelming majority of China’s population of over a billion is ethnic Chi-
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nese, there are some 50 minority groups with their own distinct ethnic,
cultural and linguistic affinities. Even among the Chinese there are 57
Chinese dialects, with many of these dialects unintelligible to the speakers
of other dialects. Some of the minorities, such as Tibetans and Uighurs,
have waged struggle for secession and independence, resulting at times in
bloody encounters and massive Chinese violations of human rights.

In the same vein, Iran is quite heterogeneous. While ethnic Persians
form some 80 per cent of its population of over 60 million, it has sub-
stantial non-Persian Kurdish, Azeri, Arab and Baluch minorities,
amongst whom many are followers of Sunni Islam who have not willingly
accepted Persian Shi’ite domination, and have periodically posed chal-
lenges to Persian dominance. Among them, perhaps the most restless
have been the Kurds, who have on numerous occasions revolted for
wider autonomy or independence, inviting bloody Persian responses.

The Iraqi case is even more striking than the Iranian. Of the country’s
20 million population, 80 per cent are Arabs, while the rest are Kurds.
The situation is further complicated not only by the fact that the Kurds,
as a distinct people in their own right, have never willingly accepted Arab
rule and have pursued a bloody struggle for independence, but also by
the divisions within each of the two communities. Whereas political and
tribal rivalries have marred the Kurds, who also have millions of their
restless kindred in Turkey as well as Iran, the Iraqi Arabs have histor-
ically suffered from their sectarian division between the Sunnis, who form
the minority (but with one of its families ruling Iraq), and the Shi’ites,
who form the majority and have sectarian affiliation with Iranians, but
who have been deprived of political power.

Similarly, Israel has a more heterogeneous population than is often
appreciated. Of its 5 million population, Jews make up 80 per cent, Arabs
15 per cent, and the Christians and Druze the remaining 5 per cent.
Although Judaism provides the foundation for the identity and legitimacy
of the state, the Jewish citizens come from various ethnic and cultural
backgrounds, with a clear divide between Ashkenazy (European) Jews,
who have historically dominated state power, and Sephardi and Oriental
(mostly non-European) Jews, who have often scorned such dominance,
as well as Soviet Jews, whose numbers have dramatically increased in
recent years. Complicating the situation has been the further division
between orthodox and non-orthodox Jews, on the one hand, and the Jews
and Arabs, who have found themselves consigned to ‘‘second-class citi-
zen’’ status in a Jewish-dominated and Jewish-run state. This, in the con-
text of the Arab–Israeli conflict, has been a factor causing tension
between state and society in Israel, and complicating Israel’s relations
with its Arab neighbours.
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Another important shared factor, impacting upon these states’ out-
looks in a similar fashion, is that they have all been disposed (though to
different extents and at various times) to use force, in both defensive and
offensive capacities, as a means of either promoting certain national
objectives or addressing certain foreign policy problems. Located in some
of the world’s most volatile regions and subregions, plagued by per-
ceived security risks, and subjected to sustained outside power involve-
ment and competition, they have been locked in numerous external dis-
putes and conflicts: in some cases acting directly against one another and
in others against their neighbours, with three of them (namely Israel,
Iraq, and Iran) going as far as to operate, either directly or through
proxies, against targets well beyond what may be considered to be their
zones of security. Irrespective of the nature of their domestic set-ups,
each one of them has been a highly security-conscious state, according
higher priority to defence expenditures – above the average when com-
pared with a majority of other states with similar national incomes13 –
and often at the cost of their national development.

Associated with this is the fact that each one of these states has exhib-
ited, in one form or another, signs of what could be termed expansionist
tendencies, motivated by a variety of considerations: ideological, terri-
torial, political, nationalistic, security, or a combination of these. To illus-
trate, one could point to a number of examples, including most impor-
tantly China’s disputes over the Spratly Islands and islands in the East
China Sea; India’s resolve to maintain a determining influence in Bhutan,
and to ensure that Nepal is not in a position to act at variance with India’s
interests – something it clearly demonstrated when it imposed an eco-
nomic blockade of Nepal in 1988; Iran’s take-over of the strategic islands
of Greater and Smaller Tumbs and Abu Mussa, which has given rise to
potentially dangerous disputes with some of Iran’s Arab neighbours in
the Gulf; Iraq’s invasions of Iran and Kuwait and claim over the United
Arab Emirates; and Israel’s occupation of Palestinian and neighbouring
Arab territories and reluctance to negotiate the return of some of them.

Meanwhile, while three are nuclear states – China, India, and Israel –
the remaining two are aspiring to achieve a nuclear capability. By 1991
Iraq had come very close to being able to produce nuclear bombs within
the next five years, only to be thwarted by the United Nations’ efforts to
dismantle all its weapons of mass destruction as a condition of the cease-
fire that it signed to end the Gulf War of 1991. This does not mean that
the Iraqi Ba’thist regime has given up its aspirations altogether. As for
Iran, it has reportedly made considerable progress towards acquiring
nuclear technology, and if unhindered it is projected that it might be in
a position to join the nuclear club by early next century, if it has not
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already obtained nuclear warheads from the Soviet stockpile left behind
in Kazakhstan.

This is broadly where the major similarities between these states end,
but it is the nexus between these similarities and certain fundamental
dissimilarities among them that essentially defines and determines their
individual geopolitical character and national behaviour, as well as inter-
nal and external constraints, and outside perception and treatment of
them as clearly differentiated actors in the international system. It is
largely in this context that their profiles in relation to their statist goals,
weaknesses, and strengths can be assessed, and their individual courses of
development as state actors can be determined on a long-term basis.

Differences

The five states clearly differ from one another in the nature of their
domestic political order. Three of them are dominated by authoritarian
political systems, though of different ideological bent. Whereas China is
subject to managerial communist rule, Iran is in the grip of Islamic theo-
cratic rule, and Iraq lives under an Arab Ba’thist dictatorship. In these
states, politics are more personalized than institutionalized, with those in
control of the instrumentalities of state power playing greater roles than
the general public or political institutions in ensuring political stability
and continuity. In each one of them, it is the ruling élite which has a
determining role in arranging and manipulating domestic and external
settings in such a way as to enable it to regulate the course of national
change and development, and to limit the growth of political pluralism
and civil society as it sees fit. Communist ideology (as in China), Shi’ite
Islam (as in Iran), and Ba’thist socialism and Arab nationalism (as in
Iraq) are deployed mainly as means of political legitimization and mass
mobilization. In all three cases, the state is treated as ‘‘furthering the
interests of the dominant’’ classes or élites, and as exploiting society for
the benefit of these élites.14

The remaining two, India and Israel, on the other hand, have dem-
ocratic orders, although Israel’s democracy is more conditional than that
of India, given its emphasis on the legitimacy and preservation of Israel
as a Jewish state, which acts to the disadvantage of the country’s non-
Jewish, particularly Arab, inhabitants. Whereas India is the world’s
largest democracy, Israel is one of the world’s smaller democracies, with
a population of about 5 million. The force of constitutionalism, the rule of
law, the separation of powers, tolerant political pluralism, and the inviol-
ability of the right of the citizens ultimately to make and unmake gov-
ernments are the dominant features of the state. As such, the state is
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treated ‘‘as fulfilling the programmes of democratically elected inter-
ests.’’15 Consequently, each of these states has developed a strong civil
society, where a clear break is made between politics and capital, and
robust private sectors act as important counters to excessive intervention
by public authorities in shaping the political, social and economic life of
the electorate and in weakening or violating the rights of citizens through
arbitrary use of power.

China

Each state has developed its own distinct mode of operation, and has
differing resource capabilities to be used in pursuit of widely differing
domestic and foreign policy objectives and priorities. China has combined
an authoritarian political structure with a government-guided mode of
market economic development, supported by increasing foreign invest-
ment and technological assistance, to build a fairly effective statist system
of management. This has delivered an impressive, sustained rate of eco-
nomic growth in China, with an annual average rate of about 10 per cent
over the last decade, a strong manufacturing sector, and a growing middle
class and consumerist society. China today enjoys not only one of the
world’s fastest-growing economies and an industrially- and technologi-
cally-backed resource capability, but also some of the associated social
changes which could accelerate the development of a civil society as a
precondition for wider liberalization in the long run. When combined
with China’s vast human resources as the world’s most populated state,
and growing nuclear-backed military strength, giving it a capability to
project power beyond China’s region, this augurs well for China to
become one of the global powers of the twenty-first century. At the same
time, China politically and socially is in a transitional phase. Its leader-
ship remains deeply committed to pursuing its authoritarian communist
governmental system. It has increasingly become assertively protective of
its sovereignty and critical of those states, especially Western democ-
racies, which proclaim a ‘‘one-China policy’’ but in reality pursue a multi-
China policy by maintaining close ties with Taiwan and supporting
Tibet’s right to ‘‘self-determination.’’ These considerations have caused
diverse perceptions of China in the West. In general, three major per-
spectives have emerged about China’s future.

One view foresees the possible development of China as an uncon-
trollable politically authoritarian but economically robust and militarily
powerful giant, with not only an unwavering commitment to its sover-
eignty but also a capacity to engage in nationalist and aggressive expan-
sionist actions. It points to the tensions that exist between the insecurity
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inherent in its political system and the societal shifts caused by its far-
reaching economic changes, and the consequent demands that these may
generate for greater public participation in the policy-making and policy-
implementation processes. It envisages a post-Deng China being more
assertive than timid.16

The second prognosis posits that the courses of political authoritarian-
ism and economic liberalization which the Chinese communist leadership
has adopted are likely to produce serious political contradictions and
socio-economic disparities and dislocations, with a growing gap between
the political leadership and the people, and between state and society. It
asserts that unless the communist leadership decides to unleash a speedy
process of political pluralization and democratization to create a polity
which is governed by the rule of law and norms of civil society, China
could collapse from within. If this were to happen, not only would the
country be divided into numerous weak ethno-political entities, involved
in internal conflicts, but also the world would have to cope with a massive,
tragic trans-border refugee problem and serious threats to regional and
for that matter world stability and security.17

The third view posits that despite the present contradictions between
its mode of authoritarian governance and its mode of market social and
economic development, China is most likely to take a course of change
similar to those of the Republic of Korea and Taiwan. It projects that
China may transform in the same way as those two have done: its pro-
cesses of politically authoritarian market reforms and its transitional
phase of national assertiveness in domestic and foreign policy arenas are
likely to give way to the emergence of a China with a tolerant, pluralist,
democratic order and sober, rational foreign policy behaviour. It argues
that such a process of transformation is already evident, and that the
Chinese communist leadership has demonstrated its awareness of the
need not to engage in any transgression which could either result in a
reduction in the spread and benefits of its market reforms to its pop-
ulation as an important base for national stability, or entangle China in
external conflicts which would prove to be threatening to its domestic
order and draining on its national resources. It is within the limits of this
consideration, and the fact that China has always laboured under its own
formidable weight, that one can remain fairly confident that just in the
same way as the passing of Mao led to no massive domestic chaos, so too
the death of Deng may equally bring no serious disturbances, and China
may experience a more peaceful transformation than many of its critics
have predicted. As such, China could be expected to develop those
attributes of a strong state which would make its transformation rela-
tively painless for itself and free of major security risks for the inter-
national system.18
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Of course, while reflecting different disciplinary perspectives, analysts
have proffered various approaches as to how to deal with China during its
transitional phase. Some, who predominantly belong to the Western
realist school of thought and who have viewed China as an emergent but
potentially uncontrollable major power of the next century, have called
for a US-led strategy to contain China and pressure it to develop a
domestic order and foreign policy posture which would pose no serious
challenge to the post-Cold War and post-Soviet configuration of forces in
world politics and, by the same token, would be in conformity with
Western values and interests. Such analysts have suggested various policy
prescriptions for achieving this objective. The prescriptions range from
the need to develop some sort of deterrent, to some kind of regional
balance of power, to economic containment.19

One the other hand, analysts who are concerned about a possible
destabilization of China and the effect that the realists’ alarmist views
might have on Western attitudes towards China, and the negative impact
that this could in turn bring to bear on China, seriously question the
realists’ policy prescriptions. They view the realists’ preferences for con-
tainment as being based on a Cold War mentality, with little relevance to
the post-Soviet world, but with sufficient gusto to make the course of
China’s transition more painful and hazardous than might otherwise be
the case. They call for a better understanding of China in the context of
its historical development and present transitional phase, and proffer
constructive engagement as an appropriate approach to helping the
country achieve a transformation which would be conducive to the evo-
lution of a more peaceful and safer world.20

This approach is also generally shared by the analysts who see the
course of China’s future development in more positive terms, and con-
tend that China’s transition may well follow the path of its newly-
democratized neighbours. They caution against any policy approach
which could drive China away from such a course and pressure it into a
direction that could imperil China’s viability and regional and inter-
national peace and security.21

The case of China is indeed a highly complex one. While the ruling
communist élite is determined to control the future of the country, the
very process of social and economic reform that it has pursued so vigo-
rously over the last two decades is bound to foster the growth of civil
society and political pluralism, narrowing the options of the élite. As the
situation stands, the chances are that China may vacillate between being
defensive and assertive in its domestic and foreign policy, but eventually
take a direction similar to that of the Republic of Korea and Taiwan. But
of course, for China to move in this direction depends not just on how
the country’s Communist Party readjusts to the new realities of China,
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but also on how China is treated by the outside world, especially those
states which fear the emergence of China as a superpower in the coming
decades.

India

There are currently two views predominant about India. One provides a
fairly bleak assessment of the country’s future, projecting India as
becoming increasingly ungovernable from within and vulnerable to the
outside. It points to the country’s chronic national divisions, ethno-
nationalist secessionist demands, social and economic problems – includ-
ing 300 million of its citizens living below the poverty line and twice as
many illiterate or semi-literate, or suffering from curable diseases – and
growing, endemic corruption (especially at the political level), as well as
foreign policy complications, encompassing its conflict with Pakistan, its
uneasy relations with its other neighbours, and the fears of these neigh-
bours of a perceived hegemonic India.22 It combines this with India’s loss
of the Soviet Union as its main Cold War strategic ally and its inability to
find a new and solid niche for itself as an effective and acceptable
regional power in the international system, where its relations with the
United States continue to remain on a low key in the post-Cold War era,
to substantiate a thesis that the country’s progression into the twenty-first
century is likely to be as crisis-ridden as its existence since its indepen-
dence in 1947.

The other prognosis claims that despite all its problems, India is well
set on a course to emerge as one of Asia’s most stable powers, as its third
formidable economic power after China and Japan and second military
power after China, and as potentially the world’s fifth largest power in
the coming decades. To substantiate this projection, analysts stress a
number of relevant factors. The first is the robust nature of India’s dem-
ocratic system, legal-constitutional arrangements, and tolerant pluralism.
The second is the growth of one of the world’s fastest-expanding, best-
educated, entrepreneurial and articulate middle classes, with consid-
erable disposable income, whose size today is estimated from 180 million
to 350 million, and which ‘‘could act as both a stabilizing factor and a
factor of change in Indian politics,’’23 and constrain government excesses
(as it did during Prime Minister Indira Gandhi’s state of emergency in the
1970s). The third is the economic liberalization of the 1990s, which has
so far brought India an impressive average annual growth rate of about
6 per cent24 and a considerable inflow of direct foreign investment, with
42 per cent of it coming from the United States.25 The fourth is the cor-
rective mechanisms that are inherent in Indian democracy to ensure the
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viability of the system and cushion people against individual and orga-
nized excesses. The fifth is India’s ‘‘looking east’’ strategy to link up to
the security arrangements and economic dynamism of various regional
fora, such as the Association of South-East Asian Nations (ASEAN), and
the Asia-Pacific Economic Cooperation Forum (APEC)26 – a strategy
that many analysts believe goes a long way to compensating for the loss
of the Soviet Union, and for the lack of progress in building the South
Asian Association for Regional Cooperation (SAARC) into a mean-
ingful forum for regional economic cooperation. The sixth is India’s
endeavour to improve relations with China, and the peace dividends from
which both sides have benefited – an issue which may strongly continue
to hold India back from joining any alliance which may seek to counter-
balance China. The seventh is India’s reasonable management of the
forces of globalization, through either indigenizing them or influenc-
ing them in such ways as to adapt them closely – whether in the fields of
finance, trade, mass communications (such as satellite television), corpo-
rate investment, high technology, or the silicon industry in Bangalore27 –
to its own priorities and policy goals either through governmental pro-
cesses or private sector mechanisms.

Thus the overall prognosis is that should India continue its present
course of change and development, it has sufficient internal cohesion,
national strength, and geopolitical assets to be able to cope with current
levels of pressure from below and above, and march forward with con-
siderable confidence as a relatively significant sovereign statist player into
the next century. This may be so even despite a degree of political
extremism to which it may be prey under such political forces as the
Hindu Bharatiya Janata Party (BJP).28 This is not to say that India is
going to be a zone of peace and stability; far from it. The Indo-Pakistan
disputes, the Muslim secessionist movement in Jammu and Kashmir, and
similar movements elsewhere, especially in the north-east of the country,
may remain in place for the foreseeable future. But what it does intimate
is that, short of major structural changes in regional and international
politics, India on the strength of present indicators stands to develop as a
strong, nationalistic, but not necessarily aggressive power. It is this view
which is more likely to stand the test of time than the one that offers a
negative projection of India.

Iran

The same cannot be said about the Islamic Republic of Iran, which is
unique in so far as it is the only theocratic state of its kind in the inter-
national system, purportedly governed by the rules of Shi’ite Islam as
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distinct from the mainstream Sunni Islam. The Iranian theocratic order,
founded by the leader of the anti-Shah revolution of 1978–1979,29 Aya-
tollah Khomeini, and carried through by his followers, has given rise to a
state whose complex attributes are not always easily discernible through
the application of the normal criteria of what constitutes a weak or strong
state. Nonetheless, the nature of its regime and the kind of polity that it
has sought to engender ultimately reveal it to be not much more than an
authoritarian state, ruled by a Shi’ite oligarchy made up of a mixture of
selected and elected leaders.

Despite its oil riches, the goal promised by Ayatollah Khomeini of
transforming Iran into a model Islamic state is far from being realized.
Even according to Iranian official sources, a majority of Iranians continue
to suffer from poor social and economic conditions, underlined by rising
inflation (estimated to be at an annual rate of 50–100 per cent) and
unemployment and underemployment (estimated to be 30–50 per cent),
shortages of basic commodities, a high cost of living, growing disparity
between rich and poor, insufficient infrastructural, educational and med-
ical development, and lack of foreign investment, as well as large-scale
corruption and human rights violations. While its national consumption
has sharply risen, with a doubling of its population since the revolution,
its national productivity has made no corresponding progress.

At the same time, there are two other factors which further complicate
the Iranian situation. The first is the continued division within the coun-
try’s oligarchical theocratic leadership between Islamic traditionalists
(presently headed by the Speaker of the National Assembly, Nateq
Noori, and supported by the supreme Iranian religious-political leader,
Ayatollah Ali Khamanei), who stress the preservation of ideological
purity above all else as the foundations of political legitimation, and the
Islamic reformists, led by President Hashemi Rafsanjani, who strongly
favour an interactive relationship between ideology and what is prag-
matically required to build and protect Iran as an effective state. The
second is Iran’s continued challenge to the forces of status quo and the
connection that exists between this and the traditional interventionist
diplomacy which outside powers, especially the United States, have
sought to maintain in the region.

The overall effect has been that Iran today is in the grip of serious
economic difficulties, ideological malaise, and a notable degree of for-
eign policy stagnation.30 Assessing the future of the country within the
parameters of these factors, an argument can be mounted that Iran’s
viability as a sovereign nation-state could come under severe threat from
both within and outside. Unless its leadership succeeds in turning around
the economy, implementing serious social and market reforms, and
changing foreign policy direction, thus ending the country’s international
isolation, Iran’s future is pregnant with potential for massive political and
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social unrest.31 And there is a possibility that this could either erode
its capacity to defend its statist goals or stimulate its leadership in the
direction of an aggressive nationalist universalism as a means of regime
preservation.

On the other hand, there is a strong body of opinion that such a prog-
nosis overstates Iran’s problems, for there are some underlying currents
of stability in Iranian politics and society which could easily militate
against the forces of destabilization of the country, and help it to pull
through its difficulties so that it can remain an effective sovereign actor
into the next century. It is important to note that in spite of all their lim-
itations, Iranian politics are by no means either monolithic or mono-
organizational: Iran has a lively constitutionalism of its own, featuring a
robust electoral and parliamentary system; an active private sector; a
sizeable oil-based middle class; and sufficient resources (including
defence capability); as well as favourable geopolitical settings. This has
provided for widespread public participation and regulated order, and a
considerable amount of political pluralism within the bounds of political
factionalism, civil freedoms, and market forces which have developed
within the parameters set by what is theocratically legitimate and what is
pragmatically necessary.32

Furthermore, despite all its shortcomings, the Iranian economy is not
beyond corrective measures. With an annual growth rate of about 6 per
cent since the early 1990s and a relatively small foreign debt of about
US$18 billion,33 as well as expanding trade ties with the Russian Feder-
ation, the Central Asian republics, China, Japan, and some Europeans
countries, and possible increases in its oil revenues, Iran has the potential
to improve its economic outlook substantially in the coming years. In
addition, while demonized by the United States and shunned by Amer-
ica’s Arab friends and allies in the region,34 Iran has worked hard to
assume a central role in the development of the regional Economic Co-
operation Organization (ECO), joining it with Turkey, Central Asian
republics, Afghanistan, and Pakistan. Also, it has managed to forge close
links with those states which share its concerns about America’s post-
Cold War hegemonic role in world politics; these include, most impor-
tantly, the Russian Federation, China, and India, with the first two now
acting as Iran’s major arms suppliers.

A skilful manipulation of these settings by the Iranian leadership could
comfortably enable it not only to weather challenges from below but
also to resist pressure from above, as it has done so far, and enforce its
statist goals in order to maintain its position as a sovereign actor in the
international system on a long-term basis. It is this prognosis which
appears to be more credible than the one which emphasizes the weak-
nesses of Iran and anticipates possible structural shifts in the country’s
statist position.
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Iraq

As for Iraq, in contrast to all the other countries under study it presents
a fairly clear case of a state which has markedly weakened since the
beginning of the 1990s. Although in the past President Saddam Hussein
based his dictatorial system of governance on Iraq’s oil riches to build a
powerful state economically and militarily, with a noticeable degree of
geopolitical clout in regional politics and an assured place in the interna-
tional system, this has not been so in the 1990s. Following Iraq’s invasion
of Kuwait in August 1990 and the subsequent reveral of the invasion by a
UN-backed but American-led international coalition seven months later,
Iraq was forced to pay a very heavy price for both its invasion and its
military defeat.

The Western members of the international coalition, more specifically
the United States, and the United Nations declared Iraq’s Kurdish terri-
tory north of the thirty-sixth parallel a ‘‘safe haven’’ to protect Iraq’s
rebellious Kurdish minority against Saddam Hussein’s repression, with a
‘‘no-fly’’ zone for Iraqi planes over the area. They similarly imposed an
air exclusion zone over southern Iran, covering an area up to the thirty-
fourth parallel – a limit which in mid-1996 was extended further to the
thirty-second parallel, partly to protect the Iraqi Shi’ites, who are con-
centrated in the south and had joined the post-war revolt against Saddam
Hussein, and partly to reduce any chances of more Iraqi threats against
Kuwait and other member states of the pro-Western Gulf Cooperation
Council (GCC).35 Furthermore, they empowered the United Nations to
undertake an extended mission to destroy, without any impunity, all
Iraq’s weapons of mass destruction and circumvent its capacity to pro-
duce any in the future. In so doing, in the context of Iraq’s demographic
divisions, they also made northern Iraq vulnerable to Turkish and Iranian
intrusions in pursuit of leverage against their respective Kurdish opposi-
tion groups.36

All this, together with the widespread infrastructural damage that the
war inflicted upon Iraq and the devastation that the United Nations’
comprehensive regime of economic sanctions has brought to the country,
has substantially weakened its domestic structures, virtually destroyed its
middle class, and rendered it a divided state, functioning only partly
under the sovereignty of the Baghdad government but largely under the
shadow of the United States and the United Nations. Although the United
Nations has recently lost its control of the safe haven on the ground in the
north to an Iraqi-backed Kurdish faction, and also signed an ‘‘oil for
food’’ agreement with the Iraqi government to allow it to sell a limited
amount of oil to meet the humanitarian needs of the Iraqis and pay war
reparations to Kuwait, Iraq continues to the present date to be subjected
to severe limitations on the exercise of its political and territorial sover-
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eignty. As a result, it is likely to remain a fairly weak state for the fore-
seeable future. Having said this, it is important to stress that what has
undermined the Iraqi state is not necessarily the pressure which may have
arisen from below or above, for the Iraqi regime coped with such pres-
sure quite effectively prior to the 1990s. It is rather a consequence mainly
of Iraq losing its income from oil due to its aggression against a state in a
zone where the world’s only post-Cold War superpower continues to
maintain vital geopolitical interests.

Israel

Israel presents a total contrast. After India, it is the only other state with
a democratic system in the group of countries under study. It is a West-
phalian state, underlined by a highly institutionalized, legal-rational and
pluralist political order, a robust civil society, a high level of social and
economic development, and a high standard of living, as well as an
impressive level of industrial-military resources (including nuclear capa-
bilities). Despite its relatively small territorial and demographic size and
considerable social divisions, it has undoubtedly grown to be a powerful
state actor in the region.

However, certain important qualifications are in order. Israel is as
much of a confessional entity as it is a secular and democratic state in its
operations. It is heavily influenced by Judaism as the foundation of state
legitimacy and identity. The delicate balance that has been forged
between the two has transformed Israel into more of a confessional
democracy than anything else. This means that its system is not as par-
ticipatory as would be the case with a liberal democracy. It is in some
ways quite exclusive, obliging the state to cater more for its Jewish citi-
zens than non-Jewish (most importantly Arab) inhabitants. The result has
been an underlying tension that has characterized the development of the
Israeli state since its inception in 1948 – a tension which has at times
erupted into open conflict, affecting state cohesion and functions.

Further, Israel’s strength as a political and territorial actor is not
entirely domestically resourced. In a distinct way, Israel is a rentier state,
dependent heavily on outside, more specifically American, assistance.
Whereas between 1949 and 1990, US grants and loans to Israel totalled
over US$49 billion,37 from 1991 the annual amount registered a dramatic
rise, reaching a little more than US$5.5 billion dollars in the fiscal year of
1996.38 This has been in addition to the US$2–3 billion that has been
donated annually by private Jewish sources in America for many years.
Altogether the American aid – from both official and private sources –
has come to account for about 10–15 per cent of Israel’s annual income.
This, plus other benefits that it reaps from its strategic alliance with the
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United States, has proved to be critical to Israel’s ability to maintain its
domestic order and at the same time acquire a level of social, economic
and military resourcefulness39 enabling it to emerge as a strong actor in
the region.

A further associated complicating factor is that, ever since its founda-
tion, Israel has existed as a confessionally/territorially/security-driven
actor in a very hostile regional environment. This has intertwined Israel’s
sovereignty with Judaism, and the need for a certain amount of territorial
expansion as an important imperative for enforcing the viability of the
Israeli state. This in turn has occasioned the country to live in a state of
perpetual regional insecurity and isolation. Thus the task of protecting
and asserting its sovereignty against those whose territories it has occu-
pied and whose enmity it has experienced – as in the case of the Pales-
tinians and some of Israel’s other Arab neighbours – has produced a
powerful nexus between Israel’s conditional democratic order and foreign
policy behaviour. No matter what Israel’s legal-constitutional arrange-
ments and constraints, democratic values and practices, and norms of civil
society may be, to maintain its position as a viable state, Israel has nec-
essarily had to bear the brunt of being a somewhat expansionist power.
For this it has had to be naturally a vigilant and, if required, a forceful
actor, as it has been on numerous occasions, with its massive military
incursion into Lebanon in April 1996 as one of the latest examples.

This means that the future of Israel will depend very much on devel-
opments in three main areas. The first relates to how Israel is likely to
manage the nexus between its domestic setting and foreign policy posi-
tion. If there is any serious disruption in the balance between the two,
Israel is likely to face painful stresses and dilemmas. The culture of
internal democracy and expansionist foreign policy has created a political
environment in which it is neither simple nor viable for Israel to settle
easily its conflicts with Palestinians, in particular, and the Syrians and
Lebanese, in general, on the basis of land for peace. Thriving on such a
culture, the right-wing Israeli Prime Minister, Benjamin Netanyahu, who
was elected in May 1996, is well placed to drag out the implementation of
his Labour predecessors’ peace deals with the Palestinians and refuse to
negotiate a total withdrawal from the Golan Heights, in a clear expecta-
tion that the nexus between Israel’s domestic and foreign policy provides
him with the necessary space of legitimacy to do so.

The second main area concerns Israel’s management of its special alli-
ance with the United States. Although at present there is nothing major
to indicate that the nature of the alliance is about to change, Israel cannot
take this for granted. Both regional and international politics are in a
transitional phase. Furthermore, if Israel prevents the present Middle
East peace process from reaching its goal of a final settlement of the
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Palestinian problem, the United States may at last conclude that it has
created a power over which it has lost control. This could result in all
kinds of changes, including ones which may prompt the United States to
rationalize its relations with Israel in the long run. A foretaste of this
became evident when President George Bush refused in 1991 to provide
a US$10 billion loan guarantee for Israel in an attempt to force its hard-
line Likud Prime Minister, Yitzhak Shamir, to agree to a Middle East
peace process. Any serious disruption in the relationship could prove to
be more costly for Israel’s democracy and regional policy than can be
anticipated at this point.

The third area concerns the possibility of changes in Israel’s domestic
politics that could decouple its internal situation from its foreign policy
position. Although for the time being Israeli democracy is firm, the
increase in right-wing extremist religious parties and groups, which have
succeeded in exerting far greater influence in Israeli politics than their
size would normally allow and which have done so by thriving on Israel’s
conflict with the Palestinians and its other Arab neighbours, has already
induced some potentially dangerous shifts in Israeli politics. Not only has
political assassination found its way into Israel’s political life, as with the
gunning down of Prime Minister Yitzhak Rabin in November 1995, but
also Israel has become more and more vulnerable to antisecularist activ-
ities. If the situation is not contained, it could weaken the forces of polit-
ical centralism and make Israeli politics vulnerable to volatile shifts. In
such an event, no one can rule out the possibility of the stimulation of
Israel towards a more nationalistic/aggressive posture.

As such, while Israel at present is a strong state, with a promising
capacity to grow in this way into the twenty-first century, there are certain
underlying tensions and currents of instability within its domestic order,
as well as between this and its foreign policy circumstances, which could
change the situation. How Israel is going to manage these tensions and
currents in the coming years is going to be very critical to determining its
future.

Conclusion

If there is one point that emerges clearly from this study it is that the
state, and statism, remain dominant features of the five states under
focus. This is not to say that the nature of these states has not changed, or
that they are not confronted by a cobweb of subnational and national
difficulties, and international challenges, with the potential to weaken
their individual sovereignty. Nor does it deny that the major challenge to
these states (especially China and India) may stem from their economies,
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where market forces are set to weaken or limit their role as institutional-
ized actors. What it does suggest is that, although there are strong and
weak states in the international system, all the states examined in this
study (with the partial exception of Iraq) have so far successfully man-
aged, in distinct ways and under varying internal and external circum-
stances, to change and develop in such a manner as to avoid an erosion of
their sovereignty due to pressure arising from below and above, and are
well positioned to protect their individual status as sovereign political and
territorial states into the next century. Even with regard to Iraq, the
weakening of the country’s sovereignty has not come about as a result of
pressure from forces of either domestic change or globalization, but
mainly as a result of exogenous coercion. Otherwise, prior to the 1990
Iraqi invasion of Kuwait, the dictatorial regime of Saddam Hussein had
successfully managed to build a credible state. At present there is little to
indicate that any of the other four states is pressured towards forfeiting
its statist goals and claims.

Although no universal conclusion is intended to be drawn from the
study, it is clear that the nation-state is also set to underwrite the struc-
ture and define the operation of the international system beyond this
century. It is around this imperative that proponents of a new world
order, based on the primacy of humane governance or a variant of it, will
need to work out their conceptual formulations if they are to have tangi-
ble success. Similarly, it is within the parameters of this reality that the
United Nations would need to be reformed, with a capacity to be able to
accept the existence of states as the underlying blocks of a world system
on the one hand, and help to build the necessary conditions for the
emergence of a global regime of humane governance in order to enable
states to meet the growing challenges of a fast-changing world on the
other. This would require a restructuring of the United Nations along
lines which could enable it to fulfil two important functions simulta-
neously: to act as a global counselling body to help its member states
manage their individual affairs and developments more effectiverly but
within a framework which would promote global peace and stability; and
to have the necessary resources and capacity to be able to intervene in
those situations where internally- or externally-based developments in a
certain state or states threaten the well-being and security of other states,
and for that matter the international system.40
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5

The problem of the failed state in
Africa

Charles Abiodun Alao

Introduction: Of ‘‘states’’ and ‘‘failure’’

The problem of state failure has recently become prominent in global
vocabulary. While there may still be controversy as regards the appro-
priateness of this term, there seems to be little doubt as to what con-
stitutes its characteristics. A state may be said to have ‘‘failed’’ when:

. . . as the decision-making centre . . . the state is paralyzed and inoperative. . . As a
symbol of identity, it has lost its power of conferring a name on its people . . . as a
territory, it is no longer assured security and provisionment by a central sovereign
organization. As the authoritative political institution, it has lost its legitimacy,
which is therefore up for grabs. . . It no longer receives support from nor exercises
control over its people.1

Most of the states that have recently collapsed are in Africa, where the
historically weak state structures were further weakened by colonialism
and the activities of the élite class that took over the mantle of leadership
at independence. This chapter takes a look at the problem of state failure
in Africa, investigating the forces that underlie it and why these have
been on the increase in the continent. It also considers the consequences,
and what can be done to arrest this situation.
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‘‘Peculiar’’ characteristics of the state system in Africa

Africa has always been at the receiving end of global vicissitudes.
Throughout its history, it has had to cope with successive pillaging,
including African states pillaging each other. The devastation caused by
the slave trade was followed by the exploitation of colonialism, which
subsequently gave way to neo-colonialism and all its attendant implica-
tions. At independence, African countries also became members of an
international system which they had taken no part in creating.

At the roots of most of the recent cases of state failure in Africa is the
process of state formation. People of different ethnic, political and reli-
gious affiliations were brought together by colonialism to form states. So
markedly was this policy adopted by the erstwhile colonial powers that,
of all the countries in the continent, only the former Somali Republic
was ethnically homogenous, and even this country was bedevilled by
divisions along clan lines.2 Thus at independence ‘‘the historical memory
of these people is limited only to the common experience of a single col-
onial ruler and their collective struggle for independence.’’3 In the post-
independence years this was to make the establishment of harmonious
citizenry extremely difficult.

Closely related to this is the difficulty created by the artificial nature
of Africa’s national boundaries, which divide individual ethnic groups
between two or more nations. Apart from creating boundary problems
between neighbouring countries, agitation for self-determination by par-
titioned ethnic groups and attempts at ‘‘reunification’’ further under-
mined weak state structures. Although at independence African coun-
tries realized the potential crisis of these boundaries, they nevertheless
decided to respect them. This position could have been influenced by
African leaders’ traumatized perception of the violence that followed the
partition of South Asia in 1947, and the fear that many of them may not
have countries left to rule if boundaries were redrawn.4

A third characteristic is rooted in the nature of the economy African
countries inherited at their independence. So much has been written on
the subject that a summary will suffice.5 The colonial incorporation of the
African economy into the European capitalist framework created many
structural deficiencies, making the economies ‘‘susceptible not only to
internally generated crises . . . but also to dislocations arising from the
crises of global capitalism as refracted into the local economies.’’6 This
makes the economies too structurally weak to withstand the challenges of
nation-building.

A final issue worth considering is the nature of the élites that took over
the leadership of these countries at independence. In virtually all cases,
these ‘‘inheritance élites’’ were more concerned with the desire to per-
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petuate themselves in power than to advance the interests of their fledging
nations. This is largely because of the attraction of power and the fear of
what life would be like outside office. The perpetuation was implemented
through suppression, corruption, and the exploitation of primordial alle-
giances. In all the failed states, the role of the ‘‘élites,’’ some of whom
became warlords in their respective countries, has been redoubtable. It is
no mere coincidence that all those who emerged as warlords in recently
collapsed nations had played important political, economic, or military
roles in the affairs of their respective countries before the collapse.

All the ‘‘peculiar’’ characteristics identified above are quite important
in appreciating the problem of recent state failure. The first ‘‘wave’’ of
failed states in the continent came towards the end of the second decade
of independence. This was ‘‘when regimes that had replaced the original
nationalist generation were overthrown, carrying the whole state struc-
ture with them into a vacuum.’’7 States that collapsed during this phase
include Chad and Uganda. The second wave came in the late 1980s, and
continued into the 1990s. The concentration of this chapter is on the lat-
ter wave, because it has implications that could spread into the coming
century, and also because most of the states affected by the first wave are
now well on the path of recovery.

The causes of state failure in post-Cold War Africa

The meaning of the end of the Cold War has been widely interpreted,
ranging from Francis Fukuyama’s End of History to Samuel Huntington’s
Clash of Civilization.8 Some of these implications as they relate to Africa
have also received attention from scholars, the best known perhaps being
Robert Kaplan’s The Coming Anarchy.9 While the debate rages on, what
is certain is that, for Africa, the end of the Cold War has not resulted in
the much-anticipated ‘‘peace dividend.’’ In fact, there have been far more
conflicts in the continent. Again, unlike during the Cold War, when the
conceptualization of conflicts was easily fixable in the Cold War para-
digm, post-Cold War conflicts have been more difficult to conceptualize.

‘‘State failure’’ is an umbrella for various tendencies which are not
always the same, but are united in demonstrating the inability to control.
For example, the situation in Somalia, where warlords hijacked the ini-
tiative from a collapsing government, is different from Rwanda, where in
1994 there was a systematic state-induced massacre. Although the prob-
lem of ‘‘state failure’’ or threatened failure in Africa has gained momen-
tum since the end of the Cold War, it was not entirely created by it. All
that seems to have happened is that the end of the Cold War created
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legacies which shook the foundation of many governments, and those
which could not stand the pressure ultimately collapsed. The post-Cold
War disentanglement of superpower rivalry from African conflicts also
meant that many of these conflicts had to seek ‘‘local’’ resources for their
continuation. The pressure this brought on some countries hastened their
disintegration.

For Africa, some of the interrelated causes of state failure in the post-
Cold War period include the weakness of inherited state structures and
their difficulties in coping with the post-Cold War transition; the down-
ward plunge in the economic fortune of most African states; and the
drastic rise in ethno-nationalism.

Weak state structures and the demands of ‘‘transition’’

The inability to establish viable institutional structures after indepen-
dence meant, among other things, that few African countries had strong
democratic traditions. Most either had military regimes or were operating
a one-party system. Even many of those professing democracy were de
facto one-party states, as the ruling party always employed the ‘‘advan-
tage of incumbency’’ to win successive elections. Apart from this, there
was an absence of the social and economic structures that could enhance
harmonious citizenry. For instance, in most countries the issue of
accountability by holders of public offices was absent. While all these
aberrations were condoned by the structures in place during the Cold
War, the shift in global focus from ‘‘aid for ideology’’ to ‘‘aid for
accountability’’ meant that many Africa countries had to ‘‘transform.’’
The transition into the phase of accountability, democratic values, and
institutional restructuring created a lot of difficulties, and it brought some
African countries close to disintegration, especially those where the
structures were already too weak to withstand the change.

The downward plunge in economic fortunes

Another cause for state failure in Africa has been the rise in the poverty
level. Africa is currently the poorest continent in the world, with a debt of
about US$135 billion as at February 1996.10 This chapter does not
attempt to consider the causes of Africa’s economic problems, but rather
their consequences, especially as they relate to state collapse. The main
creditors of African states – the IMF and the World Bank – have always
imposed the Structural Adjustment Policy (SAP) on countries as a means
of solving their balance of budget problems. So much has been written on
the effects of SAP on Africa that it serves no purpose going into any
details here.11 However, a major criticism that has often been levelled

86 ALAO



against these institutions is their introduction of ‘‘exactly the same struc-
tural adjustment package to all third world states irrespective of regional
or national peculiarities and variations.’’12 The standard IMF/World
Bank package includes:

public sector enterprises’ rationalization, which usually entails their abolition,
privatization and commercialization; the liberalization of trade and payments; the
deregulation of prices and interest rates; the removal of subsidies and the intro-
duction of cost recovery measures; the vigorous pursuit of demand management
and the introduction of measures to strengthen the supply base of the economy;
the sharp reduction of public sector expenditure with a view to balancing the
national budget; civil service reform and rationalization; and local currency
exchange rate realignment which in all cases translates to massive devaluation.13

SAP has many effects associated with state failure, but two are dis-
cussed here. The first is its impact on socio-economic life. In all African
countries, the implementation of SAP has resulted in a drastic reduction
in the quality of life. Conditionalities like the removal of subsidies and
the devaluation of currency have widened the poverty level and com-
pletely eliminated the middle class in some states. Other effects have
been an increase in the army of jobless and discontented masses who are
unable to make a meaningful living out of the depressed economy. This
has also resulted in the destruction of the moral fabric of society. The
restlessness that eventually emerged out of the brutalization and dehu-
manization of these populations was to combine with other factors to
increase the propensity for the ultimate collapse of many countries.

A second direct link between SAP and state failure in Africa arises
from the fact that most of the conditionalities often imposed by the IMF
and the World Bank would require an authoritarian government to see
them through. For example, because of the problems inherent in imple-
menting policies like the removal of subsidies and the reduction of public
sector expenditure, democratic government, with all the structures of
checks and balances in place, would be reluctant to effect them. Thus,
even if unwittingly, the IMF and the World Bank have through their
policies encouraged the perpetration of authoritarianism in many African
states. The link between authoritarianism and state failure is easily
established, as authoritarian leaders often adopt policies to ensure their
perpetual stay in power – leading to opposition from discontented
groups.

The rise of ethno-nationalism

With the end of the Cold War has come a drastic increase in ethnic
nationalism in Eastern Europe and Africa. This has been further exacer-
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bated by the drastic reduction in the socio-economic well-being of most
countries in the African continent. There is a debate as to whether the
rise in ethnic nationalism is a cause or consequence of state collapse. In a
recent study, Chris Smith and Dylan Hendrickson argue that the ‘‘phe-
nomenon of ethnic divisions and tensions . . . is perhaps best understood
. . . not as the cause of conflict, but as its consequences.’’14 Experiences in
Africa, however, seem not to support this position. Ethnic division could
act both as a cause and as a consequence of conflict and eventual state
collapse. For example, oppressive leadership could lead to ethnic divi-
sion, which in turn could bring oppressed sections of a country together
to challenge the central government. This was, at least to an extent, the
beginning of the disintegration of Liberia. This tendency has increased in
post-Cold War Africa, as the Cold War politics which had implicitly
endorsed repression have disappeared.

Political fragmentation, however, may not necessarily translate as an
ethnic phenomenon. On the contrary, it is indeed ironic that one of the
countries which has experienced enormous fragmentation – Somalia – is
perhaps the only country in the continent that is ethnically homogenous.
An explanation for this has, however, been found in the country’s com-
plex clan system, which by and large operated along pseudo-ethnic lines.
On the whole, political fragmentation along ethnic lines has been at the
root of all state collapse in Africa. This is largely because ethnicity is the
easiest and quickest process by which emotions could be harnessed to
challenge what is often seen as an attempt to marginalize a group.

The political ‘‘bill of health’’: The ‘‘failed’’ and ‘‘failing’’
states in Africa

Three African states – Somalia, Liberia, and Rwanda – have collapsed in
the last half a decade, while the socio-economic and political problems
facing at least 20 others make complete collapse a distinct possibility. In a
1993 study, Nellier categorized these states as being in either ‘‘serious’’ or
‘‘maximum’’ danger of collapse.15 In the ‘‘serious’’ category are Algeria,
South Africa, the Sudan, Cameroon, Madagascar, Malawi, Kenya, Dji-
bouti, Nigeria, the Niger, Togo, and Mali, while those on the ‘‘maximum’’
danger list are Angola, Mozambique, Rwanda, Burundi, the former
Zaire, Ethiopia, Chad, and Sierra Leone. Although the concentration of
this section is on the three states that have collapsed, there is a discussion,
too, of some of the states in Nellier’s ‘‘serious’’ and ‘‘maximum’’ catego-
rization.

The political and socio-economic developments which ultimately re-
sulted in state failure bring out some complexities. The Somali Republic
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owes its collapse to a number of factors, including the decline of external
patronage that had sustained the corrupt and repressive regime of Siad
Barre; the intense (largely man-made) famine that ravaged the country;
the domestic opposition to the government’s internal repression; and the
country’s defeat in the Ogaden war against Ethiopia. All these kept the
country tottering on the brink of total collapse, such that by the end of
the 1980s Somalia could be said to be on a life-support machine. The fact
that most neighbouring countries, especially Ethiopia, Djibouti, the
Sudan, Kenya, and Eritrea, were either recovering from wars or had
serious domestic problems, too, did not help the Somali case. By 1991,
the government of President Barre had collapsed. The competition to fill
the vacuum resulted in a breakdown of law and order. Two ‘‘warlords’’ –
Mohamed Farah Aideed and Ali Mahdi – among others, tore the country
apart. The situation eventually deteriorated, to the extent that relief
materials could not get to the starving population. It was this that even-
tually resulted in the concern of the international community.17

Liberia’s gradual descent to its ultimate collapse began in December
1989, when Charles Taylor led the National Patriotic Front of Liberia
(NPFL) to challenge the oppressive regime of the late President Samuel
Doe. The initial NPFL recruits were taken from the Gio/Mano ethnic
group, a group that had suffered enormous persecution under the gov-
ernment of President Doe.18 The badly organized armed forces of
Liberia could not counter the insurgent attack, and within weeks the
government had collapsed and carnage had started in the country. The
unparalleled nature of the destruction to life and property resulted in the
despatch of a regional peace-keeping mission (named the ECOWAS
Monitoring Group, ECOMOG).19

The war has now graduated from the initial ideological conflict to a
complex intermix of personality and economic war. There are presently
eight factions, formed along ethnic and religious lines.20 ECOMOG, too,
has become embroiled in the controversy, while a United Nations
Observer Mission brought in to assist ECOMOG also found itself in a
number of practical difficulties. Already the warring factions have signed
14 unsuccessful peace agreements. Finally, an accord established a
‘‘Council of State’’ – comprising the leaders of the major factions – to rule
Liberia until May 1997, when an election took place in the country.

But the country that brought the ramifications of state failure to global
attention was Rwanda, where within weeks of the outbreak of an ethnic
conflict between the two major ethnic groups, almost half a million peo-
ple had died and more than a million others had been displaced. In a way,
Rwanda was a state that collapsed in instalments, and the roots of the
1994 crisis are deeply seated in the country’s post-colonial politics. The
nation is composed mainly of two major ethnic groups – the Hutus and
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the Tutsis.21 The Hutus, about 80 per cent of the population, controlled
the affairs of the country. Rivalry and tension between the two groups
pre-dated independence, as the first clash between them took place in
1959. In a second attack that took place a year after independence in
1963, about 10,000 Tutsis were killed, while those who remained at home
were ostracized and prevented from joining the army. Many of them fled
to Uganda, where they eventually formed the Rwandan Patriotic Front
(RPF), which opposed the Hutu-led government in Rwanda. They were
later to receive considerable support from the government of President
Yoweri Musoveni of Uganda.22 All these made Rwandan politics inex-
tricably linked with those of its neighbours, especially Uganda, Burundi,
and the former Zaire.

The immediate catalyst of the Rwandan tragedy was the assassination
in a plane crash of Juvenal Habyarimana and Cyprien Ntaryamira, Pres-
idents of Rwanda and Burundi respectively. The Hutu-dominated
Rwandan army accused the RPF of the assassination, a charge the latter
denied, accusing in turn the Hutu Presidential Guards of killing the
President to express their displeasure at his conciliatory policies towards
the Tutsis.23 Once the death was announced, Hutu soldiers went on a
killing spree, targeting Tutsis and Hutu politicians believed to have
political sympathy for the RPF.24 This also resulted in a massive exodus
of people from Rwanda into neighbouring countries, especially the
former Zaire, where a cholera epidemic was to claim many lives.25 The
RPF marched towards the capital, Kigali, and by the end of July 1994 had
captured the city and formed a new government.26

Apart from Somalia, Liberia, and Rwanda, a number of countries
could be categorized as ‘‘wounded’’ states. In most cases, nations in this
category are those which could collapse because of the serious political
and economic problems that confront them. While it will not be possible
here to go into a detailed discussion of the situation in these states, a brief
mention of the important ones may be in order. In Nigeria, the ‘‘historical
accidents of cultural pluralism and exploitative colonialism [have been
compounded] by accountability and moral vacuum that had dogged its
public service.’’27 The country’s uncoordinated search for a workable
nation-building agenda was dealt two major blows in quick succes-
sion with the nullification of the 12 June 1993 election, and the incum-
bent government’s hanging of nine minority human rights activists in
November 1995. These two events brought Nigeria to the tribunal of
international attention and led the nation down the path of collapse.

In 1996, Major Pierre Buyoya’s military coup in Burundi caused con-
siderable anxiety, largely because of the grave political situation in the
country, and also because the Rwandan experience had shown how fast
the explosion in the Great Lakes region could spread. Burundi has been
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facing a civil war since 1993, when Hutu rebels attacked the central
government under the leadership of a Tutsi President. Although reliable
figures are not available, it is estimated that more than 150,000 people
have so far died. In the few months before the Buyoya coup, the former
President Ntibantunganya was obviously losing his grip on power. The
army, in particular, was getting uncomfortable with his policies. It was
this gradual slide towards ‘‘another Rwanda’’ that Buyoya (a Tutsi) used
to justify his July 1996 coup. He claimed that the coup was to prevent
a putsch by Tutsi extremists from plunging the country into its worst
crisis.28 Although neighbouring countries have disagreed with him,29
Buyoya has remained defiant that he would not ‘‘sacrifice’’ the lives of his
people ‘‘for the sake of democracy.’’30 Other countries like Sierra Leone,
Senegal, Mauritania, Mali, and the Niger all face domestic instability of
different magnitudes.

The security implications of failed states

There are many security complications associated with failed states. Some
of those identified for discussion here include foreign involvement and its
implications on national sovereignty; human casualties and their impact
on security; mass migration and refugee influx; exportation of conflict and
border incursion; proliferation of light weapons; the destruction of eco-
nomic infrastructures; and the establishment of regional/continental con-
flict management strategies.

Foreign involvement and the erosion of sovereignty

With the collapse of states often comes urgent international response,
either in the form of humanitarian actions and/or peace-keeping missions.
This always results in the erosion of sovereignty of the affected states.
International involvement always attract a mixture of appreciation and
hostility. In Liberia, despite the total collapse of all infrastructures of
governance, there are still many indigenes of the country who insist on
retaining their consciousness of pride, honour, and independence. Some
even want the extent of the interference of the regional peace-keeping
force to be properly defined.31 Rwanda expelled 39 non-governmental
organizations from the country, accusing them, among other things, of
interfering in the country’s independence. In Somalia the initial affection
that greeted ‘‘Operation Restore Hope’’ later changed, when warlords
whipped up the emotion of sovereignty to reject all forms of foreign
interference.

The implications of this are numerous. For example, it often creates a
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dilemma for the international community as to whether they should
respect ‘‘sovereignty’’ in the quest to arrest an imminent human tragedy.
The inability to resolve this dilemma quickly could cause delay and result
in more loss of lives, while a wrong interpretation of the situation could
lead to a faulty or inadequate response. Another security consequence of
international involvement and the loss of sovereignty is the controversy it
often creates among the nationals of the affected state. For example, the
question of what should be the attitude towards ECOMOG has been as
much of a problem between the Liberian warring factions as the original
ideological cause of the conflict.

Human casualties and their impact on security

Perhaps the best-known security implication of state failure in Africa is
its human casualties. Although accurate figures are very rarely available,
it is believed that up to 200,000 people have died in the Liberian war.
Somali figures are equally as high. The collapse of these countries also
resulted in the death of foreigners who had gone into the conflicts to
pacify the warring sides. But the country that brought the human cost of
state collapse to the fore of global attention was Rwanda, with several
hundreds of thousands killed. The consequences of the massive loss of
lives for security are enormous. As the citizens of a country represent its
first line of security, large-scale casualties deprive the country of not only
those who can defend it in times of aggression, but also of those who can
contribute manpower to its economic development. For Liberia, Somalia,
and Rwanda, a complete generation has been depleted, such that even
when peace eventually returns, getting the necessary manpower to ensure
nation-building could create fresh problems.

Migration and refugee influx

Closely related to the casualty problem is the effect of population dis-
placement and the influx of refugees. In Liberia, several hundreds of
thousands were displaced both within and outside the nation. Inside the
country there has been mass movement from the countryside to the cap-
ital, Monrovia. At one stage it was speculated that the capital contained
more than a million inhabitants – nearly a third of the country’s pop-
ulation. With such a congested and destroyed infrastructure came health
risks which have been difficult to contain, despite the extent of the
humanitarian assistance. Apart from the problem of internal displace-
ment, more than a million Liberians are now refugees in neighbouring
Sierra Leone, Guinea, Ghana, and Nigeria. For some of these countries,
especially Sierra Leone and Guinea, their already limited national
resources were further depleted by the influx of Liberian refugees,
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heightening the propensity for internal tension within these states. The
situation in Rwanda was the most serious. Up to a million people moved
to neighbouring countries, especially the former Zaire, in what human-
itarian agencies described as the worst mass migration in recent history.
The outbreak of a cholera epidemic created further problems in the ref-
ugee camps. Somali refugees are in the neighbouring nations of Ethiopia,
Kenya, and Djibouti.

There are a number of major security problems associated with a ref-
ugee influx, especially in the depressed economy now prevailing in most
African nations. First, the competition between the refugees and their
hosts over scarce resources often results in conflict. The oft-cited tradi-
tional hospitality of African people towards foreigners has now been
proven to be resource-availability dependent. Second, there have been
cases where refugees have exploited their hosts’ hospitality to launch
attacks on their home states. As it is difficult for host states to monitor the
activities of refugees, tension often ensued between the host nation and
the refugees’ home states. The recent problem in the Rwandan refugee
camps in the former Zaire brings out some of the security implications of
this problem.

Proliferation of light weapons

The problem of light weapon proliferation first became pronounced in
the aftermath of the wars of liberation in Africa, especially in the south-
ern part of the continent. In recent years, however, the problem has
become more associated with failed states. In Somalia, Liberia, and
Rwanda, one of the greatest security problems is how to control the light
weapons which have found their ways into illegal hands. With the col-
lapse of these countries, all armed factions eventually obtained arms to
continue the factional fighting. In some states, especially Liberia and
Somalia, warlords purchase arms from different sources to sustain their
factions. Once the proliferation has become large-scale, as it is in all these
countries, control is difficult. In Liberia, all the efforts of ECOMOG and
UNOMIL (United Nations Operations to Liberia) to disarm the factions
have been ineffective. One of the consequences of this massive pro-
liferation is the increase in armed robbery, which could continue long
after the cessation of the conflicts in these countries.32 Another con-
sequence is the possibility of the problem spreading to neighbouring
countries.

Destruction of economic infrastructure

In all cases, the destruction of physical economic infrastructures is an
integral part of state collapse. Here again actual figures are not available,
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but the implications have been enormous. The war in Liberia, for exam-
ple, left major installations such as airports, seaports, roads, bridges, and
other transportation networks completely destroyed. Similarly, industries
such as mining and iron and steel production have been rendered ineffec-
tive. The country’s rubber plantation at Firestone, reputed to be the
largest in the world, has stopped production. The same applies to Soma-
lia, where structures have either been destroyed or fallen under the con-
trol of war-lords who collect taxes to pay their armies. The situation in
Rwanda is the same, as many parts of the country were destroyed in the
fighting that began immediately after the assassination of the President.
However, things seem to be getting better in Rwanda.

Another dimension to the destruction of the economic infrastructure
has been the looting activities of warlords. This has been most prevalent
in Liberia, and to an extent in Somalia. In Liberia, all the warring factions
have carved the country into economic spheres of influence, and illegal
mining of iron and diamonds is rampant. The money made from this has
been used to finance the war. The situation painted here has a number of
security implications. First, it is putting in serious danger the chances of
post-war recovery, a situation which, in turn, could create a vicious cycle
of conflict. Second, it is prolonging the civil wars, as competition over
areas of economic interest often leads to the destruction of such areas.

Exportation of conflict and border incursion

As ethnic groups in Africa do cut across national boundaries, the impli-
cations of state failure often result in the exportation of conflict to
neighbouring nations. Liberian warring factions often make incursions
into the neighbouring countries of Guinea and Sierra Leone, threatening
the lives and property of their inhabitants. One of the Liberian warring
factions, the United Liberian Movement for Democracy (ULIMO), was
in fact formed in Guinea.33 Apart from military incursions, the collapse
of Liberia has resulted in a civil war in Sierra Leone, with the NPFL of
Liberia arming a rebel movement – the Revolutionary United Front
(RUF) – to destabilize the government of former President Joseph
Momoh. In the Gambia, the Liberian conflict resulted in the overthrow of
the government of President Dauda Jawara, thereby ending the history of
democratic rule in the country.34

There is also an inseparable link in the causes of the conflict in Rwanda
and that in neighbouring Burundi. The problem in the two countries is
rooted in the unending rivalry between the two main ethnic groups – the
Hutus and the Tutsis – for power and resources. The similarity in the
social composition almost automatically makes the conflicts in the two
countries contagious. As mentioned earlier, a major crisis has been
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brewing in Burundi since the Rwandan explosion of 1994. The situation is
slightly less serious in Somalia, due largely to the ethnic uniformity of the
country and the fact that most of the neighbouring countries had other
important reasons to embark on inter- and intra-factional squabbles.

Establishment of regional/continental security strategies and their
socio-economic and military implications

In the face of insecurity and instability resulting from failed states,
regional and subregional organizations (the OAU and the Economic
Community of West African States – ECOWAS) have found it
necessary to interfere to restore some measure of stability in the targeted
states. This has had immense implications. The best example here is the
ECOMOG involvement in Liberia. This establishment of regional medi-
atory efforts has both negative and positive sides. On the negative side, it
could create discontent among the citizens of countries bearing the brunt
of such an arrangement. For example, the entire ECOMOG operation
has caused opposition within Nigeria, as its citizens question the wisdom
of such an involvement at a period of dire economic need for the country.
On the positive dimension, however, is the shared sense of responsibility
to resolve regional problems locally, especially when the end of the Cold
War has led to a reduction of foreign interest in Africa.

Democratization after state collapse

A crucial question concerns the process of democratization after state
collapse. The speed at which such states should embark on the process of
democratization, and the form the democracy should take, have been
important issues. One noticeable feature of the states that have achieved
some degree of success in democratic reform after collapse is that, in all
cases, a faction had emerged as an undisputed winner, and had imposed
its own form of democratic values on the country. Examples of this
include Chad, Ethiopia, and Uganda. In all these cases, the dominant
group incorporated other elements into the ruling coalition. ‘‘While
power sharing may not qualify for democracy in the true definition of the
word, particularly as it works against a major quality of democracy,
accountability, it has proved to be the first step.’’35

Of all the countries that have put in place a version of democracy after
the collapse of state structures, Uganda, under Yoweri Musoveni, pres-
ents an interesting case. On his assumption of power, Musoveni initiated
an agenda that emphasized democracy, security, national unity, and the
restoration of the economy. This led to the creation of a ‘‘no-party’’
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democracy that is now operational in the country. Under this scheme, the
‘‘Resistance Committees’’ organized in rural areas during the war against
the Obote regime were institutionalized after the National Resistance
Movement assumed power. Thus representation in government for people
in rural areas is effected through these committees. This unique method
gives the people the impression that they are being represented in the
management of the state, thereby having a version of democracy without
having political parties. While this method has both adherents and critics,
what it shows clearly is that once a state has collapsed additional tools
may be required to handle transition to democracy

The United Nations in Africa’s ‘‘divided’’ nations

The increase in the number of failed and weak states in Africa has forced
the United Nations to have greater involvement in the continent. This has
been evident in three main ways: physical presence through the despatch
of personnel (military and/or civilian peace-keeping missions); the des-
patch of teams to investigate and offer suggestions on states that are at
the highest risk of collapsing; and the involvement of UN agencies in
the socio-economic life of failed states. In all three spheres the United
Nations has been criticized, either for coming in too late, or for doing too
little even after its entrance. So pronounced have been the criticisms
against the United Nations that some commentators have argued that the
plight of the affected countries could have been less severe if the organi-
zation had not intervened. This section provides a critique of UN activ-
ities in these countries.

In Liberia, the United Nations got in late. This was largely because the
crisis began at a time when the organization was preoccupied with the
Iraqi invasion of Kuwait. The initial involvement of the United Nations
in the Liberian civil war was thus to give the ECOWAS peace initiative
all the support it needed to arrest the situation in the country. When,
however, the ECOWAS peace efforts could not solve the problem with
despatch, the United Nations began a more active involvement in the
conflict. Under the Cotonou Agreement signed by the Liberian warring
factions in July 1993, the United Nations was invited to monitor the
cease-fire and disarmament processes. The United Nations was to work
with ECOMOG, with the latter taking on the military aspects of the
exercise and the United Nations monitoring activities to ensure impar-
tiality.36 This ECOMOG/UN arrangement is particularly important, as it
was the first time that the United Nations and a regional organization had
worked together to pacify a civil society.

On the whole, UNOMIL has been only partially successful. First, the
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relationship between ECOMOG and UNOMIL has never been cordial.
They see each other more as rivals, instead of allies in a common cause.37
ECOMOG soldiers are particularly resentful of UNOMIL because of
what they perceive as the arrogant tendencies of the United Nations
team; while UNOMIL, on its part, criticizes ECOMOG’s peace-keeping
methods. Second, UNOMIL has suffered from the general cash shortage
affecting the United Nations. On several occasions, the UN Secretary-
General complained that the Liberia operation ran the danger of being
stopped if there was no financial assistance to continue the project.
Finally, there are allegations from Liberians that UNOMIL officials do
not sympathize with the prevailing socio-economic poverty in the coun-
try. Many Liberians allege that UNOMIL officials are fond of driving
expensive vehicles around the capital.38 It was thus not surprising that
the organization was a target of much attack during the April 1996 re-
emergence of conflict in Liberia.39

The criticism against the United Nations in Somalia was more pro-
found. The timing, the extent, and the sincerity of the involvement have
been criticized.40 Where it was not considered inadequate, it was seen as
being late. First, the withdrawal of UN officials after the fall of President
Barre on the grounds of insecurity was roundly condemned. The refusal
of the United Nations to respond to the gathering tragedy in Somalia
during this period was seen as showing a lack of concern for the plight of
the Somalians. When eventually the United Nations acknowledged the
tragedy in the country, with the passing of UN Security Council Resolu-
tion 733 of January 1992, it still did not follow this up with full commit-
ment. The despatch of the UN Secretary-General’s special representa-
tive, James Jonah, to Somalia was seen as aggravating the problem, as he
was alleged to have allowed the visit to be manipulated by the late Gen-
eral Mohamed Farah Aideed, to the objection of other factions and neu-
tral Somalians.41

The next two UN Security Council resolutions on Somalia (Resolutions
746 of March 1992 and 751 of April 1992) did not advance the ending of
the conflict in any way. The first merely called on the warring factions to
respect the lives of relief workers, while the other agreed in principle to
send in a UN security force. However, it took another four months before
the US airlift began. Even after this, no impressive international presence
was achieved until December 1992. This failure to act decisively to
implement the Security Council resolutions has proved disastrous in
Somalia.

The UN’s reaction to the Rwandan crisis was similar to that in Somalia.
Against the background that the United Nations had a mission in the
country before the outbreak of the 1994 violence, many expected the
organization to have a more articulate and organized response to the
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outbreak of violence in the country.42 Among others, two initial errors by
the United Nations are worthy of note. The first was that the United
Nations Mission in Rwanda (UNAMIR) stuck to its initial mandate of
not using force even after the massacre of the Tutsis by the Hutus had
begun. This affected the credibility of the force, as it was seen as the UN’s
implicit endorsement of the Hutu actions. The problem was compounded
by the UN Secretary-General’s decision to withdraw all but 270 of the
UN soldiers. To reduce the strength of the force at a time when a rein-
forcement was needed was seen by many as being unjustifiable. Secondly,
the United Nations may have again unwittingly added to the initial con-
fusion by its announcement on 8 April 1994 that the Tutsi RPF (Rwandan
Patriotic Front) had left its Mulundi base and was expected to move on to
Kigali the following day. This report was false, but its announcement –
coming from the credible UNAMIR – could have led the Hutu militias to
increase the killings.

The involvement of the United Nations in despatching missions to
weak states has resulted in UN mediation missions visiting countries like
Burundi and Western Sahara. These missions have often faced financial
problems, but the action has been largely successful. Its most important
advantage is that it keeps the situation in these countries under constant
watch, thereby preventing conflicts from emerging. The activities of the
UN agencies have mostly been in countries that are either at war or
where there have been natural tragedies like famine. These activities
have again been remarkable, and have done a lot to make life bearable
for affected populations all across Africa. The basic problem, however, is
shortage of funds, especially with the ever-increasing complex emergen-
cies in the continent. Although these agencies are already being sup-
ported by other non-governmental organizations from Western Euro-
pean countries, their activities have not yet equalled the extent of the
devastation.

Reducing the risks of failure: Some policy recommendations

The increase in the number of states that are structurally weak makes it
necessary to proffer suggestions on how to reduce what now seems to be
one of the major problems facing the international community. A major
solution often advanced is the need to reduce or cancel the debt burden
on African countries. Although there can be no doubt that the debt
problem is linked with state failure, and that the cancellation could
resuscitate some of the ‘‘wounded’’ states, debt relief could only be
helpful if it came as a part of a package. Experience across the continent
has shown that there are no guarantees that the resources saved as a
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result of debt relief would go into development of the state. However,
countries that have completely collapsed would need financial assistance.
There could be a vicious cycle of violence if they are to confront the
problems of post-war reconstruction amidst the debt burden that pres-
ently weighs on their shoulders.

A second suggestion is the need to give assistance to African countries
in their search for enduring democratic traditions. This could be done
by ostracizing the military and undemocratic regimes in the continent. In
the same vein, regimes known to be violating the human rights of their
citizens should be tagged pariah states. This will give autocratic leaders
the message that they cannot oppress their people with impunity. A final
suggestion is the establishment of a committee of respected African
statesmen to mediate in brewing African conflicts. Since the OAU Medi-
ation Committee that was established for this assignment has failed, a
committee of elder statesmen may offer a better chance. With the ranks
of such people increasing, the chances of success become higher.
Respected leaders like the Mwalimu Julius Nyerere of Tanzania, Kenneth
Kaunda of Zambia, and Olusegun Obasanjo of Nigeria (if and when he is
released from jail) could be in this committee.

Conclusion

It is difficult to make any major predictions on the future of the African
states that have collapsed. Rwanda seems to be settling down, although
the development in Burundi does not augur well for the entire Great
Lakes region. The West African leaders have developed a fresh agenda
for Liberia.43 Under the new scheme, disarmament began in November
1996 and an election took place in May 1997. To prevent a relapse into
violence, any warlords who violate this arrangement would be banned
from travelling within the region and would be recommended to be tried
by a war crimes tribunal. The latest agreement goes further than previous
versions, but after 14 agreements have failed, it would be naı̈ve to believe
that this latest one will make a difference. However, a national govern-
ment comprising all the warring factions could be the only guarantee of
enduring peace in the country.

Those who thought that Somalia’s problem could take a positive step
towards peace with the death of Mohamed Farah Aideed in July 1996
should now see that their optimism was misplaced. The country has
not even stopped intra-clan struggle. The appointment of Aideed’s son,
Hussein, as the clan leader has now introduced a new dimension to the
problem: a clash between the older members of the clan who rejected him
on the grounds of his youth, and the younger elements who see his
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appointment as a way of reducing the generational gap between the
leaders and the led.44

On the whole, it may be said that Africa is entering the twenty-first
century as a continent that is still badly divided and structurally weak.
The defence and security problems that could confront the continent in
the coming century will largely be the legacies of this present century.
Economically, Africa will have to use its limited resources to address its
apparently limitless problems. Politically, efforts to establish enduring
democratic institutions will have to continue. However, it would appear
that the greatest challenge the continent will face in the coming century
will be that of preventing more state collapse while reconstructing failed
states on a slender budget. The continent looks up to the United Nations
and its dominant actors to assist in this endeavour.
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33. This was the original ULIMO, before it broke into two factions. The main ethnic group
in the original ULIMO is the Madingos, and this group also formed a major percentage
of the ethnic group in Guinea.

34. Those who planned the coup that overthrew the government of President Jawara
conceived the plan while they were serving as part of the Gambian contingent in
ECOMOG, and executed it immediately they got back to their country.

35. Sola Akinrinade, ‘‘Democracy and Security in Africa: Towards a Framework of Under-
standing.’’ Paper presented at the African Security Seminar Series, Department of War
Studies, King’s College, London, February 1997.

36. It should be noted that at this time ECOMOG had become unpopular with some of the
Liberian factions, especially the NPFL, which has accused the regional peace-keeping
mission of being partial towards other factions.

37. Evidence gathered on my research visits to Liberia.
38. Discussions with Liberians during my field trips.
39. UNOMIL head office in the exclusive Mamba Point district of Monrovia was destroyed

and looted. Expensive UN vehicles were driven to the borders of neighbouring towns,
where they were sold at ridiculous prices.

40. For what appears to be a damming report of the United Nations’ involvement in
Somalia, see ‘‘Somalia Beyond the War Lords: The Need for a Verdict on Human
Rights Abuses,’’ Africa Watch, vol. V, 2, 7 March 1993.

41. To register their objection, the airport in Mogadishu was shelled during his visit and had
to be closed down for almost two weeks, a situation which again complicated relief
operations.

42. The United Nations Mission in Rwanda (UNAMIR) had been in the country since
October 1993 to keep peace between the RPF and the government forces.

43. At a meeting in August 1996, held at the Nigerian capital of Abuja.
44. See ‘‘Somalia After Aideed,’’ Africa Today, September/October 1996, p. 12.
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6

Conclusion

Atul Kohli and Georg Sørensen

The chapters in this section have sought to assess how the state system
is changing and the implications of these changes, both for patterns of
conflict and for management of conflict – especially the role of the United
Nations. These are big issues, and many people are contemplating them.
Based on these four chapters, we offer some tentative but important
conclusions.. First, states are not going away. In spite of pressures from ‘‘above’’ and

‘‘below,’’ and in spite of the unleashing of markets globally, what is
really happening is that states, instead of shrinking, are mainly refo-
cusing. That is, instead of talking about states ‘‘losing out’’ in current
developments, what happens is that states are changing – growing even
stronger in some respects and weaker in others.. It is misleading to speak of a ‘‘world order,’’ the term made popular by
President Bush in 1990. We do not have a world order in the sense of
a universal order where all individuals have equal rights. What we do
have is an international order, based on a system of sovereign states.
States are the basic units in the international system. International law
is written for, about, and by states. Individuals also have rights, of
course, but they have them primarily through states. That is why indi-
viduals without states (stateless), and individuals in malfunctioning,
failed states, are in a very critical situation.. Aside from the issue of the world becoming more or less statist, the
international system of states consists of a variety of types of states.
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While post-modern states in parts of the North develop new forms of
intense cooperation, severe domestic conflict plagues the unsubstantial
states in parts of the South. At the same time, modernizing states in
parts of Asia are involved in intense arms races and balance-of-power
rivalries. There are some indications of a more regionalized, segre-
gated world, moving in qualitatively different directions.. The major global power, the United States, is not likely to provide
constructive leadership that will facilitate the emergence of a multi-
polar, multilateral, cooperative international order. That poses severe
problems for international cooperation in general and for the United
Nations in particular. Without support from the predominant power in
the system, the United Nations faces severe limitations in its capacity
for constructive conflict resolution and management.. A number of existing/emerging powers will continue to assert them-
selves. China, India, Iran, Iraq, and Israel are of paramount impor-
tance in their respective regional contexts, and their actions can have
repercussions for the entire system. These states will remain highly
sovereignty/security-conscious, occasionally cooperative, but also
occasionally belligerent.. Problems of failed states have deep structural roots and are neither
likely to vanish, nor readily be dealt with. There was state failure
earlier, during the Cold War, but the problem has become more acute
since 1990. The withdrawal of the United States and the former Soviet
Union from the third world has had the side-effect of intensifying
domestic conflict, which has also been fuelled by demands of drastic
economic and political reforms.

Overall, the global picture that emerges is not very optimistic. It is cer-
tainly not the ‘‘end of history,’’ though it is also not an impending ‘‘clash
of civilizations.’’ The more nuanced view suggests that conventional
inter-state conflicts will coexist with a variety of newer conflicts in the
twenty-first century (intra-state implosions; ethnic conflicts, even in well-
established states; economic conflicts). The weakest, unsubstantial states
with their high levels of domestic conflict will present an increasing
dilemma for the United Nations, because large-scale domestic conflict
presents an awkward problem for a collective security system based on
sovereign states.

While it will be fruitful for the United Nations to open up a more
intensive dialogue with representatives from societies, including non-
governmental organizations, the core basis for the United Nations will
continue to be a compact with leading states. Without such a basis, the
United Nations will not be able to perform its several tasks. Given the
fact that the international system remains in basic respects a system of
sovereign states, the United Nations will not become a global manager in
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the sense of a quasi-world government to which member states cede
substantial elements of sovereignty.

Yet the United Nations will not go the other extreme either. It will not
be reduced to a global council which is powerless in the conventional
sense and which exercises influence only through prestige and the quality
of its ideas. Our analyses suggest a role for the United Nations which is
somewhere in between – we might call it global coordinator. The United
Nations will remain crucially dependent on member states, but given the
complexity of international conflict after the Cold War, many member
states are now willing to let the United Nations play a more predominant
role in certain areas.

One of these areas concerns humanitarian intervention in failed states.
Furthermore, any sustainable solution to the problem of failed states, be
it in terms of changing borders and creating new sovereign entities, or in
terms of new forms of democratization with minority guarantees, will
have to substantially involve the United Nations. And there is a host of
other issues in the larger area, or different conflicts identified above,
where a strong role for the United Nations will be necessary.

Maybe this is the core challenge for the United Nations in the next
century: to maintain and build on support from the international system
of sovereign states while also utilizing that basis to build a stronger and
more efficient – and in some respects more independent – position as
global coordinator.
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Transnational civil society actors
and the quest for security





7

Introduction

Volker Rittberger, Christina Schrade, and Daniela Schwarzer

A crucial characteristic of the international political system, distinguish-
ing it clearly from domestic systems of political organization, is the fact
that there is no central authority with a legal competence and the mate-
rial resources to guarantee the compliance of states and other actors with
international norms and rules. The absence of a government with a legal
monopoly of physical force in the international system leads realist theo-
rists of international relations to the conclusion that the international
system necessarily has to be a self-help system made up of unitary state
actors. Order, in this context, results exclusively from the balance-of-
power (or threat) mechanism, but not from cooperatively constructed
systems of norms and rules among international actors.

This theoretical view of international politics, especially prominent
during the Cold War, has come under increased attack in recent years.
Critics of the realist view have argued that the international system today
is not exclusively constituted of state actors competing for power and
autonomy, and constrained by prudence or overwhelming (threat of)
force only. On the contrary, based on unambiguous empirical evidence,
there now exists a consensus that international politics – even in the
absence of a central governing authority – is becoming increasingly rule-
governed and non-anarchical. States do not operate in a space void of
norms and rules, but rather in a social construction that has ‘‘material
consequences and constrains action as well as perception.’’1

The concept that has been coined to describe this system is that of
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international or global ‘‘governance without government.’’2 According to
these authors, governance with or without government ‘‘refers to purpo-
sive systems of rule or normative orders,’’ which are ‘‘the result of several
. . . efforts of social engineering. In the case of governance without gov-
ernment, obligations do not emanate from a hierarchical norm- and rule-
setting and -enforcement process (government), but from voluntary
agreements to play by a set of rules which are binding,’’ not because of
the threat of physical force but because of the perceived legitimacy of the
rules and their underlying norms. Governance without government,
therefore, is the ‘‘result of non-hierarchical, voluntary self-organization,’’3
based on institutionalized regulatory arrangements as well as on less for-
malized norms, rules, and procedures for interaction in recurring prob-
lematic social situations, which induce state (and non-state) actors in the
international arena ‘‘to get things done without the legal competence to
command that they be done.’’4

The terms ‘‘complex international governance’’5 or ‘‘regulated anar-
chy’’6 have been introduced as alternative labels to ‘‘governance without
government’’ in order to emphasize the diversity and complexity of
coexisting ‘‘steering’’ and ‘‘control mechanisms’’7 in contemporary inter-
national relations.

International regimes are, although the most important, only one of
several mechanisms of collective self-regulation by states and other
international actors.8 Nevertheless, neoliberal regime theory, like realist
theory, focuses on national governments as central actors in international
governance: ‘‘international regimes seem to . . . serve the specific interests
of states and governments.’’9 Regime theory, therefore, largely neglects
non-governmental actors in the analysis of international governance.10
This state-centric analytical bias was criticized in the first debate on
transnationalism in the 1970s.11 The end of the East–West conflict,
however, initiated a second debate about the role of non-governmental
actors.12 In the context of an increasingly globalized system, the activities
and impact of non-state actors in realms which were formerly exclusively
the object of sovereign state action have intensified remarkably. This
phenomenon has forced political scientists to pay more attention to
non-state actors in the analysis of international politics, particularly to
the question how non-governmental organizations (NGOs), transnational
corporations (TNCs), governments, and intergovernmental organizations
‘‘grope, sometimes cooperatively, sometimes competitively, sometimes
parallel towards a modicum of ‘global governance.’ ’’13 The question of
who are the relevant actors of international politics and how complex
international steering mechanisms can become is now being discussed in
this light.

The UN21 project pays tribute to the growing density, public visibility,
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and influence of non-governmental actors in international governance. In
accordance with the differentiation between the state on the one hand,
and the economy or market as well as civil society on the other,14 the
UN21 project has initiated research on non-governmental actors. In
particular, attention is given to transnational (business) corporations as
the central actors of the world market sphere. Operating legally across
borders, the principal aim of these ‘‘market forces’’ is legitimate (legal)
profit-making. Research also focuses on another set of non-governmental
actors, constituting what is frequently termed an emerging ‘‘global civil
society.’’

A first step toward constructing our analytical framework will be to
elaborate a working definition of the concept of global civil society – a
concept very much in vogue these days but seldom defined by those
who use it. Next, we will distinguish three types of civil society actors
according to their principal aims and strategies. Having thus laid the
conceptual groundwork for the analysis of societal actors, we will turn to
the issue area – international security – that was chosen as the focus of
the research agenda for 1996. Using a three-level security concept, it will
be shown that certain types of civil society actors concentrate their activ-
ities on one level of security more than on another, and that each of the
actor types analyzed in the chapters by Koch, Morrison/Blair, Smith, and
Williams15 is especially relevant to one specific level of security. The fol-
lowing part of this chapter summarizes the findings of the four studies by
comparing the strategies, challenges, and problems of the three types of
civil society actors in the security area. Finally, we will ask what impact
their activities have on the three levels of security, and how far they can
be held to contribute to the democratization of international politics.

The concept of an emerging global civil society

The concept of civil society

Initially developed in the context of the nation-state, the concept of civil
society has increasingly been applied to the analysis of international
relations. Before assessing the validity of this concept in a global context,
it seems reasonable to trace its defining characteristics in its initial
national context.

According to Walzer,16 ‘‘the words ‘civil society’ name the space of
uncoerced human association and also the set of relational networks –
formed for the sake of family, faith, interest, and ideology – that fill this
space.’’ This definition emphasizes three relevant aspects. The first one is
uncoerciveness: the protection of the societal sphere from governmental
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encroachment and the possession of a degree of autonomy necessary for
independent action. Indeed, by definition, civil society operates outside
state institutions within a public sphere which is not monopolized by the
state: civil society is ‘‘a sphere of social interaction distinct from economy
and the state, composed above all of associations (including the family)
and publics.’’17 The second aspect crucial to the concept of civil society
which can be deduced from Walzer’s definition is the notion of shared
basic values and identity. There is no civil society without common norms
and codes of behaviour which shape the interaction of its members. Cru-
cial to the existence of a civil society is ‘‘a set of fundamental principles
which define the nature and purpose of social actors.’’18 The notion of
‘‘human association’’ can be identified as a third characteristic. Group-
building, formal or informal, interaction, and networking are the struc-
tural characteristics of civil society.

Towards a transnational or global civil society?

The acknowledgement of the growing importance of societal actors oper-
ating across state boundaries has led to the introduction of the notion of
an emerging transnational or global civil society in academic and political
discourse.19 Bearing in mind the definition cited above, the question arises
of whether the concept of civil society, initially linked to the framework
of the nation-state and hence corresponding to the national territory and
political community, can be applied to the phenomena we witness on the
global level. Does the way in which non-state actors expand and connect
their activities across state boundaries imply the emergence of a global
civil society? Can the emergence of a common identity and common
values, which are crucial to the concept of civil society, be observed on
the global level?

Taking into account the increasing scope and density of transnational
activities (the conditions and implications of which we will discuss later),
we can assume that at least some conditions are fulfilled in order to be
able to speak of an emerging transnational or global civil society. The fact
that individuals increasingly and continuously interact cross-nationally,
and organize themselves in international non-governmental organizations
(INGOs), corresponds to the aspect of human association, the structural
characteristic of civil society observed in the nation-state context. These
group formation processes and their increasing frequency and density
clearly take place outside state institutions. Although contact and inter-
action with state institutions is not excluded, and in many cases even
intentionally pursued, INGOs are largely autonomous actors. However,
governments sometimes use the form of an INGO for the purpose of
either hiding their pursuit of unseemly objectives or pursuing publicly
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declared goals more efficiently; in these instances, the literature refers to
the instrumentalization of this institutional form as a ‘‘quasi-autonomous
non-governmental organization’’ (quango).

It may have been exactly this aspect – the widening and deepening of
transnational communication and interaction among societal groups and
their organizations – which led scholars of international relations and of
sociology alike to study the space between the state and the economy on
the international level, and to introduce the concept of civil society to this
level.

The formal and informal cross-national group-building processes sup-
port the development of common norms and values which transcend
national boundaries. Examples include the promotion of human rights
and environmental protection, as well as sustainable development and
women’s rights. These are seen as constituting the basis of ‘‘a healthier
and more sustainable world civilization [based on] values of empower-
ment, i.e. egalitarian, people-centred forms of social action.’’20

Thus, although it is evident that ‘‘national loyalties are not being
superseded by global or regional loyalties,’’21 the fact that something
like a ‘‘global consciousness’’ is developing, that ‘‘people’s identification
with and ideational support for global causes and global conceptions of
citizenship’’22 is growing – even if not in a linear and universal process –
allows us to speak of an emerging transnational or global civil society.

The conditions for increasing transnational INGO activities

One question that has frequently been asked concerns the conditions for
the emergence of transnational interaction. We will briefly outline the
explanations that have been put forward.

First, whereas INGOs were often highly restricted in their international
action in the era of the Cold War and a bipolar world system, they can
now operate relatively freely across former rather tightly closed systemic
borders. This fact alone, however, cannot account for the increase in
INGO activity. The end of the East–West conflict and the receding
urgency of the nuclear threat have also contributed to a growing aware-
ness of globalizing non-military problems. The emergence of a ‘‘world
without borders’’ has given these issues, formerly considered to be part of
‘‘low politics’’ (in other words, not vital to the immediate survival of
states), a more prominent status.

Secondly, increasing autonomous action of societal actors across state
boundaries can be explained as a functional response to the incom-
petence or unwillingness of states to cope with these problems in the
changing global system in which the sovereignty of national governments
is reduced.23 What is crucial, in this context, is that problems are per-
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ceived as requiring transnational solutions which, however, national gov-
ernments or international organizations fail to provide commensurate to
the needs. Lipschutz24 observes ‘‘a growing element of global conscious-
ness in the way the members of global civil society act,’’ which may
explain why citizens commit themselves to the pursuit of ends from which
they themselves may not even benefit directly.

In addition, public funding of INGO activities has increased following
the end of the Cold War. For example, ‘‘Western European governments
. . . place a considerable amount of money at the disposal of the European
Community Humanitarian Office . . . especially to finance humanitarian
activities of NGOs.’’25 Nevertheless, as we will show later, this does not
mean that there is no INGO competition for funding.

A further critical element for the increase of INGO activity is techno-
logical innovations, such as the vast expansion and accessibility of in-
formation and communication systems, and increased mobility of people
due to better transportation systems. Opening up new channels for the
exchange of information and the possibility of coordination, new com-
munication technologies such as the World Wide Web, electronic mail,
and access to databases facilitate close cooperation between actors over
long distances. The possibility of communication without delay and at low
cost has indeed revolutionized the possibilities for cooperation regardless
of location and time. In addition, INGOs use the Internet to communi-
cate with a broader public by providing information and also by stim-
ulating responses – through using interactivity in their Web sites, for
example. Non-governmental societal actors have thus successfully taken
advantage of these opportunities to coordinate their activities better, to
reach a broader public, and to expand discourses on the issues of interest
to them.

The consequences of increasing INGO action

The effects of increasing INGO action leading to the emergence and, in
the long run, establishment of a global civil society are not only limited
to the societal level. Increasing transnational self-organization, interest
articulation, and aggregation according to shared values and preferences
could cause important changes in world politics, such as the decline of
historically established structures and lines of conflict. Non-state actors
both develop programmes and provide services to tackle global problems,
such as environmental degradation, human rights abuse, and social dis-
parities, which national governments or international organizations
cannot or will not provide. They are often considered the motors which
could, in the long run, advance the democratization of international
politics as they experiment with new forms of public participation and
thus ‘‘develop tactics that enable influence attempts by groups and indi-
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viduals that are otherwise disenfranchised from bilateral or multilateral
decision processes.’’26 In addition, INGO action has introduced a higher
degree of accountability into intergovernmental settings, given the con-
tinuous and structured monitoring of (inter)governmental activities by
INGOs and their efforts to ensure broad public communication.

On the other hand, it must also be noted that the emergence of a global
civil society is by no means an automatic guarantee of peace and security
in the world, and that not all civil society actors share democratic and
liberal values. On the contrary, ‘‘the effect may be the opposite: the
emergence of a neo-medieval world with high levels of conflict and con-
frontation.’’27 The growing illicit activities of powerful actors, such as
transnational criminal organizations or terrorist groups, not only under-
mine civil society but also constitute a serious threat to individual,
national and international security. Moreover, the democratic quality
of civil society can easily be questioned. Although there are internal
democratic mechanisms in the organization of some INGOs, their con-
stituencies are certainly not representative samples of the global pop-
ulation, and INGOs cannot easily be made accountable for their actions
by a broader public or (inter)governmental institutions.28

Classification of civil society actors

Having discussed the phenomenon of an emerging global civil society,
another crucial question arises: is it possible to group the vast range of
societal actors according to analytically useful criteria? Or, to put it dif-
ferently, is it possible to construct distinct types of civil society actors,
which can be examined separately and compared with one another?

Among very different imaginable analytical approaches to classifying
societal actors,29 we have chosen to construct a typology based on their
main objective combined with their overall mode of operation. Although
we have geared this typology of INGOs to the security sector, it may be
valid for the analysis of non-state actors in other issue areas as well.
Three types of actors emerge from this approach.

Advocacy organizations

The first group can be labelled advocacy organizations.30 The term
‘‘advocacy organization’’ already implies that these actors concentrate on
influencing the process of agenda-setting, policy-making (input functions),
and implementation (output function) on the international or national
level according to their specific programme goals.31 To these ends the
strategies of advocacy agencies comprise four major components.

One starting point is to inform the public about the importance and
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urgency of their cause. Media coverage is an important vehicle to achieve
public awareness, which is a precondition for the second element: the
mobilization of public pressure on national governments and inter-
national organizations, for example to abide by established rules or
develop new ones. Advocacy organizations can also attempt to further
their aims by a third method: creating pressure on decision makers
through other governments which are not directly involved in the issue at
stake.32 The final way is by seeking direct contact with decision makers.
This lobbying process includes offering know-how and information to
decision makers in order to facilitate and encourage policy change,
retrieval of information, and, of course, the direct attempt to convince
decision makers of the pursued goals.

The main target groups of advocacy organizations are thus national
and international public audiences, key decision makers in parliaments
and governments, and national delegates to, and officials of, international
organizations. The transnational nuclear disarmament organizations
analyzed in the chapter by Jackie Smith can be assigned to this class.
Some of the INGOs active in support of international peace-keeping,
which are the focus of Alex Morrison’s and Stephanie A. Blair’s chapter,
equally belong to this group. Others are clearly part of the next actor
group: service organizations.

Service organizations

The second category of civil society actors encompasses organizations
which can be referred to as service organizations.33 Their activities focus
on providing services to other organizations or groups of individuals, and
on implementing specific programmes. In performing these tasks, service
organizations often interact with (inter)governmental agencies, be it that
they are financially supported by them, that they are their subcontractors,
or that they depend on them to guarantee their own safety.

The INGO community analyzed in Roland Koch’s (1997) paper on
complex humanitarian emergencies belongs to the category of service
organizations.34 Their service functions include providing resources for
disaster relief, shelter and food in cases of mass migration, and technical
assistance, as well as intercommunal peace-building assistance immedi-
ately following civil war. In this sense, humanitarian assistance organiza-
tions provide peace-keeping services as well. Of course, many service
organizations also perform advocacy functions. Contractual relationships
with donor governments, for example, often provide service NGOs with
opportunities to influence donors to adopt their approaches. Another
example given by Koch is the efforts of the French NGO Médecins Sans
Frontières to promote the idea of a UN resolution securing better access
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for INGOs in humanitarian emergencies. But in comparison to advocacy
organizations, their focus remains on service delivery, while achieving
policy change on the international level remains a secondary task.

Illicit autogoverning organizations

The third class of societal actors, illicit autogoverning organizations, dif-
fers from the other two in that these actors try to create a sphere of
action with norms and rules of their own, in which the impact of national
and international legal systems is restricted. Actors within this third
group pursue organization-specific, self-serving aims by creating their
own autonomous transnational system of governance, and by trying to
insulate it against governmental or intergovernmental interference.

It is to this group of non-governmental actors in the security sector that
the ‘‘dark side’’ of the emergence of a global civil society can be traced. A
prominent example of this group of actors is terrorist organizations. The
chapter by Phil Williams also analyzes the growing array of transnational
criminal organizations (TCOs). As the latter generally focus on illegal
profit-making, but at the same time sustain their ‘‘business’’ activities
by not only taking over single societal functions but also establishing
complete quasi-autonomous systems of rule,37 they hold somewhat of a
‘‘mid-position’’ between market forces and civil society. Despite their
hybrid nature, we found TCOs to be too important an actor group in the
security sector not to be dealt with in some detail.

Of course, organizations of the third type also – at times – try to influ-
ence governments in favour of their specific interests, but this is rather
a complementary strategy. Moreover, they rarely try to mobilize public
pressure, for the goals they pursue are not suitable for attracting broad
public support or, in the case of criminal organizations, they must even be
kept hidden from the public.

Levels of security and civil society actors

Just as the concept of global civil society, the term ‘‘security’’ is multi-
faceted and used accordingly in public and scientific discourse – often,
however, without sufficient clarification as to which meaning is implied.
As Helga Haftendorn pointed out:

The term ‘‘security’’ is as ambigous in content as it is in format: is it a goal, an
issue area, a research programme, or a discipline? There is no one concept of
security . . .38
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It is essential, therefore, to get a better analytical grasp of the concept
of security before investigating the role of non-state actors in promoting
or jeopardizing security. To this end, we suggest not to search for one
encompassing generic definition of security (an effort which is bound to
fail), but to separate analytically three levels of security: a macro, a meso,
and a micro level.

The concept of security on the macro level addresses such problems as
inter-state armed conflicts or the proliferation and threat of weapons of
mass destruction. But in addition to the traditional definition of security
as ‘‘the absence of military threat or . . . the protection of the nation from
external overthrow or attack,’’39 the concept of security on the macro
level has come to encompass threats to the well-being of states and soci-
eties such as environmental degradation and economic shocks. In other
words, the definition of security on the macro level has been extended,
now comprising ‘‘a certain minimal enjoyment of economic welfare’’40
and ecological stability.

But even this extended concept does not fully grasp the meaning of
security today. We need to add what can be called the meso level or
societal level of security. Indeed, this is the level on which – after the
end of the bipolar system – security seems to be especially precarious.
The very physical security of populations is threatened by brutal civil
wars of an ethnopolitical nature (such as Afghanistan, and the former
Yugoslavia), and resulting mass migration and famines (Rwanda and
Somalia). International relief organizations refer to such situations as
‘‘complex humanitarian emergencies.’’41

Finally, we also have to consider security on the micro level. The clas-
sical understanding of the individualized concept of security is the guar-
antee of individual personal, civil and political rights vis-à-vis the gov-
ernment. Apart from this political understanding of individual security,
social and economic dimensions (social and economic security) have to
be incorporated into a wider concept of security on the individual level.

In addition, challenges and threats on the part of the state towards in-
dividual security, and risks to personal safety emanating from transna-
tional non-state actors, are increasingly perceived as alarming. In partic-
ular, the expansion and intensification of transnational criminal activities
(such as drug trafficking, or the extortion of ‘‘protection money’’ from
legitimate business enterprises) and terrorism are prominent issues in the
debate on individual security in the context of globalization.

An interesting point is that the end of the East–West conflict seems to
have caused a shift in the relevance and urgency assigned to security
problems on the macro level in comparison with security problems
located on the meso and micro levels; and shifts in the level of societal
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activity within the three sectors. In the era of the bipolar international
system, public attention and societal activity were clearly concentrated on
macro-level security problems, most prominently the nuclear threat to
international security resulting from the military competition between
East and West. In this context, transnational NGO activities concentrated
on the macro level of security – in other words, inter-state security issues
– as the example of transnational nuclear disarmament organizations
illustrates. Opportunities for INGOs to perform humanitarian relief
functions on foreign territory were severely constrained by the govern-
ments on both sides.

Since the end of the East–West conflict an increasing scope of activities
among societal actors on the meso and micro levels can be observed. A
large number of new service organizations have been founded, existing
service organizations have expanded, and transnational advocacy organi-
zations like Pugwash have started to take up new issues which can no
longer be attributed to the macro level of security alone, such as ‘‘envi-
ronmental and development concerns along with more traditional secur-
ity concerns.’’42 One reason for this is an obviously increased public
awareness of newly emerging security problems on the meso and micro
levels, which have grown in number and gained in urgency. Examples of
these newly emerging security problems are increasing threats to indi-
vidual safety caused by the spread of transnational criminal networks,
and complex humanitarian emergencies. According to Koch,43 the rea-
sons for the growing number of humanitarian emergencies lie in two
related phenomena: the marginalization of some of the poorest countries
in the context of economic globalization and drastic cuts in development
aid; and the political fragmentation of such states and their eventual col-
lapse, triggered by the retreat of the two former superpowers which had
previously kept ‘‘friendly’’ élites in power.

On the basis of our three-level concept of security, we can now address
the role of civil society actors in the security sector more specifically. To
this end, we turn to the chapters by Koch, Morrison/Blair, Smith, and
Williams. The transnational social movement organizations (TSMOs)
against nuclear war studied by Smith are typical advocacy organiza-
tions, whereas the organizations analyzed by Koch mainly concentrate on
service delivery in complex humanitarian emergencies, and therefore
belong to the class of service organizations. Activities in support of
international peace-keeping are carried out, according to Morrison/ Blair,
by both types of organizations – primarily advocacy-oriented ones as well
as primarily service-oriented ones. The transnational criminal organiza-
tions, finally, are representative of the third class of civil society actors,
acting around and in defiance of the state and intergovernmental institu-
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tions to pursue narrowly defined group interests, the fulfilment of which
entails damages to individuals as well as to society at large (in contrast to
the collective values pursued by advocacy groups).44

Comparing adovocacy organizations, service organizations,
and illicit autogoverning organizations in the security sector

In the following section we will compare the above-mentioned transna-
tional actors on two dimensions. First, we seek to identify their specific
prerequisites for successful action, success being defined in terms of the
achievement of the actors’ highly diverse goals. Second, we highlight the
specific challenges, difficulties, and risks with which these actors are con-
fronted in their operations.

Prerequisites for successful action

Advocacy organizations, service organizations, and illicit autogoverning
organizations, affecting the security of individuals and collectivities at
various levels, naturally act under very different conditions and, accord-
ingly, need to meet different requirements for successful action.

Advocacy organizations

From Smith’s analysis of the nuclear disarmament TSMOs, and from
Morrison and Blair’s investigation of networks of peace-keeping pro-
fessionals, three crucial requirements for INGOs to achieve policy
changes can be extracted. The first is securing access to, and facilitating
dialogue with, key decision makers in national governments and inter-
national organizations. Gaining access to governmental élites and inter-
governmental bodies is a particularly difficult task to achieve in the
security sector, as foreign and security policy is traditionally considered
to be the exclusive domain of national governments and too important to
the immediate survival of the state to open it up to societal influence.
Moreover, in the period of the Cold War, the readiness for communica-
tion between Eastern and Western decision makers concerning inter-
national security questions lying at the heart of the competition for power
between the two groups of states was certainly much lower than in other
issue areas.

Scientist-based advocacy organizations, which formed the basis of the
transnational peace movement of later years, were the first organizations
to establish regular forms of dialogue and information flow among
nuclear scientists of Eastern and Western origin, as well as between
nuclear scientists and political decision makers. Smith45 shows how a
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TSMO like Pugwash succeeded in gaining influence on the thinking of
élite-level scientists and policy makers concerning the possibilities of
nuclear disarmament. Favourable for direct access to decision makers is
either ‘‘relevant expertise that decision makers need to make informed
decisions’’ or a ‘‘prestigious membership’’ as in the case of Global
Action.46 Other more mass-based disarmament TSMOs profited from the
scientific legitimation Pugwash granted, and from the contacts scientist-
based organizations had already established to gain access to decision
makers to further their cause. On the other hand, they built ‘‘cooperative
ties with other like-minded organizations’’ to enhance their ideas.47

Morrison and Blair, in their analysis of transnational networks of
peacekeepers, point to the International Association of Peacekeeping
Training Centres (IAPTC) as another example of an INGO which has
managed to exert influence on international decision-making about
peace-keeping missions. Again, the ‘‘vital determining factor’’ for the
success of this organization in influencing policy formulation has been its
ability ‘‘to facilitate dialogue and information flow between key decision
makers.’’48

The second crucial requirement for INGOs to achieve policy change is
that they succeed in substantially raising the political costs of decision
makers’ objections to TSMO-sponsored policy changes,49 be they dis-
armament proposals or the call for peace-keeping missions.50 In order to
create a sense of urgency for action, advocacy organizations have to be
able to mobilize visible cross-border mass public support to create suffi-
cient pressure on governments to keep their goal on the political agenda.

Within the transnational disarmament movement as a whole, the task
of building broad constituencies for disarmament fell to national and
transnational mass-based peace movement organizations. These actor
groups could perform much better in this field than a TSMO like Pug-
wash, which is based on a smaller network of élite scientists. In the field
of peace-keeping no mass-based transnational movement has yet
emerged, and is not likely to emerge in the future, either.

Advocacy organizations promoting peace-keeping missions, however,
have successfully employed the media to raise public awareness. Increased
public awareness has increased the willingness among individuals to
donate money. Furthermore, it has created pressure on decisions makers
and thus raised the perceived costs of procrastination, thereby forcing
decision makers to take action when they might otherwise have remained
passive. As a recent example, Morrison and Blair point to the Canadian
Prime Minister’s decision to act to solve the desperate refugee situation
in the former Zaire and Rwanda. ‘‘He said that the impetus for his desire
to mobilize the international comunity was the scenes he witnessed on the
television. He was successful in focusing the attention of world leaders on
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the plight of refugees. The cries for help, including military force, by
many NGOs operating in Central Africa helped tremendously.’’51

The third important condition for achieving policy change is that
INGOs supply know-how and resources to governments or international
organizations to support such change, thereby reducing the costs and
risks of cooperation among governments. One example, cited by Smith, is
the verification agreement between the Soviet Academy of Sciences and
the US-based National Resources Defense Council (NRDC), which was
facilitated by Pugwash’s intervention52 and allowed for the monitoring of
US and Soviet nuclear test sites by scientists of both sides. A further
example is the Middle Power Peace Initiative by Global Action, ‘‘as non-
aligned country leaders offered their own services for helping verify a
complete ban on testing.’’53

Service organizations

The requirements for successful action faced by organizations focusing on
the provision of services in complex humanitarian emergencies are, evi-
dently, very different from the ones pertaining to advocacy organizations
outlined above. Whereas advocacy organizations need to secure access to
the decision-making élites, relief organizations need to secure access to
the territory in which a complex humanitarian emergency has occurred,
and to the affected segments of the population.54 Secure and immediate
access of service organizations is indeed a major problem, since most
humanitarian emergencies occur in the context of ongoing civil wars or
violent ethnopolitical conflicts.

A second important requirement for successful action is the ability to
react instantaneously to emergency situations. Arriving as early as possi-
ble raises the probability of being able to supply effective assistance to
the victims. In addition, being ‘‘first on the spot’’ has one effect especially
important to the category of service-providing actors: the earlier an orga-
nization arrives and establishes itself in an emergency area, the greater its
prospects for getting good media coverage of its activities, which is often
a decisive advantage in the competition for private donations.55

Illicit autogoverning organizations

This third group of civil society actors is completely different from advo-
cacy and service organizations in goals, modes, and implications of action.
In contrast to advocacy and service organizations, whose central aim is to
further collective immaterial interests or the welfare of others, the key
objective of all transnational criminal organizations – as heterogeneous as
they may be regarding their organizational structures – is the promotion
of their main self-serving interest, which is illicit profit-making.

Indeed, TCOs differ so much from the two other actor types that the
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comparability of TCOs with TSMOs and and relief INGOs in the security
area is not self-evident. It may seem awkward, or even on the verge of
cynicism, to investigate the requirements for success for TCOs. Yet such
an analysis can provide valuable academic as well as practical insights for
policy development aiming at TCOs. It has explanatory power for the
strategies transnational criminal actors rely on, and thus may serve as a
basis for the development of counter-strategies.

From the main objective of TCOs, illegal profit-making, two require-
ments for successful activity can be deduced: TCOs have (1) to minimize
their vulnerabilities to state attacks on, and control of, illicit activities;
and (2) to enhance their ‘‘business’’ opportunities. Regarding the first
point, it is evident that TCOs develop tactics to circumvent legal restric-
tions and to avoid law enforcement. The pursuit of large-scale illegal
business activities without being discovered makes the creation of
networks, contacts, and information infrastructures, guarded against infil-
tration by law enforcement personnel, a fundamental requirement for
TCOs. Moreover, TCOs, which have ‘‘unfamiliar languages and cultures,
operate in novel and unexpected ways, and entrench themselves within
larger ethnic communities which are difficult to penetrate,’’56 prove to be
especially well prepared to confront even specialized anti-crime agencies.
Despite a transnational radius of action, TCOs usually operate from one
home base, preferably in a country in which ‘‘both government and law
enforcement are weak or acquiescent.’’57 In order to sustain successful
operations, TCOs need to create bonding mechanisms – be it on the
basis of family, clan, ethnic ties, etc. – which on the one hand guarantee
permanence within the TCO itself and, on the other hand, enable an
entrenchment in society and the development of mutually profitable
relationships with the political and economic élites.

The latter aspect of securing access to economic élites is also crucial for
the second important prerequisite for ‘‘successful’’ action of TCOs, in
other words, the extension of ‘‘business’’ opportunities. Moreover, it is
important for TCOs to secure ways to ‘‘embed illicit products in licit’’58
without being discovered. This task has become a lot easier to achieve
with the expansion of international trade and a globalized financial
system. Another prerequisite is the ability to move funds to ‘‘safe havens
beyond the reach of law enforcement’’ and to obscure the sources.59

Obstacles to effective action

In the preceding part of this chapter, we have identified and elaborated
the prerequisites for successful action of advocacy, service, and illicit auto-
governing organizations. We will now identify the obstacles and restric-
tive conditions which may prevent effective action by societal actors; and
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discuss the approaches they take to counter these challenges and, even-
tually, to overcome obstacles. We will first take a look at advocacy and
service organizations. Both of them have to counter the challenge of
limited resources and deal with problems emanating from the fact that –
in contrast to states – they are non-sovereign actors. Illicit autogoverning
organizations are treated separately at the end of this section, as the
challenges they face, and the strategies they employ to overcome them,
are completely different from those of advocacy and service INGOs.

Advocacy and service organizations

To a very high degree, the scope and success of INGO action depends
on sufficient resources. Funding poses the first major difficulty for
non-governmental advocacy and service organizations alike. Given the
changing global security environment, with an increasing number of
armed conflicts and a growing awareness of these conflicts, the demand
for INGO action has increased. But this growing importance of INGOs
has not been paralleled by an increase of their resources. On the con-
trary, the growing number of INGOs has lead to increased competition
for scarce resources. An indicator of this increasing competition is the
effort of INGOs to be the first on the scene – ‘‘ambulance chasing,’’ as
Natsios60 calls it ironically – in order to receive the best media coverage
and hence public attention and financial support.

Although advocacy organizations in general require fewer material
resources than service NGOs, both rely on private donations from their
members and from the general public. Service organizations generally
receive governmental or intergovernmental financial or logistic support
more easily. Advocacy organizations such as the disarmament TSMOs,
which exert pressure on decision makers to adopt their goals, were – at
least in earlier times – seen as trouble-makers and thus could not expect
much funding from governments. Or, if governments favoured an INGO’s
aims, the organization risked being instrumentalized for governmental
purposes. The danger of becoming dependent on governmental or inter-
governmental funding, which would be detrimental to the credibility of
advocacy organizations, is the main reason why these organizations try to
work independently from governmental funding.

Service organizations, on the other hand, normally rely heavily on
governmental and intergovernmental resources in order to perform their
work.61 Governments and international organizations have a specific
interest in ensuring that non-governmental organizations provide ser-
vices. An example is the considerable increase in joint action between
INGOs and UN agencies after the end of the Cold War.62 Generally
speaking, there are two reasons for the interest in cooperating with
INGOs. First of all, carrying out the services themselves would confront
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governments with much higher expenses than the sponsoring of INGOs.
Secondly, especially in cases of armed conflict, some tasks can only be
carried out by INGOs. Their independent, non-partisan status gives them
a crucial advantage over governmental actors.

Scarcity of resources does not only show up in the financial sphere. The
growing number of complex humanitarian emergencies demanding
immediate and appropriate responses reveal limitations of time, infor-
mation, and personnel. Of course, better funding could solve some of
these problems. But the lack of information, in particular, cannot be
countered as easily as that. It is obvious that successful action requires
highly reliable, instant information which can only be secured by long-
term observation or even prospective analyses, and an exchange of
experience.

Limited resources on the one hand, and growing numbers of emergen-
cies combined with more ambitious tasks on the other, have led to
increased coordination and cooperation among INGOs, and between
INGOs and other actors involved in an emergency. Coordination and
cooperation can hence be identified as a functional response to the scar-
city of resources and to the insight that the performance of every single
actor is not as good as it could be. Indeed, cooperation and coordination
seem crucial to avoid the waste of resources such as relief goods, and the
duplication of efforts.

Cooperation can occur in the emergency situation itself, or it can
develop in a long-term process – for example, after having discovered
that there were deficits in spontaneous coordination and cooperation in
the emergency situation. Ad hoc cooperation can involve very intensive
interaction, implying sharing certain resources, or be limited to negative
coordination only, simply to avoid duplicating efforts. Equally, long-term
cooperation can be of different degrees, ranging from very loose personal
contacts to institutionalized forms of cooperation.

Cooperation, especially in an emergency case, usually faces various
constraints. Apart from competition for scarce resources, two other im-
portant obstacles to cooperation that apply to both advocacy and service
agencies are the fear of being dominated by another group or a
bureaucracy and thus losing independence,63 and the lack of consensus
among the different actors involved concerning approaches and strat-
egies. Among organizations advocating nuclear disarmament, for exam-
ple, repeated conflicts concerning approaches and goals arose between
pacifists and non-pacifists, as well as between direct-action advocates and
activists preferring less confrontational strategies.64 This was partly due
to the fact that actors’ approaches remained strongly influenced by the
context in which they operated, in other words the different national and
regional framings of the anti-nuclear debates. ‘‘Because activists had to

INTRODUCTION 125



concern themselves with satisfying the domestic constituencies that sup-
ported their work, such a preoccupation with the nationally structured
political opportunities is understandable.’’65 Similar problems can be
discerned in the field of humanitarian relief, where ‘‘conflicting strategies
and objectives, or their abysmal absence . . . frequently cancel each other
out.’’66

One approach to overcoming the problems of ad hoc cooperation is the
creation of professional networks. The studies of Morrison and Blair
(1996) imply that it is actually through these networks of professionals –
here in the area of international peace-keeping – that ways and means
can be found to overcome the problems of cooperation over competi-
tion for scarce resources, a lack of consensus on ends and means, a lack
of mutual trust, and so on. These ‘‘informal networks’’ encompass
‘‘groupings [that] may be transitory, intangible . . . or may establish
organizational mechanisms akin to those of highly structured, formal
bodies.’’67 They emerge around formal organizations without being part
of any official structure. Informal networks are hence no ‘‘self-generating
entities.’’68 They are not specific to the area of international peace-
keeping, either, but rather apply more generally.

The reason for the establishment of ‘‘informal networks’’ is not so
much working towards the individual target of each actor involved.
Rather their goal is to improve the overall performance of all actors
involved by questioning strategies and instruments, and by exchanging
background information and practical know-how. Informal networks
allow organizations ‘‘to make maximum use of existing resources,’’69 to
promote mutual education through information sharing, and to improve
future performance thanks to mutual education. Additionally, they foster
a ‘‘spirit of collegiality and friendship’’70 which helps to reduce mistrust
and increases motivation. ‘‘Informal discussions lead to a new apprecia-
tion of the strengths of their respective organizations, an appreciation
they take with them when they return to the field and which enables them
to work more cooperatively with other organizations.’’71

Apart from the challenge of cooperation to overcome limited re-
sources, a second type of challenge facing advocacy and service organi-
zations derives from the fact that advocacy and service organizations as
non-sovereign actors have to interact with sovereign actors, such as
states. This confronts them with difficulties that differ in quality, due to
the different goals pursued by advocacy and service organizations.

Transnational advocacy organizations generally have the advantage of
not having to enter a specific territory physically to be able to pursue
their goals. At least, this is true for nuclear disarmament organizations.72
However, since advocacy organizations are non-governmental actors
attempting to pressure national governments to adopt national and
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international policy change, the special challenge for these actors is to
convince the broad public and national governments of the legitimacy of
their causes and activities (a problem which relief NGOs do not have).

Service organizations are regularly and very directly confronted with
the problem of state sovereignty when they have to secure physical access
to a territory in order to perform their relief functions. Access, however,
is often denied by the government of the state in question or by civil war
factions, and it has only been a recent development that the Security
Council has legalized external United Nations and NGO access73 to
sovereign territory for the purpose of humanitarian assistance.74 But
even if the delivery of humanitarian relief services is held to be legal
under international law, service organizations might still not be able to
perform their work because fighting groups within the territory may not
accept their presence and the ‘‘operational staff runs into severe security
problems,’’75 as was the case in Rwanda and elsewhere.

The problem of sovereignty and legitimate intervention has so far not
met with a satisfactory collective response from the international com-
munity. Up to now, no consensus has been reached as to whether INGO
activities can override national sovereignty claims in cases of emergency,
although the latest UN resolutions on this issue clearly present a shift
towards granting more rights to UN agencies and INGOs operating in
foreign territory in humanitarian emergencies.

Illicit autogoverning organizations

None of the obstacles to effective action by advocacy and service organi-
zations outlined above applies to illicit autogoverning organizations. The
most important challenges these criminal organizations face are posed by
national law enforcement agencies, and increasingly also by international
or regional bodies which aim to prevent the activities of TCOs, and to
investigate and finally destroy their networks. Williams considers the role
of the United Nations in crime prevention to be crucial, ‘‘partly because
of its long experience in this area and partly because of its global
responsibilities.’’76 Examples of UN bodies fighting transnational crime
are the United Nations Crime Prevention and Criminal Justice Division
and the United Nations Drug Control Programme (UNDCP). One of the
latest UN initiatives, to which Williams attributes ‘‘a whole new dimen-
sion,’’ was its organization of a World Ministerial Conference on trans-
national crime in Naples in 1994, bringing together ministers of the inte-
rior from 142 states. The conference resulted in a political declaration
and action plan ‘‘designed to initiate more effective measures to prevent
and control cross-border criminal activities.’’77 Outside the United
Nations framework, other intergovernmental bodies such as the OECD
and the European Union have also established task forces and started
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initiatives to improve multilateral cooperation in the fight against trans-
national organized crime.

In order to control these increasing ‘‘risks,’’ three TCO strategies can
be distinguished. The first one can be referred to as risk prevention, in
other words the effort to maintain a ‘‘congenial environment through
bribery and corruption.’’78 A second strategy lies in the attempt to
absorb the costs of law enforcement through defensive measures. This
self-defence can be observed in stages, in which the state is determined to
take measures against criminal organizations. Measures taken by TCOs
in this context, such as monitoring telephone calls, resemble counter-
intelligence. If all preventive and defensive measures fail, the third
strategy aims at limiting the damage of an all-out attack by the state on
the TCO. Maintaining the basic structures of the criminal organization is
the main goal in this situation. TCOs try to achieve this by transferring
assets, and by naming proxies to manage the organization.

Impact of increasing INGO action

In the last part of this chapter, we want to wrap up our analysis by asking
what kind of impact the activites of societal actors have had, and continue
to have, on security on the three different levels. We will start with the
‘‘dark side’’ of the globalizing civil society, TCOs, and then continue with
societal organizations aiming at promoting security by supporting policy
changes or by delivering services in emergency situations. A second
question pertaining only to advocacy and service organizations refers to
the extent to which these organizations contribute to the democratization
of international politics and the emergence of a global civil society.

Williams’s analysis of TCOs shows that transnational operations and
contacts of societal actors cannot be seen as a process that, in and by
itself, leads to more accountabilty, more democracy, and thus more
security in the international system. These profit-seeking illicit networks
do not contribute to stability and security, but challenge it constantly.

Impact on macro, meso, and micro levels of security

By denying the legal order established by states and international orga-
nizations and promoting an alternative, illegal system of norms and rules,
TCOs, just like terrorist groups whose main goal is the destruction of an
existing political order, present a great risk to security and stability on all
levels: they ‘‘pose challenges to national sovereignty, to individual mem-
bers of society, to societies themselves, to the rule of law, to the effec-
tiveness of some international norms and conventions, including those
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important to an emerging civil society, and to the viability and integrity of
their home states.’’79 On the micro level, they pose threats to the dignity
and safety of individuals whether they are involved in criminal activity or
not. On the meso level, they challenge the security and stability of states
(for example, by undermining law enforcement institutions, challenging
the state monopoly of the legitimate use of violence, or even creating a
rival authority structure) and undermine civil society in the national
context.80 On the macro level, they may even be capable of weakening
international prohibition regimes in the area of weapons of mass
destruction. In addition, TCOs may get involved in ongoing inter- or
intra-state conflicts for their own profit, such as through arms trafficking,
and thus may raise the level of violence and insecurity.81

Having pointed out the risks to security caused by non-state actors, we
can now ask what impact the activities of security-promoting societal
actors have on peace building and on democratizing the international
system. As Smith shows in detail, the efforts of TSMOs to gain influence
on decision-making related to nuclear disarmament have been moder-
ately successful. They have created ‘‘massive mobilizations’’82 and gained
direct access to decision makers, enhancing macro-level security by, for
example, helping the passage of an Anti-Ballistic Missile (ABM) Treaty
and promoting an amendment conference to the Partial Test Ban
Treaty.83 Nevertheless, the transnational nuclear disarmament movement
‘‘failed to generate strong pressures for multilateral institution build-
ing.’’84 If the TSMOs analyzed did not achieve as much as could have been
expected, this can be explained by considering practical difficulties. As
outlined earlier, the transnational peace movement, for example, faced
coordination and fundraising difficulties which prevented activists from
pursuing their goals more effectively. The main reason for the lack of
interorganizational cooperation and coherence was an often-missing
consensus on ends and means among the groups’ members. Building a
consensus on goals and strategies, in general, seems to be the task which
becomes increasingly difficult to achieve the bigger the organizations’
constituencies and the more complex the interorganizational networks
grow. In addition, as Smith puts it, the TSMOs ‘‘faced serious limitations
in their abilities to overcome challenges to transnationalism. They failed
to free the nuclear security debate from the constraints of state-centred,
bi-polar security paradigms in order to cultivate support for multilateral
responses.’’85

Relief organizations have been able to professionalize their work in
recent years, and by cooperating closely with UN agencies they have suc-
cessfully operated in humanitarian emergencies. By delivering services,
which otherwise probably would not have been supplied by national or
international governmental institutions, they have contributed to allevi-
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ating human suffering and to re-establishing security on the micro and
meso levels. Nevertheless, the major deficiency of service organizations
remains that they most often merely react to already existing human-
itarian emergencies. They are not yet capable of taking effective action to
prevent such emergencies. On the one hand, this may indicate an inca-
pacity to monitor developments in areas which are likely to be affected by
humanitarian emergencies. On the other hand, overtaxing of INGOs
active in humanitarian relief operations and lack of funding may also
account for these deficiencies.

Impact on the democratization of the international political system

Concerning the emergence of a truly global civil society and the democ-
ratization of the international system, Smith considers ‘‘the expansion of
formal organizations designed to promote transnational goals and values’’
as ‘‘a positive development for the realization of a stronger global civil
society.’’ Nevertheless ‘‘the transnational disarmament movement . . .
lacked extensive and strong transnational associations.’’86 Up to the
present day, ‘‘real’’ transnational actors have difficulties in gaining
ground as they must ‘‘overcome the competing claims to citizens’ loyalties
made by national and subnational entities.’’87 In addition, advocacy
organizations such as Pugwash, and even disarmament TSMOs based on
a broader constituency, have remained highly élite-centred and Western-
biased. In that they ‘‘do not constitute representative samples of the
global population, but are rather self-selected,’’88 they are clearly not
representatives of a global civil society.

Despite these deficiencies, disarmament TSMOs still express views
which are indeed shared by a broad public, and they have contributed
to the development of new and democratic forms of global governance.
The TSMOs described by Smith have expanded democratic participation
in the politics of human security by ‘‘providing opportunities for individ-
uals from many different countries to come together to engage in global
problem-solving dialogues.’’89 By bringing formerly unrepresented voices
into the national policy-making processes and intergovernmental nego-
tiations, and by ‘‘monitoring government behaviour in order to hold them
accountable to their formal and informal agreements,’’90 TSMOs have
made the domain of foreign policy more accountable to citizens and thus
advanced the process of transnational democratization.

As in the case of transnational advocacy organizations, the democratic
quality of the constituency of humanitarian relief organizations remains
incomplete. It may be true that, overall, service organizations active in
humanitarian relief are ‘‘getting closer to the internal UN headquarters
decision-making process,’’91 but it is also true that real political leverage
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and the privilege of substantial funding are limited to the few largest
service organizations,92 which are all of Western origin. This oligopolistic
trend, and the fact that Western organizations receive the lion’s share of
governmental funds for the provision of services in humanitarian emer-
gencies, are certainly democratic weaknesses.

Nevertheless, humanitarian service INGOs have indeed contributed
to democratization in that they cooperate closely with UN agencies
and communicate people’s needs to (inter)governmental institutions. By
doing so, they facilitate the exchange of views on problems of inter-
national security and peace, as well as on humanitarian emergencies in
different countries, and hence indirectly shape international and national
policy-making. Finally, humanitarian INGOs, just like advocacy orga-
nizations, ‘‘introduce better transparency and accountability’’ to the
political process,93 and by doing so help to render state actions more
suitable to people’s actual needs. Thus, societal actors may indeed form
an important basis of a more democratic and peaceful structure of conflict
arbitration within the United Nations system.

In this context, the networking phenomenon has to be taken into
account as well. The creation of networks linking INGOs with one
another, but also with UN agencies and other international organizations,
is a further indicator of an emerging transnational or global civil society.
It implies that civil society encompasses a highly complex and dynamic
network of individual and corporate actors which is again closely linked
with (inter)governmental institutions.

Conclusion

In this chapter we have shown that, since the end of the Cold War,
INGOs have played an increasingly important role in the sector of
security. Three types of societal actors were distinguished according to
their objectives and strategies, and the notion of three levels of security
was put forward. We have discussed the conditions for successful INGO
action, the obstacles that INGOs are confronted with, and their strategies
to overcome these obstacles. In that regard we came across the aspect of
cooperation and networking. These phenomena can be identified as a
functional response to problems that arise when INGOs pursue their
goals. The phenomenon of networking among INGOs up to now has
not received sufficient attention from social scientists. The same applies
to issues related to sovereignty or democratic legitimization. Here, the
question of how INGOs can be integrated into the decision-making
processes of international organizations becomes increasingly salient.
Moreover, most of the research dealing with societal actors in inter-
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national affairs has so far been centred on only one particular issue area,
the most popular fields being environment, development, and human
rights. The problem with this one-dimensional approach is that findings
pertaining to a single sector, and sometimes even to only one INGO
within this sector, can hardly be generalized to the vast range of actor
types in the INGO community. What is needed, therefore, is more intra-
sectoral as well as cross-sectoral comparisons of societal actor groups and
strategies, resources, and networks, as well as their channels of influence
and the specific challenges and obstacles they face. In this chapter on
non-state actors in the field of security, we have attempted to take a first
step toward constructing and applying such a comparative framework.
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8

Global civil society, social
movement organizations, and the
global politics of nuclear security

Jackie Smith

Introduction

The introduction of nuclear weapons to the military arsenals of states
brought concerns for macro-level, or inter-state, security to the forefront
of the international agenda. Throughout the Cold War period, nuclear
weapons and their regulation remained a major focus of inter-state dia-
logue within the United Nations system. Because these weapons threat-
ened human society in ways that no other human invention had done
previously, governments were forced to think about military security in
fundamentally different ways. In other words, nuclear weapons were
inconsistent with the logics driving conventional deterrence strategies. In
order to prevent a nuclear confrontation, states had to adapt their
approaches to security.

Traditional analyses of international relations and institutions focus
principally on governments and their agents to explain changes such as
adaptations in international policies. This is particularly true when con-
fronting issues of nuclear weapons and macro-level security, which rep-
resent the foundation of state sovereignty. However, closer examinations
reveal that most international institutions have been shaped by extensive
and complex interactions among governmental and non-governmental
actors.1 Non-state actors, including international non-governmental
organizations (INGOs), have generated ideas, pressure, and public sup-
port for the formation of international institutions, and have occasionally
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exerted substantial influence on the shape of these institutions. In recent
years, scholarly and policy-oriented debates have focused on how a
growing number of INGOs interact with and influence international
political institutions and global governance.2 These debates reflect an
increasingly widespread observation that some degree of ‘‘global civil
society’’ does indeed exist outside of governmental and economic
spheres, and at times influences global policies and practices.3

A growing body of evidence shows that NGOs and INGOs participate
routinely in formal intergovernmental negotiations,4 and that their work
also serves to shape individuals’ perceptions, beliefs, and behaviours. On
issues of macro-level security, we likewise find extensive efforts on the
part of non-state actors to promote changes in states’ values and policies
regarding nuclear weapons. Although the primary goal of this movement
– nuclear disarmament – has not been achieved, and while steps towards
this goal have been painfully slow, the movement clearly helped contain
the superpower nuclear arms race during the Cold War and advanced
changes in government security policies.5

Looking at the role of non-state actors in helping to bring about
changes in global security thinking and action, we can ask more general
questions about how global civil society might be affecting global political
processes. What aspects of this emergent, more-or-less global civil society
make it relevant politically? Does the activity of transnational civil soci-
ety actors suggest that common identities and transnational loyalties are
developing among participants in transnational activities? To what extent
do these transnational affiliations require new thinking about global
political processes?

This chapter examines two cases of transnational organizations – the
Pugwash Conferences on Science andWorld Affairs, and Parliamentarians
for Global Action – which promoted international steps to reduce the
threat of nuclear war. The cases describe the contributions each group
made to international nuclear security debates, and assess their impacts
on global policy. An analysis is offered of what these cases suggest about
the prerequisites for NGOs’ impact on inter-state policies as well as the
challenges of transnational association to promote policy change.

Global civil society, non-state actors, and global security
politics

Global civil society is ‘‘the space of uncoerced human association and
also the set of relational networks – formed for the sake of family, faith,
interest, and ideology – that fill this space.’’6 The proliferation and
expansion of international NGOs and of transnational alliances among
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national and local NGOs signal the presence of a global civil society with
deepening roots. Moreover, as the broader global society has expanded,
so too has its politically engaged sector, or a public sphere ‘‘in which a
rational-critical discourse can take place about how the interests of dif-
ferent groups are related to each other and to the actions of the state.’’7
Global civil society, according to Falk, is a product of transnational
activity which contributes to greater political democracy while serving as
a counterbalance to state and market forces.8 But global civil society
remains in its infancy, as state and corporate interests remain predom-
inant in global political affairs.

How do we recognize global civil society when we see it? Organizations
are but one manifestation of it, and indeed they are typically its most
readily observable element. Falk suggests six observable activities which
might be used to assess the contributions of particular actors to the
strengthening of global civil society: providing information not readily
attended to in routine political considerations; advancing identities that
transcend state boundaries; demanding greater accountability from polit-
ical leaders; advancing non-violent strategies for change; promoting
‘‘reverse cooption’’ to ‘‘adapt the forms of ordinary international rela-
tions to serve the goals of global civil society’’; and promoting con-
stitutionalism, or forms of global governance that further the values of
human rights, democracy, equity, and environmental protection. Organi-
zations performing some or all of these tasks can be considered to be
contributing to the development of global civil society.

Types of non-state actors

Non-state actors that help make up global civil society may be involved in
a variety of activities, and only a small proportion of these actors rou-
tinely engage in politics.9 Among the politically active subset of non-
state actors, we find associations that resemble conventional interest
groups which seek to advance the interests of a specific group of people
within the existing policy framework. Another set of actors might be
called advocates. Advocacy associations seek to advance the interests of
marginalized groups (who may or may not be among the organizations’
members) by changing ‘‘some elements of the social structure and/or
reward distribution of society.’’10

Social change advocacy organizations provide the foundations for col-
lective action on behalf of particular issues. Because such organizations
lack the means of influence that distinguish governmental and economic
actors, these groups must employ alternative means of influence if they
are to affect policy. One principal resource such groups use is to mobilize
a broad range of actors around certain change goals. Such mobilizing
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efforts produce social movements. I will now discuss the concept of social
movements, and the relationships between movements and organiza-
tions. I then relate the language of social movements to the concept of
‘‘epistemic communities’’ as it has been used in international rela-
tions scholarship, since this term has been used to describe the kinds of
organizations which I refer to here as transnational social movement
organizations.

Transnational social movements and organizations

Transnational social movement organizations (TSMOs) constitute a sub-
set of INGOs which are routinely engaged in this emerging global public
sphere. TSMOs are organized across national boundaries to advocate
some form of social and/or political change. Their routine involvement
in politically motivated social change advocacy distinguishes them from
recreational, professional, and other INGOs which may enter into politi-
cal debates at times, but whose organizational missions prevent them
from undertaking regular social change activity.

As nodes in much broader networks of individuals and organizations
seeking a particular social change goal (social movements), TSMOs help
frame global issues, mobilize broader publics around their social change
frames, and promote activities in national, subnational, and transnational
contexts to advance movement goals. TSMOs, moreover, help identify,
frame, and disseminate important technical and scientific information
that is relevant to policy debates, and their political orientation helps
channel such information into and through policy processes.11

Over time, transnational social movements attract different clusters of
organizational and individual actors which offer varying degrees of
material, logistic, and solidary support for the movements’ goals.12 Often
international and national NGOs – including church organizations and
professional associations – participate in social movements, working
alongside TSMOs and bringing the movement both an expanded legiti-
macy and broader constituencies.13 Variations in the activation of adher-
ents from the broader society (including governmental and economic
realms as well as civil society) around a movement’s goals produce
‘‘cycles’’ or ‘‘surges’’ of movement activity. The surges in movement
activity can – if they generate substantial pressure – help realize changes
in government policies (although not always in the direction sought by
the movement), or repression.14

Because they are explicitly designed to advocate some kind of change,
TSMOs can be expected to be active in political processes on a regular
basis. Thus they are often in a better position to provide relevant infor-
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mation, interpretations of global problems, action strategies, and tools for
action than are those actors which participate in a movement only spor-
adically.15 In addition to TSMOs, other INGOs often join in movement
efforts. For instance, committees of the World Council of Churches and
of various professional associations engage in international human rights
or peace movement work. Sometimes national and local NGOs and social
movement organizations (SMOs) join international coalitions to promote
a particular policy goal or influence intergovernmental conferences.
Often individuals acting outside of formal organizations – including gen-
eral citizens, media workers, celebrities, parliamentarians, and govern-
ment officials – participate in movement activities by writing op-ed pieces,
attending movement-sponsored events, signing petitions, or otherwise
contributing to the advancement of movement aims.

Epistemic communities

Peter Haas has used the term ‘‘epistemic communities’’ to refer to net-
works of knowledge-based experts who help promote policy change by
articulating and legitimating particular understandings of complex prob-
lems, thereby shaping the terms of policy debate on those problems.16
Although this approach is correct in recognizing the important role that
experts play in shaping public debates over policies addressing complex
problems, it fails to explain variation in participation by different portions
of the scientific community or to elucidate the conditions under which the
policies advanced by a scientific community actually come to be reflected
in public policy. As Risse-Kappen observes:

Decision makers are always exposed to several and often contradictory policy
concepts. Research on transnational relations and, most recently, on ‘‘epistemic
communities’’ of knowledge-based transnational networks has failed so far to
specify the conditions under which specific ideas are selected and influence poli-
cies while others fall by the wayside.17

A further problem with the epistemic community approach is that politi-
cal change is typically extremely slow, often requiring years of diligent
monitoring and strategic intervention by policy entrepreneurs and net-
works of change advocates. Even in cases where scientific consensus on
the nature of a problem and its appropriate solutions exists, significant
time and energy must still be devoted to building political consensus. This
process appears to demand the formation of organizational structures
specifically devoted to political work. Indeed, Kubbig attributes much of
the Pugwash organization’s success to its leaders’ ability to develop and
sustain an organization that could facilitate routine interactions among
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members of the more diffuse epistemic community. He documents the
very process by which key leaders actively cultivated a network of people
they felt were particularly important to both illuminating the technical
aspects of nuclear security questions and channelling this knowledge into
government decision structures.18

Moreover, although the participation of scientists helped focus gov-
ernment attention on the problems nuclear weapons posed for human
security, the ‘‘epistemic community’’ approach does not adequately
explain the lengthy and interactive process that led to only gradual steps
toward nuclear disarmament. Nor does it explain why the organized and
concerted efforts of a transnational network of élite nuclear scientists
could not prevent the nuclear arms race that emerged in the wake of the
Second World War.19

Although the transnational disarmament movement contained scien-
tific networks that resemble Haas’s epistemic communities, the concept
does little to help clarify this highly complex and diverse movement
which went well beyond the scientific community. In contrast, sociological
studies of social movements provide conceptual tools that have been
tested in the study of national social movements to foster understanding
of the conditions under which influential élites are mobilized around
social change goals, and how their participation in broader social change
efforts influences policy change.20

The transnational nuclear disarmament movement

Over the past five decades, transnational citizens’ efforts to prevent
nuclear war have generated formal social movement organizations, and
these have attracted sustained support from the scientific community as
well as from religious institutions. In addition, intermittent surges of
support from more general publics, such as school or church groups and
social clubs, and from social movement organizations working on goals
other than nuclear disarmament, helped focus world attention on the
problem of nuclear weapons, and prodded governments to consider con-
crete steps toward disarmament. A particularly important segment of the
transnational nuclear disarmament movement has been the scientific
community, which was perhaps reluctantly drawn to international peace
work by its own responsibility for the development of nuclear weapons.

Transnational citizens’ efforts to prevent nuclear war represented a
new chapter in international peace activism, which, from the early nine-
teenth century, had emerged in various forms to oppose militaristic
nationalism and promote non-violent means for resolving international
disputes.21 Efforts to combat nuclear weapons’ development rose in
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urgency in the wake of the nuclear bombings of Hiroshima and Nagasaki
at the end of the Second World War. Interestingly, the scientists who had
helped to design and perfect the nuclear bomb became the core of the
incipient anti-nuclear movement in the immediate post-war years.22
Many remained active in the movement through subsequent decades,
seeking to limit governments’ reliance on nuclear weapons. Outside the
scientific community, few truly transnational efforts flourished, at least
until the late 1970s and 1980s, and even then efforts to build trans-
national organizations to work specifically on nuclear disarmament re-
mained limited.23

This chapter focuses on the work of two TSMOs representing élite seg-
ments of the transnational nuclear disarmament movement: the Pugwash
Conferences on Science and World Affairs, and the Parliamentarians for
Global Action. Although relatively privileged members of the polity, sci-
entists and parliamentarians were formally excluded from routine partic-
ipation in decisions related to nuclear security policies. The Pugwash
Conferences and Parliamentarians for Global Action provided mecha-
nisms that allowed these two categories of individuals to engage in
nuclear policy debates more than they could otherwise have done.

These groups made up a small piece of the much broader transnational
nuclear disarmament movement, which encompassed a vast range of
activists from many different social groups. As two of the stronger exam-
ples of transnational cooperation, these organizations should provide
insights into the factors that contribute to building global civil society. As
groups with a primary focus on formal inter-state negotiations and with
relatively privileged access to key decision makers, these cases should
help us better understand how intervention by civil society actors affects
international policy-making processes.

Scientists against the bomb: Pugwash in the Cold War years

Even before they witnessed the actual explosions of nuclear weapons
over Hiroshima and Nagasaki, prominent nuclear scientists became
alarmed at the potential for misuse of these weapons by political leaders.
When several scientists working on the US Manhattan Project realized
that it was indeed possible to produce a nuclear bomb, they began to
oppose further nuclear experimentation and to advise political leaders
against their use.24 Several leading scientific thinkers – including Albert
Einstein and Bertrand Russell – even advocated the formation of a world
government that would reduce the risks of nuclear war by providing
multilateral mechanisms for non-violent conflict resolution and regulating
nuclear weapons.
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The scientific community of the 1930s and 1940s was one of the more
internationally networked segments of society, largely because the norms
of scientific enquiry encourage communication that transcends national
divisions.25 The war also helped nurture transnational cooperation
among scientific communities in Allied nations, and frequently émigré
scientists seeking refuge from the Bolshevik or Nazi regimes were part of
Allied nuclear programmes. The war forced many scientists to confront
directly questions related to politics, as here their own scientific work had
very obvious (and potentially disastrous) implications for humanity. This
served to politicize the scientific community and to generate an organ-
izational foundation for post-war disarmament work.26

By mid-1945, Eugene Rabinowitch – a Russian émigré and biophysicist
who had worked in Germany and Great Britain before coming to the
United States – was advocating that, once the general public became
aware of the nuclear bomb, scientists should begin organizing opposition
to the threats posed by atomic weapons.27 He was supported by a strong
network of like-minded colleagues at Chicago’s Metallurgical Laboratory
(Met Lab), where the first controlled nuclear chain reaction was pro-
duced in 1941. Scientists’ fears about the possible use of nuclear weapons
in the Second World War had escalated as the end of the war neared, and
as it became clear that a nuclear bomb was not needed as a deterrent
against Nazi Germany, but that the United States might use the weapon
against Japan. A committee of scientists working at the Met Lab began to
assess the scientific, social, and political implications of their research on
atomic energy. Rabinowitch wrote important sections of the committee’s
report, arguing that lasting security would demand strict controls on
nuclear weapons’ development and the immediate establishment of ‘‘an
international administration with police powers which can effectively
control at least the means of nucleonic warfare.’’28

Manhattan Project scientists sharing the sentiments voiced in the Met
Lab report formed associations to promote nuclear disarmament imme-
diately following the bombing of Hiroshima and Nagasaki. In November
1945, several of these local associations joined together to form the Fed-
eration of American Scientists (FAS).29 The FAS soon had more than
3,000 members and included 90 per cent of the scientists who had worked
on the nuclear bomb.30 The new scientists’ organization also quickly
established a mechanism to help it expand awareness and dialogue about
the social and political implications of the nuclear bomb: the National
Committee on Atomic Information (NCAI) was established to distribute
information on atomic energy to a broad public through more than 60
labour, civic, religious, and other social organizations across the United
States. Rabinowitch and several of his Chicago Met Lab colleagues
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launched The Bulletin of the Atomic Scientists to foster even broader
awareness and dialogue among experts and the public.

The scientific community, organized through the rapidly expanding and
explicitly political FAS,31 continued its efforts to press governments to
abandon their reliance on nuclear weapons for security. Leading scientific
figures used their access to the US Administration32 to advance steps to
reduce the threat of nuclear war. Their discussions with government
officials helped generate a climate more favourable to arms control than
might otherwise have developed.33 One reason for scientists’ success in
influencing political leaders’ thinking about arms control was the for-
mation of a transnational organization, the Pugwash Conferences on
Science and World Affairs, which brought together American, Soviet, and
other nations’ scientists to promote international communication focused
on preventing nuclear war. This TSMO proved to be a crucial mechanism
for the transfer of ideas about nuclear arms control and disarmament
between the United States and the Soviet Union, especially at times when
Cold War tensions prevented official discussions of these matters.34

Pugwash’s mission statement urges scientists of the world to press
governments to both acknowledge the threat to humankind posed by
nuclear weapons and seek peaceful means of settling international dis-
putes. The introduction of nuclear weapons fundamentally altered exist-
ing security strategies, and it meant that ‘‘the two sides needed to find a
way of developing collective knowledge which could be converted into a
binding policy that would prevent war.’’35 The Pugwash Conferences
sought to respond to this need by organizing efforts to influence govern-
ments, promoting communication among scholars, and carrying out
public education work.36 The organization’s major activity consisted of
conferences among scientists, who were invited based on considerations
of their expertise as well as on their relationship to policy makers. In their
selection of conference participants, Pugwash leaders made deliberate
efforts to ensure that ideas generated in conferences would find their way
to policy makers.37

The Pugwash Conferences began in 1957 in Pugwash, Nova Scotia,
bringing together scientists from 10 countries. Since then, the organization
has sponsored more than 200 gatherings. Each conference contributed to
global civil society by providing a forum for relatively free discussion of
issues of concern to humanity. This allowed participants gradually to
develop relationships based on trust and openness, even when the Soviet
government obstructed the truly free participation of their delegates to
the Pugwash meetings.38 This process is evident in the observations that
early Pugwash meetings were difficult, and some Western participants
reported frustration at their Soviet counterparts’ unwillingness to engage
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in free intellectual exchanges exploring differences among them. How-
ever, this obstacle subsided over the years, and often Western par-
ticipants would find their counterparts supporting positions they had
rejected at earlier meetings.39

The Pugwash Conferences provided one of the few opportunities then
available for scientists in the Eastern and Western blocs to exchange
scientific and political information. Indeed, they provided a rare chance
for scientists to consider the social and political implications of their
research. While allowing participants opportunities to hear and share
scientific papers on the conferences’ disarmament themes, Pugwash more
importantly helped cultivate informal dialogues and networking among
scientists divided by political realities. These networks transcended state
boundaries to expand international information flows, thereby broad-
ening scientists’ and political leaders’ understandings of the Cold War
conflict and of the nuclear dilemma, and increasing the opportunities for
new solutions to emerge. Contacts generated through Pugwash helped
generate other transnational networking that facilitated cooperation,
such as a 1986 agreement between the Soviet Academy of Sciences (SAS)
and the US-based National Resources Defense Council (NRDC), which
allowed scientists to monitor American and Soviet nuclear test sites.40

The continuity of the Pugwash meetings was important in allowing
participants to develop interpersonal ties, encouraging them to rely on
these ties to improve communications during periods of heightened Cold
War tension.41 This reliance on interpersonal ties to facilitate rapid com-
munication where the potential for conflict escalation is high is evident in
an account provided by Frank von Hippel, a key Pugwashite who served
as Chairman of the FAS. When Reagan announced his own Strategic
Defense Initiative, which would have violated the Anti-Ballistic Missile
(ABM) Treaty then in place, a group from the Soviet Academy of Sci-
ences sent an open letter to their American counterparts in the FAS
saying ‘‘You people convinced us that it would be counter-productive to
have an anti-missile race. There were talks going on through Pugwash
about these matters in the late 1960s. Have you changed your mind?’’
(von Hippel’s paraphrasing of the SAS letter, quoted in Spencer).42

The Pugwash Conferences were mechanisms for transnational com-
munication that filled the many gaps in inter-state communications
channels. Because they convened routinely – regardless of the state of
US-Soviet relations – the conferences served as ‘‘ice-breakers’’ when
bilateral tensions prevented constructive intergovernmental dialogue.43
And even at times when the Soviet government restricted its people’s
participation in other transnational exchanges, it allowed its delegations
to attend the Pugwash meetings.44 The effectiveness of the Pugwash
meetings as communication channels was amplified by the conscious
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efforts made to ensure that ideas discussed in conferences were fed
into policy circles. There is also evidence that political leaders came to
look to Pugwash for expertise and ideas regarding nuclear policy.45,46

Pugwash after the Cold War

Especially in the years since the Soviet Union’s demise, Pugwash’s role
has changed. Even in the late 1980s, the organization began rethinking
the relationship between nuclear security and other global threats.47 In
September 1988, for instance, the Pugwash Council adopted its ‘‘Dag-
omys Declaration,’’ which emphasized that poverty, energy consumption,
and environmental degradation pose crucial threats to human security
and peace, and that therefore ‘‘[w]ithout reducing our commitment to
arms reduction and war prevention, we must recognize that environmen-
tal degradation and large-scale impoverishment are already facts and can
lead to massive catastrophe even if nuclear war is avoided.’’48

As the primacy of the nuclear threat has subsided, and as concerns
about other global dangers have arisen to threaten global security, the
range of issues on Pugwash’s agenda has expanded to include environ-
mental and development concerns along with more traditional security
concerns.49 This expanded agenda reflects the recognition among Pug-
wash members that the threat of nuclear war is no longer the principal
threat to human security, and that problems such as continued environ-
mental degradation and economic inequalities are likely to be the source
of future global conflicts. Pursuing their goal of helping governments find
ways to avoid war, Pugwash Conferences have incorporated themes such
as ‘‘Global Action on the Energy/Climate Interaction’’ and ‘‘Developing
in Peace’’ to complement their more traditional concerns.50

Despite its expanded programme agenda, Pugwash’s principal goal
remains that of promoting a nuclear-weapons-free world. The bulk of
attention at its annual conferences is paid to issues related to nuclear
weapons and their elimination. And the organization’s major research
initiatives and related publications are heavily directed toward nuclear
concerns, with the most recently published titles including Verification:
Monitoring Disarmament (1991), A Nuclear-Weapons-Free World: Desir-
able? Feasible? (1993), and Conversion of Military Research and Devel-
opment in the Former Soviet Republics – the Future of their Nuclear
Weapon Complex (1993; 1994; 1995).51

This internal dilution of Pugwash’s anti-nuclear message has been
paralleled by external factors that have helped diminish Pugwash’s pre-
dominant voice in international nuclear disarmament policy. Pugwash’s
prominence has faded with the Cold War, and this is due in part to the
emergence of a much wider range of scientifically-based TSMOs.52 As
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one of a number of organizations that help mobilize scientific expertise
for social purposes, Pugwash must compete with other professional voices
seeking to steer national security policies.

Activating national legislators: Parliamentarians for Global
Action

Parliamentarians for Global Action is a New York-based transnational
organization of over 1,000 members of parliament from more than 80
countries. The organization was formed in the late 1970s by a network of
MPs who were members of the World Association for World Feder-
alism.53 It has worked since then to support multilateral institutions for
peace and disarmament, and more recently has expanded to include work
for democracy, development, and environmental protection.

A major premiss of its founders was that nations’ foreign policy deci-
sions are the products of fairly secretive and insulated processes which
are dominated by the executive. Even under democratic regimes, deci-
sions about foreign policy are less transparent and less accountable to
elected legislators and their constituents than those on other issues.54
Partly because of this, negotiations among governments are even further
insulated. What goes on behind the closed doors of official conference
rooms in Geneva, Brussels, and New York remains largely inaccessible to
many who are affected by the outcomes of those negotiations. By orga-
nizing MPs around global change issues, Global Action seeks to empower
these members to be more active in shaping their nations’ foreign poli-
cies. Its various activities serve to educate MPs about complex global
issues and policy choices, to involve them in coordinated parliamentary
initiatives designed to press governments to adopt internationalist poli-
cies, and to provide them with a valuable global network of MPs which
gives members a sense that they are not alone in their efforts as well as
more concrete cooperative benefits.

As the Pugwash scientists’ expertise enhanced that organization’s abil-
ity to win the attention of government officials, Global Action’s mem-
bership likewise gives it atypical access (however sporadic) to the highest
levels of some governments, and it has used this access to raise new issues
in the global arena as well as to press governments to take certain actions
or positions. Its years of work in the area of peace and disarmament, the
creative ideas it has brought to disarmament negotiations, and the influ-
ence it has been able to wield have earned it a reputation which further
facilitates its access to officials and government delegates.55

Like Pugwash, Global Action’s principal routine activity is its annual
Parliamentary Forum, which brings together members of the organization
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who wish to engage in dialogues about how to address contemporary
global problems with their counterparts from around the world. The Par-
liamentary Forums provide opportunities for many MPs to learn about
and consider positions on foreign policy issues which lie outside their
routine legislative work. As routine gatherings, these meetings foster the
development of individual relationships among participants, who enjoy
the chance to compare legislative experiences, seek advice from colleagues
working on similar issues, and learn about how colleagues from other
nations interpret global problems. The ties cultivated through partici-
pation in Global Action events have, in many cases, persisted after
members leave the organization, and they can become particularly influ-
ential when Global Action members move on to accept government
positions.56

In addition to its annual forums, Global Action mobilizes its members
to participate in delegations to intergovernmental conferences or to
meet with heads of state. This was a frequent strategy used in the cam-
paign for an Amendment Conference to the Partial Test Ban Treaty
(described below); delegations were dispatched at critical times to press
government officials to help advance the campaign. Although political
risks dampened officials’ interest in taking on Global Action’s requests,
often the fact that legislators from other nations were interested enough
in their governments’ position on an issue to travel halfway around the
world to discuss it could convince political leaders to at least consider the
proposal. Global Action also offered logistical support to political leaders
agreeing to work with its campaigns, and this helped reduce the costs
associated with taking on a proposal like advancing a call for an Amend-
ment Conference.

Another strategy of Global Action is to organize meetings of delegates
during routine inter-state gatherings, such as UN General Assemblies or
global conferences, meetings of the Conference on Disarmament, and so
on. These unofficial meetings provide opportunities for delegates to con-
sider ideas that lie outside the formal negotiating agenda. They can learn
details about a proposal, query experts about the feasibility of a proposal,
learn the views of other nations’ delegates (and thereby judge the like-
lihood of a proposal gaining wider support), and discuss political oppor-
tunities and obstacles surrounding a proposal with Global Action staff
(who spend a much larger proportion of their time than delegates can
ever hope to spend considering these questions).57

Like the Pugwash meetings, these private, informal meetings allowed
participants to take the risk of raising new ideas or considering positions
which would be forbidden within the constraints of their normal pro-
fessional and diplomatic routines. Such meetings allow officials to interact
in an unofficial setting where they can be more frank and tentative than
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they can in normal diplomatic settings.58 Global Action’s strategy helps
overcome many obstacles to change posed by bureaucratic and political
realities:

[Global Action President Ólafur] Grı́msson developed the theory of what he
believed was [Global Action]’s new approach to international relations. In his
view, virtually all of the usual global actors were paralyzed. The superpowers
were constrained by their enormous bureaucracies from taking new or risky ini-
tiatives for peace. The other governments were afraid to confront the super-
powers because they would be embarrassed by a failure. The international orga-
nizations were staffed by bureaucrats more concerned with protecting their
careers than with making policy; this focus ensured that they made no waves
because in these organizations, causing any offence can jeopardize a career. So
in the entire diplomatic world, Grı́msson reasoned, it was nearly impossible for
anyone to try anything new. [Global Action] could become ‘‘the guys who can
afford to lose face, the ones who are in the business of being turned down . . .
[Global Action] accepted the role that the monks played in the Middle Ages. We
could speak to the princes who couldn’t speak to each other.’’59

Thus, Global Action helps remove the obstacles posed by diplomatic
procedure to make interactions among government officials more con-
ducive to real problem-solving efforts than is typically the case. Through
these contacts, government officials responding to Global Action’s ini-
tiatives are less at risk if a proposal should fail: they can always deny their
association with a non-governmental organization and can, through its
non-official partner, test the waters before acting.

Global Action and nuclear disarmament politics

Global Action’s Deputy Secretary-General, Aaron Tovish, was preparing
for the 1985 NPT (Non-Proliferation Treaty) Review Conference when
he discovered a new means of raising the test ban issue: he noticed that –
while the NPT treaty is basically impossible to amend – the amendment
procedure contained in the Partial Test Ban Treaty (PTBT) allows for a
third of the state parties to issue a call for a conference to amend the
treaty, even over the objections of the ‘‘depository governments,’’ the
United States, Britain, and the USSR. He recognized that such an
amendment process might be used to extend the treaty to include a ban
on underground tests, thus making it a comprehensive nuclear test ban
treaty.60 In short, if Global Action could convince a handful of states to
raise the conference call, it could gain the momentum to convince the
requisite 39 countries to stand up to the depository states and back the
Amendment Conference idea. As Tovish and his colleagues were to dis-
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cover, however, convincing states to defy the American and British re-
sistance to a comprehensive test ban was no easy task.

It took six years to move from the initial action of the campaign in 1984
to the conclusion of the Amendment Conference. Moreover, the Amend-
ment Conference did not result in the actual extension of the PTBT, but
rather a decision to allow the Amendment Conference to be reconvened
in the future.61 This result – if not the six-year delay in bringing the con-
ference to fruition – was completely consistent with Global Action’s
expectations. As Tovish recalled, ‘‘we had no illusions with the Partial Test
Ban Treaty Amendment Conference: [we knew] that the United States
would go down to the wire against it. That was absolutely clear from the
beginning.’’62 But the amendment procedure ‘‘was a way for the rest of
the world to register the fact that they cared so much about this issue that
they were prepared to use unorthodox methods, and prepared to even
have a conference that was technically a failure if you look at the result,
simply to underscore where the problem was.’’63 The fact that – despite
strong US opposition – one-third of the parties to the PTBT successfully
initiated the call for an Amendment Conference, and that 74 of 95 coun-
tries voting on the final decision of the Amendment Conference favoured
the extension of the conference (leaving only the United States and
Britain opposed), said to the United States that ‘‘it is totally unacceptable
that you are stonewalling the test ban issue. And we will continue to
harass you on this by whatever means necessary until you come around
on this.’’64 Thus the campaign did ultimately serve to communicate to the
nuclear weapons states, particularly the recalcitrant United States, that it
could not simply ignore the test ban issue and hope for it to go away on
its own.

This sentiment was further reinforced after the Amendment Confer-
ence by Global Action’s work to support annual UN General Assembly
resolutions supporting a comprehensive test ban.65 A more instrumental
action was to encourage the PTBT Amendment Conference President,
Ali Alatas, to call a special meeting of the conference in 1993 to mark the
thirtieth anniversary of the PTBT.66 Global Action met with relevant US
government officials to ensure that they would not oppose the meeting
outright – indeed, that they might attend it – and to convince Alatas that
he would not be embarrassed by issuing the call. Global Action had
worked to bring pressure on the Administration through its Congres-
sional contacts, through the media, and through direct meetings with the
Administration. Its major goal was to both sway the Administration away
from the position of the previous Administration and to give it a chance
to say no to a special meeting before Alatas made his call public. When
the United States expressed no direct opposition to a meeting, Global
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Action advised Alatas to go ahead with the special meeting. So the issue
of a comprehensive test ban (CTB) was again revived for international
debate.

One immediate consequence of the special meeting of the parties to
the PTBT was to press the Conference on Disarmament (CD) to initiate
negotiations on a CTB within that forum.67,68 Thus, by late 1993 there
were three simultaneous ‘‘tracks’’69 on which CTB negotiations were
proceeding, and Global Action, Alatas, and many of the non-aligned
states saw this as a means of keeping the pressure on the nuclear weapons
states (NWS) to make real progress on a CTB.70 Global Action kept a
watchful eye over all of this, taking any action it deemed necessary to
facilitate progress, and being careful not to derail any progress that might
be under way.71 In mid-1994, a Global Action delegation to the Non-
Aligned Movement’s foreign ministers’ meeting in Cairo met with 17
delegations in order to promote its draft UN resolution for a ‘‘step-by-
step reduction of the nuclear threat.’’72 The proposal was drafted as a
model UN resolution which would state clear and limited objectives
towards nuclear disarmament and establish a foundation for negotiations
on the NPT extension, and it moved more quickly from idea to actuality
than any other Global Action proposal, according to International Com-
mittee Chair and long-time Global Action member Ólafur Grı́msson.73,74

Global Action after the Cold War

The end of the Cold War brought new attention to a host of global con-
cerns that were previously submerged by Cold War confrontation. The
corresponding emergence of new democratic institutions has also brought
an influx of members into the organization, and these members come
from regions heretofore unrepresented in Parliamentarians for Global
Action. As a consequence, the organization has been challenged to take
up new issues and develop its staff to accommodate these new concerns.
This has meant the development of new programmes, such as the East
Asia Conflict Resolution Programme and the Democracy and Africa
Programme. Each of these new programmes represents a response to a
changed global context.

Throughout the 1980s, Global Action’s efforts focused primarily on
advancing nuclear disarmament, and very little attention was devoted to
other issues. But by 1990 the Cold War had clearly ended and new issues
appeared to be taking on greater significance in global affairs, and larger
numbers of Global Action’s members brought these issues into the
organization’s agenda. At the same time, funding for disarmament work
was disappearing as many funders saw the end of the Cold War as a
signal to shift to other issues.
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Because its new members come from dramatically different cultural
and political backgrounds, Global Action has had to expend more effort
to integrate these members. This has meant everything from expanding
its translation services to diversifying its meeting sites and adapting its
political strategies and focii. With growth has come growing pains. Long-
time members have seen the growth of the organization and the expan-
sion of its activities as taking away from its political impact.75 New
members have expressed their frustrations with the organization’s failure
to provide its materials in languages other than English, and with the
limited translation at meetings. The international secretariat has had to
focus more urgently on hiring multilingual staff. All of this comes at a
time when recession and global political changes have brought dramatic
changes in the amount and nature of funding available for peace-related
action.

TSMOs and global security politics

Although TSMOs devote their energies towards promoting social and
political change, their change goals are rarely met, and the impacts of
their work are difficult to substantiate. First, it is impossible to disen-
tangle the efforts of social movement actors from the myriad other factors
shaping political decisions. Second, a single TSMO is but one of a large
number of actors involved in a political movement. While Pugwash or
Parliamentarians for Global Action may have spoken with louder voices
because of their distinct memberships and access to decision makers, the
fact that policy makers paid any heed to their proposals cannot be inter-
preted without acknowledging the broader movement and popular pro-
tests that reinforced the disarmament goals advanced by these groups.
The two cases examined here, however, can be quite clearly linked to at
least two concrete political developments. Pugwash has been shown to
have clearly helped shift the strategic thinking of Soviet nuclear policy
advisers, enabling the passage of an ABM Treaty. And it is safe to say
that an Amendment Conference to the Partial Test Ban Treaty would not
have happened without Global Action’s efforts to introduce and pursue
the idea.76

What conditions allowed these TSMOs to have the impact they did on
global security politics? Kubbig identifies three conditions which allowed
Pugwash to enjoy the success it saw in shaping nuclear security policy.
First, it mobilized around the nuclear question before there had been
much public debate or understanding of the implications of nuclear tech-
nology for security policy. This allowed the organization to frame the
terms of the debate as it emerged. Second, Pugwash generated lasting
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networks of communication by providing a persisting organization that
could organize routine international gatherings to reinforce these net-
works. Moreover, the ability of the organization to survive over the long
term was crucial, since changes in Pugwash participants’ views were often
observable only after a number of years. Thirdly, the Pugwash strategy
was designed to help the participants identify common interests and pro-
vided incentives for governments to both pay attention to the conferences
and allow the organization to operate fairly freely. This enabled it to
continue meetings even when bilateral tensions cut off official dialogue.77

Similarly, Global Action emerged at a time when the superpowers
were embarking on a stalemate, and new ideas were needed to rekindle
nuclear disarmament efforts. The group was formed on the eve of the
mass mobilizations against the nuclear arms race, and its effort to mobi-
lize a constituency that most disarmament groups did not explicitly target
gave it a propitious niche in the budding anti-nuclear movement. Second,
Global Action’s leaders were able to generate a durable organization that
could withstand years of disappointment in order to see the long-term
effects of its pressure. The organization’s consistent presence in relevant
diplomatic circles, its reputation for providing useful and innovative
information and ideas, and its dogged persistence were key to advancing
its objectives. Finally, Global Action, like Pugwash, adopted the approach
of identifying common goals such as avoiding nuclear war. By helping
participants and government targets focus on such fundamental, common
values, they helped attract greater cooperation from a wider range of
participants than they would have achived with a more narrowly focused
strategy.

Conditions affecting TSMO impacts

Drawing from these two cases, one might expand upon and refine
Kubbig’s conclusions about the conditions shaping these TSMOs’ impact
on policy to make them more generalizable to other kinds of social
change organizations. First, a group’s impact will depend in large part on
its access to key decision makers. Some direct or indirect channel must be
open to the organization to transfer its ideas to central actors. Of course,
many social movement actors must work to help open such channels by
demonstrating public concern about an issue. But having some relevant
expertise that policy makers need to make informed decisions will greatly
increase an organization’s access to decision makers. Or, as in the case of
Global Action, having a prestigious membership can create various types
of incentives (for example, to appeal to the constituents who elected an
MP, or to benefit from a public appearance with a popular figure) for
officials to pay attention to an organization. Organizations without a
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direct link to the policy process must be more creative in finding ways of
advancing their ideas. One common way is to build cooperative ties with
other like-minded organizations.

While access is perhaps the most important condition for an organ-
ization’s success, the organization must be able to facilitate information
flows among delegates. This means it must be present at intergovern-
mental meetings with good ideas about how to encourage delegates to
consider an idea or to facilitate discussion among delegates. Groups with
access to solid technical expertise and financial resources to provide
incentives (such as meals) for delegates to attend their events are likely to
be most effective as conduits of ideas and information. Advocates who
consider the needs and capabilities of the individual delegates them-
selves, and who cultivate personal relationships with key delegates, also
appear more effective in facilitating information exchange.

Thirdly, TSMOs’ impacts on policy change are more marked when they
account for decision makers’ perceptions of the costs and benefits of a
particular policy and seek to alter those cost-benefit calculations. This is
what Pugwash sought to do as it pressed Soviet scientists to rethink their
notions of nuclear defensive systems. And by cultivating ties with
reformers among the Soviet élite, Pugwash helped condition the percep-
tions of Soviet hard-liners about the likelihood that they could challenge
Gorbachev’s move towards accommodation with the West.78 Parlia-
mentarians for Global Action likewise affected the perceived costs the
United States would face if it continued to resist a PTBT Amendment
Conference by mobilizing key governments in support of the conference.

One important way in which TSMOs alter the cost-benefit assessments
of governments is by enhancing the transparency of international nego-
tiations. The Pugwash Conferences were especially important venues for
the sharing of information on nuclear strategies and scientific capabilities.
They allowed for informal dialogue and explorations of strategic ideas
outside of formal, diplomatic circles characterized by stringent responsi-
bility and accountability norms that stifle creative searches for solutions
to collective problems. And when official actions like Reagan’s announce-
ment of the Star Wars initiative contradicted understandings reached in
unofficial circles, these channels remained open to provide important
means of reassuring Soviets of American scientists’ adherence to the
shared understandings of ABM defences reached at Pugwash meetings,
thus preventing more serious escalation of bipolar tensions over the Star
Wars proposal.

Finally, TSMOs can help introduce new resources into multilateral
political processes. An important illustration of this capacity is the SAS-
NRDC verification agreement. In the absence of the US government’s
willingness to seek a means of overcoming its key stated reason for
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opposing a comprehensive nuclear test ban, these elements of global civil
society demonstrated that a test ban could technically be verified, and
they offered governments resources to carry out such verification. A
similar offer to help verify a test ban was raised in Global Action’s
Middle Power Peace Initiative, as non-aligned country leaders offered
their own services for helping verify a complete ban on testing.79 Pro-
posals like this reduced the costs and risks of cooperation, thereby
making agreement more likely.

TSMOs and global civil society

Global civil society remains in many ways elusive, and its strengths lie
only in the ability of its participants to overcome numerous obstacles
to achieving transnational cooperation. The expansion of formal organi-
zations designed to promote transnational goals and values represents
a positive development for the realization of a stronger global civil
society. But these associations must still overcome the competing claims
to citizens’ loyalties made by national and subnational entities. The
transnational disarmament movement discussed here lacked extensive
and strong transnational associations, and was principally comprised of
sporadically-utilized transnational links among much stronger national
movements.80

Transnational organizations such as the TSMOs examined here helped
foster global civil society primarily by providing opportunities for indi-
viduals from many different countries to come together to engage in
global problem-solving dialogues. The conferences sponsored by these
organizations allowed transnational interpersonal ties to develop and
flourish with routine organizational gatherings. These ties among indi-
viduals with key positions in policy circles helped generate dialogue that
could facilitate the emergence of shared understandings about global
problems. Dialogues based on the premiss that participants shared at
least the basic goal of averting nuclear catastrophe formed the basis for
the development of transnational identities. As the organization becomes
more central to participants’ own daily routines, their loyalty to the
organization is likely to displace other loyalties, or at least to transform
them.

In order for transnational organizations to facilitate the emergence of
transnational identities and loyalties, they must first and foremost
develop organizational structures that maximize communication among
individuals from different countries. Routine conferences, newsletters,
teleconferencing, and other activities that allow members from different
countries to interact with one another are best able to challenge excessive
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nationalism and to cultivate a sense that many of the world’s problems –
perhaps nuclear weapons in particular – demand collective global
responses.

Transnational organizations must work to counter the more partic-
ularistic interests often pursued by states, which typically act to defend
state sovereignty even at the expense of human interests, and economic
actors, which pursue economic benefit with little regard for the costs
imposed on the wider society and environment. They must also work
against limitations on people’s time, their ability to understand complex
global issues, and their ability to empathize with others who do not share
their life experiences. Overcoming these obstacles is likely to demand a
range of different activities.

Both Pugwash and Parliamentarians for Global Action possess organ-
izational features that assist them in overcoming some of the obstacles to
cultivating transnational loyalties. Their focus on particular professional
groups certainly helps them in this work. Members share many common
experiences, and can benefit from interpersonal linkages which will allow
them to learn from colleagues in other countries. Moreover, the specific
professions these groups organize are particularly susceptible to transna-
tional loyalties and identities, since their high degrees of specialization in
their fields may mean that they have more in common with their pro-
fessional colleagues than with many individuals with whom they share a
nationality. At least in the scientific field, transnational dialogue is con-
sidered an essential element of the scientific method.81

Implications for democracy

Oganizations like Pugwash and Parliamentarians for Global Action are
especially susceptible to the criticism that they fail to manifest truly
democratic practices. One obvious democratic deficit is the fact that these
groups do not constitute representative samples of the global population,
but rather are self-selected. Indeed, many advocacy groups – and perhaps
transnational ones in particular – tend to involve only a small number
of highly motivated activists in routine decision-making, becoming oli-
garchies with few if any mechanisms for representative input from
and accountability to a grass-roots membership base.82 Moreover, the
demands of transnational activism mean there is limited cultural and
socio-economic diversity among transnational movement organizations.
Given this, can the claim be made that these groups contribute to the
development of civil society and a more democratic global order?

Although they appear to lack internal democracy and fail to represent
truly the views of a broad cross-section of society, both Pugwash and
Parliamentarians for Global Action perform tasks that are essential to
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the operation of more democratic global institutions. They do so by pro-
viding information to a broader public than might otherwise have access
to information related to nuclear security policies; cultivating trans-
national identities which help individuals perceive common stakes in
political decisions occurring beyond the national level; monitoring the
behaviour of governments in order to hold them accountable to their
formal and informal agreements; and developing tactics that enable
groups and individuals who are otherwise disenfranchised from bilateral
and multilateral decision processes to attempt to influence policy. Thus,
in the aggregate, TSMOs – even those organized in a highly undemocratic
manner – contribute to global democracy. We can conclude from these
observations that transnational movement actors such as those described
here contribute to the evolution of new forms of democratic global gov-
ernance, but they remain imperfect.

Challenges to transnationalism

Early statements by scientists who became central to the formation of
Pugwash, including Albert Einstein, Leo Szilard, and Eugene Rabino-
witch, emphasized that nuclear weapons demanded the formation of a
world government capable of effectively containing the spread of nuclear
weapons technology and of promoting collective security to reduce the
incentives for states to develop such weapons. These sentiments were,
however, fairly quickly abandoned in favour of the more limited objec-
tive of preventing and containing a nuclear arms race. In hindsight, the
shift of attention from multilateral institution-building towards arms
control solutions might have inhibited the development of transnational
cooperation for more comprehensive and enduring structures for global
security. Moreover, it demonstrates an important obstacle to the for-
mation of the common identity and transnational loyalty that is critical to
a strong global civil society.

The transnational nuclear disarmament movement did not generate
strong pressures for multilateral institution-building, in part because of
the failure to overcome national influences on mobilizing opportunities
and strategies. Cortright and Pagnucco demonstrate how this obstacle
manifested itself in limited transnational cooperation (at least between
American and European groups) around the nuclear freeze efforts and
those of INF (intermediate-range nuclear forces).83 As Risse-Kappen
observed, ‘‘concepts such as common security were rather alien to a [US]
political culture emphasizing pluralist individualism at home and sharp
zero-sum conflicts with ideological opponents abroad.’’84 The bilateral
arms control framework inherent in the nuclear freeze proposal fitted

160 SMITH



neatly into US policy frameworks, and it did not require extensive amounts
of knowledge on the part of the public the movement sought to mobilize.

What the freeze could not do was expand US foreign policy debates
beyond a simple bilateral arms control paradigm to incorporate more
multilateral and institutional responses to global conflict. Thus, despite
the massive mobilizations of the 1980s around foreign policy concerns,
the post-Cold War era had inherited a US public unaccustomed to
multilateral security thinking, uninformed about the United Nations, and
therefore unable to hold its government’s foreign policy accountable to a
broader public interest. Instead, it is easily swayed by multilateralism’s
opponents in Congress.

Movement organizations outside the United States also faced strong
limitations to their ability to transcend national political frameworks to
cultivate transnational interests, loyalties, and identities. Strategic choices
reflected activists’ perceptions about appropriate mobilizing strategies for
their national contexts. Because activists had to concern themselves with
satisfying the domestic constituencies which supported their work, such a
preoccupation with nationally structured political opportunities is under-
standable, if short-sighted. The experience of the 1980s’ freeze movement,
however, is not much different from earlier inter-war peace mobilizations
that similarly broke down along nationalist lines. For transnational efforts
around multilateral problem-solving efforts to succeed, activists should be
mindful that their national struggles take place within a larger interna-
tional political context. In other words, multiple national decision arenas
operate within and interact with a global intergovernmental decision
arena. Effective strategies must seek to relate these interdependent deci-
sion processes.

In addition to differences in political strategies based upon participants’
national political contexts, transnational peace movement cooperation
was limited because of conflicts among activists about appropriate strat-
egies and priorities as well as over resources. Wittner’s and Atwood’s
discussions of transnational nuclear disarmament efforts detail the con-
flicts that arose repeatedly to divide peace activists. Pacifists favoured
strategies and goals that non-pacifists found unrealistic or utopian. Acti-
vists favouring direct action strategies found less confrontational strat-
egies unacceptable. Other elements of the movement bent over back-
wards not to appear sympathetic to the Soviet line, while some chose to
overlook blatant Soviet attempts to manipulate the movement for its own
purposes. These kinds of tensions routinely produced conflicts between
organizations and individuals in the movement, inhibiting sustained and
strategically coordinated efforts. Conflicts whcih arose over the defi-
nitions of the nuclear problem also divided movement efforts. Major
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segments of the movement linked nuclear disarmament with social and
economic justice concerns, while others sought to focus strictly on the
dangers of nuclear arms races and deterrence strategy. Improved com-
munications, such as those available to contemporary movements, might
prevent these kinds of conflicts from crippling future transnational dis-
armament efforts. Nevertheless, disarmament advocates might benefit
from more historically informed and strategic thinking about how to
frame at least some struggles in ways that can promote cooperation
among the necessarily diverse elements of a transnational movement.

Conclusions

Global integration – whether caused by the expansion of economic
interdependencies, the proliferation of international institutions, or the
expansion of threats to human well-being beyond national borders –
demands new forms of public participation in both national and transna-
tional decision-making processes. Cultivating a healthy global civil soci-
ety is the only path to such participation. The preceding analysis of
transnational disarmament organizations illustrates that such groups can
promote transnational identities and activities which can shape global
policies and dialogues. But the cases also revealed persisting gaps in the
development of a robust civil society that transcends national loyalties.

Conditions affecting the success of these TSMOs were their access to
decision-making processes, their skilful and strategic use of information,
their ability to interpret and respond to policy makers’ cost-benefit cal-
culations within a given negotiating context, and their abilities to intro-
duce new resources into negotiations. We can expect that groups which
lack the élite memberships shared by both Pugwash and Parliamentarians
for Global Action will face more serious difficulties in achieving the kinds
of impacts these groups have enjoyed. Also, the post-Cold War pro-
liferation of issues demanding the attention of global political leaders
makes the single-issue focus these groups shared more difficult to main-
tain. Each organization has expanded its issue agenda, thereby dividing
its resources across a number of campaigns rather than focusing all its
efforts on the nuclear issue.

Despite their relative advantages (when compared with other TSMOs),
even these two groups faced serious limitations in their abilities to over-
come challenges to transnationalism. They failed to free the nuclear
security debate from the constraints of state-centred, bipolar security
paradigms in order to cultivate support for multilateral responses to the
nuclear security dilemma. One possible reason for this problem is that
most TSMOs focus on achieving particular policy change goals rather
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than viewing their work as building a global civil society. A more con-
scious effort on the part of leaders to cultivate the ideas and practices that
strengthen global civil society, empowering citizens to participate in
political decisions that take place beyond national political institutions,
may do more to advance causes such as peace and disarmament than do
efforts focused purely on specific policy change goals.85
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9

The dark side of global civil society:
The role and impact of transnational
criminal organizations as a threat to
international security

Phil Williams

Introduction

For many years, globalization, interdependence, and the rise of transna-
tional non-state actors have been seen exclusively as positive develop-
ments in international relations. Some observers even suggested that such
forces were so powerful that the traditional Hobbesian paradigm which
treats international anarchy and its concomitants, the struggle for power
and the search for security, as the driving forces in relations among states
was increasingly outmoded and irrelevant. Whether or not this is the case
is a matter of continuing dispute. What is far less contentious, however, is
that globalization and interdependence have not only encouraged the
emergence of ‘‘upright global citizens’’ but have facilitated the rise of
transnational criminal organizations which pose new challenges to both
national and international security.

Organized crime, of course, is not only one of the world’s oldest pro-
fessions, but has almost invariably involved both the crossing of borders
and a challenge to political authority. This is exemplified in both smug-
gling and maritime piracy. Similarly, the rise of organized crime in the
United States during Prohibition involved not only domestic production
but also the smuggling of alcohol into the country. Even with these ante-
cedents, however, the rise of transnational criminal organizations has
been striking in both scope and impact. Yet, it should not really be sur-
prising. Just as modern corporations have become global in the scope of
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their activities, so have criminal enterprises. They have responded to new
opportunities, incentives, and pressures at both the national and global
levels, and have been able to exploit resources such as transnational
ethnic networks in ways that have made them very difficult to counter or
contain.

If transnational criminal organizations (TCOs) can be regarded as the
illicit counterpart of transnational corporations in their search for profit,
they also have many of the characteristics of transnational professional
associations and rely fundamentally upon network structures. As ruthless
profit-seeking illicit networks, they pose a major challenge for gover-
nance at both the national and global levels. They are also a manifes-
tation of a deeper crisis of governance and the reflection of a long-term
secular decline of the state.1 Indeed, as both a symptom of the crisis
of governance and phenomena that exacerbate this crisis, TCOs have
become a source of great anxiety.

Against a background of growing consternation about the extent of
transnational organized crime and the threat posed to national and
international security this paper sets out to:. elucidate the conditions that have given rise to a new form of geo-

politics in which TCOs play a major role;. identify some of the major characteristics of TCOs, with particular at-
tention to their structures, range of activities, and strategies for man-
aging the risks they face from law enforcement;. identify and explore some of the leading TCOs, with emphasis on the
scope of their domestic and transnational activities;. delineate the ways in which TCOs threaten national and international
security, and assess the extent of this threat.

The emergence of transnational criminal organizations

The emergence of TCOs resulted from a convergence of long-term secular
trends with a series of distinct historic developments and upheavals, such
as the collapse of the Soviet Union, the end of the Cold War, and the
opening up of the barriers between East and West. The long-term secular
trends embraced both globalization and the crisis of state authority and
legitimacy that manifested itself most obviously in the collapse of the
communist states of the Soviet bloc but was certainly not confined to this
region.

Globalization

Globalization is clearly a long-term process, but one which has accelerated
with advances in technology, transportation, information, and communi-
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cations. It refers to the development of trade, financial, information and
communications systems that are global in scope and have led many in
the corporate world in particular to embrace the idea of a ‘‘borderless
world’’ in which national sovereignty is both anachronistic and increas-
ingly notional. Operating transnationally in the new global market has
become a central characteristic of the modern corporation. But the very
things which have made it possible to move goods, people, and money
through the global economy have also facilitated the movement of ‘‘dirty
money’’ and contract killers as well as the transportation of drugs, arms,
and illegal aliens. Just as borders no longer provide an impediment to
licit business activity, they are no longer a barrier to illicit activities. In
short, globalization has provided new opportunities and capabilities for
TCOs. As far as criminal organizations are concerned, borders and the
formalities of sovereignty remain important only in terms of hindering
government responses to criminal activities. While transnational crimi-
nals and terrorist groups operate in what is, in effect, a borderless world,
law enforcement still operates in a bordered world.

There are several components of globalization which provide new
opportunities for criminal organizations: the vast growth in mobility
across borders facilitates criminal movement, while modern migration
patterns and diasporas have resulted in the creation of ethnic networks
that provide cover and recruitment opportunities for ethnically based
criminal organizations; the growth of international trade has provided
new opportunities to embed illicit products in licit, making them difficult
for law enforcement to discover and confiscate; the growth of a global
financial system with multiple points of access has provided new oppor-
tunities to launder the proceeds of illicit activities; the emergence of
global cities has provided innumerable opportunities for the develop-
ment of criminal contacts as well as a criminal cosmopolitanism, in which
groups and individuals from different nations come together for specific
criminal enterprises; and the emergence of both national and global
information infrastructures offers opportunities for criminal groups to
engage in new forms of extortion and other computer crimes. In short, a
globalized world is one replete with opportunities for criminal organiza-
tions to advance their illicit activities. Moreover, such opportunities are
likely to increase rather than decrease in the future.

One of the consequences of globalization has been a contraction in the
domain of state authority. Resulting from long-term secular trends, this
contraction is irreversible. States, in effect, have lost control of global
markets. This is reflected in the development of parallel or informal
economies, the rise of grey and black markets, and the inability of states
to prevent flows of illicit products across their borders or to stem the tide
of illegal migration. It is also reflected in the growing concerns over the
theft of intellectual property, the growth of transnational software piracy,
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and counterfeiting of both products and currencies. In essence, globali-
zation involves an assault on state authority and sovereignty from above.
If this provides one set of opportunities for TCOs, these groups also
benefit from regional and ethnic conflicts and the crisis of state authority
that exists in large parts of the world.

The crisis of state authority

Simultaneously with the attack from above, there has been an erosion of
legitimacy and authority at the national level, an erosion which has
increased the number of weak states in the international system. This is
not to claim that state weakness is a new phenomenon. Diego Gambetta,
for example, has argued that it was the weakness of the Italian state which
allowed the Mafia to develop in Sicily during the nineteenth century.
With the state incapable of providing protection and arbitration for busi-
ness, the Mafia developed to fill the vacuum.2 More recently, as Francisco
Thoumi has argued, the weakness of the Colombian state and its lack of
control over some of the territory nominally under its jurisdiction were
major factors in explaining the rise of Colombia as the corporate head-
quarters of the South American cocaine-trafficking industry. In his view,
state weakness gave Colombian drug-trafficking organizations a com-
parative advantage over their counterparts in Peru and Bolivia.3

Perhaps the most dramatic examples of state weakness providing ideal
conditions for the rise of criminal organizations, however, are to be found
in the states of the former Soviet Union. The collapse of the Soviet state
was a major factor in the upsurge of organized crime in the Russian
Federation and other former republics, providing both unprecedented
opportunities for criminal organizations and incentives and pressures for
citizens to engage in criminal activities. Simply highlighting state weak-
ness, though, is inadequate. There are several distinct aspects of weak-
ness which are particularly relevant to the rise of criminal organizations
and therefore require elucidation. The first is what might be termed a lack
of capacity to impose order on the population. In periods of upheaval
many of the normal conventions that govern the behaviour of citizens
disappear or at the very least are severely weakened. As Durkheim
argued almost 50 years ago, most societies have regulatory mechanisms
to restrain criminal behaviour through both formal sanctions and social
norms, ‘‘but when society is disturbed by some painful crisis or by
beneficent but abrupt transitions’’ it becomes incapable of enforcing
restraint – at least temporarily.4 The lack of an appropriate legal frame-
work and weaknesses in law enforcement capabilities can provide an en-
vironment in which criminal organizations can operate with impunity,
secure in the knowledge that the government is unable to take effective
action against them.
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The second dimension of state weakness – and the one emphasized by
Gambetta – is what might be termed a regulatory vacuum. One of the
responsibilities of the state – at least in modern capitalist societies – is to
provide a legal framework for business activity. In the absence of such a
framework, there is no protection and no contract enforcement, a con-
dition which allows organized crime to become a surrogate for govern-
ment.5 This has certainly been the case in the Russian Federation, where
the attempt to move towards a market economy preceded the develop-
ment of appropriate regulatory and legal provisions. In these circum-
stances, some businessmen turned to criminal organizations to collect
outstanding debts or settle disputes. Recourse to these unorthodox
methods had two consequences: it gave criminal organizations an entry
into the business world, thereby creating a seamless web between the licit
and the illicit, and it encouraged legitimate businesses to resort to
increasingly ruthless methods against their competitors.

Another form of weakness – and one that, in spite of its importance in
relation to the growth of criminal organizations, is often overlooked –
occurs when the state is incapable of continuing to make provision for its
citizens. Whereas other dimensions of weakness offer opportunities for
criminal behaviour, this type of weakness creates pressures and incen-
tives for citizens to engage in criminal activities. Amidst conditions of
economic hardship caused by unemployment and hyperinflation, there is
a tendency to turn to extra-legal means of obtaining basic needs. Illicit
means of advancement offer opportunities that are simply not available in
the licit economy. Moreover, the growth of criminal organizations can
take on its own momentum as members of criminal gangs flaunt their
wealth and power, thereby creating a desire for emulation on the part of
those who have little future in the licit economy.

With the demise of the Soviet Union, two other dimensions were also
important. The first was the decline in status and the collapse in morale of
some of the central institutions of the state, such as the military, the
intelligence services, and the scientific establishment. The result was that
corruption in the Russian military became endemic, encouraging a hae-
morrhaging of weapons of all kinds out of military bases and into the
hands of organized criminals and terrorists.6 Furthermore, many of those
who left the military and the KGB had little to offer other than their
special skills in violence – skills which for reasons identified above were
in high demand in the business world. Not surprisingly, many of the con-
tract killings that occur in Russia have the hallmarks of former KGB
agents. As for the scientific establishment, the worsening in pay and con-
ditions, combined with the loosening of security and safeguards, has
resulted in a highly disturbing increase in the number of nuclear smug-
gling incidents.7 The second unique dimension of the Soviet collapse was
the fragmentation of the Soviet Union into independent states, a devel-
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opment which resulted in the replacement of a ‘‘common judicial space’’
with a system characterized by a ‘‘lack of border controls, no consistent
legal norms, and limited coordination among the justice systems of the
successor states.’’8 Although efforts have been made to overcome these
weaknesses and devise effective law enforcement coordination mecha-
nisms, much remains to be done. In the meantime, the advantages remain
with the criminal organizations.

None of this is meant to imply that the state system has lost its hold. In
some cases of civil strife there has been an almost complete failure of the
state and a reversal to tribalism and ethnicity as the basis for political
action. Yet even here the conflict generally centres around the form the
state should take in terms of either its territorial or ethnic composition. In
these cases the problem goes beyond weakness and involves what is, in
essence, a contested state.

Whatever the particular circumstances, the ‘‘balkanization of nation-
states in which culture is pitted against culture, people against people,
tribe against tribe’’ offers additional opportunities for transnational
organized crime.9 One of the great strengths of TCOs is their ability to
exploit developments of all kinds in many different ways. Ethnic conflicts,
for example, offer numerous opportunities for trafficking in arms and
encourage ‘‘arms for drugs’’ deals as ethnic groups seek ways of acquiring
the means to continue the armed struggle. Linkages between the warring
parties and criminal organizations willing to take the risks of dealing with
them tend to be mutually beneficial. In some cases, however, the criminal
organizations are cut out as the participants in conflict engage in criminal
activities of their own, a phenomenon one journalist has described as
‘‘fighters-turned-felons.’’10 Indeed, this phenomenon seems likely to grow
as ethnic factions, insurgency movements, and terrorist groups all find it
more difficult to obtain state sponsorship for their activities. Criminal
endeavours provide a substitute which enables them to finance and sus-
tain their political struggles. This has been reflected in the number of
Tamils who have been arrested in Europe and North America for drug
trafficking. While some might have been in the drug-trafficking business
simply for profit, others were ‘‘clearly linked to fund-raising for the
Tamil Tiger separatists.’’11 In Angola, in contrast, the criminals have
both gone into business for themselves and established links with orga-
nized crime: ‘‘UNITA [National Union for the Total Independence of
Angola] insurgents have raised money by selling off poached elephant
ivory and by throwing open state-owned diamond fields to smugglers who
cut UNITA in on profits.’’12 Elsewhere, even closer relationships have
been forged between criminal organizations and revolutionary or guerilla
movements. Ideological antipathies have been no barrier to alliances of
convenience.
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Although instability and conflict can pose problems for criminal orga-
nizations, compelling them, for example, to develop alternative traffick-
ing routes, for the most part these organizations flourish amidst such
conditions. This is evident in the two states that are the largest producers
of opium – Myanmar and Afghanistan – both of which are torn by ethnic
and tribal splits and are home to major drug-trafficking organizations. If
‘‘the links between war and crime are growing stronger in the 1990s,’’13
however, this also reflects the underlying crisis of governance at both
national and global levels.

The end of the Cold War

The rapid rise of transnational organized crime also seemed, if not to
coincide with, at least to follow very closely the end of the Cold War. The
removal of the division between East and West in Europe allowed the
globalization processes discussed earlier to become more truly global,
and encouraged criminal enterprises as well as licit businesses to move
much more freely into the former Soviet bloc. Yet the end of the Cold
War provided the occasion for, rather than the cause of, the rise of TCOs.
Indeed, in some respects the Cold War itself had been an important
incubating chamber for transnational organized crime in the West. One
result of the preoccupation of Western governments with the Soviet
threat was tacit support for political parties which were closely linked to
criminal organizations but were staunchly anti-communist. The linkages –
most obvious in Italy and Japan – were either overlooked or quietly
condoned, because they helped to ensure that anti-communist govern-
ments stayed in power. In the final analysis, corruption was preferable
to communism. Anti-communism was not synonymous with support for
organized crime but it muted opposition to criminal organizations in
several countries, thereby facilitating the creation and maturation of
symbiotic relationships between organized crime and the political and
economic élites. From this perspective, the end of the Cold War was im-
portant less because it facilitated the rise of transnational organized crime
than because it allowed governments to take off the blinkers. There was
no longer any reason for turning a blind eye to corrupt or collusive rela-
tionships between organized crime and government leaders.

At the same time, the end of the Cold War also removed the pre-
occupations that had blinded authorities in the West to non-traditional
and non-military threats to security. In addition, it removed much of the
rationale for maintaining large security establishments and intelligence
agencies, thereby precipitating what some observers regard as a frantic
search for a new enemy. To a degree organized crime has fulfilled this
role, especially for intelligence establishments. To conclude from this that
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the threat posed by TCOs is an artificial contrivance would be a mistake.
Nevertheless, it does underline the importance of conceptualizing the
phenomenon in ways which neither exaggerate nor underestimate the
challenge to security.

Transnational criminal organizations: Structures, strategies,
and activities

TCOs are as varied as legitimate economic enterprises in terms of their
size, structure, range of activities, and degree of sophistication. There is
no single model of transnational criminal organization. The groups come
in various shapes and sizes, and with their own skills and specializations;
they operate in different geographical domains and different product
markets; they use a variety of tactics and mechanisms for circumventing
restrictions and avoiding law enforcement; and they vary considerably in
the scope of their activities. If ‘‘the complexity of transnational organized
crime does not permit the construction of simple generalizations,’’ how-
ever, these organizations do share some common features, including a
willingness to use violence and corruption to protect and promote their
enterprises.14 It is this willingness, combined with their involvement in
theft and in the trafficking of either illicit products or licit products in
illicit ways (such as smuggling cigarettes across borders), that differ-
entiates them from licit businesses. At the same time, TCOs resemble
transnational corporations in at least some respects. One of the sim-
ilarities is that they both operate from a home state and are active in one
or more host states. For the criminal organizations, these host states are
usually characterized by surplus wealth which helps to create signifi-
cant markets for illicit products and a plethora of relatively accessible
targets for financial fraud. Even when these states have well-developed
law enforcement agencies equipped to deal with indigenous criminal
organizations, the agencies are often less effective against criminal orga-
nizations which have unfamiliar languages and cultures, operate in novel
and unexpected ways, and entrench themselves within larger ethnic
communities that are difficult to penetrate. The United States and the
countries of Western Europe are particularly important as host states.
The famous bank robber Willy Horton once commented that he robbed
banks because that was where the money was kept. Modern TCOs oper-
ate in advanced industrialized or post-industrialized societies because
that is where the wealth is – and that is where they also find the most
lucrative markets for their illicit products and the most lucrative targets
for their criminal schemes.

At the same time, TCOs generally operate from a home base in which
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both government and law enforcement are weak or acquiescent. Criminal
organizations attempt to perpetuate these conditions using corruption
and bribery as well as threats and intimidation. Although Louise Shelley
is correct to argue that ‘‘transnational organized crime groups thrive in
different political environments’’ and ‘‘can be based in a collapsing
superpower, the less-developed region of a developed democracy, and in
a formerly stable democracy,’’ the common feature of these environ-
ments is state weakness or acquiescence.15 In this sense the environments
are less diverse than first appears.

The other way in which TCOs vary is in the scope of their criminal
activities. The range here stretches from Colombian drug-trafficking
groups which focus solely on one category of products (even while
diversifying within that category) to groups which not only traffic in mul-
tiple commodities but also engage in various other activities, such as
fraud, extortion, counterfeiting, and piracy. These groups with wide crimi-
nal portfolios engage in ‘‘such widely publicized activities as drugs and
arms trafficking, smuggling of automobiles and people, and trafficking in
stolen art. They also engage in such insidious activities as smuggling of
embargoed commodities, industrial and technological espionage, financial
market manipulation, and the corruption and control of groups within
and outside of the legal state system.’’16 Where all the successful criminal
enterprises converge is in the laundering of money. This is the equivalent
of profit-taking by legitimate enterprises, but involves the movement of
funds to safe havens beyond the reach of law enforcement, as well as
efforts to obscure the source and ownership of the money.

Most criminal organizations also have some kind of bonding mecha-
nism that provides a basis for trust and helps to guard against infiltration
by law enforcement personnel.17 Such mechanisms range from ethnicity
to common experiences in youth gangs, military service, or prison. In
some cases, such as Italian criminal organizations, the ‘‘networks of affili-
ation’’18 are based on family; in the Chinese case the underlying glue is
guanxi, the notion of reciprocal obligation which can span generations to
facilitate all kinds of business transactions, whether licit or illicit.19 The
essential point, however, is that most enduring criminal associations have
affective as well as instrumental dimensions. This notion is challenged
somewhat by a recent and comprehensive analysis of organized crime in
the Netherlands, which drew a picture of a loose, fluid network of indi-
viduals who came together for specific criminal endeavours and then
moved on to other associations.20 Nevertheless, if specific groupings are
successful then they are likely to endure. In such cases, shared criminal
experiences provide their own bonding. Certainly, the most powerful
organizations have bonding mechanisms which provide trust and enable
them to operate with a degree of permanence that allows them to become
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entrenched in the society and develop close and mutually profitable
relationships with the political and economic élites.

Similarly, all criminal organizations are concerned to a greater or lesser
degree with managing and controlling the risks posed to them by govern-
ments and law enforcement agencies. There are three kinds of strategies
for achieving this – preventive strategies, control or defence strategies,
and absorption strategies. The balance among these not only varies from
one organization to another, but can also change over time within the
same organization. Some of the more powerful and effective criminal
organizations have become extremely adept at risk prevention, particu-
larly in their home states. They are able to maintain a congenial envi-
ronment through bribery and corruption, as well as through forms of
patronage that create a sympathetic public. Perhaps the most striking
example of actions designed to elicit public support involved the assis-
tance provided by the Yakuza to the people of Kobe after the earth-
quake. In circumstances where an acquiescent state becomes more
aggressive towards its criminal organizations, more emphasis is placed on
risk control, defensive measures, and the capacity to absorb the costs
inflicted by law enforcement. The Cali cartel, for example, acquired
electronic equipment from Israel which enabled the leaders to monitor all
telephone calls to and from the city of Cali. The cartel had also infiltrated
government and law enforcement agencies, with the result that it was
able to obtain very good counter-intelligence. In the final analysis, such
measures were insufficient to keep the leaders from capture and impris-
onment. Yet in one sense this merely brought into play the third tier of
risk management efforts, those measures designed to limit damage to the
integrity of the criminal organization. In the Cali case these would
include arrangements for proxies to manage the business, and the trans-
fer of assets to relatives so that they could not be seized by law enforce-
ment agencies.

While other organizations may be less sophisticated than the Cali cartel
in their risk management efforts, they are certainly not oblivious to the
risks they face. Nigerian drug-trafficking organizations, for example,
increasingly employ couriers who do not fit the profile developed by law
enforcement. Moreover, the reliance of most organizations on network
structures with integral cells that are highly specialized and operate on a
need-to-know basis also serves to limit the inroads that law enforcement
can make. Network structures also have the advantage of being highly
resilient: they can be reconstituted and revitalized in the aftermath of law
enforcement actions against the criminal organization. This is particularly
the case where these networks are loosely coupled: such arrangements
provide ample opportunities to limit damage.21

Variations in the sophistication and extent of risk management efforts
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by TCOs depend in part on the size of the organization. The larger and
more extensive the organization, the more obvious it is as a target for
law enforcement and the greater its need for a comprehensive strategy of
risk management. Many organizations, however, are relatively small and
somewhat restricted in the scope of their activities. Indeed, part of the
difficulty in responding to transnational organized crime is the relative
paucity of large, monolithic, centrally-directed, hierarchical organiza-
tions. The traditional Italian Mafia model that prevailed for so long in law
enforcement circles in the United States has limited relevance for under-
standing the multiplicity of organizations, ranging from structured busi-
ness enterprises to highly fluid and dynamic networks that are constantly
coalescing or moving apart as circumstances dictate.

Even small criminal organizations are increasingly establishing links
with one another and with their larger counterparts. Some of the newer
criminal organizations provide services to those which are more en-
trenched. In essence they become service organizations. If successful in
this role, however, they often graduate into being more powerful and
professional groups in their own right. The Albanian groups which operate
in central Europe are a case in point. Having provided support for Italian
criminal organizations, they are increasingly in business for themselves.22
This is not to suggest that they have broken their links with the Italian
Mafia groups. Indeed, one of the most striking features of the last few
years has been the growing linkages among criminal organizations. These
range from one-off spot transactions at the most basic to fully fledged
strategic alliances at the other extreme. Most linkages are somewhere in
the middle, and can best be described as tactical alliances. Strategic alli-
ances are characterized not only by sustained patterns of cooperation but
also by the expectation that such cooperation will continue. The rationale
for strategic alliances is that they help to share risk, allow entry to new
markets, create predictable supplier relationships, and coopt potential or
actual competitors.23 In addition to cooperating with one another, crimi-
nal organizations also establish links with terrorist and insurgency groups,
and frequently with governments. Indeed, the more successful ones gen-
erally have a symbiotic relationship with the government in the home
state.

In short, TCOs are sophisticated in their operations and act rationally
both to enhance their business opportunities and to minimize their
vulnerabilities. Moreover, the organizations are often characterized by
entrepreneurial skills of a high order, by efficient and effective manage-
ment systems based on generous financial inducements and severe pen-
alties, and by the development of effective intelligence and counter-
intelligence capabilities. Not surprisingly, they also display considerable
resilience against law enforcement efforts to disrupt and destroy them.
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The next section looks more closely at some of the leading examples of
such organizations.

The major transnational criminal organizations

Italian Mafia

Until very recently the notion of organized crime was almost synonymous
with the Italian Mafia, whether in Italy itself or in the United States. In
fact, the fortunes of these two distinct criminal organizations have been
very different. The Italian Mafia in the United States has declined in
importance, partly because of the inroads made by the FBI, using elec-
tronic surveillance techniques and increasing use of informants, partly
because of the growing assimilation of Italian-Americans into the eco-
nomic, political, and social mainstreams, partly because of the rise of
ruthless competitors in the form of other ethnic criminal organizations,
and partly because of the ‘‘altered structure of urban politics and polic-
ing’’ which has reduced the opportunities for corruption.24 In addition, a
continued reliance on brute force rather than sophisticated business
strategies has placed the Mafia at a competitive disadvantage when com-
pared with groups such as Colombian drug traffickers, who often display
considerable business acumen. Indicators of this decline include a drop in
membership of the five New York Mafia families from 3,000 in the early
1970s to 1,200 in the mid-1990s, and the fact that 12 Philadelphia mafiosi
requested representation by the public defender rather than using more
expensive mob lawyers.25 The extent of this decline, however, has been a
matter of considerable controversy, with some very experienced observ-
ers claiming that celebrations of the Mafia’s demise are premature to say
the least. The willingness of Russian criminal organizations engaged in
fuel gasoline scams to share the proceeds with Italian criminal groups in
New York suggests that the Mafia is still a force to be reckoned with. If
Italian criminal organizations remain an important component of what
one commentator has termed a new criminal mosaic, however, they are
no longer clearly the overwhelming or dominant presence.26 Chinese,
Colombian, Dominican, Vietnamese, African-American, Russian, Alba-
nian, Jamaican, and Nigerian organizations have all become participants
in a much more complex and competitive criminal environment.27 In
some cases these new groups are both more ruthless and more violent
than the Italians. They are also more difficult targets for law enforcement
agencies, which spent years developing expertise on Italian criminal
organizations and were able to use the Rico statute and electronic sur-
veillance to very good effect. The overall result has been that Italian
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organized crime in the United States has had to accommodate the new-
comers. To some extent it has been surpassed by them.

In Italy, in contrast, the Mafia continues to dominate the criminal
world in what still remains its exclusive domain. Yet even here it has
suffered some major setbacks. Although the term ‘‘Italian Mafia’’ is used
very widely, in many respects it is inadequate to describe an organized
crime world that encompasses four distinct groups.. The Sicilian Mafia or Cosa Nostra, which consists of around 180 crimi-

nal groups and 5,000 men of honour, and since the early 1980s has been
dominated by the Corleonesi family.28. The Neapolitan Camorra, which has ‘‘a fragmented and widespread
structure, made up of a number of gangs which easily band together
and then split up, sometimes peacefully, but more often after bloody
wars.’’29 The Camorra engages in various criminal activities, ranging
from extortion to Euro-fraud, drug trafficking, and cigarette smuggling.
The Camorra also exerts considerable influence on municipal councils,
with the result that 32 of 75 councils in Campania had to be dissolved.30. The Calabrian ’Ndrangheta, a federation of families engaging in con-
traband tobacco smuggling, drug trafficking, and kidnapping, consists of
160 criminal groups with over 6,000 personnel.31 Factional differences
within the ’Ndrangheta made Calabria the most violent region in Italy,
and led in the early 1990s to the creation of a ‘‘provincial commission’’
to provide peaceful arbitration among the various factions.32 The
’Ndrangheta has also established very close links with the Cosa Nostra.
In addition, as one close observer has noted, it has developed extensive
international operations and is active in Canada, the United States,
Australia, and the Russian Federation.33. The ‘‘Sacra Corona Unita’’ in Apulia, which is based on breakaway
factions from the Camorra and ’Ndrangheta and is less powerful than
the other three branches.

While each organization has its own specialization, all four are founded
upon the law of silence (omerta) and upon close associations that are
partly functional, partly personal and familial, and partly based on fear.
Of the four groups the Sicilian Cosa Nostra remains the most powerful,
and has successfully transformed itself from a predominantly rural phe-
nomenon to a transnational criminal enterprise based on ‘‘industrial and
business cultures.’’34 Although many of its activities are still regional and
its power base remains Sicily and southern Italy, the Cosa Nostra has
spread its influence to the United States, Germany, and other European
countries. It is in Italy itself, however, that the Cosa Nostra has had the
greatest impact, partly because, in the aftermath of the Second World
War, it succeeded in establishing a remarkably durable symbiotic rela-
tionship with segments of the political élite. ‘‘The Mafia entered the
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world of politics, commerce, and public administration as a direct partic-
ipant’’ providing political support for politicians who, in turn, helped to
ensure a continuing flow of contracts, franchises, and jobs.35 The sym-
biosis between the Mafia and the Christian Democrats allowed the Cosa
Nostra to flourish.

For a variety of reasons, this collusive relationship began to unravel
during the 1980s. Factional fights within the Mafia itself, the defection of
Tommaso Buscetta, the investigations of magistrates like Falcone and
Borsellino who could be neither bought nor intimidated, and the Maxi
trials led the Cosa Nostra in particular to conclude that its protectors had
reneged on their agreement. The result was a war against the Italian
state. After the assassinations of Falcone and Borsellino, the Italian state
initiated ‘‘its most vigorous anti-Mafia campaign in decades. The Italian
parliament quickly passed many of the tough anti-Mafia measures Falcone
and Borsellino had been pushing for years: greater incentives and pro-
tection for Mafia witnesses, tougher prison conditions for Mafia defen-
dants, streamlined procedures in Mafia trials . . . the results of the next
two years were nothing short of revolutionary.’’36 Great inroads were
achieved. Against a background of popular revulsion against the Mafia
and its political allies, the Church issued its own condemnation of orga-
nized crime. The arrest in January 1993 of Salvatore Riina, the apparent
leader of the Cosa Nostra, was a remarkable development, while the
arrest in June 1996 of the killer of Judge Falcone revealed that the anti-
Mafia campaign was even more sustained than had been expected. If the
Cosa Nostra was the primary target, the other Mafia organizations were
certainly not immune. In June 1994 Biagio Cave, the acting boss of the
Camorra, was arrested, and on September 20 1994 Antonio Gava, the
Minister of the Interior from 1988 to 1991, was arrested on the grounds
that he had developed close links with criminal enterprises, especially the
Camorra. During the first half of 1996 further inroads were made against
organized crime, including a major assault on the Camorra. In short, the
‘‘clean hands’’ campaign and the associated measures against organized
crime represented the most comprehensive and sustained assault on the
Italian Mafia since the time of Mussolini.

One result of all this has been an erosion of what were once sacrosanct
norms and conventions. Wives and families of leading pentiti have
become targets of vendettas. The violation of the traditional norm pro-
hibiting violence against family members can be understood as a response
to the violation of the rule of silence. Nevertheless, it suggests a system in
disarray. There has also been a significant deterioration in the political
power of the Mafia – and a closely associated decline in profit levels. A
comprehensive assessment in Il Mondo suggested that falling revenues
from drug trafficking, a sharp drop in public works spending, stagnation

186 WILLIAMS



in the market for new construction, increased asset seizure by courts,
penitent information that made it possible for law enforcement to target
Mafia assets, and increasing legal expenses (with over 1,000 people under
arrest for association with the Mafia) had combined to create unprece-
dented financial problems.37

If these setbacks for the Mafia have been very real, Italian organized
crime should not yet be counted out. Patron-client relations are deeply
embedded in Italian political life, and although old political affiliations
have dissolved, new ones can be created. The capacity of criminal orga-
nizations to continue to infiltrate local government should not be ignored.
Moreover, according to one report the Cosa Nostra has ‘‘taken two im-
portant steps to protect itself: it has established new procedures to limit
what any single mobster knows about the organization, and it has forged
new ties with Italy’s other major organized crime gangs.’’38 This latter
development has been characterized as ‘‘the syndication of Italian orga-
nized crime, a form of internal pax mafiosa directed at maximizing profit
and minimizing conflict.’’39

In addition, the Mafia continues to operate extensively in other coun-
tries in Europe. In 1994, for example, members of Italian organized crime
groups accounted for about 5.7 per cent of organized criminals arrested in
Germany.40 Equally significant, both the Cosa Nostra and the other
major criminal organizations have developed close ties with their coun-
terparts in Colombia and the Russian Federation. The cooperative
arrangements with the Colombian cartels allowed the latter to break into
the European drug markets while allowing the Italians to diversify from
heroin distribution and sales into the cocaine market, and to assist with
money laundering. Such cooperation has several levels: ‘‘At the lowest
level are simple buyer-seller deals involving relatively small investments,
little advance planning, and relatively little interaction between the par-
ties . . . at the highest level is what might be called strategic cooperation,
which encompasses the principles of long-term agreements, large-volume
shipments of both drugs and money, and the creation of a specialized
infrastructure to facilitate these flows.’’41

Italian criminal organizations have exploited the conflict in the former
Yugoslavia and engaged in lucrative arms trafficking to the Balkans.
Migrant trafficking from Albania and elsewhere in Eastern Europe has
also increased considerably. Perhaps of even greater long-term signifi-
cance have been the growing connections with Russian criminal organi-
zations. These linkages have provided new opportunities for money
laundering, trafficking in counterfeit currency, munitions trafficking, and
drug smuggling. There have also been persistent reports that Italian
criminal organizations have been active in acquiring nuclear materials
from the former Soviet Union – although whether this was for their own
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use or for resale is not clear. Whatever the case, these foreign activities
provide not only new sources of profit but also a cushion that can help the
Mafia to absorb the losses and offset the setbacks within Italy. The Italian
Mafia has proven very resilient in the past. In view of its extensive crim-
inal activities, its vast, if diminished, earning power, and its known
capacity to corrupt the political system, celebrations of its demise would
be premature.

Russian organized crime

The rise of Russian organized crime has been remarkable. Although the
Russian mafiya had antecedents in the black-market operators of the
centralized economy, as well as in a criminal underworld dominated by
thieves, crime in the Soviet Union was circumscribed and contained by
the state. There were symbiotic relationships, but these were dominated
by the state apparatus. The collapse of centralized power in the Soviet
Union, however, changed fundamentally the relationship between the
state apparatus and criminal organizations. Although some symbiotic
relationships remain intact, organized crime rather than the state is now
the dominant partner.

According to the published figures on Russian organized crime, there
has been a constant growth in the number of criminal organizations. The
figures have inexorably moved upwards from 3,000 in 1992 to 5,700 in
1994 and about 8,000 in late 1995 and early 1996. At first glance, these
figures seem to reveal an ever-increasing threat from an expanding crim-
inal empire. It is equally plausible, however, that the increase reflects
looser criteria for categorizing groups as criminal organizations, and in
particular the inclusion of small and unimportant street gangs; fissiparous
tendencies in many Russian criminal organizations leading to fragmenta-
tion into smaller groups; threat inflation on the part of Russian law
enforcement authorities anxious for more Western assistance; or simply
increased visibility of criminal organizations as a result of more efficient
policing and better intelligence analysis. Moreover, the official figures do
not reveal the process of consolidation among individual organizations
that has led well-informed observers to claim that there are about 200
major criminal organizations with widespread geographical and sectoral
influence. According to a detailed analysis by Guy Dunn of Control
Risks, there are six large groups in Moscow – three Chechen groups (the
Tstentralnaya, Ostankinskaya, and Avtomobilnaya) who have about 1,500
members between them, the Solntsevskaya and Podolskaya organizations,
and the Twenty-first Century Association – another four major groups in
St Petersburg, two major gangs in Yekaterinburg (the Uralmashkaya and
the Tsentralnaya), and nine major gangs in Vladivostok.42
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Even with the consolidation process, however, organized crime in the
Russian Federation is highly diverse and fractured, with ethnic divisions,
divisions based on territorial and sectoral control and on generational
splits, and divisions between those who have established symbiotic links
with officials and those who do not enjoy such access. There has been some
role specialization, with particular groups dominating specific spheres of
activity (for example, Chechens dominate the petroleum trade, Azeri
groups are particularly prominent in the drug business, and Georgians
are heavily involved in burglaries and robberies). This specialization has
been helpful in limiting conflicts – at least at times – and has not pre-
cluded cooperation when there were obvious benefits from joint activity.
Cooperative arrangements include many groups contributing to a com-
mon pool of resources, the obshak, which is used to support the families
of those in prison, for bribery and corruption, and to generate new
enterprises. But there has also been enormous competition among the
groups resulting from ethnic divisions, rival territorial claims, and per-
sonal animosities among criminal leaders. A major split has emerged
between ‘‘thieves professing the code’’ and the new generation of crimi-
nals who do not respect established traditions, are more entrepreneurial,
and, in some cases, have become ‘‘authorities’’ because of wealth rather
than status accrued through time in prison. As a result the ‘‘thieves’’ have
suffered considerable attrition. Overlapping this particular rift is a con-
tinuing struggle for dominance between the Russian or Slavic groups and
those from the Caucasus.

In part these conflicts reflect the powerful internal bonding mecha-
nisms that provide the basis for trust in a milieu without formal laws and
rules, and that can be based on ethnicity, common experience in the
military or security service, or the camaraderie of functionally based
groups such as the ‘‘karate’’ or ‘‘sportsmen’’ organizations that are a
feature of organized crime not only in the Russian Federation but else-
where in the former Soviet bloc.

From the perspective of Russian law enforcement, this diversity is a
weakness: competition is preferable to further consolidation. At the same
time, the very diversity and complexity of Russian criminal organizations
makes concerted action against them difficult. So does the fact that many
of the groups have infiltrated licit business and established inroads in key
sectors of the licit economy. In August 1995 the MVD All-Russia Scien-
tific Research Institute estimated that criminal groups control over 400
banks and 47 exchanges. An even more pessimistic assessment was made
by Professor Lydia Krasfavina, head of the Institute for Banking and
Financial Managers, who estimated that 70 to 80 per cent of private
banks in the Russian Federation are controlled by organized crime.
While few analysts are able to elaborate precisely what ‘‘control’’ means
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in this context, it is clear that criminal organizations exert considerable
influence over the banking sector as well as other parts of the Russian
economy. Extortion has become pervasive, and contract killings are often
used to remove those who resist or to settle disputes.

Drug trafficking in the Russian Federation has become a major activity,
involving not only well-publicized links with Colombian cocaine traf-
fickers, but also the supply of opium, heroin, and marijuana from Central
Asia and the Golden Crescent. In addition, there have been several
major cases involving large-scale trafficking in synthetic drugs. While
much of the trafficking is carried out by individuals or small groups, there
is clearly a great deal of activity structured and controlled by larger
criminal networks. The networks in the Russian Federation itself are
linked with those in Central Asia, and have become adept at both
marketing and ensuring a regular supply of narcotics. In 1994 3,126.74
kilograms of all kinds of drugs were seized in 418 separate incidents;
during 1995 6,457.30 kilograms were seized in 767 incidents.43 If drug
trafficking is a highly lucrative activity, some organizations combine it
with other criminal activities such as car theft, prostitution, extortion, and
fraud. One of the strengths of organized crime in Russian is that it has so
many different dimensions and engages in such a wide range of activities.

The issue that has aroused the greatest trepidation is that of nuclear
material smuggling. Lack of security at some nuclear facilities, as well as
poor inventory management, has provided opportunities for disgruntled
workers in the nuclear industry. The possibility that workers, either
through economic need or intimidation, could offer weapons-grade
material to criminal organizations provides the basis for nightmare sce-
narios that range from large-scale environmental damage to nuclear ter-
rorism or nuclear extortion. What remains uncertain, however, is the
extent to which nuclear material trafficking is a core activity of Russian
criminal organizations. For the most part nuclear material trafficking has
been the preserve of amateur smugglers rather than well-established
criminal groups. Yet there is some evidence that criminal organizations
have been involved on a limited basis in this activity. One arrest seems to
have involved 12 members of the Solntsevskaya in possession of radio-
active material, while in another case a group of criminals from Yekater-
inburg was involved in the smuggling of large amounts of zirconium to
the United States and Cyprus. Nuclear material trafficking is not yet a
core activity of Russian organized crime – not least because the risks are
high and the profits uncertain – but could become much more important,
especially as more Russian criminal organizations become transnational
in their operations.

There is some evidence of this already. In the United States, Russian
criminals have been involved in fuel tax evasion schemes, health care and
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insurance fraud, extortion, car theft, and contract murders. While the
primary location of Russian criminal organizations is Brighton Beach in
Brooklyn, such groups are also active in Florida, California, and the
Pacific North West. Cyprus has become a major recipient of the profits of
Russian criminal activity, while there is considerable concern in London
about money laundering through British financial institutions. Russian
criminal organizations also have a limited presence in Germany, which
has become a source of luxury cars for the Russian market, a battle-
ground for inter-group rivalries, and a market both for illicit products and
for licit products that have been obtained through illegal means. While
German arrest figures indicate that only 1.8 per cent of those involved in
organized crime in Germany are Russian – compared with 14.6 per cent
Turks, 7.5 per cent Yugoslavs, and 5.7 per cent each for Italians and Poles
– this figure might be deceptively small.44 Russian linkages with other
groups, as well as the difficulties facing German law enforcement in pen-
etrating Russian criminal organizations, suggest that Russian criminal
organizations in Germany might be rather more significant than the fig-
ures imply.

One of the problems for law enforcement agencies combating Russian
criminal organizations is that these organizations operate from what is, in
effect, a sanctuary or safe haven. And unless the Russian state is able to
develop both a greater capacity and the will to tackle criminal organiza-
tions, the situation could worsen. If domination by the Communist Party
is replaced by the domination of organized crime – something that Louise
Shelley suggests is a real possibility – then the Russian Federation will
become an even more important base for transnational criminal activities.

Chinese criminal organizations

If Russian criminal organizations are becoming increasingly transnational
in scope, Chinese criminal organizations have had this characteristic for
some years. The Chinese diaspora has provided global networks that
have helped to facilitate both licit and illicit business. It has also provided
an excellent environment for the overseas activities of Chinese triads
based in Hong Kong and Taiwan. Details of these criminal societies make
sobering reading. Law enforcement estimates suggest that there are cur-
rently about 50 triad societies (with at least 80,000 members) in Hong
Kong. About 15 of these are very active. The largest triad is the Sun Yee
On, with an estimated 25,000 members. The Wo group, including the Wo
Hop To and at least nine other subgroups, has more than 20,000 mem-
bers, while the 14K and its various subgroups also have over 20,000
members in Hong Kong. There are also two major triads based in Taiwan
– the United Bamboo Gang with an estimated membership of over
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20,000, and the Four Seas Gang, which has about 5,000 members. All
these groups are augmented by a considerable, although uncertain, num-
ber of overseas members.

Details of triad membership, however, do not convey the unique dual-
ity in Chinese organized crime. On the one hand there are the formal
organizational structures – triads, tongs, and street gangs – that provide a
framework for Chinese criminal activities. On the other, it is clear that
much Chinese crime is transaction-based rather than organization-based.
Individuals and small groups come together for particular criminal activ-
ities, disperse, and reassemble according to needs and opportunities. This
is not to deny the importance of the triads. Perhaps the best description is
that they are like an alumni association – membership of a triad provides
a degree of trust and allows members of the triad to work together and
provide assistance even when they are not personally known. Although
there is a formal structure, with a dragon head and specialists such as
enforcers and administrators, many of the triads’ criminal activities tend
to take place amongst members who operate on an ad hoc basis and
establish fluid networks that are based partly on triad membership and
partly on guanxi – a concept of reciprocal obligation based on family and
social relationships that can span generations.

This mixture of formal structure and informal activities complicates the
tasks of law enforcement. It also makes it more difficult to identify career
criminals and to differentiate between legal and illegal enterprises. Chi-
nese businessmen tend to cross the line between licit and illicit activities –
and back again – with great ease. An important consequence of this is the
very considerable scope for independent criminal entrepreneurship. As
one report on Asian organized crime activity in Australia noted:
‘‘Whatever criminal triads exist in Australia do not operate as branches
that are subject to control from some overseas headquarters. Indeed, it
may be overstating things to regard them as enduring entities at all. In
recent years in Australia, loosely-organized syndicates appear to have
been the predominant form in which Chinese organized crime has man-
ifested itself. Some syndicate members may belong to a particular triad,
others may belong to different triads, and some syndicate members may
not have any triad connections.’’45 This is not to deny that Chinese
criminal networks engage in a wide variety of criminal activities in Aus-
tralia. Among other things, they are the most important heroin importers.
They operate almost exclusively at the wholesale level, however, leaving
the drug retail business to others, including Vietnamese groups.46

In short, Chinese criminal enterprises are a curious mix of formal
structures and informal networks. This encourages great flexibility and
makes it possible to exploit new opportunities as they arise. In recent
years, one of the most significant opportunities has stemmed from the
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desire of many Chinese to migrate from China to the West. While there
has been considerable legal migration, a lucrative business has developed
in bringing illegal immigrants to the United States and Western Europe.
Most of the illegal migrants coming to the United States travel by air,
often by circuitous routes, using false documentation – a requirement that
has generated a cottage industry in the production of false passports, visas,
and the like. About 10 per cent are smuggled in by sea, often enduring
months of hardship and ill-treatment at the hands of the smugglers. In
those cases where the migrants are unable to pay the remainder of the fee
(and fees generally range from US$25,000 to US$30,000), they are made
to work in sweat-shops or recruited into criminal activities such as drug
trafficking or prostitution. With Hong Kong having reverted to the con-
trol of China in 1997, the number of illegal aliens could well increase. As
it stands, there are estimates that about 100,000 Chinese illegally enter
the United States every year. Nor is the United States the only destina-
tion. Spain is also popular: large numbers of Chinese citizens have
appeared in Galicia.47 As elsewhere, these aliens are often exploited by
the criminals as ‘‘slave labour,’’ or are pressed into serving as drug cou-
riers or prostitutes, or forced to engage in other forms of crime. Alien
trafficking to Spain is controlled primarily by members of the Sun Yee On
triad. Heroin trafficking is largely controlled by 14K members, whereas
prostitution, pornography, and trafficking in children are controlled pre-
dominantly by criminals from the Wo On Lok.

The comprehensive nature of these criminal activities, the difficulties
faced by law enforcement in attempting to infiltrate closely-knit ethnic
groups, and the Chinese takeover of Hong Kong in 1997 – resulting in a
further exodus of members of criminal gangs – suggest that the Chinese
organized crime problem is likely to increase rather than decrease. It has
already spread to mainland China which, in recent years, has once again
become a major consumer of heroin, most of which is smuggled across
the border from Myanmar. In addition, as Professor Cai Shaoqing has
noted, China provides enormous opportunities for criminal organizations
as ‘‘old systems and ideas have broken down and new social guarantees
and prevention forces are not yet in place.’’48 China has a ‘‘transient
population’’ of around 50 million people, many of whom become beggars,
vagrants, and thieves. ‘‘Letting such a new parasite community grow
makes it likely that it will form criminal gangs through connections with
provincial and clan relationships, as well as to formal gangs such as
‘Xinjiang gang’ pickpockets and thieves, and the Northeast Gang who
plunder on the railways.’’49 The extent of the problem was evident in
1993, when Chinese authorities reported that they had disrupted over
150,000 criminal groups with over 570,000 members.50 Although these
figures may include political activists as well as criminals, they never-
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theless reveal that Chinese criminal organizations are a problem inside
China itself as well as elsewhere. As Chinese economic reform continues
and China reclaims Hong Kong, these problems are likely to intensify. As
they do, Chinese authorities will increasingly have to contend with deeply
entrenched organizations. This is an area in which China may well be
able to learn some important lessons from Japan.

Japanese Yakuza

The Japanese umbrella term for organized crime is Yakuza or Bor-
yokudan (violent ones). Rather like the term Mafia, however, this
encompasses a number of distinctive organizations. The most important
of these is the Yamaguchi-gumi, which a few years ago had an estimated
membership of over 26,000 individuals. The second largest gang is the
Inagawa-kai, which had over 8,600 members, while the third largest
organization, the Sumiyoshi-kai, had over 7,000 members.51 These three
groups have been the major target of an intense crackdown by Japanese
law enforcement agencies, using anti-Boryokudan laws passed in the
early 1990s and a strategy that encourages members of the groups to
defect. The result has been a marked decline in membership of the
Yamaguchi-gumi, Inagawa-kai, and Sumiyoshi-kai to about 34,600.52 In
addition, Japanese authorities reported that in 1993 they succeeded in
dissolving 222 smaller criminal organizations with over 2,600 members.53

These successes not withstanding, the Yakuza remains active in a
variety of criminal enterprises, including racketeering and extortion.
Japanese criminal organizations make extensive use of front companies
to penetrate the licit economy, especially in the areas of construction,
finance and insurance, and real estate. The Japanese recession and
its accompanying bankruptcies have provided new opportunities for
criminal organizations to gain control over legitimate companies.

Japanese criminal organizations have also played a big role in the
banking crisis. ‘‘According to a top Japanese police official, as many as 10
to 30 per cent of the non-performing loans of the banking sector can be
attributed to the activities of front companies owned by the Yakuza.
Organized crime takes over empty condominiums. Owners cannot oust
these ‘squatters’ and find paying tenants. Deprived of rent, they cannot
make their payments to banks, and therefore default.’’54

In spite of the inroads made by law enforcement agencies, there-
fore, the Yakuza remains a powerful force in Japanese economic and
political life. And although Japanese criminal organizations have been
less ambitious than many of their counterparts elsewhere in terms of
their transnational activities, they have been involved in significant crim-
inal activities across national borders, including the trafficking of meth-
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amphetamine into Hawaii and California as well as the smuggling of guns
from the United States into Japan. In addition, the Yakuza has moved
into gambling, fraud, and money laundering. Yakuza members have been
deeply involved in the sex and drug trades, and have also invested heavily
in real estate in Hawaii. Elsewhere in the United States, Japanese
criminal organizations have also invested in real estate, especially golf
courses, as well as in legitimate American corporations.55 The Yakuza
also has a significant presence throughout much of South-East Asia,
where Japanese criminals have become a major force in the sex industry.
This is certainly the case in the Philippines, which has also been used by
the Yakuza as a base for production and smuggling of amphetamines and
hand guns.56

Ironically, the same report that provided details of law enforcement
successes against Japanese criminal organizations also acknowledged that
these organizations ‘‘have stepped up their international activities in
recent years. They have expanded into foreign countries with the aim of
procuring firearms and stimulant drugs and securing funds through real
estate investment.’’57 One of the major targets for investment has been
the Republic of Korea, where Japanese Yakuza organizations have pur-
chased or invested in hotels, gambling establishments, and in at least one
case a department store. ‘‘As their typical method of infiltration, Korean
resident members of Yakuza organizations use their relatives in Korea.
Of the total 90,000 Yakuza members in Japan it is estimated that about
9,000 or 10 per cent are Korean residents.’’58 As part of what is clearly a
more diversified criminal portfolio, Japanese criminal organizations have
also helped smuggle Chinese illegal migrants into Japan.59 Even though
they are under considerable pressure in their home base, therefore, Jap-
anese criminal organizations have developed an important reservoir of
resources and profits through their transnational activities.

Colombian cartels

Unlike most other transnational criminal organizations, which tend to
engage in a range of illegal activity, the Colombian cartels focus almost
exclusively on drug trafficking. At the same time, they have diversified
their markets to include Western Europe as well as the United States,
and their products to include heroin as well as cocaine. Some of the major
organizations within the drug industry in Colombia have amalgamated
corporate and criminal cultures, using sound management principles such
as specialization and division of labour while also employing classical
criminal techniques of violence and corruption.

During the 1980s Carlos Ledher and other members of the Medellin
cartel led the way in applying industrial-style transport to the drug-
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trafficking business, increasing the amounts that were transported into
the United States by air. The Cali cartel took this a stage further, and
applied successful business management techniques and meticulous
accounting procedures to its activities. Although the Medellin cartel is
still active in drug trafficking – and there have been allegations that the
Ochoas are still running their drug business from prison – the killing of
Pablo Escobar by government forces both highlighted and accentuated
the shift in power from the Medellin cartel to the Cali cartel. For its part,
the Cali cartel adopted a strategy of cooption rather than confrontation,
and tried to establish a modus vivendi with the Colombian government
based in large part on high-level corruption. Nevertheless the govern-
ment, under pressure from the United States, initiated a major crack-
down, resulting in the captivity or death of the leaders of the cartel.
While the cartel has not been completely destroyed, the organization is
clearly no longer the developing world’s most successful transnational
corporation. These successes against Medellin and Cali have not de-
stroyed the drug industry in Colombia, but have neutralized – at least
temporarily – the threat to the state posed by powerful criminal organi-
zations with large disposable resources and a substantial capacity for both
violence and corruption. Unfortunately they have also benefited the
narco-guerrillas, who may come to pose and equally formidable threat to
the government – although for different reasons.

Nigerian criminal organizations60

The emergence of Nigerian criminal organizations is often traced to the
collapse of oil prices in the early 1980s and the dislocation that this
caused to an economy that, by the late 1970s, had come to rely on oil
for 95 per cent of its export earnings. Many sophisticated and college-
educated Nigerians located in other countries were effectively deprived
of their source of income. In some cases they turned to crime, with spec-
tacularly successful results. Indeed, Nigerians have developed large-scale
drug-trafficking activities and have been identified as second only to the
Chinese in the import of heroin into the United States. Once again this
was facilitated by the fact that they were able to operate from a relatively
safe home base characterized by unstable government, a high level of
corruption, and few resources to devote to the fight against organized
crime. They have also proved to be very adept in finding alternative
trafficking routes, concealment techniques, courier profiles, and choice of
product, and have progressed from simply being couriers for other trans-
national criminal organizations to becoming major players in their own
right. Although there is little evidence of a Nigerian cartel, a loose net-
work of drug barons has been identified and it is clear that even the
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activities of couriers are carefully orchestrated, with the couriers them-
selves being trained in methods to avoid detection. In October 1996, the
United States Department of Justice announced the arrest of 34 members
of a transnational heroin network that was run largely by Nigerian
women. The arrests were made primarily in Chicago, New York, and
Detroit, but one person was also arrested in Bangkok and one in Paki-
stan. The key distributor of the heroin in the United States was a Niger-
ian woman who used her Chicago boutique as a front.

Nigerian criminal activities in the United States, however, have not
been limited to drug trafficking. US Deputy Assistant Secretary of
State Jonathan Winer recently described Nigerian criminal enterprises as
‘‘adaptable, polycrime organizations’’ active in at least 60 countries.
‘‘They launder money in Hong Kong, buy cocaine in the Andes, run
prostitution and gambling rings in Spain and Italy, and corrupt legitimate
businesses in Great Britain with their financial crimes.’’61 There are also a
large number of fraudulent proposals emanating from Lagos and directed
at wealthy businessmen. It has been estimated that American lose
US$250 million a year in ‘‘4-1-9 schemes, a term that refers to the section
of the Nigerian criminal code dealing with advance fee frauds. Individual
losses range from around US$10,000 to about US$4 million.’’62 Those
perpetrating the frauds are very skilled, ensuring that all the documen-
tation looks official. In some cases they also point out that, although
Nigerians have a reputation for engaging in scams, this particular offer is
genuine. Nigerian organizations have also engaged in fraudulent activi-
ties related to credit cards, commercial banks, and government assistance
programmes. They have proved adept at obtaining the documentation for
false identities that have facilitated cheque kiting, student loan fraud,
social services fraud, insurance fraud, and electronic funds transfer fraud.

The members tend to live modestly and ship money back to Nigeria,
and although legislation has recently been passed against money laun-
dering, it is far from clear that this is being vigorously implemented.
Nevertheless, their success has bred imitation, and individuals and groups
from Ghana, Benin, and Sierra Leone have also become involved in
transnational crime, especially drug trafficking, leading law enforcement
agencies in some countries to refer to West African criminal organiza-
tions rather than simply Nigerian groups.

Although law enforcement agencies have had some success in response
to their activities, the Nigerian organizations have several built-in
defence mechanisms. The use of a variety of different dialects, for exam-
ple, reduces the usefulness of wire tapping and other electronic surveil-
lance devices. In essence, they have a non-technological way of circum-
venting hi-tech law enforcement. The fact that the organizations tend to
be based on family or tribal ties also makes them very difficult to infil-
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trate. While the threat they pose in terms of corruption and violence may
be less than some of the other groups, they have opened up areas such as
Southern Africa to drug-trafficking activity, often coming in from Brazil.
This is reflected in cocaine seizures in South Africa, which increased by
250 per cent from 1994 to 1995. Moreover, South Africans are in-
creasingly used as couriers, with the result that some of them are now in
Brazilian jails. Rio de Janeiro has emerged as a major emporium for
buying drugs, and some estimates suggest that Nigerian drug-trafficking
and criminal groups employ over 1,500 people in the city. Reports also
indicate that there are tribal specializations, with the Ibo providing the
routes for the cocaine; the Ioruba, who are strongly represented in public
administration, expediting bureaucratic channels; and the Haussa-Fulani,
who are the richest tribal group, financing the operation.

Other criminal organizations

This survey has obviously not been comprehensive. Turkish drug-
trafficking organizations which supply heroin to Western Europe from
South-West Asia using the famous Balkans Route, and the variations on
it that have been made necessary by the conflict in former Yugoslavia,
have not been discussed. Nor have Jamaican posses, African-American
criminal organizations, Mexican drug-trafficking families, Dominican
organizations, or a variety of other groups. This should not be surprising.
Transnational criminal organizations have become pervasive. In Belgium,
for example, indigenous groups have links with Chinese and Italian
groups as well as with Turkish networks, while in the Czech Republic law
enforcement authorities complain that indigenous criminal groups have
been relegated to ‘‘service’’ organizations for stronger organizations from
elsewhere.63 One member of the Czech criminal police has even claimed
that 90 per cent of Yugoslavs in the Czech Republic deal in drugs, guns,
and prostitution, while 90 per cent of Albanians are heroin and gun
runners, 90 per cent of Vietnamese are tax evaders and black marketeers,
most Chinese restaurants launder dirty money, and the Bulgarians steal
cars and deal drugs.64 Although there is some xenophobia in this state-
ment, it encapsulates what has become in many countries a mosaic of
transnational criminal organizations. The Albanian groups, for example,
are active not only in the Czech Republic but elsewhere in central
Europe and even on the east coast of the United States. In short, trans-
national criminal organizations have become ubiquitous. While their
capacity to destabilize governments and their impact on national and
international security vary considerably, they certainly present a chal-
lenge that cannot be ignored. The extent and nature of this challenge to
security is the subject of the final section.
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The threat to national and international security

When considering the impact of TCOs on national and international
security, it is necessary both to identify the ways in which these groups
threaten security and to assess the nature and extent of these threats. In
undertaking these tasks there are several dangers that need to be
avoided. The first is dismissal of these threats because they do not fit the
traditional Cold War paradigm. For those observers and analysts accus-
tomed to defining security exclusively in military terms, transnational
criminal organizations can be relegated to a law and order challenge. The
difficulty is that this treats the Cold War paradigm of security as immut-
able, ignoring challenges other than overt military actions or military
threats. This is understandable but shortsighted: it overlooks the variety
of ways in which, and the variety of levels on which, TCOs can inflict
harm upon states, societies, and individuals.

The second danger is related to the first in complex ways. In order to
convince sceptics about the seriousness of the threat from TCOs, it is
tempting to characterize this threat as a direct assault on political stabil-
ity, social well-being, and the integrity and soundness of financial institu-
tions. As one report noted: ‘‘Organized crime poses a direct threat to
national and international security and stability, and constitutes a frontal
attack on political and legislative authority, challenging states in funda-
mental ways.’’65 While such a characterization is in many ways very per-
suasive, it sacrifices subtlety and nuance for impact. It also makes an
attractive target for critics like R. Thomas Naylor, who contends that in
the post-Cold War world national security establishments have a desper-
ate need for new enemies, and have elevated criminal organizations to a
status they do not deserve.66 Naylor argues that criminal organizations
are rarely conceptualized properly. In his view, the leading criminal
authorities are not chief executive officers of criminal enterprises, but
providers of governance and arbitrators of disputes in the criminal world.
There is much to this argument, and it is an important critique of what
might be termed the ‘‘global organized crime school’’ which presents
criminal organizations as large hierarchical monoliths that are moving to
create global conglomerates of crime. Yet it is also possible to accept part
of Naylor’s argument without dismissing the threat to security.

This critique also underlines the need to be sensitive in one’s portrayal
of transnational organized crime. Treating organized crime as an unmiti-
gated evil, for example, ignores the benefits that organized crime pro-
vides, benefits that extend well beyond the immediate members of the
organizations. At least some of the money earned by criminal organiza-
tions has significant and beneficial multiplier effects in local, regional, and
sometimes even national economies. Similarly, illicit trafficking can be a
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major source of export earnings for states which have little to provide
in licit products. Moreover, organized crime often provides a form of
employment when few other opportunities are available. In societies
where large segments of the population do not have ready access to
legitimate avenues of advancement, or where these avenues are simply
not well developed, becoming a member of a criminal organization can
appear very attractive. As suggested earlier, it is no coincidence that the
rise of criminal organizations often occurs amidst conditions of poverty or
as an accompaniment to social upheaval, economic dislocation, or politi-
cal disruption. In such circumstances, the willingness and ability of crimi-
nal organizations to provide patronage to the local community sometimes
elevates their leaders to the status of folk heroes.

None of this is intended to condone TCOs or their activities; it is simply
that understanding them better is a prerequisite for implementing more
effective preventive, control, and disruptive strategies against them. To
the extent that TCOs emerge from specific conditions, for example, then
changing the conditions should be a major element in preventive strat-
egies elsewhere. Similarly, identifying their weaknesses can reveal better
ways of combating them and reducing their effectiveness. Understanding
the ways in which they manage the risks posed to them by law enforce-
ment offers novel opportunities to exploit their risk management tech-
niques against them.

Furthermore, acknowledgment of the benefits they provide does not
obviate the fundamental reality that the positive results from their activ-
ities are greatly outweighed by the negative consequences. Although the
threat from TCOs is sometimes more subtle than overt, it is hard to
escape the conclusion that they pose challenges to national sovereignty,
to individual members of society, to societies themselves, to the rule of
law, to the effectiveness of some international norms and conventions,
and to the viability and integrity of their home states. The linkages
between criminal and terrorist organizations, the capacity of criminal
organizations to benefit from civil war and ethnic strife, the extensive use
of violence and corruption by TCOs, and the willingness of these groups
to traffic in a wide range of products with little attention given to the
consequences, all accentuate the emergence of TCOs as a threat to both
security and stability.

In some respects, TCOs can be regarded as the AIDS virus of the
modern state. While they tend to be most pervasive where the state is
already weak, TCOs perpetuate that weakness using a mix of corruption
and violence. While they use these tactics to a degree in their host states,
their main efforts are directed at their home state in an effort to ensure
that this remains a safe haven. The consequences are insidious. Just as
the AIDS virus breaks down the body’s immune system, powerful crimi-
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nal organizations can break down the defence mechanisms of the state.
Using corruption and the infiltration of licit institutions, they are able to
create conditions that allow them to operate with impunity. In some cases
criminal organizations are able to extend their networks into law
enforcement institutions, thereby neutralizing and undermining these
institutions. The capacity of criminal organizations to spread corruption
can also distort the purposes that the state is supposed to serve. At worst,
the state can become the servant of the criminal organization, placing the
whims and desires of the criminal leaders above the needs of the citizens.
It could be argued, of course, that organized crime differs from the AIDS
virus in that it generally creates a symbiotic relationship with the state,
but does not destroy it. Yet there may be an interesting parallel emerging
here: there is some speculation in the medical community that the HIV
virus is becoming less virulent. As it stands, when the host dies the virus
too ceases to exist. Allowing the host to survive longer, therefore, also
benefits the virus and can be understood as a sophisticated form of
adaptation. To the extent that this occurs, the parallels between AIDS
and organized crime will become even stronger.

This emphasis on the insidious rather than overt nature of the threat is
not to deny that, in some cases, organized crime has initiated a direct
assault on its home state. The two most obvious instances are in Italy and
Colombia. In both cases, the criminal organizations created a rival
authority structure and displayed a remarkable willingness to use force
against the state and its agents. Not only did they challenge the state
monopoly of the legitimate use of violence, but they also inflicted a level
of harm exceeding that resulting from the activities of most terrorist
groups.

In Colombia, the Medellin cartel assaulted the state apparatus, deci-
mating the judiciary and killing police and military officers who were not
readily susceptible to corruption. One result of this campaign of violence
was that Colombia relinquished its extradition agreement with the United
States, essentially acquiescing in what the traffickers wanted. At the end
of the day, however, the Colombian state emerged triumphant: Pablo
Escobar was killed and other leaders of the cartel were imprisoned. The
threat from the Cali cartel was more insidious but still fundamental.
Under pressure from the United States, the government moved against
the Cali cartel and its key leaders were imprisoned or killed. Yet at best
this was a tarnished victory, as it became clear that corruption had
reached the highest levels of the Colombian political élite. Moreover, the
inadvertent consequences of this success highlight the severity of the
problem. In Colombia itself the big winners were the guerrilla organiza-
tions which also engage in drug trafficking. Another result of the weak-
ening of the major Colombian drug-trafficking organizations was to
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enhance the position of drug-trafficking groups in Mexico – leading to a
process of violence and corruption there that some observers referred to
as the Colombianization of Mexico.67 In the slightly longer term, Brazil
too could well emerge as another ‘‘safe haven’’ for drug trafficking and
other criminal organizations. With a state apparatus that lacks the capacity
for effective action against organized crime and drug trafficking, and has
traditionally been open to corruption and collusion, a countryside in
which there are many remote areas that are difficult to patrol and police
effectively, and a large part of its population ensnared in poverty, Brazil
has an ideal set of conditions to emerge as a home state for indigenous
criminal groups and as a host state for transnational organizations look-
ing for new ‘‘sanctuaries.’’68 The threat to the viability of the state in
Brazil may still be nascent but is unlikely to remain so.

The assault on the state in Italy in some respects paralleled that in
Colombia. In Italy, however, the challenge resulted from what the Mafia
saw as an attempt by the government to renege on a joint understanding
and to dismantle what had been a very cosy symbiotic relationship. In the
event, the Mafia proved to be a far more formidable enemy for the Italian
state than terrorist organizations such as the Red Brigade. Deploying its
very considerable resources, the Mafia engaged in an extensive and
bloody campaign that resulted in the deaths of politicians and, most sig-
nificantly, several leading anti-Mafia magistrates. Ultimately, though,
these actions proved counter-productive, creating a major backlash that
helped to sustain an unprecedented counter-attack by the state. With the
arrest of top Mafia leaders and the continued efforts to eliminate corrup-
tion, it appears that the state has emerged victorious. At the same time,
the Mafia should not be written off. Large criminal organizations often
display considerable resilience in the face of adversity. While Italian
criminal organizations are likely to maintain a lower profile for some
years, the possibility of future challenges to state authority cannot be
ruled out. Indeed, such challenges may be inescapable. As one eminent
criminologist has noted, ‘‘each crime network attempts to build a coercive
monopoly and to implement that system of control through at least two
other criminal activities – corruption of public and private officials, and
violent terrorism in order to enforce its discipline.’’69

The recent history of both Italy and Colombia suggests that, when
faced with overt challenges from organized crime, the state can mobilize
sufficient resources to defeat the challenge. But it is certainly conceivable
that in some cases the state will not emerge victorious from such con-
frontations. State vulnerability is even greater when criminal organiza-
tions attempt to obtain power through stealth rather than confrontation.
In this connection, a real possibility for the future is that a large and
powerful criminal organization will, in effect, become a shadow govern-
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ment, exerting control from behind the scenes. A prime candidate for this
is the Russian Federation, where the old symbiotic relationship between
the state apparatus and the black-market criminals – a relationship that
was essentially under the control of the state – has been replaced by a
new symbiotic relationship dominated by the criminal organizations
themselves. It is not too large a step from the present situation to the
emergence of a criminalized state. The problems this would pose for the
international community are enormous. Efforts to integrate the Russian
Federation into the global economic system would have to be recon-
sidered, while the implications for the implementation of existing arms
control and disarmament agreements are rather chilling.

Even in the absence of a worst-case contingency of this kind, TCOs will
continue to present major challenges to governments. In an age of global
information and communications technology, and global trade and
financial systems, national borders are more porous than ever. Never-
theless, states still try to regulate what comes in and out of their borders,
regarding their capacity to do this as a fundamental attribute of sover-
eignty. Such efforts are negated by TCOs, which routinely penetrate
societies nominally under the control of state authorities. Although states
retain the symbols of sovereignty, their inability to control the trafficking
of arms, people, and drugs into their territory means a real erosion of
national sovereignty. In other words, in their attempts to circumvent
government authority and obtain access to lucrative illicit markets, TCOs
pose an indirect but fundamental challenge to the prerogatives that are
an integral part of statehood.

Nor are the threats confined to states. TCOs pose threats to civil soci-
ety and to individual well-being. One component of the threat to societies
is drug trafficking. Peddling a product that creates its own demand, drug-
trafficking organizations have developed sophisticated marketing tech-
niques that target new customers as well as habitual users. Moreover, the
illicit drug industry is extremely innovative, and in the years ahead
greater emphasis is likely to be placed on synthetic drugs. The only
concern is profit, and the impact on individuals who steal to feed over-
whelming drug habits is ignored, as is the violence that frequently
accompanies certain kinds of substance use. In addition, of course, there
is the violence that accompanies drug trafficking as street gangs fight to
control turf and obtain the profits that go with domination of a particular
territory. While violence is the most obvious of the debilitating con-
sequences resulting from drug trafficking and drug abuse, it is not the
only one. Other adverse consequences include lost productivity, which in
many societies has significant implications for economic competitiveness,
as well as substantial costs in terms of health care and law enforcement.

Even when they are not trafficking in drugs, TCOs still introduce a
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higher level of violence into the societies in which they operate. On some
occasions innocent citizens are inadvertently caught in violent exchanges
and become the casualties of internecine warfare or succession struggles.
In other instances, licit businessmen become the victims of extortion
attempts by criminal organizations. Perhaps the most serious threats to
individuals, however, come from those organizations which engage in
what might be termed human commodity trafficking. This has several
dimensions. The first involves the trafficking of illegal migrants. Although
migration generally results from both push and pull factors, in many cases
migrants are fleeing oppression and hardship. Lured by the prospect of a
better life, they try to reach developed regions such as the United States
and Western Europe by any means possible. This places them at the
mercy of ruthless criminal organizations which not only charge exorbitant
fees but also subject the migrants to considerable deprivation and hard-
ship along the way. And if, on arrival, the illegal immigrant is unable to
pay the remainder of the fee then he or she is made to work for the traf-
ficking organization. This may take the form of sweat-shop labour; or it
may require the immigrant to become involved in criminal activities such
as drug trafficking or prostitution.

It is at this juncture that illegal migration overlaps with the other major
dimension of human commodity trafficking – the abuse of women and
children for sexual slavery. The sex trade has long been a staple of
organized criminal activity. Most recently, it has involved the trafficking
of women from central and Eastern Europe to work as prostitutes in
Holland and other Western European countries. At the most funda-
mental level, human commodity trafficking of this kind is a gross violation
of human rights and the essential dignity of human beings. When it
involves the systematic abuse of children it is among the most heinous
of crimes. And in so far as security depends on the maintenance of a
safe and secure environment in which citizens can exercise their right to
life and property without fear of violence, intimidation, or the danger of
sexual slavery, then it is clear that TCOs pose both direct and indirect
threats to individual security. These threats may be a long way from tra-
ditional military threats to national security, but for the victims they are
far more immediate than the scenarios devised by military planners.

It has become commonplace to note that TCOs pose a serious threat
to the integrity of financial and commercial institutions. Yet the nature of
this threat is rarely enunciated with sufficient care. Although the possi-
bility that TCOs might attempt to disrupt the global financial system
cannot be excluded, especially if these organizations are placed increas-
ingly on the defensive, the real threat is less one of destruction or dis-
ruption than it is of exploitation. The criminal organizations want to
maintain the existing system while ensuring that they can continue to
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exploit its multiple points of access, its capacity for rapid and anonymous
money transfers, and its lack of complete transparency. In order to facil-
itate their interactions with the ‘‘upper world,’’ corruption of financial
officers is a favorite tactic. If corruption becomes sufficiently pervasive it
could undermine confidence in financial institutions at both national and
global levels. Yet this threat should not be exaggerated, as even the
BCCI affair had a limited impact. Similarly, although the movement of
criminal capital can have destabilizing consequences in particular sectors
or on specific firms, the system-wide repercussions are likely to be lim-
ited. The amount of money that is laundered through the global financial
system is large in absolute terms but is minuscule when compared to the
sheer volume of financial transactions occurring on a daily basis.

This is not to recommend complacency. The infiltration of the banking
system is particularly troublesome in developing countries and those
states attempting to make the difficult transition towards the creation of
democratic institutions and market economies. This dual transition has
provided new opportunities for criminal activity, especially in areas where
criminal justice systems are weak, while emergent financial institutions
are particularly vulnerable to infiltration by criminal organizations. If the
prevailing assessment is correct and between 40 and 80 per cent of the
Russian banking system is actually under the control of criminal organi-
zations, this has serious implications for the attempt to integrate the
Russian Federation into the global financial system. Penetration of the
banks provides access to other financial institutions and to corporations.
It paves the way for infiltration of licit businesses, intimidation of their
owners, and distortion of their purposes so that they no longer serve
either the public interest or that of their shareholders. And as criminal
organizations become more deeply entrenched in the financial sector, the
prospects for effective counter-action by governments are significantly
reduced. Such dangers loom particularly large in states in transition and
developing states. In both categories, the accumulation of criminal capital
and the unfair advantages it confers pose serious obstacles to legitimate
entrepreneurial activity. Criminal organizations have greater capital liq-
uidity than their legitimate competitors, and are often able to exercise
undue influence over the bidding for contracts. On the other hand, if
criminal organizations want to become legitimate then the capital they
have accrued can be very important in ensuring the success of their
legitimate businesses.

If the threat to financial institutions can all too easily be exaggerated,
TCOs clearly add a new obstacle to efforts to regulate the global political
system and establish codes of conduct, principles of restraint and re-
sponsibility, and norms of behaviour. Regimes to inhibit the proliferation
of nuclear, chemical, and biological weapons are highly dependent upon
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cooperation among suppliers and the ability to isolate rogue states which
seek to obtain such capabilities. In this connection, alliances of con-
venience, particularly between rogue states or pariah states on the one
hand and TCOs on the other, could seriously undermine control efforts.
Once a trafficking network is in place and is functioning effectively,
product diversification is easy. Organizations which traffic in drugs can as
easily traffic in technology and components for weapons of mass destruc-
tion. Whether the recipients are terrorist organizations or pariah states,
the danger is obvious: if non-proliferation and other regulatory regimes
are to function effectively in the future, it will be necessary to curb the
activities of TCOs.

Another form of threat, although one that as yet is largely unrealized,
relates to the vulnerability of communication and information systems.
The more technologically advanced states are becoming increasingly
reliant on national and global information infrastructures that are subject
to disruption and attack by terrorists and criminal organizations. Para-
doxically, the greater the sophistication, the greater the vulnerability. So
far most of the attacks against information infrastructures have been
carried out by individual hackers whose primary aim is to demonstrate
their capacity to overcome safeguards and entry barriers to computer
systems. Yet specialists in information pranks, young and impressionable
as many of them are, could all too easily be recruited into criminal orga-
nizations and transformed into specialists in information warfare, cyber-
terrorism, and cyber-crime. As yet there is little evidence that this has
occurred, but it is a logical development of the growing sophistication of
TCOs and the growing reliance of business and governments on compu-
terized information and communication systems. There have been several
reports of companies in Britain meeting extortion demands in order to
prevent the disruption or destruction of their computerized information
systems. Similarly, the success of a hacker living in St Petersburg in the
Russian Federation in removing funds from a Citibank account in the
United States highlights the potential for large-scale fraud and embez-
zlement. It is only a small step from this to worrying about the vulner-
ability of key nodes in the global financial system. As suggested earlier,
criminal organizations are more interested in exploiting this system than
in disrupting it. Nevertheless, when thinking about the actual and poten-
tial threats posed by TCOs, such vulnerabilities should certainly not be
ignored.

The implication of all this is that TCOs, by their very nature, under-
mine civil society, add a degree of turbulence to domestic politics, and
challenge the normal functioning of government and law. While they are
particularly effective where government is already weak or unstable,
criminal organizations add further layers of instability. They also pose
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serious and still not fully acknowledged threats to the dignity and safety
of individuals, especially women and children, to the sovereignty, security,
and stability of states, and to efforts to provide conventions and norms
for the management of the international system. Potentially they pose a
threat to global and national information systems and to the effective
functioning of financial and commercial institutions at national and global
levels. Many of them are global in scope. They are also transnational
actors par excellence, regarding national borders as minor inconveniences
and national sovereignty as an irrelevance. They are growing in power
and influence, and could become one of the most serious threats to
national and international security in the next century. In the final analy-
sis this should not be a surprise. Just as globalization has encouraged
the emergence of upright and constructive global citizens, it has also
facilitated the transformation of organized crime from a local and
domestic phenomenon to a transnational challenge of the first order.
Meeting this challenge requires states to overcome the traditional con-
straints of sovereignty in the area of criminal justice and create effective
transnational law enforcement networks. Until they do, the world will
continue to be both playground and target for those who exploit the
benefits of global citizenship but are unwilling to observe its obligations.
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The relations of UN agencies and
non-governmental organizations in
cross-border humanitarian
assistance

Roland Koch

Introduction

The end of the Cold War has changed the voting behaviour of the Per-
manent Members of the UN Security Council in relation to cross-border
humanitarian assistance. This has resulted in a new freedom of human-
itarian action for UN agencies and humanitarian NGOs. They became
partners in humanitarian interventions. The joint UN-NGO human-
itarian interventions in northern Iraq, Cambodia, former Yugoslavia, and
Somalia were at first accompanied by the hope in Western public opinion
of witnessing the development of a new era of global peace and justice.
However, the new mandates of UN peace missions in internal human-
itarian emergencies have also raised great concern among third world UN
member states, who feared an erosion of the doctrine of national sover-
eignty guaranteed in Article 2, 7 of the UN Charter. Some of these states
are extremely reluctant to accept even the massive violation of human
rights as a legitimation of UN interference in what they believe to be
their internal affairs.1 Nevertheless, public opinion pressure on Western
European and North American governments and NGO lobbying have
prompted the UN Security Council to introduce a new type of human-
itarian mandate. Relief operations are to facilitate free cross-border
access for UN humanitarian agencies and NGOs to provide comfort to
the victims in humanitarian emergencies.

The positive image of humanitarian assistance as a symbol of global
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responsibility and justice, along with cutbacks in the formerly applied
strategically-oriented development aid, led donor governments to shift
their financial aid budgets from development aid to humanitarian aid by
funding UN agencies and NGOs. This boosted the humanitarian industry
to a turnover volume of US$8 billion in 1996, and raised the problem
of the independence of NGOs. The suspicion developed that they may
sometimes be instrumentalized by the political interests of donor govern-
ments. Confronted with such an exploding humanitarian market, some
NGOs developed considerable bureaucratic structures with self-centred
interests. The necessary operational conversion in many programmes of
UN agencies and NGOs from long-term development to short-term
emergency intervention contradicted their recently adopted policy of
facilitating self-help in the development process.

The exaggerated expectations of a new and just world order which
arose after the end of the Cold War were rapidly adjusted to reality by
the dramatic increase in the number of complex humanitarian emergen-
cies since 1990. According to Bennett/Kayetisi-Blewitt,2 28 complex
humanitarian emergencies were identified by the United Nations in 1995,
with about 60 million people affected. Natsios3 defines complex human-
itarian emergencies by five common characteristics: first, the deterio-
ration or complete collapse of central governmental authority; second,
ethnic or religious conflict and widespread abuse of human rights; third,
episodic food insecurity, frequently deteriorating into mass starvation;
fourth, macroeconomic collapse involving hyperinflation, massive unem-
ployment, and net decrease in gross national product; and fifth, mass
population movements of displaced people and refugees escaping conflict
or searching for food. Deciding to intervene in one place always meant
discriminating against other humanitarian emergencies. Political interests
of donor governments became increasingly predominant – a fact which
also endangers the claim to neutrality in humanitarian assistance of UN
agencies and NGOs. Although both have considerable experience of
cooperating after natural disasters, they now have great difficulties in
dealing with emergencies in military conflicts. The security problems of
operational staff can no longer be solved by appealing to the conflict
parties to respect the UN-NGO humanitarian neutrality.

These changes in the political conditions for UN-NGO humanitarian
assistance after the end of the Cold War have caused a series of problems
for UN-NGO relations in humanitarian missions:. the strategic problem of emergency intervention versus emergency

prevention;. the problem of insufficient information about cultural, ethnic, and
political causes of conflicts due to the time restriction of emergency
assessment;
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. the problems of competition, media appearance, and leadership during
relief implementation;. the severe security problems when humanitarian missions are imple-
mented in ongoing military conflicts;. the problem of impartiality and neutrality of UN agencies and NGOs
vis-à-vis all conflict parties.
Following this introduction, this chapter’s structure first takes up the

changes in this political conditions for UN-NGO humanitarian assistance
after the end of the Cold War, and by that the end of ideological suspi-
cion against humanitarian cross-border assistance. The marginalizing
effects of globalization are looked at with regard to their dynamics in
causing humanitarian emergencies. The networking of humanitarian
NGOs is described, resulting in conformity over large-scale emergency
interventions and the creation of oligopolistic structures. The chapter
outlines, second, the gradual inclination of the UN Security Council to
demand free access for cross-border humanitarian assistance by UN
agencies and NGOs, evidenced in the Security Council resolutions on
North Iraq, former Yugoslavia, Cambodia, and Somalia, thereby intro-
ducing a new UN mission mandate to enforce the right of access of
humanitarian relief delivery to victims in humanitarian emergencies.
Third, after scanning the basic problems of the UN system accepting
NGOs as partners in humanitarian interventions, the operational prob-
lems of UN agencies and NGO relations in joint humanitarian missions
are discussed. The doubtful emergency orientation is emphasized, as well
as the inadequate sharing of information, and problems of leadership and
neutrality in the humanitarian community. Finally, necessary trans-
formations from reactive to preventive humanitarian intervention by UN
agencies and NGOs are proposed.

The research method has involved the interpretation of standardized
questionnaires and additional qualitative interviews with some 65 Euro-
pean humanitarian NGOs and European offices of UN agencies in 1994
and 1995. The questions centred around the experiences of UN-NGO
cooperation in the missions to northern Iraq, Cambodia, Bosnia and
Herzegovina, Somalia, and Rwanda. The interview partners mostly had
personal experience in more than one mission, and could therefore de-
scribe modifications in UN-NGO interaction from crisis to crisis. The
questions included the topics of cooperation with local NGOs and the
problems of negotiations with conflict parties, national or local officials,
and commanding officers.

The chapter’s main thesis is that the changes in the political conditions
of UN-NGO cross-border humanitarian assistance after the end of the
Cold War induced an expansion of the humanitarian industry at such a
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great pace that humanitarian UN-NGO missions developed into large-
scale poor-relief supply structures with oligopolistic and hierarchical ten-
dencies at the cost of suppressing pluralistic, locally participating, self-
help-oriented service NGOs.4 This indicates that global civil society up
to now lacks the necessary representative legitimization procedures. The
present oligopolistic development of the humanitarian NGO community
may facilitate UN-NGO interaction. It may also make it easier to present
their analyses and proposals to the different UN bodies; and it may
heighten NGO influence on governmental decision-making within mem-
ber states, including a better public visibility and successful national fund-
raising. But the more creative and innovative parts of the NGO commu-
nity are the tens of thousands of smaller humanitarian NGOs. There are
networks of local humanitarian NGOs developing in Latin American and,
albeit less organized, in some African and South-East Asian regions.
They need external support, or at least international public acknowledg-
ment, to overcome national government constraints.5 This chapter criti-
cizes the negative effects of large-scale relief supply structures where
refugees and internally displaced persons are quartered in huge camps,
thus becoming virtually the possessions of humanitarian organizations and
losing almost all possibility of self-determination. The chapter argues that
it is preferable to empower the small local service NGOs, to decentralize
humanitarian assistance, and to develop a strategy of preventive human-
itarian interventions.

The term ‘‘UN agencies’’ designates a broad variety of UN bodies,
programmes, and organizations dealing with humanitarian emergencies
which differ greatly in their specific mandates as well as in their degree of
constitutional or practically acquired autonomy inside the UN system.
For the purpose of this chapter the United Nations High Commissioner
for Refugees (UNHCR), with his lead function in all humanitarian mis-
sions with refugees, must be named first. In 1995 the number of refugees
was estimated at 16.3 million people. In cases of internally displaced
persons, who were estimated at 29.1 million plus 35 million people dis-
placed by development programmes and environmental disasters,6 it is
mostly the United Nations International Children’s Emergency Fund
(UNICEF) and the United Nations Development Programme (UNDP)
which take over lead functions, because they are usually already on the
spot with their respective programmes. The International Organization
for Migration (IOM) has been engaged in helping internally displaced
persons in northern Iraq and in some African countries.7 According
to their specific mandates in health care and food supply, the World
Health Organization (WHO), the World Food Programme (WFP), and
the Food and Agricultural Organization (FAO) are sometimes occupied
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with humanitarian emergencies. To support communication and coordi-
nation among the UN agencies, the Department of Humanitarian Affairs
(DHA) has been established in the UN Secretariat.

The term ‘‘humanitarian non-governmental organizations’’ covers a
multitude of organizations which differ mainly by concentrating more on
human rights advocacy or on humanitarian service delivery. Their level of
action may be local, national, regional, or international. Shelton8 points
out the fact that before the First World War 400 such organizations were
already established, accredited by the Union of International Associa-
tions under the condition that their objectives be in the interest of all
nations and not involve profit. Borton’s definition of NGOs even goes
beyond the non-profit sector: ‘‘NGOs include profit-making organiza-
tions, foundations, educational institutions, churches and professional
organizations, business and commercial organizations, cooperatives, and
cultural groups as well as voluntary agencies.’’9

The staff members of NGOs can be non-professionals, volunteer pro-
fessionals, or fully-paid professionals, and they may be motivated by
professional, religious, or humanistic ethics. The NGOs’ finances can
derive from private donations and/or public subsidies. The degree of
organization can vary from very loose social movements and networks to
hierarchically structured centralized administrations. The service meth-
ods vary from careful self-help support to the formalized implementation
of predetermined relief modules for a selected target population. Opera-
tional decisions can be taken very spontaneously, they can depend on
global network consultations, or they may be directives from a governing
body of an international parent NGO.

In this chapter the term ‘‘NGO’’ encompasses globally acting inter-
national and national humanitarian service NGOs, with professional
relief standards, administratively well organized, and financed by private
donations and public subventions to engage in humanitarian cross-border
assistance. They act in humanitarian emergencies, using global networks
or company decisions in the ways shown in Figure 10.1.

The functions of military forces in humanitarian UN missions are nor-
mally determined by the mandates of the Security Council, but some-
times they have been interpreted by the member government entrusted
with military command of the mission. They can range from pure
observer status to an enforcement mandate to secure the delivery of
humanitarian aid, and involve anything from mediation between conflict
parties to disarming them. It is strongly questioned by UN agencies and
NGOs whether military enforcement can facilitate the humanitarian
relief supply. Even the pure security function of the military forces in
humanitarian missions is disputed.10 The Security Council’s assumption
that the Bluehelmets’ authority would be respected worldwide was evi-
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dently erroneous. Because of the wide range of their mandates, human-
itarian military UN missions have not been able to establish a neutral
image with all conflict parties, and sometimes UN military forces have
even become conflict parties themselves.

The cooperation between the military and UN agencies and NGOs in
humanitarian emergencies extends over a wide variety of tasks. NGOs
are dependent on the provision of air transport capacities for aid mate-
rials and staff members. Air transport can be bought by NGOs on the
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world market, but extra-large air transport capacity is scarce and thus
military support in this area is highly esteemed. The same is true for
heavy equipment to construct access roads, bridges, or sanitary systems
for large refugee camps. Military support is also sometimes needed to
establish autonomous communication systems. However, in the wide
range of humanitarian services, like water and food supply, medical and
psychological care, housing and administrative aid, education and train-
ing programmes, rehabilitation, and social reintegration, the military
forces’ contributions are clearly less effective compared to UN agencies’
and NGOs’ activities.11

The experiences in Somalia and former Yugoslavia have proved that
the blend of military and humanitarian mandates is damaging to the
objectives of both. The military objectives in Mogadishu, for example,
were impeded by the attempt of belligerents to install weapon arsenals in
hospitals and food distribution centres of NGOs; and humanitarian relief
programmes had to be cancelled because of military offensives inside and
around the city. Therefore, it might be called progress that the French
commander of the United Nations operation in Rwanda in 1994, General
Lafourcade, definitely refused to call it a humanitarian operation.12
According to him, this was a military operation to prepare the ground for
subsequent humanitarian activities.

Changes in the political conditions for UN-NGO
humanitarian assistance after the end of the Cold War

End of Cold War limitations on humanitarian assistance

For nearly half a century after the Second World War, international
security and peace were attributed by the leading powers of the East–
West conflict to the deterrence strategy of nuclear armament. The second-
strike capability on both sides guaranteed destruction of a potential
aggressor, even if he was to succeed in destroying the other side in a first
strike. So, on the basis of assumably rational decision-making on either
side, military aggression would not pay. For the two blocs to wage war
was tantamount to self-destruction.

Nuclear deterrence strategy, though, did not prevent wars globally.
The world has seen many conventional wars fought by peoples on the
periphery, sometimes even joined by the superpowers. The resulting
humanitarian emergencies could only be met by NGOs, whereas the UN
Security Council in most cases was blocked by the veto powers and nearly
all other UN actions were constantly suspected of serving one side to the
disadvantage of the other – a suspicion which, for the most part, limited
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UN cross-border humanitarian assistance. Inside the United Nations
system the ongoing East–West tensions impeded cooperation between
UN officials and NGOs on these topics. ‘‘It was not possible to have any
contact with non-governmental organizations in the Soviet Union, for
example, because this would be seen as neo-imperialist intervention. On
the other side, it was called communist intervention.’’13

The post-Cold War flexibility of the Security Council, with Permanent
Members refraining from using their veto power against humanitarian
intervention, allows the United Nations to act in two directions. First, the
United Nations could give up its forced neutrality in humanitarian emer-
gencies and differentiate between perpetrator and victims, although it
was then dependent upon the members’ willingness to provide sufficient
military forces to put its words into actions. But neither the United
Nations nor the member states seem to be well prepared to conduct such
humanitarian peace-enforcement operations, and the humanitarian NGO
community seems mostly unwilling to abandon neutrality, even in the
case of military protection for humanitarian aid delivery. Second, the
United Nations could try to address the underlying causes of human-
itarian emergencies and thus develop an integrated approach to peace
building, as it attempted in the Cambodian operation. This seems to be a
promising strategy for the United Nations, but the growing number of
complex humanitarian emergencies and the problems of financing such
costly operations made it appear unrealistic.

With the end of the Cold War, UN-NGO cooperation in humanitarian
assistance was – at least temporarily – freed from ideological suspicion;
it was no longer seen as serving revolutionary movements, nor was it
identified with the spread of capitalism, although there might still be a
tendency not to look too closely at humanitarian emergencies if they are
inside a traditional sphere of interest of one of the Permanent Members
of the Security Council. In other areas, the United Nations gained more
freedom of humanitarian action, and the major Western governments
readily occupied this new field of international politics in an attempt to
compensate internal legitimacy deficiencies.

Humanitarian emergencies as a result of globalization and
marginalization

The most important change in the political conditions for UN-NGO
cooperation in humanitarian assistance after the end of the Cold War –
globalization – had been developing for years, but was somewhat
obscured by East–West tensions. A rising number of multinational cor-
porations gradually withdraw from national governments’ control and
formed a global market with hitherto unknown dynamic forces. New
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communication technologies have accelerated the flow of capital in a way
that makes it seem omnipresent. Not only national taxation, but also
social or ecological regulations to channel the economical dynamics –
gained in many societies through long-lasting political struggles – are now
proving more and more inefficient.

Globalization has actually developed a hierarchical division of eco-
nomic involvement. An economic selection process is taking place within
countries, marginalizing considerable parts of the population. The same is
happening between countries, especially in North-South relations. The
accelerating process of marginalization, and the almost total collapse of
strategically oriented aid from and protection by the former leading
superpowers and their allies, together resulted in a dramatic decline of
political stability in the most affected areas. There is a considerable threat
to global peace and security arising from the breaking up of states and
societies. Internal military conflicts evolve out of violent distribution
struggles and ideologically, religiously, or ethnically instrumentalized
clashes between groups striving for economic and political participation
or domination.14

The social fragmentation and marginalization in North and South are
increasing, and with them the number of humanitarian emergencies.
Governments in industrially developed countries have entered into
hopeless competition for reducing social welfare systems and cutting
back costly safety regulations, originally intended to protect employees,
environment, and public interests.15 State revenues are decreasing, state
indebtedness is rising, unemployment rates are growing, and govern-
ments are losing important parts of their regulating power and legitimacy.
The reduction of intra-state welfare systems apparently gives rise to some
fictitious compensatory policies, especially by Western European gov-
ernments. They place a considerable amount of money at the disposal of
the European Community Humanitarian Office (ECHO), in order to
support humanitarian UN agencies and especially to finance human-
itarian activities of NGOs. To some NGOs this looks like an attempt to
substitute the deficiencies of intra-state welfare systems, which neo-liberal-
oriented governments refuse to finance any longer, with some symbolic
poverty programmes in international humanitarian emergencies.

Global networking and oligopolistic tendencies of humanitarian
NGOs

Creating networks and coalitions is one of the characteristics of modern
globally active NGOs. To organize like-minded individuals and groups
internationally is one of the strong capabilities of NGOs, and new com-
munication technologies simplify the exchange of information and posi-
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tion papers. ‘‘Scaling up certain kinds of transnational efforts from
neighbourhoods and regions to the global level, and scaling down to
involve grass-roots organizations are no longer logistic impossibilities, but
may be treated as institutional imperatives.’’16 With the mutual dis-
solution of the East-West enemy images during the process of détente
produced by the Conference on Security and Cooperation in Europe,
humanitarian advocacy NGOs were the first to recognize the personal
integrity and common interests of like-minded individuals and organiza-
tions on either side.

By the end of the 1980s new patterns of global civil society had
evolved. The personal ties of NGO representatives had grown into
international organizational networks, with rising public awareness of
humanitarian emergencies as well as increasing public support of relief
programmes. The scientific and professional advocacy NGOs in particu-
lar, like the Pugwash Conferences and the IPPNW (International Physi-
cians for the Prevention of Nuclear War), supported the human rights
movements in the German Democratic Republic and other Eastern
European countries with publicity-gaining visits to protect their threat-
ened exponents.

The successful spread of human rights movements created a global set
of humanitarian values, and thereby prepared the ground for the global
networking of humanitarian service NGOs. Although we can find these
values and aims today in many NGOs all over the world and at all levels,
from grass-roots self-help organizations to big international federations,
cross-border humanitarian assistance by humanitarian service NGOs
seems to be a Western concept: ‘‘. . . recognizable operational or advo-
cacy operations with a combination of voluntary support and external
funding that implemented discrete activities – are basically Western in
origin.’’17 Rieff found some evidence for a connection between modern
secular humanitarian cross-border assistance and the Western religious
missionary concept of the colonial past.18

Historically there is a long record of NGOs acting on a global level.
Four hundred NGOs were accredited by the Union of International
Associations before the First World War under the condition that their
objectives were in the interest of all nations and did not involve profit.19
Today, economic competition has reached humanitarian aid, and has
transformed it partly into a humanitarian industry with big international
trade fairs and mass production of various supply units. This facilitates
humanitarian aid to serve governments’ interests, because it can now be
quantified and measured by industrial standards. It is not surprising that
Borton,20 in characterizing recent international NGO structures, includes
profit-making organizations, business, and commercial organizations.

Networking provided humanitarian NGOs with an international
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standing and access to executive levels of the UN system. The fact that
the Secretary-General grants appointments to the heads of Oxfam or the
International Rescue Committee as easily as he accepts visits from the
presidents of the Socialist International or Liberal International21 reflects
the extent to which the big humanitarian NGO groupings have closed
ranks with the United Nations headquarters. A senior UNDP official has
called this a development into an ‘‘oligopoly,’’ where eight major families
or federations of international NGOs have come to control almost half
the US$8 billion humanitarian assistance market.22 The eight market
leaders, which have an annual turnover of approximately US$300 million
to US$600 million each,23 are CARE, World Vision, Oxfam, Médicins
Sans Frontières (MSF), Save the Children, Coopération Internationale
pour le Développement et la Solidarité (CIDSE), Association of Protes-
tant Development Organizations in Europe (APDOVE), and the Euro-
pean Secular NGOs Federation (Eurostep).

The recent trend towards oligopolistic structures in NGOs reflects not
only the large scale of today’s humanitarian missions and the increasing
competition for funding. It also results from the historic shift from bilat-
eral official development aid in the first two development decades to
funding NGO aid programmes in the third decade. ‘‘This shift was only a
part of the general privatization of what had been the public sector in the
development world. . .’’24 By the end of the 1980s, development aid had
been very much discredited in the eyes of the Western public. This is not
the place to discuss the philosophy of development aid in the last dec-
ades, although it has to be emphasized that the concept of development
was mostly manipulative treatment of Southern societies instead of giving
them a secured space in which to develop their inherent capacities. The
results were deformed economies, societies, and political systems25 unable
to cope with global market competition, or to resolve peacefully internal
group conflicts, which eventually deteriorated into complex humanitarian
emergencies.

It was anything but surprising that the governments of the industrial-
ized countries after the end of the Cold War seized the opportunity of
gaining new political credibility as donors in the growing number of
humanitarian relief operations. Development aid was reallocated to
NGOs offering humanitarian relief programmes. It did not take very long
for some NGOs to find themselves dependent on the big humanitarian
donor-governments’ agencies, like the European ECHO. The bureau-
cratic structures of these governmental financing institutions required and
promoted NGO networking. Donor cuts in development aid and a con-
siderable increase in humanitarian emergency aid provoked a shift in UN
agencies’ and NGOs’ actions. Humanitarian NGOs were more and more
subcontracted by UN agencies and governmental and intergovernmental
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donors to carry out humanitarian assistance, which generally endangered
the autonomy and the pluralistic approach of NGOs and fostered oli-
gopolistic structures.

UN and NGO efforts to legalize humanitarian interventions

The legal framework of UN and NGO humanitarian interventions

The international legal basis of UN agencies’ and NGOs’ cross-border
humanitarian assistance is not very strong. This chapter will trace the
growing acceptance of cross-border humanitarian assistance by the inter-
national community in recent years. According to the treaties on
humanitarian law, the Geneva Conventions and Protocols, even the Red
Cross is bound to the consent of a government to allow the provision
of humanitarian assistance to the civilian population in conflict areas.
Sarooshi26 argues that an arbitrary decision by a belligerent party or
government to withhold relief supplies from a population in need would
constitute a method of warfare which is prohibited in the Geneva Con-
vention on the Protection of the Civilian Population in Times of War.
Since Article 3 of this 1949 Geneva Convention makes it possible to offer
humanitarian assistance in non-international conflicts, the International
Committee of the Red Cross (ICRC) today accepts the consent of non-
governmental conflict parties to deliver relief in the areas under their
control.27

The UN Charter prohibits any intervention ‘‘in matters which are
essentially within the domestic jurisdiction of any state.’’28 Although all
member states had to pledge themselves to achieve respect for the prin-
ciple of equal rights and self-determination of peoples,29 the Declaration
of Human Rights of 1948 contained no permission for cross-border assis-
tance in case of humanitarian emergencies. Three years before the end
of the Cold War the International Court of Justice stated in 1986, in the
case of Nicaragua, ‘‘. . . that the provision of strictly humanitarian aid . . .
cannot be regarded as unlawful intervention, or as in any other way con-
trary to international law.’’30 Consequently the United Nations General
Assembly accepted in its Resolution 43/831 (1988) the right of the victims
to receive international aid in emergencies, and thereby accentuated the
important role of humanitarian NGOs. Resolution 43/831 was strength-
ened by Resolution 45/100 (1990), with the inclusion of the concept of
‘‘corridors of tranquillity’’ in which conflict parties should refrain from
exerting sovereign rights and allow free humanitarian intervention.

These two UN General Assembly resolutions were initiated by the
French NGO Médecins Sans Frontières. Bettati31 describes the efforts of
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MSF to introduce the idea of an UN resolution securing better access for
humanitarian relief NGOs to the then French Prime Minister, Chirac. But
only after Rocard had been nominated French Prime Minister by Presi-
dent Mitterrand in May 1988 was the former MSF official and new
Secretary of Health Kouchner charged to present the MSF proposal to
the United Nations General Assembly. For UN Resolutions 43/831 and
45/100 Bettati was appointed editing consultant by the General Assem-
bly. He transfered the regulations on free corridors for rescue ships in
foreign territorial waters in international sea law into the concept of
‘‘land-corridors of tranquillity’’ for humanitarian cross-border relief.

The Security Council resolution on northern Iraq, 1991

Although there were repeated public opinion appeals to overrule of the
principle of national sovereignty in cases of massive human rights viola-
tions like Tibet and South Africa, it was only in 1991 that the UN Security
Council decided in its Resolution 688 that Iraq should allow immediate
access by international humanitarian organizations to all those in need of
assistance. The UN Security Council thereby sanctioned humanitarian
intervention of allied forces without the consent of the Iraqi government.
There had previously been considerable media pressure on the allies
during the Gulf War in 1991. They were blamed in the European press
for having done much to serve the rich ruling family in Kuwait and
nothing to help the poor Kurd refugees fleeing Saddam Hussein’s attacks
in northern Iraq. Sir David Hanney, the UK Permanent Representative
to the United Nations, called it a ‘‘CNN’’ factor which forced the gov-
ernments into action by transmitting horrifying pictures of the 1.7 million
Kurds being bombed by Saddam Hussein’s airforce.32

Humanitarian assistance seems altogether very dependent on media
coverage.33 Donor governments tend to support relief programmes
financially when the mass media give dramatic coverage to humanitarian
emergencies. In the very special situation in northern Iraq, Western
public opinion expected shortly after the end of the Cold War that the
United Nations would be able to initiate a new global area of peace and
justice. The Security Council decided to endorse the safe areas with ref-
ugee camps for the Kurdish population, already established by the Desert
Storm allied forces. The protest of the Iraqi government could not halt
the Security Council’s decision to implement humanitarian assistance for
the first time in a case of a massive internal humanitarian emergency.

To many third world governments, the Security Council’s Resolution
688 (1991) seemed to be very dangerous. They feared that this decision
could serve as a precedent for future interventions by big military powers.
China and India abstained from voting. Cuba, Yemen, and Zimbabwe
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voted against it. The watershed Resolution 688 had stirred up much
anxiety inside the United Nations. Thus the UN military unit to protect
the Kurd refugee camps was not immediately deployed under Resolution
688, but had to wait for an additional special Memorandum of Under-
standing negotiated with the Iraqi government by the Aga Khan as rep-
resentative of the Secretary-General. Nevertheless the Security Council
Resolution 688 contained for the first time the official recognition of
cross-border humanitarian assistance by NGOs in cooperation with UN
agencies.

The Security Council resolution on former Yugoslavia, 1992

A second approach to legitimizing humanitarian cross-border actions by
UN agencies and NGOs was made by the Security Council in its Resolu-
tion 776 (1992) on Bosnia and Herzegovina. In the case of northern Iraq,
there was a strong political and military commitment by the United States
and their allies against Saddam Hussein. His violations of Kurdish human
rights, which induced a mass flight to Iran and Turkey, had been defined
by the Security Council as a threat to international peace and security. In
the second case, that of Bosnia and Herzegovina, there was at first no
strong political and military commitment against the human rights viola-
tions of the Serbs, either by Western Europe or by the United States. The
mandate of the UN military mission, UNPROFOR, was to encompass
the military protection of the delivery of humanitarian relief. But it was
simply not possible to combine the neutral presence of a buffer between
the lines of Serbs and Bosnians with the task of enforcing the transit of
humanitarian supplies, not to mention the lack of military strength to
accomplish the latter.

Consequently the UNPROFOR protection efforts were all too often
stalled, with the result that long convoys of UN agencies’ or NGOs’ aid
trucks, accompanied by UNPROFOR units, were held up by some local
Serb commanders. The combination of NATO airstrikes on Serb posi-
tions and Bluehelmets on the ground ended with Dutch UNPROFOR
soldiers being taken hostage during the Serb aggression against the safe
area of Srebrenica. There, the UN hostages had to witness the liquidation
of Muslim civilians. Asked if he felt humiliated by these events, the
UN Secretary-General Boutros Boutros-Ghali answered, ‘‘Yes, we feel
humiliated, yes, we feel frustrated, but if we want to achieve peace, we
have to accept that.’’34

The United Nations’ humiliation in Bosnia and Herzegovina results
from the false assumption that UN Bluehelmets are able to fulfil a
humanitarian aid enforcement mandate.35 This implies a police function
on the basis of international public law which does not exist and does not
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therefore apply to United Nations peace-keeping forces. The Bosnian
case made it appear very doubtful that air strikes can give military pro-
tection to aid convoys of UN agencies and NGOs. The enforcement of
transit of humanitarian supplies requires sufficient UN ground forces to
be able to urge the belligerent parties to comply with the negotiated
access agreement.

The attempt of the UN Security Council to establish an international
court in February 1993, and make the Serb military leaders appear there
for violation of human rights, turned out to be impracticable for political
reasons. The presiding judge, Richard Goldstone, deplored publicly the
fact that even the post-Dayton IFOR (Implementation Force in Croalia
and Bosnia and Herzegovina) troops avoided arresting leading war crimi-
nals, such as Mladic and Karacic. The actual situation in Bosnia and Her-
zegovina partly resembled the earlier UNTAC experiences in Cambodia.
‘‘Fear of escalation and lack of means to respond lead the United Nations
force commander to avoid armed confrontation. This eventually favoured
the interests of the factions whose acts of violence went unchecked. It
directly caused the failure of phase two of the operation, the disarma-
ment and demobilization phase, and resulted in an armed election during
which the United Nations was not in control of the security conditions.’’36

The problem is not only the dilemma of creating a neutral human-
itarian space or carrying out the just punishment of human rights’ viola-
tors. It is rather the lack of a secured development space in which the
non-violent civil movements could construct a democratic political system
stabilized by a participating, unintimidated internal citizenship supported
by the presence of external UN and NGO partners.

The Security Council resolution on Somalia, 1992

In his Agenda for Peace, UN Secretary-General Boutros Boutros-Ghali
stressed the necessity of military enforcement of humanitarian aid deliv-
ery, should it be prevented by belligerent parties.37 But the third case in
which the Security Council decided on a humanitarian intervention – the
Somalia operation – demonstrated a major deficiency of this policy. The
organizational structure of the United Nations was not prepared to han-
dle this type of humanitarian intervention in a dissolving society and a
failed state, like Somalia at that time.

The UN Secretary-General did not succeed in installing an appropriate
leadership for the Somalia operation. At the outbreak of the human-
itarian emergency in Somalia in the summer of 1992, the local UNDP
representative in Nairobi was charged with the responsibility for the
relief operations, according to usual UN organizational provisions. In
September 1992 he was replaced by a senior official of UNICEF, who
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was appointed relief coordinator for Somalia. A few weeks later, the
Secretary-General nominated a Horn of Africa expert, the Algerian
Ambassador Sahnoun, as his special representative to take on the overall
leadership of the relief operations. In October 1992 the Secretary-
General appointed the former executive head of CARE, USA, Philip
Johnson, as operational manager to organize the UN-NGO humanitarian
action in Somalia. After Ambassador Sahnoun went into the troublesome
and time-consuming business of negotiating humanitarian access with the
Somalian warlords, the Secretary-General appointed in November 1992 a
new special representative, the Iraqi Ambassador Kittani.

In the Somalia operation the United Nations had not only to cope with
personnel problems but also with information deficiencies. At the time
Kittani was appointed the food emergency in Somalia was already
reducing. Especially in the southern city of Baidoa, where according to
MSF in August 1992 hundreds of inhabitants had been starving because
they had no food and no water, the situation of aid delivery had defini-
tively improved in November 1992. In the capital city of Mogadishu
the situation with regard to humanitarian assistance had always been
somewhat better. Nevertheless, immediately upon his arrival in Soma-
lia Kittani sent a dramatic description of the situation in Mogadishu to
the Secretary-General, summarized by Jonah: ‘‘. . . utter chaos in the city
and the increasing reluctance of warlords to permit United Nations relief
operations. At the same time roaming armed gangs had stepped up their
banditry. It was increasingly evident that only a small portion – 20–30 per
cent – of relief supplies was reaching the most vulnerable groups. The
entire population was threatened with starvation.’’38 The Secretary-
General informed the Security Council of Kittani’s assessment, which
eventually led to Security Council Resolution 794 in December 1992 to
enforce militarily the delivery of humanitarian relief by the United
Nations Task Force (UNITAF) under the provision of Chapter VII of the
UN Charter.

The security conditions in Somalia in summer 1992 had led the
humanitarian organizations to engage private armed security guards.
According to credible information about humanitarian NGOs active
in Somalia, the appearance of UNITAF in Somalia improved the access
of humanitarian aid to victims considerably. But security conditions
worsened when the American commander of UNITAF was drawn into
clan infighting with the aim of arresting General Aidit. A senior official of
a German humanitarian NGO in Somalia had previously advised his staff
to gather under the UN flag in case of fighting. After the expansion of the
UNITAF mandate, he advised his staff to flee the UN flag in case of
fighting. There is no doubt that all UN agencies in Somalia were com-
promised in their relief operations by UNITAF actions, and that some
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operational coordination instruments between UN agencies and NGOs
were damaged.

These three decisions of the Security Council (northern Iraq, former
Yugoslavia, and Somalia) in support of enforcement of humanitarian
relief delivery do not yet constitute a new international humanitarian law,
but they demonstrate a clear shift from the toleration of human rights
violations under the cover of national sovereignty to the recognition of
the right of victims to receive cross-border relief from UN agencies and
the NGO community. Sir David Hannay, the United Kingdom Permanent
Representative to the United Nations, argued that the Security Council,
in discussing future peace-keeping operations to enforce humanitarian
intervention, had to learn not to say ‘‘no,’’ but to say ‘‘not yet,’’ and in the
meantime must define clear-cut criteria for humanitarian intervention.39
For hundreds of thousands of Tutsis in Rwanda this argument was a
death sentence, because the Security Council, in the light of the Somalian
experience, was not willing to decide on an operation to Rwanda in
spring 1994. The Security Council was well informed by the reports of
Belgian UN observers about what was happening in Rwanda after the
death of the Presidents of Rwanda and Burundi, Juvenal Habyarimana
and Cyprien Ntaryamira, but in April 1994 a Security Council decision
endorsing preventive humanitarian intervention to protect the Tutsi
population from the genocide publicly prepared and carried out by the
Hutu militia was not yet possible.

The problems of United Nations and NGO interaction and
cooperation in humanitarian interventions

Humanitarian assistance in complex emergencies constantly requires a
lot of professional problem-solving capacity. The description of the daily
overload of NGO and UN agencies’ operational staff dominated all inter-
views conducted in this research. There are also some general NGO
characteristics which sometimes make cooperation between UN agencies
and NGOs particularly difficult; these will be dealt with in this chapter
after sketching the process of organizational recognition of humanitarian
NGOs by the UN system. The special NGO characteristics result mostly
from their social movement background. Many of them seem to cultivate
a fundamental criticism of all bureacratic structures, with a tendency to
ignore the process of conflict resolution in political systems, focusing only
on suffering refugees and emergency reaction. In addition, most NGOs
maintain a strong feeling of independence – they generally refuse lead-
ership, and to some extent even avoid cooperation and information
sharing. The widely perceived high moral self-image of NGOs values
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humanitarian aid above all interests of conflict parties, and overrates the
rare chances to remain neutral in humanitarian emergencies.

The problem of organizational recognition of NGOs by
the United Nations

After the end of the Cold War in 1989–1990 the UN-NGO organizational
interaction became greatly intensified. The ICRC (International Com-
mittee of the Red Cross) was granted observer status by the General
Assembly of the United Nations in 1990, and the serving president of the
Security Council holds discrete monthly meetings with ICRC representa-
tives.40 Thus formal and informal contacts permitted the exchange of
views on problems of international security and peace, as well as on
humanitarian emergencies in different countries.

In confirming the trend that NGOs are getting closer and closer to the
internal UN headquarters decision-making process, Donini41 cites the
example of the Interagency Standing Committee (IASC), which is
chaired by the Undersecretary-General for Humanitarian Affairs. The
main coalitions of humanitarian NGOs participate in IASC meetings,
including InterAction, the International Council of Volunteer Agencies
(ICVA), the ICRC, and the International Federation of Red Cross and
Red Crescent Societies (IFRC).

The Department for Humanitarian Affairs (DHA) holds regular
meetings in New York and Geneva to foster UN contacts with the main
operational NGOs in humanitarian relief: the International Rescue
Committee, CARE, World Vision, Save the Children Federation, MSF,
Oxfam, and so on. ‘‘Given the importance of humanitarian NGOs in
the mobilization of the international response to complex emergencies,
having them on board when priorities and problems are thrashed out is
no small advantage for all concerned. It also helps to introduce better
transparency and accountability and to ease misunderstandings with
other parts of the international response, such as the military.’’42

Several committees and subsidiary bodies of the General Assembly
have since allowed humanitarian NGOs to take the floor and circulate
documents. Sometimes they have even been invited to participate in
preparatory formulations of General Assembly resolutions on human-
itarian assistance. ‘‘UN Secretariats and NGOs are often confronted with
a common problem, namely persuading governments to adopt a par-
ticular course of action, whether it be allowing food convoys to reach
refugees, or ratifying the convention on the elimination of all forms of
discrimination against women. NGO coalitions are powerful allies of
the United Nations in such matters, and vice versa. NGO coalitions are
perhaps increasingly essential partners in the advocacy roles that are
needed to ensure that governments make decisions in the global public
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interest and carry out the obligations that result from international con-
ferences and conventions.’’43

But some member governments and United Nations officials are not at
all delighted by the close UN-NGO interactions. ‘‘The NGO world is
nothing if not independent-minded, which is a virtue because how else
could even the most recondite human cause find a group to defend or
attack it. The growth in the numbers of non-governmental organizations
appearing on the international scene, especially because so many have
solely national or local bases, has somewhat overwhelmed . . . the United
Nations mechanism . . .’’44 A working group of the UN Economics and
Social Council (ECOSOC) has recently decided to limit the regulations of
access for NGOs. In the very sensitive Commission on Human Rights, the
irritation of governments being accused publicly of violations of human
rights has led to defensive reactions: ‘‘. . . les communications et plaintes
des ONGs ne sont pas bienvenues dans les réunions intergouverne-
mentales et une tendence négative voire régressive s’observe dans un
nombre croissant d’Etats membres des Nations Unies à propos des ONGs
. . . certains d’Etats sont passés de la critique à la ménace. Le document
de travail fourni par le mouvement des Non-Alignés au groupe de travail
sur l’amélioration de la Commission [des Droits de l’Homme R. K.] con-
tenait tout un chapitre très restrictif sur les ONGs.’’45

According to Donini,46 the General Assembly has recently refused
observer status to InterAction. There have been remarks made to the
effect that an increasing presence of NGOs could change the nature of
the organization. Other UN scholars47 found that it would hardly be
manageable for United Nations organs and subsidiary bodies to listen to
representatives of hundreds of NGOs or to read every NGO’s position
paper in addition to the numerous official documents. Considering the
multitude of humanitarian NGOs, so greatly differing in size, aims, and
strategies, the problem of organizational recognition of them has devel-
oped into a very difficult task for the UN to fulfil.

The problem of emergency reaction versus emergency prevention

The criteria for humanitarian UN-NGO interventions seem to be quite
clear. There is no preventive humanitarian intervention. The UN-NGO
humanitarian cooperation is restricted to manifest emergencies, not to
pre-crisis situations. Humanitarian missions are only reactive; to a much
lesser degree they are curative in some post-conflict situations,48 but they
are not at all preventive. Humanitarian space is at the moment limited to
well-organized refugee camps, where all sorts of humanitarian organiza-
tions can show their professionalism in dealing with misery. There is a
lack of a UN-NGO strategy to secure humanitarian space before people
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turn into refugees. If internal conflict resolution on the basis of the
respect of human rights cannot be achieved by the respective govern-
ment, or if a government no longer exists to accomplish this, conflicting
groups need arbitrating partners to be offered by humanitarian NGOs
and UN agencies.

It is still very doubtful whether the United Nations and the NGO
community actually have the authority, the strength, and the will to
pursue an alternative strategy of non-military preventive humanitarian
intervention. Preventive humanitarian missions trying to avoid potential
humanitarian emergencies will have more difficulties in gaining public
and governmental subsidies. Peoples and donor governments are more
apt to contribute aid donations to victims of televised atrocities. To
overcome the problem of financing such an alternative strategy, one
could refer to the experience of countries which oblige their citizens
to take out fire insurance for their houses or to contribute to a social
security system. One proposal would be to motivate citizens and pro-
fessionals of all countries to sign up for some sort of social action year
and long-term sponsorship relations with colleagues in marginalized
areas.49

At present, it seems to be much easier for UN agencies and NGOs to
restrict humanitarian assistance to well-known reactive emergency mis-
sions. National emergency and traffic laws give right of way to all sorts of
ambulances and rescue services. The basic idea – that saving human lives
has priority over compliance with bureaucratic rules and regulations –
corresponds to the general philosophy of most humanitarian NGOs. The
international application of this basic concept was the idea of French
doctors (MSF) and the many subsequent organizations which adopted
the suffix ‘‘without borders.’’ They claimed free cross-border access to
emergency victims, ranking human rights higher than state sovereignty –
a position which cannot so easily be adopted by UN agencies. ‘‘Oper-
ations such as Provide Comfort and Restore Hope and many cross-
border operations mounted by non-governmental organizations and even
a few governments in places like Eritrea and Tigray indicate that
humanitarian action precedes codification in international law. Human
life takes precedence over artificial legal constructs that are used to jus-
tify using food and medicine as weapons by belligerents, whether they are
recognized governments or insurgents in armed opposition.’’50 The
‘‘without borders’’ approach may prove to be even more useful if it were
extended to non-military preventive humanitarian action and applied
jointly by UN agencies and the NGO community.

The problem of establishing access to the victims has to be solved in any
humanitarian intervention. This becomes even more difficult in internal
conflicts. The ‘‘without borders’’ approach justifies the intervention on
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life-saving emergency grounds. Nevertheless, NGOs and UN agencies
have to negotiate access with some political or military authority which
may not agree to this moral argument. With the concepts of ‘‘corridors
of tranquillity’’ or ‘‘safe zones,’’ NGOs and UN agencies tried to gain at
least a limited freedom of movement for humanitarian assistance. The
experiences in northern Iraq, Bosnia and Herzegovina, and Somalia
showed that safety zones or corridors are not easy to secure militarily, but
the idea does not necessarily apply uniquely to the reactive emergency
strategy. It may be more suitable to establish free access for humanitarian
organizations in a preventive mission. It can help to create secured
humanitarian spaces inside a country without totally questionning its
national jurisdiction. Even if this sounds very hypothetical, such an
alternative strategy of preventive humanitarian crisis intervention may be
accepted one day by governments accused of human rights violations in
order to restore political stability. It could be negotiated with countries
like China, perhaps in the same way as this country accepts ‘‘capitalistic’’
industrial development zones at the moment.

The problems of information sharing and of an early-warning
system

Acting in humanitarian emergencies means working under great pres-
sure. Their prevailing function as humanitarian fire brigades gives the UN
agencies and NGOs little time for preliminary investigations in any given
case. All large organizations have assessment teams ready to start at a
moment’s notice, which at best are trained to evaluate the basic needs
of the victims, the amount of relief goods necessary, the logistic problems
in the air and on the ground, and the security conditions for operational
personnel. They have no time and mostly feel no obligation to go into
the details of how the conflict originated and evolved, the political or
economic structures in the crisis area, self-help capabilities, cultural and
religious particularities, and ethnic or regional disparities. The special
NGO characteristics of a strong feeling of independence and the ten-
dency to focus only on suffering refugees leads them to screen out all
these political implications of humanitarian emergencies. The service
NGOs find themselves in the dilemma of being rated according to their
ability to minimize overhead expenses and at the same time being
accused of insufficient preparatory and accompanying analysis. But the
field personnel are totally preoccupied with the daily overload of opera-
tional action, and have neither the time nor the necessary perspective for
reflections on underlying causes of conflicts or on the long-term con-
sequences of their efforts.
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UN agencies and NGOs have contracted specialists and acquired high-
level technical standards in recent years, and have thereby professional-
ized their humanitarian services to a great extent. Nevertheless, in cases
like the Rwandan events in 1994, they were overwhelmed by the sheer
numbers of refugees pouring into Goma within a few days. And equally
the coordinator in charge, the UNHCR representative, was overwhelmed
by the sheer number of NGOs rushing into Goma shortly thereafter.
What counts to them is to be there as professionally and as quickly
as possible. The media cover only the first, the biggest, and the most
professional-looking actors on the scene.

‘‘The rash of recent emergencies has created the impression that NGOs
are in the business of ambulance chasing as they appear on the scene in
large numbers to provide assistance.’’51 But it is not so much a direct
competition between humanitarian organizations – as we can observe
between ambulance services on our roads – as the ‘‘high premium on
early and visible involvement in relief operations,’’ as Natsios52 charac-
terizes it. ‘‘To attract private contributions to Rwanda programmes the
NGOs must make use of news events and media coverage, which raise
public awareness in a way that no paid advertisement could ever achieve.
The more dramatic the event, the greater the media coverage and the
greater the ease of fund-raising around it.’’53

Those UN agencies and NGOs which had worked before in the same
area on development projects, and which cooperated with indigenous
counterparts, have normally accumulated a lot of background informa-
tion. To promote the scientific review and exchange of that information,
the Oslo Conference of the UNHCR and NGOs in June 1994 requested
the establishment of an emergency early-warning system: ‘‘It was consid-
ered that coordinated emergency preparedness and response are directly
dependent on the capacity of the UNHCR, NGOs, and other concerned
actors to assess and take full advantage of early-warning information. . .
However, it was noted that the impact of early-warning systems is often
limited by availability of training and contingency plans as well as by the
absence of inter-agency information-sharing structures. . . UNHCR
should take further steps to develop effective inter-agency early-warning
information-sharing systems. . . It should allow for an assessment of
political, economic, and social conditions and risks in the affected coun-
tries.’’54

This kind of information sharing could well be used to develop pre-
ventive humanitarian interventions by UN agencies and NGOs. Human-
itarian politics need not be reduced to emergency preparedness, and
humanitarian NGOs need not have to depend on sensational journalism
to increase their funding prospects. There is no doubt about the effec-
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tiveness of ‘‘relief pornography,’’55 but this type of sensational journalism
does not contribute to public information about the conflicts and impedes
the necessary structural transformation from acting as humanitarian fire
brigade to non-military preventive humanitarian intervention.

The leadership problem

To many humanitarian NGOs the concept of leadership seems to be
taboo, perhaps as a result of their social movement background.
According to their cultivated self-image, every member should be able to
participate with equal rights, actively and individually – in contrast to the
hierarchically structured political parties and associations. They cling to
the passed-on virtue that everybody should feel responsible for achieving
a common goal. Although there is sometimes a strong founding person-
ality, the historical merits of whom are respected, the organizations foster
an image of self-guidance and independence which remains essential to
them. Even if they have grown into large-scale organizations today and
cannot avoid becoming bureaucratic and hierarchical, this ingrained
feeling remains a strong orientation. So we find amongst the human-
itarian NGOs many which are very reluctant to submit themselves to
coordinating structures, and refuse to accept leadership by any other
organization during relief operations. For some reason or other, this
applies also to UN agencies, which show strong reservations towards
coordination from the Department of Humanitarian Affairs (DHA) or
any other UN Secretariat unit.

Considering the great number of UN agencies and NGOs coming into
an emergency area, coordination seems to be necessary to avoid waste of
relief goods, competition, and duplication. But coordination also con-
sumes time and money, and large intergovernmental donors such as the
European Community Humanitarian Office limit the proportion of funds
to be spent in this field to 1 per cent of the total contribution. Some
NGOs even admit to diverting money from development projects to
subsidize overhead expenses of emergency projects. The reluctance to
coordinate is exemplified by the typical argument of a UNICEF official:
‘‘UNICEF’s priority is saving lives, not coordination,’’ or by the experi-
ence of James Ingram, the former executive director of the World Food
Programme (WFP): ‘‘Our experience at WFP was that centralized coor-
dination imposes a heavy additional workload at WFP country and
headquarters offices. A great deal of time of key operational officials,
who are a very scarce resource, is spent in attending coordination meet-
ings. The appearance of improved coordination at the centre does not
necessarily lead to more effective and timely interventions in the field.’’56

Nevertheless, the professionalism and experience of some UN agencies
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were honoured in the acceptance of their function as lead agency in the
field. When refugees have to be cared for, this role is mostly taken over
by the UNHCR. In the case of the former Yugoslavia, with mostly inter-
nally displaced persons, it was ECHO which handled the accreditation of
NGOs and coordinated the selection of operational sites. What becomes
evident in the discussion of the no-leadership approach is the strong
position of experienced practitioners with a ‘‘rough-and-ready, roll-up-
the-sleeves’’ attitude,57 which might indicate a discriminatory attitude
towards any attempts at theoretical analysis of causes of conflicts or of
long-term effects of relief delivery. The no-leadership approach somehow
clings to emergency activism which is perceived to be spontaneous,
totally independent, and impartial.

The practical coordination problems in extremely difficult situations
like Goma proved to be not as major as was expected in the initial phase,
mainly because the professionalism of the operating NGOs was generally
recognized by the UNHCR as lead agency. This did not apply to theo-
retical reflections on and evaluations of the actions, which required time
and perspective.58 Not only analyzing humanitarian assistance but also
the process of implementing results of such reflections and evaluations
may need more guidance by the lead agency towards participating UN
agencies and NGOs.

The security problem

United Nations and NGO humanitarian assistance in ongoing military
conflicts has to rely on access negotiations with some local military
authorities in order to secure basic security for the operational staff. The
participants in the NGO-UNHCR Conference in Oslo (1994) accepted
‘‘the potential usefulness of the designation and establishment of safe
zones and humanitarian corridors,’’ but at the same time seemed to be
worried ‘‘about the capacity of these measures to provide the minimum
level of security.’’59 Humanitarian relief is not always provided in neutral
zones or in areas free of military power. More and more, UN agencies
and NGOs have had to accept working in ongoing internal wars, where it
may remain difficult to discern civilians and combatants.

This leads not only to substantial security risks to the personnel, but
also endangers the delivery of relief goods to the point where they do not
reach the affected population at all. ‘‘The international aid provided by
the United Nations and voluntary agencies has become a major (and in
some areas the only) source of income and as such the target of all the
‘authorities,’ who may sometimes be no more than two or three bandits
with guns.’’60 This situation raises several questions. When to pull out?
What would this do to the local NGO partners and to the victims left
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behind? The main problem of the emergency approach remains that of
security, which cannot be resolved completely by hiring private armed
guards, nor by UN military enforcement of humanitarian relief even if
there are sufficient ground forces.

The UN High Commissioner for Refugees, Sadako Ogata, admitted to
a controversial debate on the military protection of humanitarian assis-
tance inside the UNHCR. ‘‘The resort to military cover for humanitarian
activities has caused some soul-searching in the UNHCR. There are
understandable and obvious differences between the humanitarian aims
of UNHCR and the political objectives of the Security Council. Directly
linking the two could at least potentially jeopardize our neutrality and
impartiality and affect our ability to work in security and confidence on
all sides of the front line. But the security conditions on the ground left us
with little choice, and we have had to receive military protections for our
convoys in many parts of Bosnia and Herzegovina. Indeed, even the
International Committee of the Red Cross has requested – and received –
the protection of UN peace-keeping forces for its convoys of released
prisoners.’’61

The neutrality problem

Neutrality was historically the only way to gain access to all victims of
international wars, and thus constituted the basic rule in the Geneva
Conventions for Red Cross humanitarian assistance. The signatory gov-
ernments partially renounced their sovereignty, allowing the Red Cross
to provide humanitarian relief on all sides under very restrictive rules and
regulations. Because of their humanitarian aims, many NGOs tend to
claim the same approach and thereby hope to acquire a status under
international law similar to that of the Red Cross movement. But some-
times they overlook the fact that neutrality does not provide for the
distinction between aggressors and victims of aggression. Besides, even
so-called neutral relief can have a great impact on belligerent parties. It
may give legitimacy to local military authorities. To use the roads or air-
strips they control can contribute to recognition as a ‘‘beligerent’’ party to
the conflict. The distribution of food and medicine can give them re-
sources to recruit military personnel. According to Smith,62 these effects
could be reduced by what she calls ‘‘informed intervention’’: ‘‘What can
be achieved is an informed intervention that, if carefully designed and
undertaken, can result in fairness and balance. The shift in thinking and
in the identification of goals – from neutrality to balance – is crucial to the
success of future humanitarian work in armed conflicts.’’63 But even the
strategy of balancing relief programmes among all sides is not always
perceived as impartial by all belligerent parties.
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The operational staff of UN agencies and NGOs have severe psycho-
logical problems remaining neutral or balanced in the face of massive
human rights violations. This requires a great deal of internal repression.
Being constantly confronted with atrocities against civilians, they cannot
switch off their individual ethics permanently. It is not a solution for them
to perceive themselves as neutral and unpolitical, and to concentrate on
the treatment of fighting casualties and starvation. The neutral approach
allows conflict parties to instrumentalize humanitarian UN agencies and
NGOs. Causing casualties and refugees subjects humanitarian organiza-
tions to extortive demands by belligerents to keep the flow of money and
supplies pouring in.

The decision to pull out of Goma because it more and more turned into
a supply station for the Hutu militia, with the refugees serving as
hostages, became very hard for NGOs. The discussion on that reflects
some of the problems of neutrality. ‘‘If we leave, however we justify it to
ourselves in terms of not collaborating with criminals, what it means on
the ground is that we are abandoning the innocent civilian population to
its fate. They are in no position to do anything to change their leaders, if
they wanted to. It seems to me that what is truly unacceptable is for us – I
mean all of us, both within the UN system and NGOs – to abandon them.
I believe that morally there is nothing for us to do except stay.’’64 In
Goma MSF and other NGOs nevertheless decided to pull out after the
refugee camp fell under the complete control of the Hutu militia, which
had directed the Tutsi genocide in 1994. The closure of the Goma camp
in the course of military conflict between the East Zairian rebels and
the Zairian government in late 1996 produced a new wave of Hutus
fleeing further into Zaire, and at the same time freed a large number of
Rwandan refugees. UN and NGO neutrality in the Goma case meant
collaboration with war criminals and prolongation of the misery of refu-
gees taken as hostages by the Hutu militia in the camp. To break with
humanitarian neutrality enabled hundreds of thousands of them to return
home to Rwanda.

The Red Cross movement deserves the greatest respect for the neutral
relief it offers to all sides on the basis of the Geneva Conventions and
Protocols, but it would be a big mistake for UN agencies and NGOs to
confine their assistance to that based on neutrality. Public awareness of
causes of conflicts allows partisanship in conflict prevention. To organize
biased UN and NGO humanitarian intervention on the side of those dis-
criminated against may be a solution. A better public understanding of
conflict causes could eventually lead governments and intergovernmental
organizations to act politically and address underlying conflict causes,
instead of waiting for them to become humanitarian emergencies. ‘‘Pour
beaucoup des gouvernements et pour une bonne partie de la commu-
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nauté internationale, l’action humanitaire est devenu un substitut à
l’action politique. Comme on ne sait pas quoi faire sur le plan politique
ou que l’on ne veut pas agire, on se réfugie dans la domaine de l’huma-
nitaire, ce qui, à notre avis, est d’une extrème gravité et pour les
humanitaires et pour les politiques.’’65

Conclusion

The relations between UN agencies and NGOs in the field of human-
itarian assistance have undergone substantial changes after the end of the
Cold War.

First, the UN agencies and NGOs have gained considerable freedom of
joint action, with UN humanitarian assistance becoming at least tempo-
rarily unchained from ideological suspicions. In some of its resolutions
since 1990, the Security Council carefully removed the UN Charter’s
restrictions on humanitarian assistance in internal conflicts.

Second, the growing marginalizing effects of globalization have contri-
buted to a considerable increase in complex humanitarian emergencies.
At the same time, cutbacks in strategically oriented development aid
have enabled donor governments to shift funding of UN agencies and
NGOs from development aid to humanitarian assistance. Both these
factors led to a fast-expanding humanitarian market to which big inter-
nationally acting service NGOs responded with networking and the
emergence of oligopolistic structures. On the one hand they have thus
become respected partners of UN agencies, but on the other hand they
have excluded smaller self-help-oriented local service NGOs from this
market.

Third, focused on large-scale supply structures for masses of refugees
or internaly displaced persons, the humanitarian community tends to
overlook the self-help capacities of victims in humanitarian emergencies,
and to acquire some kind of humanitarian professional ‘‘property right’’
over them.

Fourth, the UN and NGO humanitarian cross-border interventions
have been restricted to an emergency reaction approach, which neces-
sarily obscures the causes of conflicts and gives little time for preliminary
investigations of political or economic structures in the crisis area, cultural
and religious particularities, and ethnic or regional disparities. In addition
there is a lack of an effective inter-agency early-warning information-
sharing system.

Fifth, the UN agencies and the NGOs overrate the chances for relief
operations to remain neutral in complex humanitarian emergencies.
Their operational staff therefore run into severe security problems. The
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recent experiences, with the problems of where and when to go in and
where and when to pull out, clearly demonstrate the limits of the neu-
trality concept in humanitarian intervention.

Sixth, the main deficiency in UN and NGO cross-border humanitarian
assistance is the lack of a preventive humanitarian intervention strategy.
To prevent humanitarian emergencies, the evolving global civil society
has to convince national governments,66 if necessary, to accept external
UN and NGO support of peaceful arbitration of conflicts.
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11

Transnational networks of
peacekeepers

Alex Morrison and Stephanie A. Blair

Introduction

The end of the Cold War brought about a number of desirable outcomes,
among them the fall of communism and the move towards democratic
systems of government in many countries around the world. As attention
shifted from the East–West struggle, it is now focused on an increasing
number of conflicts characterized by astonishing levels of brutality and
inhumanity. It is perhaps not surprising that shortly after the East–West
struggle ended, the number of peace-keeping missions increased expo-
nentially. For various reasons, however, the United Nations has not been
able to act in all cases of need, with the result that the burden has been
shared by other international organizations such as NATO, the OAS
(Organization of American States), and the OAU (Organization of
African Unity). Into this breach have also come the additional efforts of
thousands of NGOs devoted to aiding their fellow citizens. ‘‘To fill the
gap, to take humanitarian action where huge international agencies could
not go, a flood of NGOs sprang up, private aid agencies that could work
at the grass-roots level, especially in third world countries, with more
flexibility and local awareness than large international bureaucracies.’’1
As the number of such organizations increases along with the growth in
international attention and action, informal national and international
networks have emerged between and among them, with the result that
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peace-keeping has and is experiencing a significant cooperative contri-
bution from informal groupings of individuals. This so-called ‘‘third
sector’’ of international politics, also referred to as ‘‘non-state actors’’
or ‘‘global civil society,’’ is bringing a new dimension to peace-keeping
policy and practice.

This practically-oriented chapter will examine the informal groupings
which have emerged amongst members of the ‘‘third sector’’ and the
global environment which has led to their emergence, and will also
outline their characteristics and perceived effects. It will serve to illustrate
emerging examples of informal cooperation and coordination amongst
peacekeepers which are aimed at furthering effectiveness and efficiency.
Illustrations will draw heavily on the experience of the Pearson Peace-
keeping Centre (PPC), a peace-keeping research, education, and training
facility established by the government of Canada in 1994.

The aim of peace-keeping

The true aim of peace-keeping is the saving of lives and the alleviation of
suffering. All individual, organizational, national, and international
actions must be directed towards the accomplishment of that task. As the
aim is at one and the same time broad and yet specific, it follows that
peace-keeping itself must be so defined and implemented.

Defining the peacekeeper

Before we can appreciate the role played by informal networks of
peacekeepers, we must first identify those about whom we speak; and, to
understand who is likely to be considered as a ‘‘peacekeeper,’’ we must
first understand what is meant by the term ‘‘peace-keeping.’’

Despite many studies which have examined the concept of ‘‘peace-
keeping,’’ most have merely explained the author’s opinion of what
peace-keeping entails. There have been relatively few attempts to define
the term. Some authors have taken up the challenge, including the United
Nations Secretary-General Boutros Boutros-Ghali, who wrote in his
Agenda for Peace that:

Peace-keeping is the deployment of a United Nations presence in the field, hith-
erto with the consent of all the parties concerned, normally involving United
Nations military and/or police personnel and frequently civilians as well. Peace-
keeping is a technique that expands the possibilities for both the prevention of
conflict and the making of peace.2
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Michael Pugh, Jeremy Ginifer, and Eric Grove, in Maritime Security and
Peace-keeping: A Framework for United Nations Operations, have written
about ‘‘ideal’’ peace-keeping, characterizing it as:

a peaceful intercession by impartial military-naval personnel, police, or civilians
as part of multinational formations, on the basis of the consent of the hosts and
parties to conflict and under international organization and direction, normally
when hostilities are in abeyance.3

The British Army publication Wider Peace-keeping places peace-keeping
within the category of peace support operations, and defines the term as:

Operations carried out with the consent of the belligerent parties in support of
efforts to achieve or maintain peace in order to promote security and sustain life
in areas of potential or actual conflict.4

In an Adelphi Paper, Mats Berdal has noted that peace-keeping ‘‘has
traditionally been used to describe various forms of legitimized collective
intervention aimed at avoiding the outbreak or resurgence of violent
conflict between disputants.’’5 The United Nations’ own history of peace-
keeping offers the following definition: ‘‘[A]n operation involving military
personnel, but without enforcement powers, undertaken by the United
Nations to help maintain or restore international peace and security in
areas of conflict.’’6

In 1994, on its establishment, the Pearson Peacekeeping Centre (PPC)
took issue with the popular perception of peace-keeping as a strictly
military activity and sought to enlarge the definitional boundaries to
include a much wider range of activities. Consequently, the PPC defines
peace-keeping as:

Actions designed to enhance international peace, security, and stability which are
authorized by competent national and international organizations and which are
undertaken cooperatively by military, humanitarian, good governance, civilian
police, and other interested agencies and groups.

This definition is intentionally broad in scope, and is meant to encompass
actions ranging from inter-personal conflict resolution through classical
inter-positional peace-keeping, operations under Chapter VII (enforce-
ment) of the Charter, and democratic development measures to post-
conflict reconstruction and development.

As a result of this wide-reaching definition, the definition of ‘‘peace-
keepers’’ is equally inclusive, encompassing what is referred to at the
PPC as the ‘‘New Peace-keeping Partnership’’:
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The term applied to those organizations and individuals that work together to
improve the effectiveness of modern peace-keeping operations. It includes the
military; civil police; government and non-governmental agencies dealing with
human rights and humanitarian assistance; diplomats; the media and information
specialists; and organizations sponsoring development and democratization pro-
grammes.7

Thus, when this chapter refers to peace-keeping missions and to peace-
keepers individually and/or collectively, such reference will be taken to
include all members of the New Peace-keeping Partnership unless other-
wise specified.

So that there is no mistake about the position from which we approach
the topic of this chapter, let us emphasize that peace-keeping is a success.
Despite some setbacks due to narrow political aims, it has saved human
beings from the scourge of war, and remains the only internationally
accepted conflict resolution tool. Owing to a constantly changing global
environment, peace-keeping broadly defined has evolved into an increas-
ingly complex and comprehensive response by the international commu-
nity. Operating within the formal world of nation-states, and called upon
to act at appropriate times, peace-keeping is able to contribute to global
civil society as a response to the needs of human beings in times of crisis.
The groups which contribute to peace-keeping are able to work within
the established norms of international society but also are able to mobi-
lize opinion and shape policy within informal groups, thus their actions
and influence contribute to global civil society and global governance.

The new global environment

Unfortunately the world remains a dangerous place, and the end of the
Cold War notwithstanding, we still have to remain ‘‘on guard.’’ There
have been changes to the threats that the international community faces:
we have instability through regional, ethnic, religious, and cultural dis-
putes; we have states that are artificial and therefore inherently unstable.
All of this is a reminder to the world community that we cannot let down
our vigilance and we must be ready and able to meet the large number of
international crises on which the world community is asked to act. It must
be kept in mind that peace-keeping encompasses more than just the
‘‘hard-edge’’ activities seen in Croatia and Bosnia and Herzegovina,
which require combat-capable troops ready to defend people in the pro-
tected areas. It is also about humanitarian measures, such as those seen in
Somalia, Rwanda, Burundi, and the former Zaire.

Peace-keeping operations have undergone a transformation. With the
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end of the Cold War, members of the Security Council have begun to act
as was originally envisaged by the drafters of the UN Charter. The
increased cooperation in the Council has, in turn, led to a proliferation of
demands placed upon the organization. It is widely acknowledged that
peace-keeping operations during the Cold War were largely a means of
reducing the potential for direct confrontation between the United States
and the Soviet Union. During that time, the United Nations undertook a
number of peace-keeping missions which fell within the category of
‘‘classical peace-keeping’’: the use of inter-positional forces to monitor a
cease-fire with the consent of the parties to the dispute, and use of force
only for self-defence, as in the case of the United Nations Force in
Cyprus (UNFICYP). These early missions were typically military in
scope, overt and direct in nature. However, ‘‘The United Nations has
played a useful and often behind the scenes part in preventive diplomacy
and conflict resolution/settlement in line with Chapter VI of the Charter.
As well, the United Nations invented peace-keeping as a means of insu-
lating local wars, most of them in the third world, to prevent superpower
entanglement and consequent globalization of the conflict.’’8

The end of the Cold War heralded a new era in peace-keeping, with
increased expectations. Between 1989 and 1992 the United Nations
authorized 13 new missions.9 As the Security Council emerged from the
deadlock imposed by the Cold War to meet the demands of the inter-
national community to respond to the proliferation of conflicts which
resulted from the end of the superpower rivalry, the mandates of these
new missions became more ambitious. There are as many types of peace-
keeping missions as there are conflicts. The increased duties of the
peacekeepers extended to the provision of humanitarian relief, as in
UNPROFOR in the former Yugoslavia and UNOSOM I and II (UN
Operations in Somalia); the monitoring of transitions to democracy
and self-determination, as in UNTAG (United Nations Transitional
Assistance Group) in Namibia, UNTAC (United Nations Transitional
Authority in Cambodia), UNOMSA (United Nations Observer Mission
in South Africa), and ONUVEH (UN Electoral Observer Mission to
Haiti); and the monitoring of human rights, as with the experience of
MICIVIH (International Civilian Mission in Haiti) and MINUGUA
(United Nations Verification Mission in Guatemala). The effective-
ness of these operations derives from a combination of factors, fore-
most being the presence of UN peacekeepers as a physical extension of
the will of the international community.

The end of the Cold War has enabled, and indeed allowed and
encouraged, many organizations, previously unable to operate freely as
they were constricted by the confines of the bipolar world, to gain access
to formerly inaccessible conflicts and populations. These organizations
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have moved to fill the void created by the absence of superpower rivalry
and international interest. Where bipolar proxy wars had contributed to
the stability of many fragile nations and governments, the post-Cold War
era is now witnessing the toppling of those suddenly vulnerable states.
The international community, composed of international and regional
organizations and many NGOs and INGOs, is now faced with providing
security and services in accordance with the letter and spirit of the UN
Charter for many of the world’s peoples. Many states which are wrought
by conflict and war are unable, unwilling, or incompetent to provide even
the most basic of services to their most needy citizens – the victims of the
very conflicts which are being waged within their communities and
homes. Many non-state actors are now finding themselves as the pro-
viders of these services.

Technological advancements have assisted organizations which come
to the aid of the vulnerable and fragile. These developments have
improved response time, permitting rapid logistical deployments, and
increased communications and information accessibility, which assists
in the promotion of awareness of global problems and conflicts. This
increased awareness assists in bringing the issues to the attention of
decision makers, thus putting pressure on all members of the inter-
national community to act. This in turn has the potential to lead to
increased cooperation. These technological developments also serve to
assist many NGOs reliant upon public fund-raising to highlight the
urgency and gravity of a particular situation, thus probably increasing
income.

As the complexity and scope of current missions increase in response
to the changing global security environment, those who react to these
crises have done so with increased resources and with greater efficiency
and effectiveness. In spite of this increase in resources, however, there is
greater competition for resources, both from the peace-keeping partners
and among those nations in need of assistance.

It is our contention that the United Nations cannot and will not
(as member states frequently lack the requisite political will) be all things
to all people. The leaders of the organization have learned that they must
pick and choose where they will be involved and to what extent. How-
ever, everywhere the United Nations, qua the United Nations, will not
act, there still remains a requirement for coordination of international
conflict resolution mechanisms. Key to this coordination is a willingness
to share resources of all types. Coordination may be both formal and
informal, and the need for it has led to the creation of ad hoc as well as
formal networks.

The guiding principles behind the establishment and operation of
peace-keeping missions have remained constant since the creation of
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UNEF (United Nations Emergency Force) I, and are still applied even
though the scope of peace-keeping has greatly expanded. They include
consent, impartiality, non-use of force (except in cases of self-defence),
international political support, international legitimacy, multinational
composition, and persuasion.10 The United Nations remains, and rightly
so, an organization which is cautious and conservative; but it still bears
the primary responsibility for the maintenance of international peace,
security, and stability.

Rittberger et al. (Chapter 7) do, however, offer the following caution:
‘‘It must also be noted that the emergence of a global civil society is by no
means an automatic guarantee of peace and security in the world, and
that not all civil society actors share democratic and liberal values.’’

Informal networks of peacekeepers11

Having established the definitional framework for this chapter and dis-
cussed the evolution of peace-keeping in concert with the changing
international situation, let us turn now to informal organizations them-
selves. They are not specific to peace-keeping missions, and are found
universally in organizations of all sizes. Generally speaking, the larger the
parent, the larger will be the informal group. There is not necessarily only
one informal arrangement in each parent; quite the opposite – there will
be as many informal networks as there are specific functions or groupings
in the parent organization. The informal arrangement will quite often
encompass an external component, in that individuals with a particular
interest will seek out their counterparts in other organizations or
agencies. By their very nature, such groupings may be transitory, intan-
gible, and difficult to quantify or assess. On the other hand, they may
establish organizational mechanisms akin to those of highly structured
formal bodies.

Many believe that these informal networks can and do influence peace-
keeping policy development and implementation, but hard evidence of
results is not yet available to permit the unqualified acceptance of such an
assertion. It is clear, however, that they offer a valuable, external contri-
bution to the necessary continuing dialogue which seeks to advance
peace-keeping policies and practices, mechanisms, modalities, results, and
reassessments. As they are outside the formal decision-making processes,
their members are not restrained by traditional political/diplomatic
boundaries. Instead, they are able to exchange frank views and provide
advice to one another ‘‘off-the-record,’’ to superiors and subordinates
alike.

Informal networks are not self-generating entities; they come from
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formal organizations. The actors involved in deciding which international
and national crises receive attention and how action might be taken are
diverse: some are institutions, while others are individuals. Outside of
formal decision-making channels, each of the actors also contributes to
the establishment of what we have termed an ‘‘informal information and
resource sharing/exchange mechanism’’ (IIRSEM), and it is to this we
refer when speaking of informal peace-keeping networks. The mecha-
nism is not necessarily endowed with any degree of organizational sta-
bility, although it may well be. Its chief characteristic is that it lies outside
of any formally recognized and constituted official structure. Mechanism
membership may be fairly stable or greatly dynamic. Its institutional
memory may be non-existent, or present through one long-term member
or a combination of such members. Participants may not even think of
acknowledging that they are part of such a mechanism. Their encounters
with one another may be so brief that, while they may occur with regu-
larity but not always with great frequency, the event of their happening
is much less important than is the information acquired and the actions
taken as a result of its acquisition. However, the main duty of the indi-
vidual contributors to informal associations is to exercise their responsi-
bility for formal decision-making. For the vast majority of their institu-
tional life, they function within clearly defined boundaries with definite
terms of reference, duties, and responsibilities. They communicate with
their internal and external colleagues along well laid-out channels and
according to approved mechanisms.

Utilizing Rittberger et al.’s classification of non-state actors in global
civil society, while remaining within the context of informal networks of
peacekeepers, it may prove useful to turn to an examination of advocacy
organizations, service organizations, and autogovernmental organizations.

Advocacy organizations

According to Rittberger this term ‘‘implies those who concentrate on
influencing the process of agenda setting, policy-making, and imple-
mentation.’’ Within peace-keeping networks, it would include most
NGOs referred to in Roland Koch’s chapter, and also mentioned as
informal groups in the following section, such as the International Asso-
ciation of Peacekeeping Training Centres (IAPTC). One of the mandates
of these non-state actors is to educate the public about the importance
and urgency of their cause. Media coverage is an important vehicle, as it
has the ability to reach all sectors of the target audience, including deci-
sion makers. Most NGOs and INGOs now have their own public affairs
departments to handle media campaigns, public information sessions to
increase awareness, and direct mail campaigns to assist with fund-raising.
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Their lobbying creates public pressure on national governments and
international organizations, which serves in turn to prompt decision
makers to change policy or implement the desired course of action.

A recent example of media influence coupled with public pressure and
lobbying by NGOs was Canadian Prime Minister Chrétien’s decision to
act to solve the desperate refugee situation in the former Zaire and
Rwanda. He said that the impetus for his desire to mobilize the inter-
national community was the scenes he witnessed on the television. He
was successful in focusing the attention of world leaders on the plight of
the refugees. The cries for help, including military force, by many of the
NGOs operating in Central Africa helped tremendously.

Service organizations

Service organizations, according to Rittberger et al., implement specific
programmes. In the context of the UNU research project on peace and
security, these are addressed in Roland Koch’s chapter. It is evident that
peace-keeping itself could also be considered a service organization.
Under UN Security Council resolutions, missions are mandated to per-
form functions such as maintaining a stable and secure environment, as in
Haiti, and cooperating with humanitarian aid agencies in the delivery of
their services, as in Somalia.

Autogovernmental organizations

This category refers to those who attempt to create a sphere of action
with rules and norms of their own. Peace-keeping operations do not fall
within this category, as they are established and operate within national
and international frameworks.

Returning to a description of informal networks, perhaps the best
example of an informal organization is that encompassed by the concept
of the New Peace-keeping Partnership. The partners, as previously men-
tioned, are now acting together in a formal, structured manner as they
have never done in the past. This formal linking was possible, we suggest,
in overwhelming measure only because of the personal links forged
between and among them in training institutions such as the Pearson
Peacekeeping Centre and in field operations. The relatively recent prac-
tice of establishing combined civilian/military committees (CMOCs –
Civilian Military Operation Centres; HIOCs – Humanitarian Integrated
Operations Centres; and JCCs – Joint Consultative Commissions) as an
integral part of contemporary peace-keeping missions has ensured much
more positive and effective interdisciplinary and interorganizational
cooperation. The multiplicity of informal links established among and
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between the members of these committees has, many individuals have
contended, played a large role in the achievement of this effectiveness.

In peace-keeping situations, formal actions are taken by many organi-
zations, including the following bodies.. The United Nations. The UN Charter has given the Security Council

responsibility for international peace and security. When the Council
cannot act, the General Assembly may take action under the Uniting
for Peace Resolution. The Secretary-General, assisted by, inter alia, the
Under-Secretaries-General for Peace-keeping Operations, Political
Affairs, and Humanitarian Affairs, and other members of the Secre-
tariat, is responsible for implementing the decisions of the Security
Council and General Assembly. The United Nations has been the
executive agency for the vast majority of peace-keeping operations.. The North Atlantic Treaty Organization. Since the end of the Cold
War, NATO has assumed an ever-increasing role in various aspects of
peace-keeping. It appears to be the only international organization,
apart from the United Nations itself, with the training and inter-
operability experience to carry out peace-keeping missions. In all
instances, however, it is connected to the United Nations through var-
ious overview or reporting mechanisms.. The Organization of American States. The OAS is anxious to play a
prominent role in international peace-keeping, but has so far been
unable to perform up to its own expectations and those of others.. The Organization of African Unity. The OAU has made a number of
attempts at peace-keeping, and has achieved limited results.. The Association of South–East Asian Nations. Increasingly, ASEAN
members are searching for ways to play an organized part in peace-
keeping.. Peace-keeping missions. Each field operation has a more or less well-
defined authority range.. Peace-keeping training centres. These institutions, through their pro-
grammes, research, and publications, exert an influence on the conduct
of current and future peace-keeping operations.. National government foreign affairs and defence departments and their
peace-keeping divisions. These organizations monitor international
developments, determine national responses, and oversee their
implementation.. Humanitarian aid organizations. These organizations and their repre-
sentatives (examples of which are the International Committee of the
Red Cross, CARE, Médecins Sans Frontières, the UNHCR, UNICEF,
and the World Health Organization) are usually in-theatre before the
arrival of military peacekeepers and will be there long after the mili-
tary have departed.
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. ‘‘Think tanks’’ and private organizations. Brookings, the Rand Cor-
poration, and the Canadian Institute of Strategic Studies are some
examples.
Each of these organizations is bound by its mandate (as (re)interpreted

from time to time), its operational and administrative structure, internal
and external operating regulations, and the dictates of commercial con-
fidentiality, as well as the inherent characteristic of virtually any group:
that of taking action to guarantee the preservation and continued exis-
tence of the organization itself. It is within, between, and amongst these
formal bodies that informal networks and groupings emerge.

We have chosen to classify informal networks according to two types.
Type 1 encompasses activities ranging from individual communications
which may involve two or more individuals from the same or different
organizations, to organizations which, while they may be formalized in
their structure, do not have a formal role in the peace-keeping decision-
making process. They have been grouped together because they all
involve, in some form or another, direct personal contact. This list is not
exhaustive, but serves to illustrate the range and comprehensiveness of
associations which are formed or may be formed in the future.

Turning now to levels of security and civil society actors, Rittberger et
al. have identified three separate levels of security: macro, meso, and
micro. We will attempt here to discuss these levels of security within the
peace-keeping issue area. At the macro level the concept of security ‘‘has
come to encompass threats to the well-being of states and societies such
as environmental degradation and economic shocks,’’ in addition to
addressing traditional problems such as inter-state armed conflict. Peace-
keeping missions conducted during the Cold War were specifically
undertaken in an attempt to prevent outright conflict between the super-
powers, entangled as they were in their proxy conflicts. The emergence of
the traditional inter-positional model of peace-keeping, à la Cyprus and
Suez, was developed to keep belligerents apart after a cease-fire was in
place, while a resolution of the larger macro-level security issue at stake
proceeded subtly. The meso level refers to the intra-state level, wherein
the very physical security of populations is threatened by brutal civil wars
of an ethno-political nature, resulting in mass migration and famines or
complex humanitarian emergencies. During this post-Cold War era we
are witnessing a relatively new phenomenon in this area, whereby states
are increasingly not fighting between and amongst themselves, but are
experiencing conflict inside their borders. More and more the victims of
this often-times brutal conflict are civilians who suffer grievously, as
illustrated by the situations in Bosnia and Herzegovina, Rwanda, and
former Zaire. According to Rittberger et al., the classical understanding
of the individualized concept of security, that of the micro level, ‘‘is the
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guarantee of individual personal, civil, and political rights vis-à-vis the
government. Apart from this political understanding of individual secur-
ity, social and economic dimensions (social and economic security) have
to be incorporated into a wider concept of security on the individual
level.’’ The missions in Haiti illustrate attempts to establish democracy
from the tyranny of dictatorial rule and the international community’s
dedication to alleviate human suffering.

An interesting point is that the end of the East–West conflict seems to have
caused (1) a shift in the relevance and urgency assigned to security problems on
the macro level in comparison with security problems on the meso and micro
levels, and (2) shifts in the level of societal activity within the three sectors. In
times of the bipolar international system, public attention and societal activity
were clearly concentrated on macro-level security problems, most prominently
the nuclear threat to international security resulting from the military competition
between East and West. In this context, transnational NGO activities con-
centrated on the macro level of security – i.e. inter-state security issues. NGO
opportunities to perform humanitarian relief functions on foreign territory were
severely constrained by both sides.12

Dimensions

In a discussion of peace-keeping networks it must be borne in mind that it
is states which contribute troops and civilian personnel to peace-keeping
missions, thus states will remain the focus of the discussion, notwith-
standing that NGOs participate enormously in peace-keeping, most often
with funds from the home state (often NGOs are the catalyst which
ensures that governments do the right thing). When considering peace-
keeping missions some prerequisites for successful action are the fact that
consent is highly desirable, but this condition is evolving as the concept of
sovereignty is being eroded; an understanding of the specific challenges/
difficulties and risks with which the actors will be confronted within their
operations; and the actors’ impact on security and their contribution to
the establishment of a global civil society, as in Cambodia. The most im-
portant prerequisite is that of political will – on the part of the inter-
national community and by the parties to the dispute. Only when there
is interdisciplinary cooperation among and between the military and
civilian peacekeepers (the actualization of the New Peacekeeping Part-
nership), and among the parties to the dispute and between them and the
peacekeepers, will there be a solid chance of success and of building true
international peace, security, and stability.

Requirements for successful action by non-state actors can be deter-
mined by their ability to create policy change. Within advocacy organi-
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zations (such as the IAPTC), a vital determining factor is their access to
decision-making élites, and the exercise of their collective influence
through various UN member state missions in New York and through
national governments to produce positive, effective, and efficient reforms
within the Department of Peace-Keeping Operations (DPKO) and UN
peace-keeping missions. As an organization the IAPTC is increasingly
able to access and facilitate dialogue and information flow between key
decision makers. All advocacy organizations within the conflict resolution
spectrum which seek to achieve policy change strive substantially to raise
the political and other costs of decision makers’ procrastination and to
create a sense of urgency. The recent examples of the former Zaire and
Rwanda illustrate the urgent calls for practical and protective help from
NGOs to states. ‘‘To this end advocacy organizations have to be able to
mobilize visible, cross-border, mass public support to create sufficient
pressure on governments to keep their goal on the political agenda.’’13

It has been noted previously that peace-keeping has been a tremen-
dous success. It has saved literally millions of lives and has prevented
injury, disease, and hunger on a much greater scale. The role of informal
organizations in this success is a subject which necessitates much more
research, discussion, and analysis than can be attempted in this chapter,
which is largely descriptive in nature and does not attempt to assess the
effectiveness of the organizational and individual relationships described
in it. A cursory survey of a number of individuals indicates that while
practical and long-lasting results are claimed, evidence is scanty at best.
As more study is devoted to this topic, it will be necessary to establish
effectiveness criteria which can then be applied in a systematic, objective
manner. These criteria may be applicable to the complete cycle of activity
or merely to one aspect. In any event, they should be used to compare the
opinions of participants with perceived and actual results.

Informal networks: Type 1

Having addressed different classifications of global civil society or non-
state actors, we shall now examine various network arrangements. Indi-
vidual communication is perhaps the most important and influential
informal association, yet the most difficult to quantify as to its effects.
Called variously ‘‘networking’’ or ‘‘the old-boy network,’’ lobbying or
advocacy, among other labels, it entails the regular or occasional con-
versations or correspondence between and among individuals. Fact,
speculation, rumour, and forecasts are exchanged and traded rapidly.
In the course of the communication, decisions may be made to act in a
certain manner and to act alone or in concert with others who may or
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may not be included in these discussions. Additionally, one or more of
the parties to the discussion may decide to act or not to act without
informing colleagues. Reports of these communications may be trans-
mitted in a formal way to organizationally vertical or horizontal col-
leagues, thus structuring future decisions and actions. On the other hand,
individuals may simply take it upon themselves to act without revealing,
in any manner, the reasons for such actions. In sum, informal communi-
cations take place by many means and in many places.

Conferences, meetings, and seminars are important, not only for their
own intrinsic value as an information exchange mechanism, but also for
the value received from the activity which occurs ‘‘on the margins’’ of
such events. In and of themselves, they facilitate sharing and exchange by
means of the agenda items discussed, the papers presented, and the
resultant question and answer sessions. Many times, however, a very real
value is that these events provide a backdrop against which various
players can meet informally to discuss and share or exchange information.
New acquaintanceships are forged, existing relationships are strength-
ened, introductions are facilitated, and individual and collective promises
and undertakings are made – many of which lead to actions and results
which would not have occurred without these informal opportunities.

Organizations without direct association to the formal peace-keeping
apparatus of the United Nations, NATO, the OAS, and so on constitute a
third example of Type 1 informal networks. These groups may or may not
have ‘‘formal’’ structures in place, but have no defined role within the
formal decision-making structures of peace-keeping operations. The
International Associations of Peacekeeping Veterans are one such group
of organizations. These are veteran military peacekeepers who have
banded together for a wide variety of reasons and to achieve various
ends. The Soldiers of Peace International Association, based in Lyons,
France, is in this group. It produces a newsletter, The Blue Helmet News,
with a distribution of 5,000 copies, and grants membership to those who
provide dates and locations of their peace-keeping service.

National associations of peace-keeping veterans are similar to the
international groups. They (and there may be more than one in a partic-
ular country) seek to establish an atmosphere of recollective comradeship
and support, and undertake memorial good works. As an example, there
is the Canadian Peacekeeping Veterans Association (CPVA), again a
military organization.

The IAPTC is yet another example of a Type 1 network. Founded in
1995 by the Pearson Peacekeeping Centre, it operates outside the normal
structured apparatus of peace-keeping and is meant to provide exactly
the type of atmosphere in which informal communication will thrive. It is
not a directive association; rather, its membership represents a collabo-
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ration of interested agencies, institutes, and associated individuals
focused on improving the effectiveness and efficiency of peace-keeping
research, education, and training. Operating as an informal forum, the
IAPTC provides and distributes information, facilitates refinement of the
conceptual framework of peace-keeping, broadens contacts between and
amongst various national and international organizations, and supports
means to develop and refine common educational programmes, formal
curricula, and training programmes.

The 1995 inaugural meeting of the IAPTC at the PPC was attended by
21 civilian and military individuals from 12 countries and from NATO.
The 1996 gathering was attended by 62 persons from 20 countries, as
well as representatives from Allied Forces Central Europe, the EU, the
International Labour Organization, multinational forces and observers,
the International Committee of the Red Cross, Supreme Headquarters
Allied Powers in Europe, the United Nations (New York, Brindisi,
Geneva, UNIDIR, Rome, Zagreb, and UN volunteers), and the Western
European Union. This second meeting was held in Pisa, Italy, under the
direction of Professor Andrea de Guttry of Scuola St. Anna. The main
accomplishments of the second meeting included a reaffirmation that the
IAPTC should remain, in accordance with its founding principles, an
open and voluntary association; an agreement that members should
facilitate an exchange of teaching staff, administrative personnel, and
students between centres; a decision to publish an IAPTC newsletter in
print and electronic format; a wish to make the IAPTC more widely
known; and an agreement that the IAPTC would retain its non-directive
character – in other words, that it would remain an informal information
exchange and sharing mechanism. In line with this thought, the IAPTC
has no permanent executive. The Pearson Peacekeeping Centre serves as
a central secretariat and provides general guidance, in accordance with
precedent and members’ wishes, throughout the year.

Peace-keeping seminars are also planned, as well as the promotion of
common training standards and guidelines. A Web site has been estab-
lished, and the first edition of the newsletter was available earlier this
autumn. The third gathering, coordinated by the Institute for Peace and
Conflict Studies at the Foundation for International Studies in Malta, was
held at the Institute in April 1997. The secretariat attributes the continu-
ing growth in attendance numbers to the usefulness of this type of infor-
mal information exchange and the high regard in which it is held.

Gatherings of like-minded individuals are yet another example of Type
1 exchanges. These often take place within the formal structure of peace-
keeping missions, involving military and civilian personnel alike. In the
military portion of a mission it is common, for example, for signals offi-
cers of each contingent to gather to discuss common problems and strat-
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egies for dealing with them. The same could be said of medical officers,
operations officers, and virtually every other classification within the
mission. On the civilian side, the administrators of large agencies often
meet regularly for informal exchanges; the same could correspondingly
be said of other civilian occupations.

Finally, we wish to consider a plethora of organizations (of which only
a few will be mentioned here) engaged in peace-keeping activities which
also fit within the Type 1 category. They include the Canadian Council
for International Cooperation (CCIC), the International Committee of
the Red Cross, CARE, MSF, InterAction, and the various UN agencies
such as UNICEF, UNESCO, and the UNHCR, the World Food Pro-
gramme (WFP), and the World Health Organization (WHO). They are
formal in their own sense, but their members forge their informal links in
the same manner and for the same reasons as individuals from other
organizations. They also form coalitions, which we suggest are another
type of informal network.

The CCIC, for example, is a coalition of Canadian voluntary organiza-
tions ‘‘committed to achieving global development in a peaceful and
healthy environment, with social justice, human dignity, and participation
for all.’’14 It supports the work of its members through ‘‘networking,
leadership, information, training, and coordination, and represents their
interests when dealing with government and others.’’15 Similarly, Inter-
Action is a coalition of over 150 US-based non-profit organizations
working to promote human dignity and development in 165 countries
around the world. Its diverse membership is active in programmes to ease
human suffering and strengthen people’s abilities to help themselves. It
coordinates and promotes those activities and helps to ensure that goals
are met in an ethical and cost-efficient manner. United Nations agencies
are no different from any of the other groups listed here in their adoption
of informal links and networks to accomplish their aims.

Informal networks: Type 2

A second type of informal network has also developed amongst peace-
keepers, and involves shared information. It is distinguished from Type 1
in that the sharing does not necessarily involve personal contact. The
World Wide Web, peace-keeping publications, and private organizations
are examples of the second type of informal network.

Peace-keeping publications, be they journals, newsletters, academic
papers, bibliographies, agency reports, books, media releases, position
papers, studies, and so on, have long served as a nexus to connect and
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stimulate peace-keeping thought and debate. As with any subject, those
who are a part of it soon become familiar with its latest positions, prop-
ositions, and proponents. Slowly, the readership evolves into a network
of individuals who know the names, ideas, proposals, and activities of
others in the field, whether or not they are personally acquainted with the
individuals themselves. Through the printed – and widely distributed –
word, debate takes place, information is shared, and new ideas are gen-
erated. Although extremely difficult to measure directly, it would be
imprudent to think that this type of informal (and often faceless)
exchange did not contribute, even indirectly, to formal policy processes.

Peace-keeping publications are an excellent medium of information
exchange. Their pages are available to all, and can contain articles by all
who are interested and/or involved in any aspect of peace-keeping. Of
course, private individuals are freer to voice their opinions than are gov-
ernment employees, but even the latter may enjoy considerable writing
freedom if it is made clear that the contents are an individual responsi-
bility. Apart from books and proceedings of conferences, some of the
main publications in the field are Peacekeeping and International Rela-
tions, published by the Pearson Peacekeeping Centre, International
Peacekeeping News (University of Bradford), and International Peace-
keeping (Kluwer).

As it has in myriad domains, the Internet has also brought a new
dimension to informal sharing of information about peace-keeping. The
many peace-keeping-related Internet sites sponsored by government
departments, the United Nations, private organizations, peace-keeping
institutes, study centres, and libraries demonstrate the rapidity with which
this means of communication has inundated the field of peace-keeping.
Not only can organizations make their information readily available to
others as never before, but Internet ‘‘chat lines’’ and e-mail allow for fast,
easy, and relatively inexpensive communication between individuals who,
due to geography, would previously never have been able to communi-
cation so readily. Again, however, it is as yet difficult to measure the
actual impact of this exchange on formal policy development.

The US Ambassador to the United Nations has repeatedly referred to
the media as the ‘‘sixteenth member of the Security Council.’’ This indi-
cates the extent of the influence of media representatives and their
product. International peacekeepers – policy makers and practitioners
alike – have developed, from time to time, very close links with those
in the media. It would be naive to assume that one does not influence
the other. The same can be said of the relationship with information
specialists and media employees of international organizations and
peace-keeping missions.

Yet another example of a Type 2 participant is that of the private
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organization engaged in providing goods and services to peace-keeping
missions; Brown and Root and Servair are two of the more prominent
firms in this area. Their employees quickly learned the value of net-
working and establishing links with individuals at all levels of peace-
keeping operations. In this way, they are able to determine what addi-
tional commercial opportunities may be available and how their perfor-
mance is perceived by their employers.

The utility of informal networks

Given that there are so many formal organizations involved in peace-
keeping operations, with formal channels for communication and
decision-making advocacy undertakings, one might wonder why informal
networks emerge. What services do they provide for the international
peace-keeping missions of which they are a part? And what influence do
they bring to bear, if any, on formal organizations? Unfortunately, as
relevant as these questions are, there is little hard data available with
which to answer them. The suggestions which follow, therefore, are
observations which we propose as a point of departure for further study
and discussion.

To begin, we know that the recent proliferation of peace-keeping
missions and international humanitarian operations means that groups
and individuals engaged in peace-keeping activities have increased in
number and in the scope of their activities. At the same time, resources
have not been made available in proportion to perceived demand. Many
organizations find themselves in the same places at the same times, and –
both in-theatre and in home countries – competing for the same limited
resources. As there are no indications that they are prone to amalga-
mation in order to conserve, seemingly the best way to make maximum
use of existing resources is through cooperation. More players are enter-
ing the scene, and there are alarming signs that the number of small
‘‘Mom and Pop’’ NGOs continues to grow. Paralleling this growth is the
need for cooperation, coordination, and sharing of information between
and among the parties. One method of achieving this, of course, is
through formal links; another is through informal associations.

Second, informal networks offer opportunities for information sharing
and exchange which are not available through formal structures, and
which ultimately result in mutual education. In some instances, formal
structures and lines of authority often inhibit the type of frank exchange
enjoyed by those who participate in informal networks; while in other
situations, formal structures exclude important peace-keeping players
who, were it not for informal channels, would not have the opportunity
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to share information with other members of the New Peace-keeping
Partnership.

Third, informal networks enable peacekeepers of all stripes to improve
the future performance of their respective organizations. This is possible
because the mutual education process which takes place within informal
networks allows those who are a part of them to return with new ideas,
policies, and practices which they in turn implement in their own activ-
ities, thereby improving the way they ‘‘do business.’’

A fourth benefit of informal networks is that they foster a spirit of
collegiality and friendship amongst peacekeepers. ‘‘Collegiality’’ might
seem a rather intangible benefit, yet its significance should not be over-
looked. Friendship is a powerful motivating force, particularly for peace-
keepers who work in difficult, strenuous, dangerous, and demanding
conditions. In fact, it is even possible that informal networks generate
friendships which develop because of frequent interactions. According to
Otoman Bartos, who has studied what are termed ‘‘low-intensity friend-
ships’’:

When individuals with similar values and similar beliefs interact frequently, they
tend not only to become more similar, but also to become friends. . .

We gain further insights into similarity when we utilize the so-called ‘‘social
exchange’’ theories. They view interaction as an exchange of so-called ‘‘extrinsic
benefits,’’ i.e., benefits that are valuable in themselves, such as material gifts, help,
or advice. Exchange theoreticians . . . argue that, if these exchanges are repeated
and always are equal in value, the partners will grow fond of each other. Ulti-
mately, they will become friends.16

While yet again it is difficult to determine the extent to which friendship
is either the impetus for the creation of an informal network, or the result
of informal networks, it is nonetheless less an important psychic reward,
the impact of which deserves further study.

Finally, in the long term, informal networks offer a positive contribu-
tion to international peace, security, and stability.

Informal networks and the Pearson Peacekeeping Centre

The PPC was established by the government of Canada in February 1994
and commenced operation in April 1995. Named in honour of Lester B.
Pearson, former Prime Minister of Canada and recipient of the 1957
Nobel Peace Prize for the establishment of UNEF I and the development
of the concept of modern peace-keeping, its mission is to support and
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enhance the Canadian contribution to international peace, security, and
stability through the provision of quality research, education, and training
in all aspects of peace-keeping. To guide its activities, the PPC has for-
mulated the concept of the New Peace-keeping Partnership (NPP), which
was introduced earlier in this chapter. It is the NPP and the bringing
together of military and civilian participants, plus mid- and high-level
officials from all over the world, which makes the PPC unique.

The PPC conducts round tables, research, and seminars, produces a
number of publications, and offers an extensive array of training courses.
Subjects include issues such as interdisciplinary cooperation, peace-
keeping negotiation and mediation, the maritime dimension of peace-
keeping, the legal framework of modern peace-keeping, refugees and
displaced persons, administration and logistics in modern peace-keeping,
a general overview of modern peace-keeping, human rights in modern
peace-keeping, military operations and modern peace-keeping, and
peace-keeping management and command.

Within the PPC, informal networks have emerged as a direct result of
the number and diversity of individuals who come to the Centre to attend
courses and seminars. These individuals come from countries around the
world and represent all the members of the NPP. It is common for the
participants in each course to form close bonds with one another, due to
the intensity of their work and the fact that they live together at the PPC
for the duration of their studies. Outside class hours, participants meet
informally to discuss issues related to their work. For some it is their first
opportunity to sit down informally with their military or civilian counter-
parts and talk about the goals, projects, and programmes of their relative
organizations. These informal discussions lead to a new appreciation of
the strengths of their respective organizations, an appreciation they take
with them when they return to the field and which enables them to work
more cooperatively and effectively with other organizations. The experi-
ence in turn encourages participants to seek one another out when they
are on a peace-keeping mission, because they better understand the role
of the other person and organization, and they have a shared under-
standing upon which to build a better professional rapport.

The PPC believes that the kinds of links which are established amongst
its alumni are so important to the continuing dialogue that must take
place between all members of the NPP that it has developed an alumni
newsletter. It not only provides former participants and faculty with
information about activities of their colleagues, but also continues the
exchange of information about civilian and military organizations. It
is only through this type of sharing that modern multi-faceted peace-
keeping operations will function in a manner which best protects human
lives and offers hope of a better future.
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Challenges and risks

What are the challenges and risks associated with and faced by organiza-
tions involved in peace-keeping? Rittberger et al. suggest that ‘‘advocacy
and service organizations face the same three broad types of challenges
to their work: funding, international cooperation and coordination, and
legitimization/sovereignty questions.’’17 Within the sphere of peace-
keeping and conflict resolution, these questions are applicable to both
formal and informal advocacy and service organizations and the many
inherent combinations. Funding issues are influenced by sources, their
legitimacy, and the competitive arena. For example, does government
funding involve unwanted, unwarranted, or uncomfortable conditions?

The admirable notion of advancing international cooperation is faced
with two other obstacles apart from competition for scarce resources, and
cooperation and/or coordination: the fear of being dominated by another
group or bureaucracy and thus losing independence; and the lack of
consensus concerning approaches and strategies.

Non-state actors, such as service and advocacy organizations, must
interact with the state as a sovereign actor. Service organizations are very
often confronted with the doctrine of state sovereignty, when they have
to secure physical access to a territory in order to carry out their services.
Access, however, is very often denied by the state in question, and it is
only recently that the UN Security Council has authorized external UN,
plurilateral, and NGO non-permissive access to sovereign territory for
the purpose of humanitarian assistance. But even if their actions are
legalized, service organizations may not be able to perform their work as
military groups often do not welcome their presence. Just as there are
NGOs which feel that a military presence, however protective, will inhibit
their good works, so are there military personnel who resent the per-
ceived restrictive effect on their operations of NGO presence.

By delivering services which would otherwise not have been supplied
by national or international governmental institutions, NGOs have con-
tributed to the alleviation of human suffering and to reestablishing
security on the micro and meso levels. There is no doubt that these
organizations contribute to the democratization of international politics
and the establishment of a global civil society. The measure of their
success is a matter for further study.

Future contributions to global civil society

The existence of informal networks amongst military and civilian peace-
keepers of such a diverse nature as those we examined in this chapter
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makes it clear that many people establish such networks and remain in
contact for the exchange of information, resources, and psychic rewards
outside of formal governmental and organizational channels. The pro-
liferation of international non-state actors, or what is referred to as the
‘‘third sector’’ of international politics or ‘‘global civil society,’’ is
undoubtedly affecting international political processes. The difficult task,
however, is to measure how and to what extent these actors are shaping
issues of national and global concern.

One of the tasks of the UN21 research group is to scrutinize the status
of various NGOs within the United Nations system to determine if the
system should be ‘‘reformed to facilitate a more transparent and effective
participation of NGOs as representatives of an emerging global civil
society.’’ On the fiftieth anniversary of the United Nations, many took
the opportunity to reflect on the organization and offer comment on how
it might refine and redefine itself to prepare for the challenges of the next
50 years. Is a redefinition necessary?

As the Cold War era came to an end, the long-hoped-for peace divi-
dend did not materialize. Instead, we have witnessed an increase in the
number and ferocity of low-intensity conflicts raging around the world. In
an attempt to respond to these crises, the United Nations mandated an
unprecedented number of peace-keeping missions. It also broadened the
scope of these missions to include the delivery of humanitarian aid; re-
sponse to natural disasters; care for refugees and the internally displaced;
programmes of reconstruction and development; and, in some instances,
the creation of domestic institutions usually reserved for sovereign gov-
ernments. This has placed a large number of previously isolated and
independent organizations in close proximity with one another. To ful-
fil their mandates, many of these organizations have sought creative
solutions for resource sharing and increased cooperation and coordi-
nation. As we have seen, this may be something as simple as informa-
tion dissemination, or something more elaborate, such as policy coordi-
nation and joint programme implementation. As these organizations
come to play a greater role in assisting the United Nations to meet its
mandate, it seems only sensible that the United Nations reflects, in its
policies and its operation, the work that non-state actors undertake in this
regard.

To further our understanding of informal networks, much additional
research is needed to determine the impact and effects of non-state actors
in this highly political field, and the mechanisms for bringing about these
changes. The development and implementation of the concept of the
New Peace-keeping Partnership needs examination in detail. In addition,
practitioners must be prepared to share their experiences of informal
networks with researchers, and to work closely with those who collect
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and analyze the relevant data. This collaborative effort has the potential
to reach a new level of understanding.
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Introduction

Muthiah Alagappa

‘‘. . . Under the Charter the Security Council has and will continue to have primary
responsibility for maintaining international peace and security, but regional action
as a matter of decentralization, delegation, and cooperation with United Nations
efforts could not only lighten the burden of the Security Council but also con-
tribute to a deeper sense of participation, consensus, and democratization in
international affairs. Regional arrangements and agencies have not in recent
decades been considered in this light. . . Today a new sense exists that they have
contributions to make.’’

Boutros Boutros-Ghali, 1992

The ending of the Cold War reinvigorated the United Nations and
simultaneously reinforced the trend toward security regionalism. The
new-found unity of the Security Council enabled the United Nations to
act in a relatively large number of conflicts, and in the process raised the
expectations with regard to its ‘‘primary responsibility for maintaining
international peace and security.’’ The United Nations had several suc-
cesses – the Gulf War, Cambodia, Mozambique, El Salvador, and Haiti –
but there have also been several tragic failures – Somalia, Bosnia and
Herzegovina, and Rwanda. These failures and the growing political,
financial, and operational problems of the United Nations have greatly
tempered the earlier enthusiasm and support for the organization.
Unable to meet the ever-increasing demand for help, the United Nations
has actively explored task-sharing and cooperation with other inter-
governmental and non-governmental organizations as well as coalitions
led by major global and regional powers. Regional institutions (regional
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arrangements and agencies) have been increasingly looked upon as one
way of addressing the growing gap between demand and supply, and
reducing the burden on the United Nations. In the words of Boutros
Boutros-Ghali, ‘‘regional arrangements or agencies in many cases possess
a potential that should be utilized.’’

The role of regional institutions (constituted under Chapter 8 of the
UN Charter) in maintaining international peace and security has com-
manded renewed attention in the policy and intellectual communities
from about the mid-1980s. Such interest has become more pronounced in
the post-Cold War era. Regionalization of international politics, collapse
of the Cold War security architecture, inability of any one state or orga-
nization to manage the post-Cold War world, the growth of regional
powers and the desire on their part as well as other regional states to seek
greater control over their strategic environment, and growth of economic
regionalism are some of the reasons that underscore this growing interest
and attention.1 They inform, in various degrees, the attempt to broaden
and deepen regional security arrangements and agencies in Europe, to
update and revitalize those in Latin America and Africa, and to forge
new ones in Asia.

Unlike in the formative years of the United Nations, when regional
arrangements were seen as competing with and detrimental to the uni-
versal approach embodied in the organization,2 it is now widely accepted
that global and regional institutions can and should work together in
promoting international peace and security. Regional actors have a deep
interest in conflict management in their respective regions, and they can
provide legitimacy, local knowledge and experience, and some resources,
especially in the form of personnel. However, they also suffer several
limitations, including a lack of mandate, difficulty in maintaining impar-
tiality and forging common positions, limited resources, and organiza-
tional shortcomings. Regional institutions often require the support and
involvement of the United Nations in managing conflicts. The United
Nations has the mandate, legitimacy, structure, greater access to resour-
ces, and is often the most impartial and preferred means for extra-
regional involvement in local conflicts. Thus the need and rationale for
task-sharing and cooperation between the United Nations and regional
organizations is clear, and there have been several instances of such
cooperation in the course of the last decade. The United Nation cooper-
ated with NATO and the Organization for Security and Cooperation in
Europe (OSCE) in Bosnia and Herzegovina, with ECOWAS (Economic
Community of West African States) in Liberia, with the Commonwealth
of Independent States (CIS) and the OSCE in Georgia, and with the
OAS (Organization of American States) in Central America and Haiti.
Such cooperation, however, has not always been smooth, and in several
cases has been productive of tension.
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Effective task-sharing and cooperation between the United Nations
and regional institutions require, in part, an understanding of the possi-
bilities and limitations of each as well as the development of principles,
rules, and procedures to govern such a partnership. This has been difficult
in practice. Regional institutions vary widely in terms of purpose, struc-
ture, and capacities. And often several regional and subregional institu-
tions with overlapping responsibilities exist in a region. Further, the type
and intensity of conflicts vary widely. It is impossible to decide in advance
which would be the most appropriate regional institution for managing
a specific conflict. This ‘‘choice’’ and consequently the basis for task-
sharing and cooperation with the United Nations have often been ad hoc
and quite distinct in each case, as demonstrated by the investigations in
this volume of the experiences in Africa, Asia, and South America.

Although it is difficult to formulate and adhere strictly to a division of
labour that would apply to each and every occasion, or even most of them,
this does not preclude a general analytically oriented discussion of the
basis for task-sharing and cooperation between the United Nations and
regional institutions. Working on the hypothesis that task-sharing and
cooperation between the United Nations and regional arrangements and
agencies can contribute to the maintenance of international peace and
security, this chapter seeks to develop an analytical framework to inves-
tigate the following questions. What are the roles and strategies available
to regional institutions in managing peace and security? What are the
possibilities and limitations of regional institutions in conflict manage-
ment? What factors determine their effectiveness? What are the consid-
erations that should inform the division of labour between the United
Nations and regional agencies? Finally, how should coordination and
accountability be achieved when regional institutions cooperate with the
United Nations in maintaining international peace and security?

Definitions

We begin with definition and discussion of some key terms – regional
arrangements and agencies; peace and security; and conflict management.

As observed by Gareth Evans,3 there is no shared vocabulary and even
the meanings of commonly used terms differ with audiences. It is there-
fore crucial to define and develop a common set of concepts to guide
enquiry.

Regional arrangements and agencies

Considerable effort was made in the intellectual community in the 1960s
and early 1970s to define regions and regional subsystems.4 Compara-

INTRODUCTION 271



tively less effort was devoted to defining regionalism.5 And almost no
effort was made to define regional arrangements and agencies. The UN
Charter, which is the initiator of these terms, does not define them. Not-
withstanding this, the meaning of ‘‘regional arrangements’’ is similar to
that of ‘‘regionalism.’’ Both relate to cooperation among regional states
to enhance their national well-being through collective action. Building
on this, regional arrangements or regionalism (these two terms are used
interchangeably in this chapter) may be defined as ‘‘cooperation among
governments or NGOs in three or more geographically proximate and
interdependent countries for the pursuit of mutual gain in one or more
issue areas.’’ Although NGOs can undertake regional cooperation, the
concern in this chapter and hence the ensuing elaboration is on coopera-
tion among governments. Regionalism can be issue-specific – a collective
self-defence arrangement (alliance) to confront a specific external threat,
or a collective security arrangement to maintain order among member
states, or a nuclear-free regime to regulate nuclear activities. Or it can
encompass an issue area or a number of issue areas.6 Often, as for
example in the case of the OAS, the OAU, and ASEAN, it is a broad
framework within which several specific regimes and accompanying
bureaucratic organizations in a number of issues and issue areas can and
do nest.7 Regional agencies refer to formal and informal regional orga-
nizations (with physical and organizational infrastructures, staff, budgets,
etc.) with responsibility for implementing regional arrangements.
Regional agencies or organizations are usually coterminous with regional
arrangements, but not necessarily so. The term ‘‘institutions’’ is used in
this chapter to cover both arrangements and agencies.

Peace and security

Peace and security are difficult concepts to define. The United Nations,
which has as its principle purpose the maintenance of international peace
and security, neither defines these terms nor specifies the relationship
between them. In the context of the United Nations, these two terms
appear to be used rather loosely and often interchangeably. Peace and
security carry distinct meanings within the academic community, but
there is no agreed-upon definition of either of these concepts. The schism
and debate between the proponents of negative and positive peace have
been a central feature of peace studies.8 Similarly, there is an ongoing
debate in security studies over the definition of security. Realists define
security as an international structural problem. Their focus is on inter-
national military threats to the political survival of the state. Others have
argued for broadening the referent, scope, and approach to security.9 We
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cannot and do not seek to resolve this debate, which is rooted in different
world views.

The dependent variable in this chapter is security, defined as ‘‘the
protection and enhancement of values deemed vital for the political sur-
vival and well-being of a community.’’10 This definition is deeper and
broader than realist definitions of security, but not indiscriminately so.
The security referent in this definition is community, which usually,
though not always, is the nation-state.11 Communities at the subnational,
regional, and global levels may also be referents of security. The defi-
nition excludes non-human entities like the international economic
system or the ecological system as security referents in their own right, on
the basis that security is for and about people who normally provide for
their security by organizing themselves into communities. The focus on
political survival and especially the well-being of a community allows the
inclusion of non-conventional issues as security concerns, either because
of their impact on political survival or because of their consequences for
the well-being of the community. Such issues, however, must be vital.
Only those concerns that are grave and urgent, and require the mobi-
lization of a substantial part and ultimately, if necessary, all of a commu-
nity’s intellectual and material resources should be labelled as security
concerns. This definition does not seek to include or exclude on the basis
of specific issues, dimensions, nature and type of problems, threats, or
means, but on the basis of gravity and urgency of an issue or problem.
This approach sidelines the unresolvable debate between the proponents
of narrow and broad conceptions of security. The definition also permits
consideration of security at the intra-state and international levels, and
does not limit the pursuit of security only to competitive means with
emphasis on military power. For the purpose of this chapter, security is
further delimited to include only political problems. This is necessary to
keep the exercise manageable. It should be noted here that even this
delimitation is much broader than allowed for by realists, and incorpo-
rates some features of the minimalist or negative definitions of peace.

Sources of insecurity

Most states are confronted with internal and international sources of
insecurity. For analytical purposes these sources of conflict may be dis-
cussed separately, but in reality they are often interconnected. The
international source of insecurity is rooted in anarchy, a condition that is
taken by realists to be the fundamental fact of international political
life.12 In a system of sovereign states, there can be no central political
authority. The structure of the system is necessarily anarchic, with each
state retaining the right to judge its own cause and decide on the use of
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force. The incentives for aggression, risk of tension, conflict, and war in
such a system are high.13 In arming for their security, states set in motion
a vicious circle. Attempts to increase the security of one state undermine
the security of another, creating a security dilemma.14

This structural aspect, a ‘‘tragic consequence’’ of the desire for state
autonomy, however, is only one of the two component layers that con-
stitute the security dilemma.15 The second component is more intentional
and dynamic, a product of state policy rooted in the ideological beliefs
and goals of the state, and in its orientation toward the international
political and territorial status quo. A policy seeking revolutionary change,
hegemony, or domination will intensify the struggle for power and
sharpen the insecurity caused by the anarchic structure. Although these
two layers of the security dilemma (structural and policy-driven) are
often intertwined in practice, distinguishing them is analytically useful in
investigating when, why, and how regionalism can promote international
security.

Domestic sources of insecurity are rooted in problems of political
identity, legitimacy, and socio-economic inequality. The idea of the
nation as the basis of political community and the related construct of
the nation-state have now become universal norms. But the nation is an
‘‘imagined community,’’ and in many cases the idea of the nation on the
basis of which the state is constituted is not deep-rooted.16 Colonial
states have in many cases been transformed into nation-states. The arbi-
trary state boundaries drawn by the colonial powers resulted in ‘‘multi-
ethnic territorialisms’’ that had no political rationale for existence other
than as dependencies of the metropolitan powers.17 With the dissipation
of the unity fostered by anti-colonial nationalism and experience of
‘‘internal colonialism,’’ ethnic, racial, linguistic, and religious conscious-
nesses have been on the rise in some countries, contributing to disen-
chantment with the nation and nation-state rooted in the colonial state.18

Dissonance between power and legitimate authority is a second
domestic source of conflict. This is relevant to states in which the norma-
tive and institutional frameworks for the acquisition and exercise of
political power are not well established. In situations where the exercise
of state power is not rooted in moral authority, the legitimacy of the
regime (political system) as well as that of the incumbent government is
likely to be contested by rival claimants to power on the basis of com-
peting ideologies, promise of better performance, or greater force.19 In
the absence of accepted mechanisms and procedures to manage them,
such competition is likely to translate into extra-legal and violent means,
including coups d’état, rebellion, and revolution. Political legitimacy has
been and is likely to continue to be an acute and persistent problem for
most modern states.
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Large and growing socio-economic inequality is yet another source
of domestic conflict. However, although socio-economic grievances can
fuel peasant rebellions or protests and strikes by farmers and industrial
workers, their consequences are likely to be limited unless they feed into
the conflicts over political identity or legitimacy. Often there is an overlap.
Economically backward regions provide fertile ground for the develop-
ment and support of separatist movements, or for political organizations
which challenge the legitimacy of incumbent regimes and governments on
the basis of competing ideologies or promises of better performance.

Insecurity and conflict at the international level are inherent in the
principle of anarchy which underpins the international system, and
cannot be resolved as long as sovereign political units (states or some
other entities) exist. At the domestic level, the problems of political
identity, legitimacy, and socio-economic grievances are rooted in the
nation and state formation processes, and cannot be resolved quickly.
Creation of political identities takes decades, if not centuries; the culti-
vation of political legitimacy is unending; and the attainment and main-
tenance of socio-economic equality requires continuous monitoring and
action. These problems are not amenable to a once-and-for-all solution.
Still, although the sources of conflict cannot be eliminated, they can
nevertheless be managed and ameliorated.

Conflict management

Although in practice they overlap, for analytical purposes conflict man-
agement may be divided into three stages: prevention, containment, and
termination. In conflict prevention, the goal is to forestall conflict sit-
uations and prevent the outbreak of hostilities or other forms of dis-
ruptive behaviour. Conflict prevention will require the redefinition of the
identity, interests, and capabilities of the communities concerned.

In conflict containment, the goal is to deny victory to the aggressor and
to prevent the spread of conflict. Denial of victory includes stopping
aggressors short of attaining their full goal and persuading them to undo
their actions. Preventing the spread of conflict includes stopping hori-
zontal escalation in which other communities and issue areas become
involved. It may also be directed to halt vertical escalation up the ladder
of violence, including the use of weapons of mass destruction.

In conflict termination, the goal is to halt hostilities and bring them to a
satisfactory conclusion through settlement or resolution. A satisfactory
conclusion includes defeating the aggressor and re-establishing the
status quo ante, achieving a compromise through splitting the difference,
or removing the source of the conflict. Conflict settlement focuses on
achieving an agreement to end the use of violence and resolve the more
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immediate and overt dimensions of the conflict.20 Conflict resolution, on
the other hand, seeks to remove the source of conflict altogether. This
requires changes in the goals, attitudes, and perceptions of the conflict-
ing parties. While these two aspects of conflict termination are not
mutually exclusive, conflict resolution usually follows conflict settlement
and requires long-range political and economic strategies to alter, if not
transform, the underlying dynamics of the conflict. In a sense, this bring
conflict management back to conflict prevention.

Regional institutions: Assets, roles, and strategies

Regionalism, in theory, should facilitate communications and social-
ization, information sharing, increase in consensual knowledge, increase
in power through the pooling of resources, and collective action.21 Based
on these assets, regional agencies should be able to avail themselves of
one or more of the following interconnected strategies: norm-setting,
assurance, community-building, deterrence, non-intervention, isolation,
intermediation, enforcement, and internationalization.

Norms can define identities of states as well as regulate their behaviour.
Through norm-setting, regional institutions can influence the collective
expectations and internal and international behaviour of member states
in the political, economic, and security arenas. Assurance strategies can
increase transparency, reduce uncertainty, limit and regulate competition,
and thus help to build confidence and avoid the unintended outbreak and
escalation of hostilities. The purpose of assurance strategies is to mitigate
the security dilemma and minimize and regulate the use of force, not to
eliminate them. Community-building strategies take this one step further
and seek to eliminate the role of force in the resolution of political dis-
putes. The culmination point is a security community in which ‘‘there is
real assurance that the members of the community will not fight each
other physically but will settle their disputes in some other way.’’22
Deterrence strategies – collective security and collective defence – seek
to deter aggressive behaviour on the part of member states as well as
non-member states. Collective security comprising political, diplomatic,
economic, and military measures is the more appropriate strategy for
maintaining order among member states, since it is not directed against a
specific country or group of countries which are identified as posing a
threat.23 Collective defence (alliances like NATO and the now defunct
Warsaw Pact), based on an identified common threat, is more appro-
priate in dealing with external aggression. These two strategies are not,
however, mutually exclusive, as illustrated by the provisions of the Rio
Treaty. Assurance, community-building, and deterrence strategies are
primarily concerned with conflict prevention, although many of the spe-

276 ALAGAPPA



cific arrangements, particularly alliance and collective security, have a
role in conflict containment and termination as well.

Non-intervention is an option when, for whatever reason, the regional
institution does not seek to become involved in a particular conflict.
Closely linked to non-intervention, but quite distinct, is isolation, the
purpose of which is to prevent geographical spillover or widening of the
conflict through the involvement of other parties. The intent in adopting
these strategies may be to allow the protagonists to resolve the conflict
among themselves, or to preserve a future intermediation role for the
regional institution. Intervention refers to direct and active involvement
in the conflict through the application of a regional organization’s collec-
tive political, diplomatic, economic, and military power to contain and
terminate the conflict. Intervention can be undertaken to enforce collec-
tive security and collective defence, or to keep the peace among the
warring parties. Collective security and collective defence are imple-
mented against an identified aggressor. Peace-keeping, the interposition
of forces between belligerents to prevent further fighting, is undertaken
to provide a cooling-off period and facilitate mediation efforts.

Intermediation and internationalization are two strategies applicable to
conflict termination. Intermediation refers to a non-partisan and usually
non-coercive approach to settlement. Regional institutions may urge
conflicting parties to use regional or global mechanisms and procedures
for pacific settlement of disputes, or they may attempt to play a more
direct and active role by engaging in conciliation and mediation.24 The
strategy of internationalization becomes relevant when conflict preven-
tion, containment, and termination are beyond the capabilities of the
regional arrangements or when extraregional actors become involved.
Through internationalization, regional organizations can mobilize the
resources of external actors and organizations in support of their strat-
egies, while denying the same resources to their adversaries.

The possible relevance of these strategies for managing internal and
international conflicts, and enhancing the security of member states, is
indicated in Table 12.1. Discussion in the ensuing sections highlights
some critical aspects with regard to the possible roles and limitations of
regional institutions in conflict management.

Regional institutions and conflict management

Conflict dynamics at the intra-state, intramural, and extramural levels
vary substantially, as does the potential of regional institutions in conflict
management. It is thus necessary to distinguish and discuss separately the
conflict management roles and tasks of regional institutions by type of
conflict. We begin with political conflict at the intra-state level.
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Domestic conflicts

Conflicts at the domestic level pose serious security problems for many
countries, including some developed ones. Domestic conflicts often spill
over into neighbouring countries and/or invite major power intervention,
and threaten regional security as well. Yet the basis on which govern-
ments enter into regional cooperation often precludes any formal role for
regional institutions in the management of domestic conflicts.

The principles of sovereignty and non-intervention form the corner-
stones of regional arrangements like the Inter American system, the
OAU, and ASEAN.25 Based on these principles, regional institutions
have either been deliberately excluded from domestic conflict manage-
ment (the OAU and ASEAN), or accorded a role subject to the invita-
tion of member states (ECOWAS and until recently the OAS). The
sanctity of the principle of non-intervention, however, is now under
challenge. A growing number of Western policy makers and scholars
make the case for intervention by the international community on
humanitarian grounds and to protect democratic regimes.26 Although
this case is contested in certain quarters, some change, particularly with
regard to gross violation of human rights, may be in the offing.27 Begin-
ning in 1993, the OAS, in the light of its new goal of safeguarding
democracy in the hemisphere, relaxed the commitment to the principle of
non-intervention. In what has come to be known as the Santiago Com-
mitment, the foreign ministers of the OAS member states pledged to
adopt ‘‘timely and expeditious procedures to ensure the promotion and
defence of representative democracy.’’ The OAS has since condemned
the coups in Guatemala, Haiti, and Peru and has applied economic sanc-
tions to back its demand for return to democratic rule in these coun-
tries.28 While the Santiago Commitment privileges the protection of
democratic regimes over the principle of non-intervention, the latter is far
from dead.29 Humanitarian considerations and incipient rethinking of the
basis of political community are also forcing a re-examination of the
principle of non-intervention in Africa. Nevertheless, this still a crucial
principle and it effectively precludes any direct intervention by regional
and other international institutions until the outbreak of conflict.

Often the conflict-prevention role of regional institutions in relation to
domestic conflicts has to be indirect, and relevant strategies may include
norm-setting, development of collective regional identities which may
mitigate internal identity conflicts, prevention of external meddling in
domestic conflicts, and creation of a stable and conducive environment
for economic development of member states. Early-warning systems, and
mechanisms and procedures to encourage pacific settlement of domestic
disputes, may also be part of the inventory. Once a conflict has erupted,
regional institutions have the options of non-intervention, isolation,
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intervention, or mediation and conciliation. Non-intervention has been
the preferred strategy of most regional institutions, for a variety of rea-
sons: adherence to the principle of non-interference in domestic affairs;
lack of invitation from the incumbent government; lack of capability;
intractability of conflict; anticipated human and material cost especially if
recent experiences have been negative (Britain’s experience in Northern
Ireland influenced its and several other EC members’ approach to the
ongoing conflict in Bosnia and Herzegovina; the OAU’s experience in
Western Sahara and Chad influenced its approach toward the Liberian
conflict); difficulty in forging a common position (the EC in relation to the
former Yugoslavia); difficulty in determining aggression and aggressor;
tension between competing principles (territorial integrity versus self-
determination in the case of the former Yugoslavia, or non-intervention
versus the promotion of democracy in several Latin American cases); and
a belief that external actors can have only a marginal impact on the res-
olution of domestic conflicts, and that these have to be resolved by
domestic contestants even if the political, economic, and human costs are
high. The OAU, for example, restricted its involvement to internal con-
flicts related to decolonization and apartheid. A common position was
not difficult to formulate in these situations, but it did not intervene in the
numerous other internal conflicts on the continent.

Concurrent with non-intervention, regional organizations often seek to
isolate conflicts to prevent external interference and escalation, urging
contestants to resolve the conflict by themselves. This has been the pre-
ferred option in ASEAN. In February 1986 when the Philippines was
confronted with a critical situation which ‘‘portended bloodshed and civil
war,’’ the other ASEAN member states called upon all Filipino leaders to
join efforts to pave the way for peaceful resolution.30 But as demon-
strated in the case of the Philippines, as well as by the ECOWAS expe-
rience in Liberia, isolation can be rather difficult. Domestic contestants
will appeal and, in the absence of unanimity in the international commu-
nity, are likely to receive external support.

Non-intervention in the context of endemic internal conflict, as in
Africa, projects an image of regional institutions as irrelevant and useless.
The OAU’s reputation in and out of Africa has suffered much because of
its reluctance to become involved in domestic conflicts. Such consid-
erations are pushing it to become more involved. But intervention also
carries its own limitations and dangers. Difficulty in forging and main-
taining unity among member states, difficulty in maintaining the neutral-
ity of the intervention force, limited authority and capability of regional
institutions, lack of financial resources, and difficulty in arriving at and
implementing an international settlement all limit the containment and
termination roles of regionalism.

The above discussion suggests several observations. First, regional
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institutions are severely limited as an agent of domestic conflict manage-
ment. Preclusion from domestic politics and the complex and intense
dynamics of domestic conflicts severely limit their possibilities for conflict
prevention. They may have a relatively greater role in conflict contain-
ment (isolation) and termination (mediation), but this is likely to be lim-
ited to a select few situations. Even then regional institutions may have to
enlist the support of the United Nations or other external actors. Second,
to the extent that regional institutions do have a role in domestic conflict
management, because of their status quo character they are likely to
favour the incumbent power-holders. Governments tend to support each
other. As the former Tanzanian President Julius Nyerere is reported to
have said, ‘‘The OAU exists only for the protection of the African heads
of state.’’31 Similarly, the primary rationale for the Gulf Cooperation
Council is the protection of the incumbent monarchs and their con-
servative kingdoms.32 Even non-intervention and isolation, as noted
above, are likely to work in favour of the incumbent power-holders.
Third, instead of containing and terminating domestic conflict, region-
alism can also prolong and intensify it. By strengthening the hand of the
government, as for example in Myanmar, regional support increases the
persecution and insecurity of groups seeking political change.

For the most part, international actors and dynamics, including that at
the regional level, will have only an indirect impact and will be relevant
only to the extent that they influence the domestic political discourse
and affect the power resources of the domestic contestants. In light of
the many dilemmas and limitations, the optimal strategies of regional
institutions in dealing with domestic conflicts would appear to be non-
intervention, isolation, diplomatic pressure urging peaceful settlement of
the dispute, offering of good services, and enlisting the support of the
United Nations or a key external power.

Conflict among member states

Regionalism has its greatest value at the intramural level when the policy-
driven power struggle component of the security dilemma has abated. In
this situation, regional strategies can be effectively deployed to reduce
the uncertainty inherent in anarchy and the misperceptions which can
issue from it. Because of the commitment of member states to the status
quo, regionalism can be particularly effective in conflict prevention.
Through the construction of security regimes in the areas of confidence-
and security-building and pacific settlement of disputes, and promoting
defensive defence, it can mitigate the negative effects of anarchy. The
resulting secure environment can foster cooperation in other issue areas,
increase interdependence, alter the cost-benefit calculus in favour of
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peaceful resolution of disputes, and contribute to the forging and con-
solidating of shared norms and values. This will further strengthen inter-
national society, and in the long run make for the development of a
pluralistic security community.

Regionalism is much less useful in coping with the policy-driven power
struggle component of the security dilemma. When the latter operates
unabated, as is the case when hostilities break out among member states
and most of the time at the extramural level, the collective power that
regionalism can bring to bear will be the crucial determinant of its role
in conflict prevention, containment, and termination. The power of the
regional organization should in theory be greater than that of individual
states, but the realization of this potential will be dependent upon the
unity of purpose among member states and their willingness to pool
national power and act collectively on the issue in concern. Even when
these stringent conditions are met, the power of the collective may still be
insufficient to redefine the interests and goals of the parties to the conflict.
Usually regional organizations are strong only in terms of diplomatic
power, which can be useful in mobilizing international support and
structuring international (especially United Nations) action.

To be effective in terms of deterrence, however, diplomatic power has
to be complemented with economic and military power. This will require
the regional organization to ally or align with one or more major powers
or seek the assistance of the United Nations. Though the diplomatic
power of a regional institution can be deployed to harness international
power in support of its policies, success will depend on the pattern of
relations among the major powers and the congruence of interest the
regional institution can establish with the target actor. The international-
ization strategy will also constrain the freedom and flexibility of regional
institutions. Generally, the effectiveness of regional institutions in conflict
containment and termination is much more limited than its effectiveness
in conflict prevention. And because of its partisan role in conflict con-
tainment, its conflict termination role may be even more limited.

Conflicts with extraregional states

The security goal of regional institutions here is the protection of member
states from insecurity created by other states and organizations. There is
no sense of community at this level, and regional institutions would have
to deal with countries that are not necessarily committed to the status
quo. Some may even be categorically opposed and seek to overthrow it.
Regionalism could be perceived by these countries as directed against
them, provoking counter-groups and exacerbating the security dilemma.
In this situation it may not be possible to implement far-reaching assur-
ance strategies. Limited regimes to avoid mutually undesirable outcomes,
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such as that between the United States and the Soviet Union during the
Cold War, and that between Israel and Egypt after the 1973 war, may,
however, be possible.

Conflict prevention at the extramural level has to address both aspects
of the security dilemma, with power being much more significant in the
reduction of insecurity. In theory, regionalism can and should enhance
the power (defined broadly to encompass military, economic, and diplo-
matic power) of the collective. In practice, regional institutions, especially
among developing countries, seldom command the required power and/
or a common threat perception for an effective alliance. They can seek to
enhance their power through alliance or alignment with extraregional
powers, as for example the ASEAN countries with China to contain the
Vietnamese and Soviet threats. There is, however, the possibility that the
interests of regional states may be overridden by those of the major
powers. Beijing’s own objectives of punishing Viet Nam and containing
the Soviet threat overrode ASEAN’s concerns and its peace proposals on
several occasions. Even the EC has not been exempt from this. During
the Cold War, American interests and policies frequently took priority
over Western European concerns.

Though weak in military power, regional institutions may be relatively
strong in diplomatic or economic power. If such power constitutes a crit-
ical mass, they can play a critical role in shaping the rules of the larger
regional game, as with the EC in relation to Eastern Europe in the post-
1989 period and ASEAN in relation to the Indochinese states. Even
when the power of regional institutions does not constitute a critical
mass, they may be able to take the initiative in constructing the larger
regional order, as is currently the case with ASEAN’s successful initiative
in creating the ASEAN Regional Forum (ARF) to begin a dialogue on
security matters in the Asia-Pacific region. But for this to be possible the
status quo has to be acceptable or at least tolerable to all the major
powers, and they must support, or at least not oppose, such initiatives.
The abatement of the struggle for power among the major countries is a
necessary precondition for such initiatives to succeed.

The diplomatic power of regional institutions can also be deployed to
contain extramural conflict. It may be particularly useful in influencing
UN debate and action. The arms embargo against the former Yugoslavia
was sanctioned by the Security Council at the request of the EC. Indeed,
the United Nations became involved in trying to negotiate an end to that
conflict at the urging of the EC. Similarly, the support of the OAS was
crucial in getting the Security Council to impose sanctions on Haiti. The
OAU successfully pushed for UN sanctions against Taylorland in Liberia.
Diplomatic power, however, is only enabling, providing regional institu-
tions with the power of initiative. It cannot guarantee success. That will
still depend on the disposition of non-member states, the dynamics of the
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larger international system, and the competence of member states in
harnessing the power of external states in the service of their cause.

Effectiveness of regional institutions

As noted earlier, the roles, tasks, and strategies identified in Table 12.1
should in theory be available to all regional institutions. Their feasibility
in practice and the effectiveness of regional institutions in conflict man-
agement, however, are contingent upon a number of factors, and there-
fore likely to vary considerably across institutions. Five factors – purpose,
scope, and commitment to regional institutions; shared interest and com-
mon purpose in relation to the specific conflict; institutional capacity;
resource availability; and legitimacy and credibility – appear to be crucial
in determining the effectiveness of regional institutions.33

Purpose, scope, and commitment

In ascertaining effectiveness, one must begin with the purpose, scope, and
commitment to regional institutions. This will determine whether and to
what extent a regional institution can become involved in conflict man-
agement, and the roles and tasks that can it can undertake. The purpose
and scope of all-inclusive multi-purpose regional organization like the
OAS or the OAU will differ from subregional ones like ECOWAS and
ASEAN, which in turn will differ from specific task-oriented institutions
like NATO. Further, it is necessary to explore what roles and tasks are
allowed or prohibited by the principles and purposes of the charters of
these institutions, and whether practice has deviated from them. This will
help ascertain their likely roles in conflict management and the legal basis
for them.

Intimately connected to the purpose and scope is the identification with
the institution and commitment to the norms, rules, and procedures to
govern regional order. The stronger the identification and commitment
from member states, the more effective will be the regional institution,
and vice versa.

Shared interest and common purpose

Commitment of member states, however, will often vary by issue. Thus
shared interest in a specific conflict and a common purpose with regard to
strategy and outcome are crucial in the effectiveness of regional institu-
tions. In the absence of these, even a strong regional organization like the
EC will be inhibited from playing an effective role, as was the case in
relation to Bosnia and Herzegovina.
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Institutional capacity

This refers to the capacity of a regional institution to make decisions, as
well as the existence of organs, rules, and procedures to implement them.
Of concern here are the capacity and efficacy to collect, collate, and ana-
lyze data; the principles and procedures to make decisions; the necessary
subsidiary organs to carry out these decisions; command, control, and
communications capabilities; and administrative and logistics support.

Resource availability

Closely linked to institutional capacity is the availability of financial and
manpower resources. Financial capacity is crucial. Obviously, no institu-
tion can function without financial capability. Manpower resources are
also critical. They include trained mediators and negotiators, military and
police forces, civilian administrators, and NGOs. Financial and man-
power resources, and military strength, will determine the types of roles
and tasks that a regional institution may be able to undertake.

Legitimacy and credibility

To be effective, regional institutions must command the respect and
authority of the parties to the dispute in concern. For this to be the case,
they must be perceived to be impartial and strong, and with a good track
record. Recognition and support by other regional and global institutions,
as well as cooperation with them, may also enhance credibility. Lack of
coordination and especially competitive behaviour by other institutions
may undermine legitimacy and credibility.

Strength in these areas will enhance the role and effectiveness of
regional institutions in managing conflicts, but they by no means guaran-
tee success. As noted in earlier discussion, although regional institutions
have considerable potential, their actual role in conflict management is
much more limited. Regionalism has to be viewed as part of a package
that includes national self-help, regional and global balances of power,
alliance with extraregional powers, and the UN collective security system.
Often regional institutions will have to enlist the involvement and support
of the United Nations or other extraregional actors.

Regional institutions and the United Nations

The UN Charter envisages a hierarchy, with the UN Security Council
having the primary responsibility for maintaining international peace and
security, and regional arrangements serving global interests as defined by
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the UN Security Council. It requires regional institutions to keep the
Security Council fully informed of activities undertaken or contemplated
with regard to the maintenance of international peace and security.
The sole exception relates to the provision for collective defence under
Article 51. Even here, the Security Council must be informed of the
exercise of this right, which is allowed only until the Security Council
takes action. In practice, however, the relationship between the United
Nations and regional institutions has been rather loose and subject to
considerable variation. Only rarely have the United Nations and regional
institutions interacted as envisaged in the Charter. Regional institutions
have frequently been used to circumvent and/or undermine the United
Nations. This was especially the case during the Cold War, when the
American- and Soviet-led regional alliances played the key role in main-
taining international peace and security, with the United Nations rele-
gated to playing a role only in peripheral areas. Even now the hierarchy
envisaged in the Charter does not always exist. The United Nations is still
not the key player where the security concerns of the major powers,
especially the Permanent Five, are involved. It can act in support of
them but not against them. The United Nations is not in a position to
dictate to regional institutions or major actors, although it can deploy
its moral authority and access to resources to influence them in certain
situations.

The United Nations and regional institutions may on occasions be able
to cooperate, one serving the interests of the other. At other times they
may not be able to do so. In yet others, they may be in competition with
each other. It should be noted here that tension is always present in the
interaction between the United Nations and regional institutions, even
when they are cooperating. While each may derive benefits from coop-
erating with the other, both will also incur costs, especially in terms of
their purpose and autonomy. Often, each will try to preserve its
autonomy while attempting to use the other to serve its purposes. This
tension can only be managed, not eliminated. In light of this and other
considerations, the actual relationship between the United Nations and
regional institutions will vary by specific institution, issue, and context. A
flexible approach is required. It is, however, necessary and possible to
develop some general principles or criteria to facilitate a division of
labour and ensure accountability when the United Nations and regional
institutions deem it in their mutual interest to cooperate.

Division of labour

The earlier abstract discussion of conflict management suggested that
conflict prevention is perhaps the strong suit of regional institutions. At
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the intra-state level, regional institutions can play an indirect role in
conflict prevention as well as encourage pacific settlement of disputes.
Regional institutions should be particularly strong in preventing the
outbreak of conflicts among member states, and less so in preventing
conflicts initiated by extraregional actors. Regional institutions are, for a
number of reasons, likely to be less strong in conflict containment and
even weaker in conflict termination. This suggests that regional institu-
tions may have a comparative advantage and therefore should take the
lead in conflict prevention, while the United Nations or other actors may
be better able to take the lead in the other stages of conflict management.
This functional division of labour, however, is an abstract one and may
have to be modified in the context of each case.

Here, several other factors must be taken into consideration in ascer-
taining which institution is better placed to take the lead, and what kind
of support should be provided by other institutions. Some of the critical
factors to consider in this regard are identified below.

Depth of interest and consequences

Regional institutions will usually have greater interest, as they will be
most affected by the outcome of regional conflicts. Further, a global
institution like the United Nations may not have equal concern with all
conflicts. It would therefore appear logical for regional institutions to
take the lead. But this logic may be negated by other considerations.

Acceptability

This is a crucial factor, for non-acceptance by one or more parties to the
conflict will undermine the success of the operation. As regional institu-
tions are close to the event and their members are likely to have vested
interests, it is difficult for them to remain impartial, at least not for long.
Consequently they may be less acceptable to one or more parties to the
conflict.

Institutional capacity

The organizational capacity to make decisions and implement them is
critical. The components of this capacity have been identified earlier and
will not be repeated here. A further capacity question to consider is
whether the institution can handle an additional responsibility or whether
it is already fully stretched, if not overburdened. What will be the con-
sequences for the institution of taking on this new responsibility? Will its
credibility be enhanced or undermined? Although it may be difficult to
anticipate the consequences correctly, it is a question that must be given
due consideration. Taking on a responsibility which is unlikely to succeed
can damage the institution and negate its other positive benefits.
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Resource availability

Which institution has or can harness the necessary financial, human, and
military resources necessary to carry out the operation, and for how long?
It is possible that one institution may be strong in one resource and weak
in another. This will indicate which can provide what better.

Consideration of these factors would provide a basis to decide which
institution should take the lead role and what support can be provided by
the other institution. Often, however, the division of labour is not decided
a priori. It evolves over time, sometimes fortuitously. Further, a multi-
tude of institutions – global, regional, subregional, and extraregional –
may be involved simultaneously, each taking the lead in different issues.
Even within an issue, the lead role may pass from one institution to
another over time and with the different stages of conflict management.
In the case of the conflict in Nicaragua, for example, the United Nations,
the OAS, the Contadora group, friends of the peace process (Peru,
Argentina, Brazil, and Uruguay), the Esquipulas II group, and President
Oscar Arias were all involved in negotiating and implementing a peace
settlement. Further, the responsibility for monitoring elections, disarming
the guerilla groups, and reconstruction were shared by several inter-
governmental and non-governmental groups, and the division of labour
was not clearly spelt out. Similarly, a somewhat different group of several
institutions was involved in negotiating and implementing the peace
settlement in El Salvador. No two arrangements will be the same. The
key requirement is to remain flexible and make adjustments as required
by the situation.

When the United Nations and regional institutions are cooperating
in conflict management, the ultimate responsibility and hence ultimate
political control must rest with the Security Council. All other responsi-
bilities may be shared or delegated. The United Nations or a regional
institution must take the lead role in managing a certain operation, with
the other limiting itself to providing support. There should be no ambi-
guity as to who is in control of the operation. Otherwise not only will the
success of the operation be hampered, but it may also aggravate tension
between institutions, complicate the chain of command, and present
enormous problems of coordination and accountability.

Accountability

Finally, when a regional institution is engaged in conflict management
with the endorsement and support of the United Nations, it must remain
accountable to the Security Council. Accountability means ‘‘the ability to
ensure that a mission subcontracted by the international community to a
powerful state (or regional institution) reflects collective interests and
norms and not merely the national imperatives and preferences of the
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subcontractor.’’34 Accountability applies to mission and objectives; prin-
ciples governing the conduct of the operation including impartiality and
use of force; and utilization of resources provided by the United Nations.
The United Nations must retain an overview and not lose control of the
operation. At the same time, however, it must not seek to micro-manage
an operation that is being led by a regional institution. A proper balance
between losing control and micro-managing has to be struck. Account-
ability, while its necessity is not in question, may be difficult to achieve in
practice, especially if a major power is the driving force of a regional
institution. The leverage available to the United Nations to ensure
accountability is limited to its moral authority, and at times the resources
that it can make available. The latter is only a consideration with respect
to regional institutions in the developing world. For those which have the
necessary resources, the UN’s leverage lies only in its moral authority.
It is therefore important to define clearly the mission, objectives, princi-
ples, and so on at the outset, and make UN endorsement and continued
support conditional upon strict adherence to the initial terms. That
changes to the initial terms can only be authorized by the Security
Council must also be stipulated at the outset.

One or more of several measures may be employed to ensure ac-
countability. One is to limit initial authorization of a mission to a specific,
often limited, duration. Each extension will have to be re-authorized by
the Security Council. This will provide an opportunity for the Security
Council to exercise its overview and retain control over the mission. Sec-
ond, UN personnel may be injected into the command-and-control system
to provide guidance and assistance, as well as to report back to the United
Nations. Third, a separate joint body comprising personnel from the
United Nations, the regional institution, and other interested parties may
be constituted to oversee the implementation of the mission. Fourth, the
United Nations may appoint a special envoy to undertake the same func-
tion. The choice of measures will depend on the situation and the degree
of overview sought. This cannot be determined without reference to
context.

A related issue is the action to take if the terms set by the United
Nations are violated, or if the delegated power and authority have been
abused. Here the options available to the United Nations are very lim-
ited. It can withdraw its endorsement, but this may not be possible if the
target institution has influence in the Security Council. The only option
then would be not to re-authorize the mission. But for this to be possible,
the initial endorsement must be for a limited duration and must expire at
the opportune moment. Failing this, the United Nations may have to
resort to mobilizing international norms and opinion through the General
Assembly, and/or attempting to persuade the regional institution or actor
to comply with the initial mission, goals, and principles.
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Conclusion

The approach to international security in the post-Cold War world has to
be multi-layered, comprising several arrangements and actors. No single
arrangement or actor will be sufficient. Regional arrangements and the
United Nations can each play an invaluable role in conflict management,
but there are clear limitations to both. Task-sharing and cooperation
between them will help overcome some of these limitations. An effective
partnership between global and regional institutions depends on a good
understanding of the possibilities and limitations of each, an effective
division of labour, and accountability of the various institutions involved
in managing a specific conflict. Although no firm basis can be applied to
all occasions and a flexible approach is required, this chapter has set forth
an analytical framework to investigate and understand the possible roles
and limitations of regional institutions, identified factors that must be
considered in the division of labour between global and regional institu-
tions, and suggested some ways of ensuring accountability when regional
institutions cooperate with the United Nations in maintaining inter-
national peace and security.
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13

Regional arrangements, the United
Nations, and security in Africa

Margaret A. Vogt

State of security regionalism

Collective security was first introduced in Africa in the early 1960s. Dr.
Kwame Nkrumah, the first President of Ghana, conceived of the concept
of an African High Command, a concept of collective defence, which
Nkrumah proposed as an extension of his concept of an African Union
Government. The African High Command was viewed as a military high
command jointly operated by the newly independent African states, and
consisting of air, land, and naval elements. Ghana recruited a corps of
young Ghanian military officers to serve in this regional assignment.

Nkrumah and the members of the Casablanca Group (a group of
socialist-leaning African states) were influenced by their fear of opposi-
tion to the independence of the new African states. They argued that the
colonial powers, when they failed to adjust to the new economic dis-
pensation of operating without their former possessions, might attempt
to recolonize Africa or prevent any further moves to independence
by those countries which had not yet attained their independence.1
Nkrumah’s argument appeared to be further supported by the events in
the former Belgian Congo. Belgium sent its troops to the country without
the authority of the Congolese government, purportedly to protect her
nationals and other Europeans against the mutinous Congolese troops,
who had carried out a rampage in Kinshasa.

The United Nations deployed a peace-keeping force in the Congo to
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protect the civilian population and facilitate the withdrawal of Belgian
troops. The Congolese situation was further complicated by a constitu-
tional crisis in the country which degenerated into the arrest and murder
of the Prime Minister, Patrice Lumumba, even when UN forces were
stationed in the Congo. The lessons of the Congo led Nkrumah and his
associates to conclude that the danger of recolonization was real and that
African security was best managed by African themselves.

Other African states, especially the 19 other independent African
countries, including Liberia, Côte d’Ivoire, Sierra Leone, and Ethiopia,
members of the Monrovia School, argued that threats to African security
were most unlikely to come from extra-African sources, but from within
Africa, especially over the definition of colonial boundaries.

The division between the Monrovia and the Casablanca groups of
states almost prevented the consensus necessary for the formation of the
OAU. A third grouping of states facilitated negotiations between the two
ideological blocs, making the formation of the OAU possible. The con-
sensus for the establishment of the regional organization was based on
certain fundamental principles:2 participation was to be based on a strict
respect for and adherence to the sovereign equality of states; all states
were to have equal representation in all organs, irrespective of their
territorial size or their population; decisions were to be arrived at by
consensus – the rule of consensus did not negate the expression of
opposing views; but once agreed to, decisions were to be considered as
binding even on those states which opposed the idea. It was only when a
consensus decision was possible that the organization would act. Fur-
thermore, the colonially defined boundaries were to be considered as
sacrosanct. Although members recognized that the international fron-
tiers of African states had been defined by the colonial rulers, the
founding fathers of the OAU predicted that more problems and friction
would be caused if member states were allowed to readjust their inter-
national boundaries. However, the founding fathers of the OAU did rec-
ognize that international boundary questions were a potentially divisive
problem.

They therefore introduced into the OAU Charter the concept of a
Commission on Mediation, Arbitration, and Reconciliation. This legal
instrument was designed to be employed in the adjudication of disputes
between states. Member states were to agree mutually and voluntarily to
submit their conflicts for adjudication to the Commission. Since its for-
mation, however, the Commission has never been presented with a case
for adjudication; members prefer to submit their disputes to the juris-
diction of the International Court of Justice. One of the most important
provisions of the OAU Charter, and one that provided the consensus
which made the formation of the organization possible, is that which
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prevents the interference of external actors in the internal affairs of
states.3 Some analysts have argued that the concept of non-intervention
was designed to prevent the exploitation by extraregional states of their
military power and political influence to affect or undermine the security
or political and economic development of African states. They argue that
the concept of non-interference was not meant by the founding fathers to
inhibit activities undertaken by fellow African states to resolve problems
within the national boundaries of member states. Analysis of interventions
in Africa’s internal conflicts would show that in the post-independence
period there have been more extra-African military interventions in
African conflicts than interventions fully conducted and financed by
African states.4

The Organization of African Unity that was established in May 1963
was a political grouping. It did not have the appropriate machinery for
managing the security requirements of its members, and nor did it evolve
a security agenda.5 The Commission on Arbitration, Reconciliation, and
Mediation was considered adequate to deal with the disputes over the
definition of boundaries which were expected to dominate the African
security landscape in the period after independence. There were disputes
on border definition in the period following the independence of most
African states, for example, between Ethiopia and Somalia, Somalia and
Kenya, and Libya and Chad. However, it was the eruption of conflicts
within states that posed the greatest challenge to the management
capacity of the regional organization. The Congo crisis was the first in a
line of crises that included a mutiny by the police force of the former
Tanganyika. This necessitated the deployment of a multinational African
police force in 1964, at the invitation of the government of then Tanga-
nyika, to help contain that conflict.6

The civil war in Nigeria which started in 1966 was perhaps the most
extensive of the internal security crises that confronted the post-colonial
states of the continent. The concept of non-intervention was extensively
debated with regards to the Nigerian crisis, which threatened the very
survival of Africa’s most populous country. While some African states,
led principally by the then Tanzania and Côte d’Ivoire, granted recog-
nition to Biafra in defiance of the general consensus on non-interference
and support for Nigeria’s territorial integrity, many African countries
supported the Nigerian government in its campaign against the internal-
ization of both the discussion and the management of the Nigerian civil
war. Several other internal conflicts in various countries resulted in the
deployment of foreign forces. Between 1976 and 1978, the French
deployed troops into the then Zaire on two occasions to quell secession
attempts in Shaba province. Civil war in Chad, stemming from a rebellion
in the north of Chad which had continued through most of the colonial
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period, escalated radically following the overthrow of Tomabalbaye’s
government in 1977. The war in Chad resulted in the deployment of
French forces to Chad in 1969, and later in 1979 and 1983.7 From
November 1981 to June 1982, a larger deployment of a multinational
African force was sent to Chad, operating under an OAU mandate, and
following the deployment of Libyan forces. This was proposed to the
interim government of Chad (GUNT) as an alternative security arrange-
ment to fill the vacuum that the withdrawal of the Libyan forces from
Chad was expected to create. Confronted with a serious armed insur-
rection mounted by the former Minister of Defence, Hissen Habre,
GUNT, under Goukoni Waddeyi, was persuaded to demand that Libya
should withdraw its troops from Chad in exchange for the deployment of
OAU peace-keeping troops.

The OAU, following earlier precedents, especially those set by the
Nigerian civil war, avoided an extensive involvement in the internal
security of its members, with the exception of Chad. The OAU inter-
vention in Chad was an abysmal failure. The African multinational force
was unable to deploy quickly and effectively to prevent an escalation of
the crisis, which resulted in the overrunning of the country by Hissen
Habre’s forces, and the African peace-keeping force had to be withdrawn
quickly.8 There was confusion over the interpretation of the force’s
mandate and the purpose of its deployment.9 The OAU’s role in regional
security management in the period following African independence
remained largely political. Even with the eruption of wars of liberation
against colonial rule in the former Rhodesia following the Unilateral
Declaration of Independence, in the former Portuguese colonies, and
against apartheid in South Africa, the OAU’s response was limited to
establishing the Liberate Committee which was to mobilize African and
international political and financial support for the wars of liberation in
Africa.

In the immediate post-independence phase the security issues which
confronted the African continent were managed at different levels.
Internal conflicts in some countries in the region were largely managed
nationally, and the governments of the countries in crisis defined the
parameters through which those crises were to be managed. In many
cases, African states invested in the development of their military and
other security forces. Often these were structured to respond more to
internal crisis than to external threats. Internal crises in many countries in
the region were dealt with largely by using national security resources,
supplemented in some cases by the deployment of the military forces of
some of the former colonial powers. There was often no distinction made
between the nature and level of forces used for internal as opposed to
external threat. The French have conducted the most numerous and
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extensive deployments of military forces in internal crises in many of
their former colonies in Africa. France is the only colonial power with a
provision in its national security structure and its concept of operation for
the deployment of intervention forces to conflict situations in its former
colonies, the Force d’Action Rapide. Most of the former colonies of
France signed agreements which allowed the French government to pro-
vide support for the defence establishments of these countries.10

The post-Cold War period

The three decades after the independence of most African countries in
the 1950s were characterized largely by disputes over the definition of the
international boundaries of many African states. The most extensive of
these boundary conflicts included the wars by Somalia against Ethiopia
over the Ogadan and against Kenya in the northern region of Kenya.
Siad Barre nursed the dream of a greater Somalia and the unification of
settlements of Somali people in the Ogadan and northern Kenya; Togo
and Ghana fought over the status of the UN trust territory in Togo; while
Mali and Burkina Faso, Nigeria and Cameroon, and Uganda and the then
Tanzania, to mention only some, had serious disputes over the definition
of their international boundaries. As members preferred to take their
disputes to the International Court of Justice than to the OAU’s Com-
mission on Mediation, Reconciliation, and Arbitration, the OAU had to
plead that its members should give a first choice to home-grown African
mediation before going to the international court. The organization
adopted the use of ad hoc commissions of two or more heads of state to
mediate these conflicts. Through the use of these ad hoc methods, the
OAU was able to extract a concession from the states in dispute to allow
the OAU the first attempt at mediation.

Internal conflicts in Africa

The African region exploded into conflicts following the collapse of the
Soviet empire in 1990 and the ending of the Cold War. The assumed
political stability of the African region and its post-colonial political sys-
tems came unravelled. This was a very dramatic change from the three
decades following the independence of most African states in the early
1960s when, as discussed earlier, most conflicts in the region, with a few
exceptions, were largely disputes over the definition of international
boundaries. The colonial boundaries created by the European powers
were often described as artificial, dividing families, tribes, and political
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systems that had been constructed following long periods of settlement,
wars, and political negotiations. This is not to say that these empires and
homelands were politically stable: a good number of them were in a
constant state of inter-tribal war fighting over a wide range of issues, such
as territory, strategic resources, water, or political succession. The suc-
cessful imposition of new political systems in many parts of Africa by the
colonial powers was made possible partly by the manipulation of the dif-
ferences among African peoples, and also by the defeat of the Africans in
colonial wars. Colonialism changed the social, political, and economic
structures of Africa, introducing new systems and patterns of relation-
ships. For almost a century of colonial rule, the Africans were regrouped
under leadership systems which in most cases changed the role of the
traditional political leadership and the patterns of relationship prior to
colonialism.

More than half a century of colonial rule was dominated by the struggle
of the colonial authorities to impose new political and economic systems
on new groupings of people. At the time of independence in most parts of
Africa, the imposition of colonial authority was still confronting chal-
lenges. The traditional political relationships were continued across col-
onial political boundaries, so that the region had two levels of political
and economic systems: the one created by the Europeans and managed to
meet their own political, economic, and security needs; and the political
and economic relations amoung indigenous Africans. The period imme-
diately following the independence of most states in Africa was charac-
terized by the continuation of the colonial systems under African leader-
ship. Authoritarian regimes were established in many countries in Africa,
often with the endorsement and sometimes active military support of the
former colonial powers. The argument proffered was that the West
needed to promote regimes that would protect their security interest and
prevent the expansion of communism in Africa.

When the Cold War ended, the former colonial powers became disin-
terested in continuing their support for authoritarian regimes. For the
first time, the concept of ‘‘collapsed’’ or ‘‘failed’’ states was introduced
into African political discussions. Central political authority came under
tremendous challenge, and in some cases – such as in Ethiopia, Uganda,
Somalia, Liberia, and Rwanda – armed opposition resulted in the col-
lapse of central authority in those countries. In Somalia and Liberia, the
reconstruction of the collapsed state system remains a problem. Apart
from the crisis in countries which have experienced state collapse, most
African countries have experienced some crises of governance in recent
years, as the old assumptions made about who should exercise political
control and the structure of power have come under question by groups
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within the system. In many cases the problems of governance went
beyond the issue of political control, as many vital facilities of governance
could not be provided in the hinterland, restricting central authority and
public facilities only to the capital and some urban centres. In some of
these instances, armed opposition spread in large parts of the country.

This was the case in Sierra Leone, where the Revolutionary United
Front (RUF) led by Fode Sankho conducted an extensive guerrilla war
which effectively undermined the country’s security, forcing almost three-
quarters of the rural population to migrate from their homes abroad and
to the capital as internally displaced people. This was the situation until
elections were held, which brought in a democratically elected govern-
ment and fostered the commencement of dialogue with the rebels. In
Mali, the Tuareg rebellion totally handicapped activities in many parts of
the country until internationally supported negotiation and disarmament
of the Tuaregs was commenced. The former Zaire provides another
example of a state in a situation of collapse, in which central authority
was narrowly restricted to the capital and largely sustained by a loyal
armed force. Regional authorities assumed the overall economic and
political control of the country from President Mobutu, who upon return
from his convalescence in Europe appeared to lack the capacity to re-
assert a strong central authority. The various opposition parties appeared
unable to agree on the formation of a central government.

More African countries are undergoing various forms of constitutional
crises and institutional challenge, with a high possibility of collapse if
these challenges are not properly managed. Nigeria and Algeria belong
in this category. Care should be taken, however, not to interpret every
sign of crisis and problem, even when they are widespread, as indicators
of state collapse. Many states in all parts of the world are undergoing one
form of mutation or another. This is not only true in the states of the
former Soviet Union, including the Russian Federation itself, and coun-
tries like Viet Nam, El Salvador, and Cambodia which have witnessed
long periods of civil war (in the case of Cambodia, some may argue that
the state is still confronted by the serious danger of collapse11), but also
in some mature democracies, where government has not been able to
meet the aspirations of the people. This may describe the political crises
which Italy and France have both confronted. In other words, the concept
of ‘‘failure’’ or ‘‘collapse’’ is a relative one, and although all countries
confront different levels of crisis, some have developed enduring institu-
tions to manage such crises and some have not. These crisis-management
institutions often include a well-oiled democratic process and a vibrant
civil society which not only acts as a watchdog of government, but as an
effective partner in the running of the democratic process.
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The role of the OAU in internal conflicts

The concept of a security agenda for the OAU was first presented offi-
cially at the organization’s Dakar summit in 1992, when the OAU Secre-
tary-General suggested that the time was ripe for the introduction of an
institutional frame within the organization for the management of con-
flicts in Africa. Ambassador Salim argued that the ad hoc approach used
up until then was no longer viable. While the general principle of an
expanded role for the OAU in regional and markedly internal conflicts
was accepted, especially following the ECOWAS precedent in Liberia
and the United Nations mission in Somalia, the impact which this would
have on the sovereign authority of states over their domestic affairs still
coloured the discussion.

The evolution of regional security regimes in Africa

The deterioration of security in Africa, especially the rise in the number
and extent of internal conflicts, led to a reopening of the debate over the
need for and modality of an OAU security agenda. The first major dis-
cussions on the issue of a role for the OAU and other regional organiza-
tions in internal conflicts were held in 1992 (an IPA seminar in Arusha on
internal conflicts in Africa, and the Kampala discussions by the African
Leadership Forum). At the IPA (International Peace Academy) seminar,
the issue of internal conflicts was placed on the African agenda for the
first time in an open forum. Participants concluded that, in spite of the
non-intervention law, the OAU would be reneging in its responsibility if
it failed to address the issue of the proliferating internal wars in Africa.

The next summit finally adopted the OAU Mechanism for Conflict
Prevention, Management, and Resolution in 1993. The OAU mechanism
provided for:. a central decision-making body, the Central Organ, consisting of about

16 member states (the current chair, the past chair, and the incoming
chair of the organization, and selected states representing the sub-
regions of Africa), which meets at three levels: heads of state, minis-
terial, and ambassadorial;. the Division of Conflict Management within the Secretariat, the im-
plementing and secretarial agency of the mechanism.
The concept of the OAU mechanism is to provide the appropriate

political leadership to the Secretary-General on an ongoing basis for the
management of conflicts in the region; to provide the OAU with the
appropriate tools to lead in organizing responses to the security chal-
lenges in Africa; and to mobilize resources, both from within Africa and
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from the international system, behind the objective of effective conflict
management in the region.

Since the adoption of the mechanism, discussions on the direction of
operationalizing the OAU peace-making instrument have centred on the
development of the OAU’s capacity to expand its role in the areas of
conflict prevention, conflict mediation, peace operations, and military
observers.

Conflict prevention

Conflict prevention involves the expansion of the organization’s ability to
predict potential conflicts, using a wide range of early-warning systems. In
this regard, it is expected that partnership with the United Nations will
expand the ability of the regional organization to tap into the extensive
information resources available within the UN system. Partnership with a
wide range of African institutions will also provide the OAU with points
of entry into many African states, both for information collation and for
the implementation of preventive measures. It is also expected that an
increased relationship between the OAU and different levels of non-state
actors and institutions would expand the scope of the organization.

The challenge facing the OAU in its efforts to establish an early-warn-
ing capability is the same as that faced by all international organizations:
the fact that knowledge of impending conflicts does not always translate
into the political will to act. The decision to intervene is more often based
on the political calculation of states of where their interest lies. A more
contemporary situation was the crisis in the former Zaire, where central
authority had practically disappeared and civil war threatened to destroy
the remaining thin threads of national cohesion, but the international
community could not readily extract the consent of the government to
undertake preventive deployment, even of a political mission.

Conflict mediation

Conflict mediation involves developing and expanding the OAU’s
capacity to perfect its act in an area where many believe the organization
has been reasonably successful. Examples of previous activities include:. the dispatch of OAU special envoys, and special representatives of the

Secretary-General;. the establishment of ad hoc commissions of heads of states on specific
conflict situations (the summit vests the coordination of its inter-
vention in specific conflicts in a group of heads of states who act on
behalf of the whole and report accordingly). An ad hoc commission of
Mozambique’s neighbours contributed in applying pressure on the two
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factions during the Mozambican peace talks and at implementation
stages to ensure that they remained committed to the objectives of
peace. In Somalia, Ethiopia was given the responsibility of coordinat-
ing the OAU facilitation, although some Somali factions perceived
Ethiopia as an interested party.
The OAU has expanded the concept of political mediation to allow for

the continuing role of its special envoys over an extended period so that
they would have the opportunity to shepherd the process, hopefully to a
logical and successful conclusion. Professor Canaan Banana has been the
OAU special envoy to Liberia since 1992, while Ambassador Mohammed
Sahnoun was recently appointed the special envoy of both the OAU and
the UN Secretaries-General to the Great Lakes. Ambassador Bassole of
Burkina Faso is the current OAU special envoy to Burundi, while a
political office of the OAU was established in Western Sahara before
being closed in December 1996. The next step is for the organization to
develop the institutional and technical capacities to manage field missions.

Peace operations

Peace operations involve civilian political missions consisting of OAU
political officers providing technical management and advisory support to
peace negotiation teams and for the implementation of political decisions.
Working with the special envoys, such political missions have monitored
and facilitated peace constitutional talks in some countries, for example
Congo (Brazzaville) and Sierra Leone. They have provided political
support, observed electoral processes, and facilitated discussions between
some governments and the opposition, again recently in Sierra Leone,
where the OAU remained engaged in the negotiations between the rebel
group and the government.

Military observers

The OAU has deployed military observer missions to Rwanda and
Burundi. While these have had mixed results, the thinking is that the
OAU has a comparative advantage in effectively preventing the escala-
tion of conflicts through the use of its observers, subject to adequate
funding, management, and organization. It has been argued that the
presence of the OAU observers in Rwanda delayed the collapse of gen-
eral security in that country, and that the transfer of the mission to UN
responsibility and command, and the subsequent decision by the United
Nations to pull the observers out at a critical phase of the crisis, con-
tributed to the massacre that occurred in 1994. After the United Nations
decided to withdraw from Rwanda, it was only the African component of
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the UN team that remained. In Burundi the OAU observer force, though
very small and with limited reach, has remained in the country despite the
imposition of sanctions and the withdrawal of other international organi-
zations and governments.

To increase its ability to deploy observers more quickly into situations
of conflict, the OAU has evolved plans to establish a standby arrange-
ment through which identified units of the armed forces of its member
states can be called upon for service in the shortest possible time, and
with logistical stores to deploy a 100-man observer mission into a conflict
situation within days.

The expansion of the OAU’s activities to countries experiencing inter-
nal conflicts represents a radical departure from the original philosophy
of the OAU Charter, which prohibits interference in the internal affairs
of states. Some analysts have argued that the interpretation of interfer-
ence as conceived by the founding fathers of the OAU refered to inter-
ventions organized and staged at the instigation of countries from outside
the African continent, and was not meant to inhibit the responsibility of
Africans to be ‘‘their brother’s keepers.’’ However, the history of the
failure of the OAU to intervene in several situations of internal conflict,
such as the Nigerian civil war, probably belies this redefinition of the
concept of interference. Others have argued, as mentioned earlier, that
the concepts of interference and intervention should be separated. Inter-
ference refers to interventions occurring without the consent of the gov-
ernments affected, while intervention occurs when the regional organiza-
tion makes a deliberate move, perhaps at the invitation of the affected
state, but definitely with its blessing, to help resolved serious internal
crises which may jeopardize the general security of the state.

Complementarity of roles

When it becomes necessary to mount an intervention into a conflict sit-
uation, either as a preventive measure or for peace-keeping or peace-
making, at what level should such an intervention occur? Should all
responsibilities for international peace and security remain the province
of international organizations – particularly the United Nations, since
that body already has the capacity and the framework to take such ini-
tiatives? Is there a role for a regional organization in the management of
disputes occurring within the region? The question of the comparative
advantage of the OAU in mounting peace-keeping missions in Africa, as
opposed to the United Nations or subregional organizations, has been
discussed, especially within the context of a joint task force. The OAU
Secretary-General and the International Peace Academy have worked to
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help the OAU evolve ideas on the most appropriate way to make the
OAU declaration on its mechanism applicable to the establishment of
such a task force.

One school of thought in Africa argues that the OAU lacks the insti-
tutional structure, managerial capacity, and resource outlay to manage a
peace-keeping operation properly. As a result it is argued that the United
Nations should be left with that task, since it has the comparative advan-
tage in this regard. Furthermore, as the concept of multi-functional peace
operations has been expanded, sometimes necessitating the modification
of mandates mid-operation and the use of enforcement action, it has been
argued that the role of the OAU should be limited to the preparation of
African forces for UN operations and to support UN efforts. Another
school of thought argues that the experience of the Somali operation has
reduced the political will of many Western Europeans and Americans in
particular to deploy their ground forces in peace operations in Africa,
especially under a UN command. More and more, Africa is being
required to provide the manpower for UN peace operations, in an
arrangement in which the logistical, technical, transport, and other sup-
port facilities will be provided by Western European and American
states, perhaps through the United Nations and even possibly directly in a
bilateral arrangement with the OAU.12

An understanding of the concept of comparative advantage in the
management of conflicts is important in a region where several actors are
increasingly becoming involved in the same conflict. Before the end of
the Cold War, the options in the division of labour between the United
Nations, regional organizations, and subregional organizations were
clearly understood: the United Nations would mount military peace
operations and deploy political missions, while the regional organizations
concentrated on preventive political and diplomatic measures. In the
post-Cold War era, with the proliferation of internal conflicts and the
increasing intensity of conflicts, this division is no longer so clear.

For example, for reasons discussed earlier the OAU had limited its role
to the facilitation of political mediation and reconciliation, and did not
develop its security instruments. The attempt by the major powers to
promote an OAU intervention in Chad failed, as had previous inter-
ventions by Nigerian forces in the past. The OAU mounted the peace-
keeping force, even though it lacked the policy framework, technical
support, and financial capability to manage a peace operation. The OAU
peace-keeping force consisted of troops drawn largely from the states
contiguous to Chad. Nigeria supplied the bulk of the troops and the force
commander, and underwrote the cost of the operation, while France and
the United States financed the participation of the Senegalese forces and
those from the then Zaire. The OAU could not provide the communi-
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cation and technical support for the force, as a result of which the troops
could not be deployed in good time; and after deployment, they could not
communicate with Addis Ababa on policy issues. There was also a con-
fusion over the interpretation of the mandate, and the force commander
failed to receive clear instructions from Addis Ababa until the OAU
force was overrun by the rebel force and forced to withdraw.

The lessons of the Chadian intervention by the regional organization
suggest that the use of states which are contiguous to the theatre of
conflict compromises the perception of the force as impartial, as some
parties accused troops from contributing states of sympathies towards
some of the factions. Hissen Habre accused Nigeria of sympathies
towards the provisional government of national unity (the GUNT), which
was headed by Goukouni Waddeyi. On the other hand, the latter accused
the OAU of reneging on its promise that the OAU force would provide
the GUNT with security against the rebel group in exchange for the
withdrawal of Libyan forces.

A similar deployment of OAU observers to Rwanda in the early 1990s
utilizing troops from states contiguous to the country ran into similar
problems, with some of the contiguous states supporting one or other of
the factions. For example, the Rwandan Patriotic Front started its oper-
ations from Uganda. Kagame, the military commander of the Tutsi force,
had served as the chief intelligence officer in Musuveni’s army, while the
then Zaire was accused of supporting the Hutus. The second OAU
observer force was reconstituted with troops from other subregions, but
was eventually withdrawn when the OAU could not finance the oper-
ation nor provide it with the requisite technical support. The Rwandan
observer mission was then handed over to the United Nations, as dis-
cussed earlier.

Similar accusations of partiality by the troop-contributing states of
ECOMOG (Economic Community Monitoring Group) did not result in
the withdrawal of ECOMOG from Liberia. Attempts by ECOWAS to
convince other states in the subregion to contribute troops, especially the
francophone countries, have not succeeded in diluting the dominance by
Nigerian troops; about 75 per cent of the 8,000-strong ECOMOG force is
Nigerian, while Ghana provides the next largest number of troops. The
United States financed Senegalese participation in ECOMOG in 1992,
but Senegal quickly withdrew its forces when nine of its men were
attacked and massacred by an NPFL (National Patriotic Front of Liberia)
force. The deployment of troops from the then Tanzania and Uganda,
financed by the United Nations, to increase the confidence of the Liber-
ian factions in the impartiality of the force was attempted with the
‘‘expanded ECOMOG’’ in 1993. This still failed to prevent attacks on the
peacekeepers by the various factions. The East African troops were
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withdrawn when their countries calculated that the mission exposed their
troops to too much danger. As a follow-up to the implementation of the
Liberian Peace Plan, based on the Abuja II Accord, some francophone
countries (principally Cote d’Ivoire and Burkina Faso) have deployed
technical support and medical contingents to Liberia.

The experiences of the United Nations in Somalia have affected the
UN’s approach to the division of labour with regional organizations in the
management of international security. The complications which resulted
from UNITAF’s attempt to operate an enforcement mandate in Somalia,
especially the failure to disarm the Somali militias forcefully, lead to the
deaths of 18 American and 25 Pakistani soldiers in Somalia in 1993. This
made the United Nations wary of operating multidimensional peace mis-
sions, especially when the organization has to enforce its mandate. UNI-
TAF (the United Nations International Task Force in Somalia) was
deployed by the United States and some of the Western European pow-
ers to assist the UN observer force that was unable to force its way
through Somali militia factions to provide humanitarian support to peo-
ple who were trapped behind fictional lines. Civil war erupted in Somalia
following the collapse of the interim government established by the clan
representatives after the defeat of the Said Barre regime and the routing
of the Somali national army. The disappearance of central authority, as
different factions asserted control over parts of the country, resulted in
the collapse of the state system and the destruction of all national insti-
tutions.

This fear of entrapment in a complex civil war, similar to the experi-
ence in Somalia, inhibited the Security Council from authorizing an
expansion of the UN presence in Rwanda in June 1994 when the conflict
escalated beyond the control of the small UN intervention force. The
Security Council ordered the UN force out of Rwanda when all informa-
tion indicated that a serious security breakdown was imminent.

The United Nations then approached the OAU in 1994 to mobilize
African peacekeepers for deployment to Rwanda. After protesting about
the unacceptability of attempts to tribalize international peace-keeping,
the OAU Secretary-General was able to get the immediate commitment
of African countries to deploy 6,000 troops to Rwanda. However, their
deployment was delayed for almost five months due to the lack of basic
logistical and personal equipment required for the mission.

The Rwanda incident was perhaps the strongest indicator of the reluc-
tance of European powers to commit forces to African theatres of con-
flict, although it is true that the United States in particular has resisted
the deployment of US ground forces to Bosnia and Herzegovina, espe-
cially refusing to operate under UN command. The importance of the
role of regional organizations in the management of international secur-
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ity, as provided for in Chapter VIII of the UN Charter, has become an
important component in the thinking and planning for international
security management. The UN Secretary-General argues for a comple-
mentarity in the roles of the United Nations and the regional organiza-
tions in conflict management. Such complementarity is reflected not only
in the extensive consultation with regional actors on issues affecting their
regions, but more recently in encouraging regional organizations to be
more involved in the selection, preparation, and training of regional
forces for UN operations. A critical aspect of the mission-planning func-
tions of the Department of Peace-Keeping Operations and the Depart-
ment of Political Affairs is the the support of regional organizations in the
training and supply of their troops for peace operations. The strongest
indication of this push for coordinated action in conflict situations was
given recently by the appointment of Ambassador Mohammed Sahnoun
as representative of both the OAU and the United Nations to the Great
Lakes. Increasingly, the United Nations has conceded the lead in the
political mediation of conflicts and in peace operations, especially in
internal conflicts, to the regions. In the Great Lakes region, for example,
the countries immediately contiguous to Burundi have served as the
focal point for the negotiations and initiation of action to manage the
conflict in that country. The ECOWAS states continued to take the lead
in Liberia, with the United Nations coordinating international relief and
the implementation of the disarmament and demobilization plan pro-
vided for in the peace accord.

The OAU has been engaged in laying the ground rules for its role in
regional security management. The first-ever meeting of the chiefs of staff
of African states took place in Addis Ababa in June 1996 to discuss
common strategies for managing the security problems of Africa. This
body concluded that the first stages in the development of African
capacity should be in the standardization of training programmes, logis-
tics, and communication resources for peace-keeping, development of a
regional concept of operations, and the integration of planning at the
level of the OAU. However, it is becoming evident that to be fully effec-
tive, major restructuring would be required at the OAU Secretariat. The
current emphasis placed on the development of an early-warning capacity
would remain fundamentally flawed if the system cannot quickly prevent
the escalation of crises on the continent nor provide a clear road map
towards their solution.

The OAU has still not overcome the contradictions that attended its
formation. It is still difficult for the organization to gain an effective entry
point into conflicts, even where these show the potential for affecting
regional security. One example was the debate on a proposal by the
United Nations for advance preparations for a rapid reaction force, with
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capability for enforcement action, to be deployed to Burundi if the crisis
there were to deteriorate further. The Burundi government was opposed
to the idea, and was able to prevent the OAU from arriving at a clear
consensus in support of it. Eventually, Burundi’s neighbours threatened
to intervene forcefully to restore order if the slide towards decline were
to continue, and mobilized international support in favour of a military
and economic embargo of Burundi. Though the OAU has a special envoy
of the Secretary-General in Burundi, the organization has not been able
to expand its impact beyond playing a moderately restraining role, as dis-
cussed above, because it lacks the technical capability and the appro-
priate institutional back-up within the Secretariat to support the mission.

The OAU has not been able to mobilize the resources necessary to
play a role larger than that of a supportive bystander in many of these
conflicts. In Sierra Leone, the OAU dispatched its political experts to
seek a platform for negotiation between the military government and the
rebels. Yet the OAU initiative is hardly ever mentioned, because the
organization lacks the resources to bring pressure on the belligerents.
The involvement of the United States, Britain, the Commonwealth, and
the United Nations received greater prominence because of the influence
they wield on the parties to the conflict. However, the OAU has the ad-
vantage in its ability to retain the confidence of all the parties. Part of the
problem may lie in the fact that the organization operates with great
sensitivity to the particular government it is involved with, working
strictly with official approval and careful not to be perceived as interfer-
ing in the internal affairs of the state in crisis.

The comparative advantage in the lead role which regional organiza-
tions can play in the negotiation of conflicts affecting their region is
usually ascribed to the closeness of those organizations to the area of
crisis, and the familiarity of the regional actors with the complexities and
nuances of the conflict situations, including knowledge of the parties in
conflict and the ability of the negotiators to exploit local cultural tradi-
tions which can help create the environment for parties to remain engaged
in the negotiating process. The absence of an OAU input in the manage-
ment of the crisis in Somalia was said to have undermined the UN efforts
to achieve an understanding of the cultural complexities of the conflict,
leading the United Nations to make false assumptions about what was
required to manage the crisis.

The role of subregional organizations

However, it is not always the case that regional organizations have the
comparative advantage. Where the incumbents are powerful, with inde-
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pendent resources to prosecute the conflict, relatively limited dependency
on external support, and the ability to manage their international public
relations, both international and regional organizations can have only
limited impact on their positions. This was the case with the parties to the
Angolan civil war which were accused of stalling the peace process by
delaying the quartering of their forces. The United Nations and regional
organizations can appeal for cooperation, but they have relatively limited
effective weapons to use as pressure. In Mozambique, on the other hand,
war fatigue among the people and the soldiers, the denial of assured
support to RENAMO (Resistencia Nacional Mocambicana) from South
Africa following the demise of the apartheid regime, coupled with pres-
sure from their neighbours and incentives given by the international
donor community, were sufficient to ensure that the two Mozambican
factions remained engaged in the pursuit of peace until the demobiliza-
tion of the fighting forces was completed and elections held.

Many of the conflicts in Africa have raised the possibility of enforce-
ment action. Chapter 8 of the UN Charter, Article 52, vests the respon-
sibility for the use of enforcement action in the United Nations, allowing
regional organizations to act only with the permission of the United
Nations. However, as a result of the problems caused by the use of
enforcement action in Somalia and the former Yugoslavia, many have
argued that the United Nations is not poised to conduct credible enforce-
ment action. This is said to be partly because of its mode of operation.
The United Nations does not have an integrated military command
structure – urgent decisions on key issues relating to mandates, and by
extension the concepts of operation, have to be discussed by the Security
Council, whose decisions are based purely on the political perspectives of
its members and their national interests. Secondly, the United Nations
has no independent military resources, no large security force that can be
used for deployment to theatres of conflict with flexibility and speed. It
also does not have the necessary resources to use as back-up when such
conflicts escalate. The United Nations has to depend on what its member
states agree to make available, and this varies according to each conflict,
as the contributing states have to approve the missions and the functions
for which their forces are employed.

Proposals for providing the United Nations with rapid-reaction capa-
bility have been stalled by some Security Council members on the
grounds that such a capability would be expensive for the international
organization to sustain, and for reasons similar to those discussed above.
This is apart from the political arguments about the impact of the use of
UN forces for enforcement on the perception of the partiality of the
United Nations in the eyes of the incumbents, as well as the confusion
which may be caused in the minds of the people. The distinction between
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forces for peace-keeping and those for enforcement may become blurred.
The concept of the United Nations prosecuting an assertive defence
appears to some people to negate its role as an organization for the
pacific settlement of disputes. For example, during the period in which
ECOMOG instituted enforcement action in Liberia, the Nigerian Air
Force was extensively employed in aggressive air operations to cut the
supply lines of the factions and many civilian casualties resulted.

While complications akin to those experienced by the United Nations
in operating enforcement action are likely to attend similar attempts by
the OAU, the regional organization is presently even worse structured
than the United Nations to handle peace operations. The political diffi-
culties of establishing a framework for effective command and control
may equally be a problem, especially given the tradition in the OAU that
decisions are arrived at by consensus. However, the same sensitivity did
not inhibit ECOWAS from mounting peace operations in Liberia and
conducting enforcement action. ECOWAS’s role was, however, facili-
tated by the hegemonic roles of some states, especially Nigeria and
Ghana. The two countries provided the bulk of the initial force that went
into Liberia. Nigeria in particular provided about 80 per cent of the force
when ECOMOG’s strength was increased to 12,000 during ‘‘Operation
Octopus’’ in October 1992 before it was again decreased in 1993.

The sizes of the Nigerian and Ghanaian contingents were partially
informed by the reluctance of some members of the Committee of Nine,
principally Cote D’Ivoire, Burkina Faso, and Togo, to contribute troops
to ECOMOG. However, there is an added problem of capacity among
the regional states. Many of the states of West Africa have relatively
small armies with the stronger emphasis in their security doctrine on
internal security concerns. Since many have serious internal problems,
they probably could not spare the men and the resources to deploy forces
to Liberia. For example, in Togo governance was paralyzed for over a
year from 1993 to 1994 due to political crisis. Opposition groups were
demanding change to a democratic political process. Mali had a crisis
with the rebellion by its Tuareg population, while Benin in 1991–1992
was just recovering from a serious constitutional crisis and the push for
the institution of multi-party democracy. The West African countries
have had the added complication of having to finance their participation
in the Liberian operation.

Unlike UN peace-keeping, where the United Nations reimburses par-
ticipants for their contribution to UN operations, ECOWAS did not have
the resources to fund peace operations, and the Peace Fund for Liberia
launched by the United Nations did not attract contributions adequate to
meet the needs of that operation. Given the problem of human and
material resources, only Nigeria and Ghana were in a position to provide
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the necessary resources for the Liberian operation. ECOMOG was more
strongly perceived as a Nigerian operation when the overall command of
the force came under a Nigerian commander, while the concept of oper-
ations for the force was largely directed from the Nigerian capital until
the Committee of Nine and the chiefs of staff of the ECOMOG force-
contributing states started to meet regularly from 1995. The lessons of
Liberia suggest that it is at the level of the subregion that more assertive
peace operations can be more easily initiated and successfully sustained
in situations pertaining to the internal security of states. Only states
which are directly affected by the impact of crises in their neighbourhood
would be willing to invest the resources and maintain the staying power
required for seeing the operation through.

The proliferation of internal conflicts, and the decision of the ECOWAS
countries to send a multilateral subregional force to Liberia, established
several precedents for the way the international system would view the
role of the regional states in internal conflict situations. Indeed, the
Liberian civil war suggested several new principles.. Firstly, ECOWAS was established purely to facilitate economic in-

tegration and the economic development of the region. It is true that it
had adopted a protocol on defence in 1976, but this economic group-
ing of states deployed a regional force into a civil war situation, thus
blurring the edges in the definition of the organization as an economic
organ and the group as a military instrument. ECOWAS argues that
the expansion of its mandate to security questions represented a natural
logic, in that security was a vital component of development; because
the Liberian conflict had the potential for undermining the security of
the entire region, as its impact on the security of Sierra Leone was to
epitomize, and because it affected the lives of all the people of the
region, the onus lay on ECOWAS to prevent the domino effect of the
crisis in Liberia from destabilizing the entire region and to create a
conducive atmosphere for economic development. The implication of
the use of ECOWAS is that any organized grouping that is available
within the region can be used to pursue a security agenda, and security
responsibilities can be added to its schedule. The Intergovernmental
Organization for Drought and Desertification recently decided to de-
velop a security mechanism.. Secondly, the concept of multilateral intervention in support of hu-
manitarian action was also applied directly for the first time in relation
to the use of the concept of peace-keeping. The ECOWAS states
argued that their initiative in Liberia, and the attendant change of the
ECOMOG mandate and concept of operations from peace-keeping
to peace enforcement, was influenced by the need to respond to the
humanitarian disaster in Liberia, the massacre of over 150,000 people,
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and the complete collapse of law and order in that country as the
government ceased to exist. The intervention of the subregional orga-
nization would and did, they argued, facilitate the dispensation of
humanitarian assistance that was stymied by the state of anarchy. The
same principle was to be applied by the United Nations in Somalia and
the former Yugoslavia a few years down the line. The philosophy of
international or regional intervention for humanitarian considerations
also currently informs the involvement of the states of the Great Lakes
in the crisis in Burundi, and the preparation by the United Nations and
some Security Council members for an expanded capacity for rapid
reaction to international crises.. The ECOWAS states redefined the concept of non-intervention.
Firstly, they argued that in a situation of anarchy where government
had ceased to function, there was no longer sovereignty to protect.
Secondly, the dimension of the killings relegated all sensitivity to the
issue of sovereignty to second place: the primary objective was to stop
the carnage. In Rwanda in 1994, when over 500,000 people were mas-
sacred within a matter of days, the members of the UN Security
Council refused to describe the event as genocide because doing so
would have created the compulsion to deploy an intervention force to
stop the carnage.. The Liberian operation also represents the first experience in which
the United Nations participated in an operation in conjunction with
the mandates of the subregional and regional organizations. At the
initial deployment of ECOMOG in 1990, the UN’s position on inter-
national intervention in Liberia was that, being a purely internal crisis,
the organization lacked the jurisdiction to intervene. However, in 1994
UN military observers were deployed to Liberia to support the im-
plementation of a peace accord which was concluded by ECOWAS
and the Cotonu, later followed by the Accra and Abuja Accords.
UNOMIL (United Nations Operations to Liberia) was deployed to
support the implementation of the Liberian peace accord.. While the United Nations did not enter into a joint operation with
the ECOWAS states, Liberia provided for collaboration between the
United Nations and the subregional organization in an arrangement
which gave the security responsibilities over the protection of the UN
operations to the subregional group. The United Nations thus had to
depend on the security cover of ECOMOG for its operations. One
cannot quite describe this arrangement as a partnership, and yet col-
laboration existed in that UN resources were deployed to implement a
mandate which the organization did not negotiate. Though there has
been some question about the sharing of responsibilities, and while the
paucity of resources for the Liberian operations seriously handicapped
the effectiveness of the UN input, the United Nations, especially fol-
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lowing the eruption of renewed fighting in April 1996, has assumed a
fuller role in the formulation of the Liberian peace accord. The second
Abuja Accord, which is the current basis for the peace plan in Liberia,
had a stronger input from the United Nations. Again, the United
Nations has been called upon to implement an accord it did not
negotiate.13. The Liberian crisis equally redefined the conditions necessary for in-
ternational intervention. ECOMOG was deployed even before a cease-
fire was concluded and in defiance of one of the major parties to the
conflict. Again, at different stages of the crisis, ECOMOG embarked
on punitive military action to protect the integrity of its mandate,
which was the protection of the civilian population. In November to
December 1990, punitive measures were undertaken to create a ‘‘safe
haven’’ in Monrovia, and an internationally protected zone. This was
done to deny the warring factions access to strategic installations
serving Monrovia, and to protect the internally displaced civilian pop-
ulation from constant threats of attack. Again, in 1992 enforcement
action was taken to defend the integrity of Monrovia as a ‘‘safe area’’
following the NPFL-led attack on that city, and again for the same
reason following the April 1996 spate of fighting.. The ECOWAS intervention in Liberia has created a new perspective
of the different role which subregional as opposed to regional organi-
zations can play in managing conflicts in their neighbourhoods. Fol-
lowing the West African involvement in Liberia and their continued
engagement in establishing the parameters for peace through the
management of the peace accords, other African regional organiza-
tions have adopted a security agenda.
The SADC (Southern African Development Community) countries of

Southern Africa, following the election of a post-apartheid government in
South Africa, developed the defence arrangement of the states of the
subregion. The SADC states not only plan to collaborate on the defence
of their subregion, but also attempted to establish some ground rules to
guide the conduct of members and prevent the eruption of conflicts. One
such preventive measure adopted was the ultimatum given to Lesotho
when the military attempted a coup in that country. The military was
asked to pull back or punitive action would be taken against it; the
Lesotho military complied. By this action, the SADC states reaffirmed
their readiness to stand against unconstitutional changes of government.

Initiatives for conflict management in Africa

Discussions on an enhanced capability for the management of conflicts
in Africa have been held at two levels. One set of initiatives is based
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on the presumption that the United Nations will continue to have the
comparative advantage in mounting peace operations necessitating the
deployment of troops to theatres of conflict, and these initiatives relate to
how the UN’s efforts can be enhanced. Another set of initiatives presume
that the political will may not be present for an assertive UN role in
Africa, and are thus focused on preparing and equipping African organi-
zations for the management of security problems in Africa. As mentioned
earlier, the trigger to the debate on the enhanced role of regional bodies
was the experience of the United Nations in Somalia, and later in
Rwanda. The absence of a quick UN response led to several proposals
for the reform of the UN system.

One such proposal was provided by Nigeria and Britain. The two gov-
ernments convened meetings of representatives of African governments
and of some donor states in Africa during 1994 and 1995. Focusing on the
relationships between the United Nations and the OAU, the Nigerian/
British initiative proposed UN support for the OAU in the development
of the OAU’s capability in early warning, with subregional organizations
integrated into a layered system of information collation; they proposed
the development of a common peace-keeping doctrine which should
inform African peace operations. The British went a step further and
organized a map-reading exercise in Addis Ababa in early 1996 among a
number of representatives from selected African states. This was an ini-
tial attempt at the development of a common African doctrine for peace
operations. The issue of a common doctrine was further discussed at the
first meeting of African chiefs of staff. Other components of the proposal
dealt with the preparation of African contingents for UN operations. In
this regard, the Nigerian/British initiative suggested that the United
Nations should establish forward logistical bases at some strategic points
in Africa, where the United Nations will maintain strategic logistical
equipment that can expedite the reaction time to emergencies in Africa.
The United States further developed the concept of an advanced logisti-
cal facility, assisting and equipping the OAU to develop logistical stores
that would support a force of 100 at a time of humanitarian emergency.
The idea is for the OAU to have the capability in-house to deploy a force
at the shortest possible notice.

The United Nations itself proposed concrete measures to enhance the
capability of the OAU in conflict management. These include the posting
of UN liaison personnel to the OAU, the expansion of the Economic
Commission for Africa to handle political issues, a staff exchange pro-
gramme with the OAU at various levels, and support for the OAU’s
efforts in training and preparing African contingents for peace-keeping.

The proposal by Canada, and in a modified form by Denmark, for a
rapid-reaction capability to provide the United Nations with the capacity
to react quickly to emergencies in Africa was not supported by the
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Security Council, for reasons discussed earlier. Instead, the concept of
an advanced headquarters was proposed. This would allow the United
Nations to plan and prepare equipment to establish an operational
headquarters in a theatre of conflict at the soon as conflict escalates and
international intervention becomes imminent, and before a full mission is
deployed. Even while planning for the advanced headquarters continued,
the United States proposed the establishment of a 10,000-member All-
African Crisis Response Force, drawn from a select number of African
countries, which can be deployed at short notice into a crisis situation.
This force is estimated to cost US$20 million to establish. The United
States hoped to generate the interest of a conglomerate of donors and
African countries to contribute financial and manpower support for the
force.

While some African countries have expressed their support for the US
idea, and their willingness to contribute troops, others rejected what was
conceived as an American attempt to establish a peace-keeping force for
Africa unilaterally, without consulting either the OAU or the subregional
organizations. Other questions raised relate to the mandate that such a
force would have. Who would authorize its deployment, into which con-
flict situations, and where would the command of the force be housed?
How will such a force be sustained over time, and what will be the role of
the United Nations and the OAU? The All-Africa Force, according to
the US formulation, will have to receive Security Council and OAU
approval before it can be deployed into a conflict, but does not have
to operate under the mandate of either of these institutions. The force-
contributing states would be required to earmark a battalion, which can
be rotated. Such a battalion would be equipped and trained, and would
conduct periodic joint training with other force-contributing states.

The situation in Burundi appears to be one of the driving forces behind
the concept of such an All-Africa Force. The Americans argue that if the
situation in Burundi were to erupt again, the force, perhaps with an
SADC mandate and operating under Tanzanian leadership, would inter-
vene to prevent a massacre. However, the adequacy of a 10,000-person
force for the containment of an escalation in Burundi has been ques-
tioned. Some have argued that such a mission would require a force of
not less than 30,000. The lessons of Liberia show that while it is easy for a
multilateral operation to be launched, it is more difficult for such oper-
ations to be sustained and successfully extracted.

A conflict management mechanism for Africa

To be effective partners with the United Nations in international security
management, the OAU has identified the need to develop an early-
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warning capability which, while not designed to replicate information that
is already being collated at the UN Secretariat level, will concentrate on
the collection of information that is specific to the Africa situation and
would tap into the information network at the UN Secretariat level.14
The most important functions of this early-warning capacity are the ability
to analyze information that provides advance notification of potential
conflicts and effectively exploit the appropriate entry points of inter-
vention, especially in an intra-state conflict situation, and the adoption of
the most effective strategies in dealing with the particular situation. In
internal conflicts, the search for an acceptable point of entry is often a
politically delicate task for the regional organization, as states are partic-
ularly sensitive to the impression that they have lost control of the sit-
uation within their boundaries.

At the beginning of the crisis in Liberia in 1989, as a result of an inad-
equate understanding of the strength and motivation of the rebel forces,
and of the level of discontent of the Liberian people, there was a general
presumption by the governments of the region that the Liberian situation
could be easily contained. The initial force sent into Liberia was only
1,500 strong, with the mandate of evacuating the Liberian refugees, even
when they were confronted by threats from the NPFL. In Sierra Leone,
while the government of Valentine Strasser sought the assistance of the
OAU to encourage the RUF to come to the bargaining table, they were
reluctant to rely exclusively on regional initiatives. Strategic installa-
tions were being secured by Nigerian and Guinean troops, while a South
African security force (Executive Outcomes) was employed to retrieve
the diamond mines from the rebels and secure them. In Burundi, the UN
Secretary-General and the heads of state of the region, based on the
assessment of their newly developed early-warning mechanism, warned
that another large-scale massacre was impending and called for the
preparation of pre-emptive international action in the form of a rapid-
reaction force that would be deployed to Burundi at short notice to
enforce security if the need arose. The government of Burundi was
strongly opposed to the idea, arguing that its sovereign rights would be
violated.15

Peace-keeping and multilateral military operations

Can regional states bear the financial costs of peace operations in Africa?
For example, by June 1995 the Nigerian government said it had spent
about US$4 billion on peace-keeping in Liberia, discounting the amount
spent by the United Nations and the contributions to the Special Fund for
Liberia. The OAU in February 1997 announced that it spent 62 per cent
of its special Peace Fund on preventive deployment and diplomacy in
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Burundi. In 1996, of US$18.7 million that was available in the fund by
December, US$9.6 million was spent on the observer mission in Burundi;
US$1.5 million was spent on preventive diplomacy in Comoros, Congo,
Gabon, Liberia, Mozambique, Rwanda, Sierra Leone, Somalia, and
Togo. These interventions have practically depleted the Peace Fund. The
Liberian experience suggests the importance of a multilevel management
strategy between the United Nations, the regional, and the subregional
organizations. At the continental level, the OAU capacity should be
developed to coordinate subregional initiatives in the areas of planning,
the development of doctrines, mandates, and common operational pro-
cedures, and the organization of periodic joint training at designated
centres.

The United Nations certainly has the comparative financial and logis-
tical advantage in the area of multilateral military operations in Africa,
especially in peace-keeping. However, the experience of the past events
in Rwanda and Liberia shows that there is still tremendous scope for
OAU action and initiative at various levels, by the subregional bodies
similar to ECOMOG intervention in Liberia, the SADC intervention in
Lesotho, and by Angola in Sao Tome and Principe. The most realistic
option for the OAU at this time is to perform a coordinating role in the
preparation of African military and political forces for UN-sponsored
military intervention in African crises. To perform this role effectively,
the OAU would have to develop it capacity in the following areas.. Development of the institutional framework at the OAU Secretariat

level for the effective management of its Mechanism for Conflict Pre-
vention, Management, and Resolution. Apart from the early-warning
system discussed earlier, the capacity for political analysis of crises and
the establishment of a well-developed military component at the OAU
Secretariat to coordinate military operations and training have to be
developed. Appropriate manning of the Secretariat, either through
secondment from member states or through the recruitment of its own
staff, is necessary. The Conflict Management Division at the OAU has
developed tremendously recently, especially following the develop-
ment of the early-warning system. In the immediate term, the second-
ment of serving military officers, as well as the recruitment of a few
retired officers, would probably be the best option.. The convening of regular meetings of the chiefs of staff, the chiefs of
defence staff, or the appropriate heads of the armed forces of African
countries, as they are variously designated, similar to the periodic
meetings of the chiefs of staff of ECOWAS member states, would
facilitate the coordination of planning for joint operations. The sub-
regional bodies would continue with their regular coordination and
meetings, while the regional meetings would perhaps occur quarterly.
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The chiefs of staff of African states would discuss the earmarking and
operation of contingents for UN military operations, assess the existing
assets of it member states, and review the needs of their various forces.
They would also deliberate on issues such as the doctrine that should
govern the utilization of their forces, the concepts of operation, and the
various types of mandates which would be required. The first in what is
expected to become a series of such periodic meetings to discuss the
coordination of plans, training, and the evolution of concepts of oper-
ation as well as standard operational procedures was held in June 1996.. The OAU would coordinate with the United Nations and Africa’s
strategic allies the meeting of the needs of the African contingents for
UN operations. Along lines suggested in the Nigerian/British initiative,
the United Nations could create forward-deployed logistical stores in
strategic regions of Africa, stockpiling the full range of non-lethal sup-
plies and equipment for the mounting of an expanded peace-keeping
operation (including the possibility of supplies for humanitarian support
activities and for minimal peace enforcement).16 These stores would be
designed to service a minimum size of operation, such as one or two
brigades or smaller, and the stores would be owned by the United
Nations and manned by UN-employed personnel. The emphasis in
the proposal is the development of a partnership between the United
Nations and the regional organizations in which the United Nations
will retain the primary responsibility for international security.17
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Regional arrangements, the United
Nations, and security in Asia

Shiro Harada and Akihiko Tanaka

Introduction

Economic dynamism in Asia is one of the most salient characteristics of
the world system in the final decades of the twentieth century. Though
some economists cast doubts about the future prospects of Asia’s eco-
nomic dynamism, the overwhelming majority of economists and busi-
nessmen seem to bet on optimism. In contrast, pessimism is quite preva-
lent in security affairs. ‘‘Realists’’ in international affairs predict that Asia
will be the arena of a typical multipolar balance-of-power game in the
coming decades. Distribution of power is undergoing a rapid change.
Many territorial disputes are still unresolved. Nothing suggests that Asia
may attain stability from the realist perspective. Even those who are
inclined to accept the ‘‘liberal’’ view of international politics tend to
suggest that Asia is very unstable by ‘‘liberal’’ standards. Democracies
may not fight each other. But in Asia there are only a few democ-
racies; important major powers are not democracies. Economic inter-
dependence may prevent wars. But economic interdependence among
Asian countries is lower than economic interdependence among Western
European countries or that between Asian countries and North America.
Multilateral institutions may prevent militarization of conflicts. But in
Asia, multilateral institutions are still very embryonic and not well
developed.

This chapter is not an attempt to repudiate such pessimistic views of
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Asian security; in security affairs, pessimism may well be healthy. But we
need to go beyond what pessimism deplores. We need to clarify desirable
and possible courses of action in the current situation that has been his-
torically created in Asia. Nothing is more valuable than learning from
history for this purpose. This chapter, therefore, is an attempt to explore
the historical experiences of Asia with respect to regionalism and conflict
management, thereby indicating the possible sources of hope as well as
limitations of regionalism which can be applied in Asia. It is true, as
already indicated, that multilateral regional security frameworks in Asia
are not well developed. Though small in number, however, some regional
attempts existed in the past. We believe that useful insights can be drawn
from their experiences.

In addition to this general context of the necessity of studying security
regionalism, there is another and probably more pressing factor that
became apparent in the post-Cold War period: the tendency of military
conflicts to be localized. There are several reasons for this tendency,1 but
the most important is the likelihood of the global powers disengaging
from regional conflicts which have little relevance to their vital national
interests. The United States is still committed to maintaining its military
presence in Asia.2 But it is quite unlikely, whether good or bad, that the
United States will become involved in every military conflict in Asia,
except in the cases of its treaty commitments. Asian countries, therefore,
are confronted with the challenge of devising some mechanisms to resolve
regional conflicts on their own. If unilateral management of regional
conflicts by global powers is neither likely nor desirable, Asian countries
cannot but explore regional measures for managing and resolving mili-
tary conflicts in the region. For this purpose, it is necessary to look back
on past experiences.

In order to explore Asian experiences of security regionalism3 and
conflict management, we first examine various arrangements related
to regional security in Asia, and secondly investigate the relationship
between regionalism and the pattern of war termination in Asia. Third,
by way of a case study, we look into the roles and functions that ASEAN
played in the Cambodian war. Finally, we examine other regional arrange-
ments which may be of use for conflict resolution and management in
Asia.

State of security regionalism in post-war Asia

Before examining specific security regionalism in Asia, it seems useful to
clarify the important criteria, or important dimensions, of any security
arrangements. The first is the number of countries involved in an
arrangement; in other words, whether the arrangement is bilateral or
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multilateral. ‘‘Regionalism’’ as a type of security arrangement, in this
respect, is a multilateral mechanism based on a certain region. Based on
this understanding, bilateral security arrangements may be excluded from
the examination of security regionalism. But in the following, if only to
give useful background to the security conditions in Asia, we would like
to start with a discussion of bilateral arrangements in Asia. The second
dimension of security arrangements is the sources of assumed threats:
whether the assumed threats are external or internal. Some regional
arrangements are created to cope with external threats, while others are
essentially to cope with threats internal to the region. NATO during the
Cold War, for example, was a security regionalism to cope with external
threats, while the CSCE (Conference on Security and Cooperation in
Europe) was one to cope with internal threats. The third dimension of
security arrangements may be the salience of military means: how much
importance is attached to military means and how much to non-military
means? To use the same examples, military means were salient in NATO
while non-military means were salient in the case of the CSCE. The
fourth dimension is the degree of institutionalization: how much the pro-
cess of managing conflicts is institutionalized.

Bilateral defence arrangements

In the early years following the Second World War, quite a few bilateral
security arrangements were created to form two ‘‘hub and spokes’’
structures, with the United States and the Soviet Union as the respective
hubs. Several other bilateral arrangements were added to this structure.
Along with the evolution of Cold War politics, some of these disappeared
while some still remain active.

In North-East Asia, the United States has bilateral defence treaties
with Japan (1952; revised in 1960) and the Republic of Korea (1954). It
also had a similar treaty with the Republic of China (1955–1979) until it
established formal diplomatic ties with the People’s Republic of China.
Defence treaties exist between the former Soviet Union (USSR) and the
Democratic People’s Republic of Korea (DPRK) (1961; revised in 1993)
and between the People’s Republic of China (PRC) and the DPRK
(1961). The USSR-PRC alliance formed in 1950 was a symbol of the
‘‘communist monolith’’ in the 1950s, but it expired in 1980 because China
had no intention of renewing it; in fact, the alliance lost its substance long
before because of the Sino-Soviet confrontation in the 1960s.

In South-East Asia, the US-Philippines defence treaty (1952) and the
USSR-Viet Nam ‘friendship’ treaty (1978–1995), which stipulates ‘‘con-
sultation’’ in emergency, can be pointed out. The former is still valid even
after the US bases in the Philippines were withdrawn in 1992. The con-
clusion of the latter treaty was immediately followed by the Vietnamese
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invasion of Cambodia in late 1978 and the establishment of a government
(People’s Republic of Kampuchea) headed by Heng Samrin in January
1979. Then Viet Nam concluded a similar treaty of ‘‘peace, friendship,
and cooperation’’ with the Heng Samrin government. In April 1995, the
USSR-Viet Nam treaty was replaced by a new Russian Federation-
Viet Nam friendship treaty signed in June 1994.4

Indonesia and Australia also concluded an agreement on security
cooperation in 1995 – the first move to form a security alignment by
Indonesia, which has led a non-aligned movement for many years –
although both Australia and Indonesia insist that their agreement does
not constitute a security treaty or military alliance.5

In South Asia, the US-Pakistan defence treaty (1959) and the USSR-
India treaty of peace and friendship (1971) exist. The latter helped India
to intervene in East Pakistan and conclude a similar treaty with new-born
Bangladesh in 1972. But the practical validity of these treaties is now
questionable. US-Pakistan relations have become worse since the Soviet
withdrawal from Afghanistan,6 while efforts to revitalize the security
relationships have recently been made.7 The USSR-India treaty was
extended for another 20 years in August 1991, but soon afterwards the
Soviet Union was dismantled and security cooperation with the United
States began.8 The relations between Bangladesh and India have wors-
ened, especially over the water rights of the River Ganges, and Prime
Minister Zia made it clear that his country would not extend the treaty of
peace and friendship with India when it expired in 1997.9

Almost all bilateral arrangements are created to cope with external
threats, have high military salience, and are institutionalized to a signifi-
cant extent. Rather exceptional may be the recently formed Australia-
Indonesia security arrangement, which is rather ambiguous about sources
of threats and the means of security. But with the end of the Cold War,
many bilateral security alliances lost clear and identifiable external
threats. Efforts of redefinition and reaffirmation have been made, for
example in the case of the Japan-US alliance. Prime Minister Hashimoto
and President Clinton declared that the alliance was still valid to cope
with the ‘‘instability and uncertainty’’ that persist in the region, and
pointed out that the ‘‘tensions continue on the Korean Peninsula.’’
Whether ‘‘external threats’’ are visible or not, these bilateral arrange-
ments, along with each country’s own defence efforts, continue to be the
basic means of defence in Asia.

Multilateral defence arrangements

In addition to these bilateral arrangements, multilateral arrangements
oriented towards external threats also exist in Asia. ANZUS, SEATO,
and the Five Power Defence Pact are among them.
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ANZUS was formed in 1951 by Australia, New Zealand, and the
United States. Though tripartite, ANZUS is quite similar to other bilat-
eral security arrangements which the United States concluded with Asian
countries in the 1950s; it stipulates joint actions against ‘‘an armed attack
in the Pacific area on any of the Parties,’’ although the assumed external
threat for ANZUS at its inception, at least to Australia and New Zealand,
was ‘‘a re-armed Japan.’’10 In the subsequent years, however, ANZUS
acted as another Cold War alliance against the communist bloc. In the
mid-1980s, when New Zealand under David Lange’s government
adopted a policy of not allowing any nuclear-armed or nuclear-powered
ships to visit New Zealand’s ports, the United States virtually terminated
military cooperation with New Zealand. After the end of the Cold War,
relations between the United States and New Zealand improved; security
relations became normalized as Jim Bolger’s government began to show
willingness to change its nuclear policy.

The South-East Asia Treaty Organization (SEATO) was established
by the 1954 Manila Treaty following the Geneva Conference on Korea
and Indochina. It was a part of the US effort to create a group of mutual-
security pacts against communism around the world (such as NATO and
CENTO – the Central Treaty Organization), and SEATO was expected
to be an Asian equivalent of NATO. The eight members were Australia,
France, New Zealand, Pakistan, the Philippines, Thailand, the United
Kingdom, and the United States. Its headquarters was established in
Bangkok.

An important point is that the treaty could also be applied to the ter-
ritory of non-member Indochinese states if they consented. As Cambodia
and Laos chose neutrality, only the then South Vietnam was included in
the area of treaty application. When the United States itself began to fight
directly in Viet Nam in 1965, troops were also sent from four SEATO
members (Australia, New Zealand, the Philippines, and Thailand) as well
as from the non-member Republic of Korea. The significance of SEATO
declined greatly as the Viet Nam quagmire deepened, and the strategic
conditions is Asia changed in the 1970s with the Sino-American rap-
prochement and the general détente between Washington and Moscow.
In 1977, SEATO was disbanded as it was considered meaningless, while
the Manila Treaty per se is still in effect.

The Five Power Defence Pact was concluded in 1971. Since the inde-
pendence of Malaya in 1957 (which became a part of Malaysia later in
1963), the United Kingdom, as the leader of the Commonwealth, had
been committed with its defence. When the United Kingdom decided to
withdraw from east of Suez in 1968, consultation began on how to defend
Malaysia and Singapore, the latter having seceded from the former in
1965. Finally it was decided that Australia and New Zealand would fill
a part of the former UK role in maintaining peace in Malaysia and
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Singapore. Several related agreements are generically called the Five
Power Defence Pact.

Regional defence conference

ANZUS, SEATO, and the Five Power Defence Pact were multilateral
arrangements to cope with external threats using military means. The
post-Second World War Asia had an attempt at another category of
multilateral arrangements to deal with external threats by non-military
measures: ASPAC.

The Asian and Pacific Council (ASPAC) was established at the ini-
tiative of the President of the Republic of Korea, Park Chung Hee, in
June 1966. The nine members were the Republic of Korea, Japan, the
Republic of China, South Vietnam, Thailand, Malaysia, the Philippines,
Australia and New Zealand. Laos was an observer. Its broad geo-
graphical coverage is noteworthy. It aimed to preserve the integrity and
sovereignty of member states in the face of communist threats, particu-
larly from the People’s Republic of China, which had become the world’s
fifth nuclear power in 1964. All but Laos were security partners of the
United States. Reflecting the intention of Japan and others, it declared
itself a non-military organization, and could do nothing more than give
general support to efforts against communism. The member states thus
did not share much beyond important relations with the United States
and general anti-communist tones. The Republic of Korea wanted this
conference to promote its security, but the other members did not
show much interest. As the international situation in East Asia under-
went a radical change because of the Sino-American rapprochement, the
Council became insignificant and disbanded in 1973.

All in all, multilateral security arrangements to cope with external
threats, whether military-oriented or not, did not play as significant a role
in Asia as NATO did in Europe. SEATO and ASPAC were disbanded.
The Five Power Defence Pact and ANZUS remain as valid security
arrangements, but their roles are becoming similar to the Japan-US alli-
ance in the sense that they serve as one of the basic mechanisms to cope
with ‘‘instability and uncertainties’’ in the region.

Organizations for regional cooperation

In addition to the above regional arrangements to cope essentially with
external threats, there are other types of regionalism relating to security
in Asia. One of them is organizations for broad regional cooperation not
necessarily created for security cooperation. ASEAN and SAARC are
the cases in point; they have played de facto security roles to deal with
internal and external threats by non-military means.
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ASEAN11 now seems to be the centre of Asian regionalism. It was
established in 1967 by Indonesia, Malaysia, the Philippines, Singapore,
and Thailand. Now it also includes Brunei Darussalam (since 1984) and
Viet Nam (since 1995), while Cambodia, Laos, and Myanmar are also
waiting for membership.

ASEAN started as a very ‘‘loose’’ grouping. Its members stressed that
it was no more than a gathering of states, and did not set up a standing
secretariat until 1976. According to the ASEAN Declaration (Bangkok
Declaration) of 8 August 1967,12 it is clear that it emphasized economic,
social, and cultural cooperation rather than political cooperation. As they
had experienced severe conflicts, such as territorial disputes between the
UK/Malaya and the Philippines over Sabah and serious confrontation
between Indonesia and Malaysia, the most important thing was to coop-
erate where they could and strengthen mutual confidence.

Nonetheless, ASEAN has in fact played political roles from the begin-
ning, to deal with both internal and external destabilizing factors.
Resumed disputes over Sabah in 1968 were contained through meetings
of ‘‘ASEAN states,’’ not ASEAN per se, until the problem was finally laid
aside. In 1971, when improvement in US-PRC relations became clear, the
meeting of ‘‘ASEAN states’’ issued the so-called Kuala Lumpur Decla-
ration.13 This intended to build a zone of peace, freedom, and neutrality
(ZOPFAN) in South-East Asia, which meant neutralist security policy.

These informal political/security roles of ASEAN, ‘‘discovered’’ during
the process of its evolution, were officially formalized in the Declaration
of ASEAN Concord14 issued at its first summit meeting in 1976, which
provided for the political and security actions ASEAN should take. At
the same time, the five ASEAN states signed the Treaty of Amity and
Cooperation in South-East Asia,15 which was the first attempt to institu-
tionalize the peaceful settlement of disputes.

Toward external entities, ASEAN came to behave as a unit, as first in
economic areas, but from the 1970s onwards also in political/security
areas, because it increased the negotiating power of member states. On
the one hand it began dialogues with the EC/EU, Australia, the United
States, Canada, Japan, and so on, which became the basis of the ASEAN
Post-Ministerial Conference from 1979 and finally led to the ASEAN
Regional Forum in 1994. On the other, it issued statements supporting
Resolution 242 of the Security Council after the Yom Kippur War
through the Indonesian foreign minister.16 This common diplomatic
position was also seen later in dealing with the Cambodian war.

On 18 December 1995, the South-East Asia Nuclear Weapon-Free
Zone (SEANWFZ) Treaty was signed by the seven ASEAN states plus
Cambodia, Laos, and Myanmar. While its effectiveness is questionable
because none of the nuclear powers is ready to sign the adjunct protocols,
it is another example of the security role of ASEAN.
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The South Asian Association for Regional Cooperation (SAARC)17
was established in 1985 by Bangladesh, Bhutan, India, the Maldives,
Nepal, Pakistan, and Sri Lanka. Although ‘‘peaceful settlement of all
disputes’’ is mentioned in the preamble of its charter, it is not a security
organization. The main goal is to accelerate the process of economic and
social development in member states. Moreover, bilateral and con-
tentious issues are not discussed in principle. Decisions must be made not
by a majority rule but by unanimity, while non-interference in the inter-
nal affairs of states is respected; the former principle has worked in
favour of India, while the latter has operated in favour of the other
smaller countries.

In spite of these restrictions, SAARC has played de facto, if limited,
security roles. First, the problem of terrorism was discussed at the first
and second summit meetings, which led to the SAARC Regional Con-
vention on Suppression of Terrorism at the third summit meeting in 1987.
It became effective on 22 August 1988.

Second, SAARC meetings have provided opportunities for private
consultations between leaders, especially India-Pakistan and India-Sri
Lanka talks. One of the fruits of the former was the India-Pakistan bilat-
eral agreements, the first in 16 years, concluded during the fourth summit
meeting in 1988. The mutual ban on attacks on nuclear facilities was
among them. The latter led to dispatch of an Indian peace-keeping force
to terminate the civil war between the Sinhalese-dominant government
and Tamil rebels in Sri Lanka, but it was unfortunate that the failure of
the intervention worsened the bilateral relations.

The immense imbalance of power between India and the others, how-
ever, along with the long strife between India and Pakistan, challenges
the security function of SAARC. Three out of 10 annual summit meetings
have been cancelled. SAARC has facilitated functional cooperation and
provided communication channels, but whether it can play more active
security roles is yet to be seen.

Cooperative security arrangements

The last category of security arrangements is the security regionalism for
‘‘cooperative security,’’ which deals with internal threats by basically non-
military means. Two examples stand out: the TAC and ARF. The former
tried to institutionalize peaceful settlement of disputes, though no formal
institutions have been created to realize this goal. The latter does not aim
to create such formal institutionalized processes, but attempts to realize
peace and stability by increasing mutual confidence through sufficient
communication.

The Treaty of Amity and Cooperation in South-East Asia (TAC)18 was
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concluded by five ASEAN states in 1976, with the intention of expanding
it to the whole of South-East Asia. It was a different framework from
ASEAN, and was also made open to extraregional states by the amend-
ing protocol in 1987.19

The purpose of the treaty is ‘‘to promote perpetual peace, everlasting
amity, and cooperation among their peoples’’ (Article 1). Its principles,
listed in Article 2, are mutual respect for the independence, sovereignty,
equality, territorial integrity, and national identity of all nations; the right
of every state to lead its national existence free from external interfer-
ence, subversion, or coercion; non-interference in the internal affairs of
one another; settlement of differences or disputes by peaceful means;
renunciation of the threat or use of force; and effective cooperation
among themselves.

The most important point is that this treaty stipulates the institutional-
ization of pacific settlement of disputes. Articles 14 and 15 stipulate as
follows.

Article 14: To settle disputes through regional processes, the High Contracting
Parties shall constitute, as a continuing body, a High Council comprising a Rep-
resentative at ministerial level from each of the High Contracting Parties to take
cognizance of the existence of disputes or situations likely to disturb regional
peace and harmony.

Article 15: In the event no solution is reached through direct negotiations, the
High Council shall take cognizance of the dispute or the situation and shall rec-
ommend to the parties in dispute appropriate means of settlement such as good
offices, mediation, inquiry, or conciliation. The High Council may however offer
its good offices, or upon agreement of the parties in dispute, constitute itself into a
committee of mediation, inquiry, or conciliation. When deemed necessary, the
High Council shall recommend appropriate measures for the prevention of a
deterioration of the dispute or the situation.

It would have been an epoch-making arrangement if the ‘‘High Coun-
cil’’ had really worked as it is stipulated. But Article 16, which says that
the Articles are applied only when ‘‘all the parties to the dispute agree,’’
has virtually precluded the consideration of most sensitive issues that
could threaten international security. In any case, the ‘‘High Council’’
itself has not been established yet.

Nevertheless, this treaty has now been enlarged to include seven
ASEAN states, Cambodia, Laos, and Myanmar, and can be a basis of
institutionalization of peaceful settlement of regional disputes in the
future.

The ASEAN Regional Forum (ARF)20 is the first comprehensive high-
level consultative forum on political and security issues in the Asian-
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Pacific region. Its first annual working session was held in 1994, partic-
ipants at which were Australia, Brunei Darussalam, Canada, the People’s
Republic of China, Indonesia, Japan, the Republic of Korea, Laos,
Malaysia, New Zealand, Papua New Guinea, the Philippines, the Russian
Federation, Singapore, Thailand, the United States, Viet Nam, and the
EU. Now the membership has increased in number to 21, with the par-
ticipation of Cambodia (since 1995), India, and Myanmar (since 1996).

The ARF’s major feature is dialogue, not institutionalization; it is very
slow in institutionalizing security mechanisms. But it is far from mean-
ingless. The first working session in Bangkok confirmed the importance
of ‘‘the habit of constructive dialogue and consultation on political and
security issues of common interest and concern,’’ endorsed the purposes
and principles of the TAC, and mentioned confidence-building and pre-
ventive diplomacy as goals to which it can contribute.

It has made steady progress. The second working session in Bandar
Seri Begawan confirmed a gradual evolutionary approach in three stages:
the promotion of confidence-building; the development of preventive
diplomacy; and the elaboration of approaches to conflicts, with concen-
tration on the first stage for the moment. It also accepted a two-track
approach, which took not only governmental (Track I) but also non-
governmental (Track II) activities into consideration, and agreed to set
up an Inter-sessional Support Group (ISG) on confidence-building, an
Inter-sessional Meeting (ISM) on search and rescue coordination and
cooperation, and an ISM on peace-keeping operations as Track I activ-
ities. In the third working session in Jakarta a freer style of discussion was
adopted to enable frank exchanges of opinion, and another ISM was set
up on disaster relief. The topics of discussion were wide-ranging, includ-
ing global issues like nuclear test bans, non-proliferation, and land mine
problems, as well as regional issues like Korean and South China Sea
problems.

Relationship with the United Nations

Regional security arrangements may be classified according to their rela-
tions with the United Nations: those which fall under ‘‘regional arrange-
ments or agencies’’ in Article 52(1) of Chapter VIII of the UN Charter;
those in charge of ‘‘collective self-defence’’ in Article 51 of the Charter;
and the others.21 The first type of organization is supposed to cooperate
with the United Nations and take the primary responsibility for resolving
conflicts in its own region. Regional organizations which regard them-
selves as a Chapter VIII entity include the OAS in America; the OAU in
Africa; the OSCE in Europe; the LAS (League of Arab States) in the
Middle East; and the CIS in the former Soviet Union. The second type
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of organization is a collective body to defend its members from external
threats. NATO and the World Trade Organization (WTO) are examples.

Among the Asian regional arrangements discussed earlier, ANZUS,
SEATO, the Five Power Defence Pact, and most of the bilateral security
arrangements fall in the second category, while the others belong to the
third category. The fact that Asia has no regional arrangements of the
first category is characteristic of Asia, especially compared with other
regions.

Wars in post-war Asia and their termination

In the previous section, as we examined the state of Asian security
regionalism, it was shown that several regional arrangements do exist but
that few of them are as institutionalized as NATO or the OSCE; nor are
they closely related with the United Nations. What does this imply for
conflict resolution?

Asia has been one of the most war-prone regions in the world in the
post-war period. In our counting, 29 major (inter-state and intra-state)
wars have taken place in Asia since 1945.22 The following six were still
continuing23 at the end of 1996, all of which are intra-state wars: Burmese
civil war (1948–); Moslem rebellion in Mindanao (1970–); communist
rebellion in the Philippines (1972–); Cambodian war (1978–); Sri Lankan
civil war (1983–); Kashmirian rebellions (1990–).

Of the remaining 23 cases, eight were concluded by exterminating or
expelling one side of belligerents. Five were terminated without explicit
agreement and three by one side’s capitulation. Finally, the remaining
seven wars were terminated by mutual explicit agreements.24 Those
seven wars were: the independence war of Indonesia (1945–1949), termi-
nated by agreement mediated by the United Nations; Indochinese war
(1945–1954), terminated by agreement at the Geneva Conference; first
Kashmir war (1947–1949), terminated by agreement mediated by the
United Nations; Korean War (1950–1953), terminated by agreement
including the United Nations as a belligerent; first Laotian civil war
(1959–1962), terminated by agreement; second Laotian civil war (1963–
1967), terminated by agreement; second Kashmir war (1965), terminated
by agreement mediated by the United Nations.

And partial termination was achieved by agreement in the Viet Nam
War (1960–1975), the United States disengaged by agreement in 1973;
and the Cambodian war (1978–), Vietnamese troops unilaterally with-
drew in 1989, and all factions but the Khmer Rouge stopped fighting by
agreement at the Paris Conference on Cambodia, including the United
Nations, in 1991.
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The first thing to note is that two-thirds of these wars terminated with-
out mutual explicit agreement. This low rate of mutually agreed termi-
nation (30.4 per cent) is not peculiar to this region and is also seen in
Latin America.25 But most wars in Latin America were intra-state wars,
which are generally harder to end with mutual agreement than inter-state
wars.26 Moreover, Asian inter-state wars themselves are not so often
terminated by mutual agreement as those in other regions.27

Of the nine cases terminated (albeit only partly in the last two cases) by
mutual agreement, none was successfully mediated by regional arrange-
ments. This tendency contrasts with, for example, America and Africa,
where the OAS and the OAU respectively try to mediate wars, although
not always successfully. In five cases out of the nine in Asia, agreements
were achieved by mediation of the United Nations or ad hoc interna-
tional frameworks including great powers. Moreover, all of these termi-
nated cases were followed by another breakout of hostilities. This means
that confrontations in this region are so complicated and deep-rooted
that their fundamental resolution is very difficult.

Should we conclude from this observation that Asian regionalism has
been powerless to do anything but stand by and watch such intractable
wars? Not necessarily. What ASEAN did in the Cambodian war could
show that Asian security regionalism can play, if indirectly, a role in
managing military conflicts. Furthermore, regionalism may be able to
play more significant roles in less intense conflicts. To explore such
possibilities, let us now turn to a case study of ASEAN’s role in the
Cambodian war.

ASEAN and the Cambodian war: A case study28

In the Cambodian war which stated in 1978, an Asian regional arrange-
ment, ASEAN, played active security roles. It was also an example of
collaboration between ASEAN and the United Nations.

ASEAN’s commitment to the war can be divided into three phases. In
the first period, when the United Nations failed to take effective mea-
sures, ASEAN tried to contain and eliminate the Vietnamese control of
Cambodia. It supported the ousted government of Democratic Kampu-
chea, and tried to prevent the newly installed Phnom Penh regime from
attaining legitimacy in international society. It also tried to make a UN-
sponsored conference for peace successful, but in vain. In the second
period, difference of policy among the ASEAN governments became
wider as the war dragged on and the international environment changed.
In the third period, a shift in the Thai position, as well as the withdrawal
of the Vietnamese troops, gave ASEAN an opportunity to play the role
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of a rather neutral mediator. While ASEAN contributed much, it was
superpowers which played a decisive role in the peace agreement, and it
was the United Nations which mainly implemented the peace process.

ASEAN as a partial mediator

The whole of Indochina was under communist rule in 1975, but this did
not mean peace in the region. The most tragic case was the Cambodian
people, who suffered from the extraordinary atrocity of the Khmer
Rouge regime in domestic politics. At the same time, confrontation
between Cambodian and Viet Nam was also intensified. At the bilateral
level, they had territorial disputes which caused a series of armed border
conflicts. At the regional level, Viet Nam sought to control the whole
region, which Cambodia could not accept. At the global level, Hanoi was
supported by the USSR, while Phnom Penh was backed by the People’s
Republic of China.

Viet Nam consolidated its ties with the USSR by concluding a treaty of
friendship and cooperation in November 1978. Then, on 25 December,
large Vietnamese forces crossed the border into Cambodia with a front
group called the Kampuchean National United Front for National Salva-
tion, and quickly captured Phnom Penh on 7 January 1979. A Kampu-
chean People’s Revolutionary Council headed by Heng Samrin was
established there the next day. All the cities in Cambodia fell under the
control of Viet Nam by the end of January, while the Khmer Rouge and
other factions went on guerrilla campaigns.

On 12 January 1979, soon after the Vietnamese invasion, the ASEAN
foreign ministers called for ‘‘the immediate and total withdrawal of the
foreign forces from Kampuchean territory.’’29 This stance was to be
repeatedly confirmed and made clear in subsequent ASEAN meetings.
Then the member states made efforts to have a favourable resolution
passed by the UN Security Council, but failed because of a veto by the
USSR in March.

Thus the United Nations became rather an arena than an actor. When
the General Assembly began in September 1979, ASEAN governments
actively and successfully moved to block the replacement of Democratic
Kampuchea’s seat in the United Nations by the Heng Samrin regime.
This struggle over the UN seat was to be repeated every year. In
November 1979 they also succeeded in gaining overwhelming support for
a General Assembly resolution demanding an immediate withdrawal of
all foreign forces from Cambodia.

In this way, ASEAN made clear its stance of refusing to accept the
Vietnamese invasion, especially reflecting the fears of Thailand as a ‘‘front
line’’ state which had experienced the temporary intrusion of Vietnamese
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troops in June 1980. Along with the People’s Republic of China, which
had been a patron of the Pol Pot regime and launched a punitive attack
on Viet Nam, Thailand began to support the Khmer Rouge forces.

In October 1980, ASEAN governments secured a similar General
Assembly resolution again, which also supported the staging of an inter-
national conference. The International Conference on Kampuchea was
held at UN headquarters on 13–17 July 1981 and was attended by 83
nations, excluding Viet Nam, the USSR, and its allies.30 ASEAN sug-
gested a plan which included the following proposals: dispatch of UN
peace-keeping forces; withdrawal of Vietnamese troops; subsequent dis-
armament of warring Cambodian factions; UN-supervised free elections,
including the Heng Samrin party; international guarantees precluding
Cambodia from becoming a threat to its neighbours; an interim govern-
ment during the pre-election period; and a promise of development aid to
Cambodia in exchange for a Vietnamese agreement about withdrawal.
Through this plan, ASEAN seems to have attempted to realize total
withdrawal of Vietnamese troops by accommodating its security interests.
It is interesting that the essence of this plan would reappear in a final
settlement plan a decade later.31 However, China’s goal at that time was
more ambitious than that of ASEAN. It wanted to keep its influence
through the rebuilt Pol Pot regime, and was against any compromise with
the Vietnamese-installed government. The Chinese objection was sup-
ported by the United States, and the final draft of the resolution dropped
the proposals for an interim government, development aid, and full dis-
armament of factions. Since Viet Nam and the Heng Samrin regime did
not accept this resolution, ASEAN could not influence the course of the
war.

The report of the conference was approved by the UN General
Assembly on 21 October 1981, including a proposal to establish an ad hoc
committee of the International Conference on Kampuchea. That com-
mittee was supposed to prepare for the reconvening of the conference,
but this aim was not realized. In 1985 the Secretary-General himself went
to South-East Asia and tried to mediate the war, with little success.

ASEAN’s main concern was that the rise in international criticism of
the genocide committed by the Khmer Rouge while in power might
eventually lead to the ousting of the Pol Pot government from the United
Nations. In reaction to such international pressure, ASEAN began to
seek a joint government of the Khmer Rouge and two other factions led
by Sihanouk and Son Sann. In June 1982, as a result of ASEAN’s lengthy
efforts, the Coalition Government of Democratic Kampuchea (CGDK)
was formed, headed by President Sihanouk. Though it had no substance
of ‘‘coalition,’’ it could successfully get more support in the United
Nations than ever.32
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Divided ASEAN

In the following years, however, ASEAN was not free from a discordance
of views among the member states. Thailand regarded Viet Nam, and the
USSR, as main threats to South-East Asian security, and demanded total
removal of their influence from Cambodia. This Thai position was sup-
ported by Singapore and the Philippines. For Indonesia and Malaysia,
however, it was China which posed a potential threat to the region, and
they preferred an early settlement of the war through negotiations. They
actually made several unsuccessful peace proposals.33 Although the
ASEAN governments managed to maintain a common diplomatic posi-
tion, this incongruity precluded any direct collective action, including
military aid to the resistant forces. Moreover, as the war dragged on the
discrepancy became wider, as typically shown in 1987, until Thai policy
was changed in 1988.

The year 1987 was a turning point of the war. Viet Nam had adopted a
new policy since the end of the previous year to improve its distressed
economy, and the USSR under Gorbachev had begun reassessment of its
economic and military aid to Viet Nam. On the battlefield, Viet Nam and
the Heng Samrin regime, the People’s Republic of Kampuchea (PRK),
had maintained a great advantage since the successful sweeping of the
enemies’ bases in 1985, and the PRK’s survival without the Vietnamese
forces seemed possible. In this context, Hanoi and Phom Penh, supported
by the USSR, began efforts to negotiate with the CGDK in late 1986, but
did not succeed at first.34

In July 1987, Indonesia and Viet Nam reached an agreement to hold
an informal and unconditional ‘‘cocktail party’’ of the ‘‘two sides of
Kampuchea’’ in Indonesia for the first time (the Ho Chi Minh Agree-
ment). It treated the PRK and the CGDK as equals, and classified Viet
Nam as a concerned third party rather than a belligerent. But this agree-
ment was contrary to the original ASEAN view that the war was an
international war between Democratic Kampuchea and Viet Nam, and
closer to the Vietnamese view that it was a civil war among Cambodian
factions. Naturally, the hard-liners in ASEAN, especially Thailand,
opposed such a formula and eventually killed it.

This stalemate was partially broken by the personal decision of
Sihanouk. He met directly with the PRK premier, Hun Sen, in France
in December 1987 and January 1988. But they differed on the timetable
of withdrawal of the Vietnamese troops and dismantlement of the PRK
regime, which could not be resolved in the absence of Viet Nam. ASEAN
moved to revive the Ho Chi Minh Agreement, and Viet Nam accepted it
under pressure from the USSR. In July, a Jakarta Informal Meeting
(JIM) was held in Bogor, Indonesia, attended by the four warring
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factions and the other parties concerned: Viet Nam, Laos, and ASEAN.
The PRK persisted in holding elections under its own regime, while
the CGDK demanded elections under the interim government of four
factions. The informal meeting ended without agreement.

Neutral ASEAN

In August 1988, the new Thai premier Chatchai Chunhavan, who had
just replaced Prem Tinsulanonda, changed the country’s policy toward
Cambodia from unconditional support for the CGDK to a more practical
peace-seeking. It led to a UN General Assembly resolution of 3 Novem-
ber 1988 which implied opposition to resurrection of the Pol Pot regime
for the first time.35 Another important change was rapid improvement in
Sino-Soviet relations, as shown by the Chinese Foreign Minister Qian
Qichen’s visit to Moscow in December. These changes finally led to Hun
Sen’s informal visit to Bangkok on 25 January 1989, which broke the
traditional ASEAN policy of isolating the PRK government.36 However,
a second JIM in February failed again because of Vietnamese attempts to
exclude the Khmer Rouge.

Nevertheless, Viet Nam declared unconditional withdrawal of all its
troops from Cambodia in April 1989, to be fully implemented by
September. This Vietnamese move finally created an environment in
which ASEAN could establish a new and more unified position of seek-
ing peace and blocking a re-emergence of the Khmer Rouge regime; the
Khmer Rouge was by then regarded not simply as a regional concern but
as the party responsible for internationally condemned atrocities.

The Paris Conference on Cambodia convened on 30 July 1989,
attended by four Cambodian factions, six ASEAN countries, Viet Nam,
Laos, the P5 (the five Permanent Members of the UN Security Council),
Japan, Australia, India, Canada, a representative of the non-aligned
countries, and the UN Secretary-General. France and Indonesia co-
chaired the conference. Despite these global efforts, Viet Nam, allied with
the Heng Samrin government, and the CGDK again split over whether to
include the Khmer Rouge in the interim government for elections, as well
as over possible UN roles and the problems of Vietnamese settlers in
Cambodia;37 no agreements were achieved. The conference was indef-
initely suspended in August. Moreover, when total withdrawal of the
Vietnamese troops was completed, fresh battles between Phnom Penh
and the three other factions began, and the latter secured some positions.

Nevertheless, efforts to achieve peace continued. At the informal
meeting held in Jakarta in February 1990, Australia proposed that the
four factions first set up a Supreme National Council (SNC) and then give
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its authority to the United Nations, aiming to avoid a split over an interim
government. Although the meeting could not adopt a final agreement
because of the intransigence of the Khmer Rouge, the proposal became a
basis thereafter. At the following Tokyo Conference on Cambodia in
June, the composition of the SNC was discussed, but the Khmer Rouge
again blocked agreement by boycotting the conference.

It was the United States and China which finally broke this stalemate.
In July 1990, the US Secretary of State James Baker, after meeting with
the Soviet Foreign Minister Shevardnadze in Paris, stated that the United
States would withdraw its tacit support for the CGDK seat in the United
Nations, and that it was ready to begin negotiations with Viet Nam.38
Washington, while supporting the Sihanoukists and KPNLF (Khmer
People’s National Liberation Front), no longer wanted to side with a
scheme that might be seen as a tacit support for the Khmer Rouge. Con-
gressional pressure was mounting on the Bush Administration. Fur-
thermore, as the Cold War ended the United States no longer felt it
necessary to bleed Viet Nam ‘‘white’’ and wanted an early settlement of
the war.

The shift of the US stance forced China to reassess its unconditional
support for the Khmer Rouge.39 In its diplomatic isolation after the
Tiananmen incident of 1989, Beijing found it increasingly more difficult
to maintain a rigid policy of supporting the Khmer Rouge at all costs.
It finally persuaded the Khmer Rouge to make concessions.

The peace process was accelerated. The UN Security Council agreed
on a comprehensive peace plan, which was accepted by the Khmer Rouge
in August. The UN-backed cease-fire was accepted by all parties in April
1991. Finally, comprehensive peace agreements were concluded at the
resumed Paris Conference on 23 October 1991. The United Nations
Transitional Authority in Cambodia (UNTAC) was established to
implement the peace process, to which each of the six ASEAN govern-
ments dispatched personnel. Although UNTAC succeeded to a sig-
nificant degree, it was not able to stop the resumed resistance of the
Khmer Rouge completely.

Conflict management and ASEAN

What can we conclude about the roles of ASEAN in the conflict man-
agement and resolution process of the Cambodian war? First, ASEAN
adopted a common partisan diplomatic position towards the external
threat despite its internal incongruity, and successfully gained broad sup-
port in an effort to deny the Vietnamese complete victory on the battle-
field and at the United Nations, where support came especially from
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China and the United States. It contributed much to ‘‘containment’’ of
this ‘‘extramural’’ war by the strategy of ‘‘internationalization,’’ accord-
ing to Alagappa’s terminology.40

Second, it also played a more neutral mediator role in the late 1980s
and through the 1990s, although it could not impose peace on warring
parties by itself. Although ASEAN provided many opportunities for
negotiation, it was the changes of policies by the United States and China
which led warring parties to successful agreement. Thus ASEAN’s con-
tribution to the ‘‘termination’’ of the war may be judged to be rather
limited, while the influence of external great powers was more decisive.

Third, ASEAN was not able to ‘‘deter’’ the Vietnamese aggression
despite its collective diplomatic power. But this is nothing surprising.
ASEAN is not a collective defence alliance, and the military power of the
member states was limited. Furthermore, Cambodia was not a member of
ASEAN.

Fourth, ASEAN was able to cooperate with the United Nations suc-
cessfully in that they complemented each other in their efforts to contain
and terminate the war. In terms of containment, ASEAN successfully
used UN authority to justify its position through an anti-Vietnamese
Cambodian seat and resolutions of the General Assembly, while dis-
agreement among the P5 in the Security Council precluded a more active
role by the United Nations itself. As for termination, ASEAN first seized
the opportunity of peace and made a road to the Paris Conference, while
the United Nations later embarked on implementation of the peace pro-
cess, which was far beyond the capability of ASEAN.

In other words, ASEAN’s experiences in the Cambodian war suggest
useful roles that security regionalisms which now exist in Asia can play.
Though such organizations cannot act like a ‘‘regional arrangement’’ as
stipulated in Chapter VIII of the UN Charter, they can work closely with
the UN Security Council and its member states. But it should be pointed
out that the roles which ASEAN played also indicated inherent limi-
tations to its activities; it could offer the opportunity of talks among the
warring parties, but it could not force them to come to the table and
impose peace plans. If global powers are less likely to get involved in
regional conflicts henceforth, and if regional conflicts are to be resolved
as early as possible rather than left alone until all warring parties become
tired of killing, much stronger mechanisms than ASEAN or other cur-
rently available mechanisms, such as the ARF, may become necessary in
Asia. Otherwise the United Nations, or the great powers themselves,
must take their place.

Before discussing the possibilities of other security regionalisms, we
would like to discuss the roles and functions that ASEAN fulfilled in
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regional conflicts other than those outside of ASEAN such as the Cam-
bodian war. In terms of ‘‘intramural’’ conflicts, ASEAN seems to have
successfully prevented these from escalating into open hostilities. In spite
of underlying disputes, including the Sabah problem, no serious hostilities
have been seen among the member states. As for ‘‘domestic’’ conflicts,
however, ASEAN has done virtually nothing. With the rebellion of
communists and Muslims in the Philippines among the list of ongoing
wars, and the unresolved East Timor problem in Indonesia, its strategy
has always been ‘‘non-intervention.’’41 ASEAN is an association of sov-
ereign states; it is not a supranational organization to give guidance to
and, if necessary, intervene in the internal affairs of member states.

Other regional arrangements and Asian conflicts

As the case of the Cambodian war indicates, ASEAN has shown signifi-
cant, if limited, capability to play a facilitating role in external wars; it has
prevented the occurrence of ‘‘intramural’’ wars among its member states;
but it has not shown any intention to intervene in civil wars or other
instances of massive domestic violence in member states. What can we
observe with respect to other regional arrangements?

The ARF seems to be repeating what ASEAN has done over the last
20-plus years in a much larger geographical context. First, it does not
make any attempt to deter aggression forcefully nor resolve military
conflicts once and for all. What it is seeking now is confidence-building by
increasing the transparency of members’ capabilities and intentions. This
is going to be a long-term project which is, in all likelihood, not sufficient
to help resolve short-term and pressing issues.

Second, its selection of subjects for discussion is reminiscent of
ASEAN. The third session of the ARF held in 1996 discussed the issues
of the South China Sea and the Korean Peninsula in addition to the
South-East Asian Nuclear Weapons-Free Zone, issues of nuclear tests
and a CTBT, and elimination of anti-personnel mines. The issue of the
South China Sea may be compared to ASEAN’s Sabah, while the Korean
problem may be compared to ASEAN’s Cambodia; the former is an issue
internal to the members, while the latter is an issue external to its mem-
bers but having a direct bearing on member states. Analogies should not
be drawn too closely, but there are some similarities.

Third, the ARF process and the ASEAN process are similar if we look
at what both of them do not deal with: internal affairs of member states.
The ARF is silent about East Timor. It did not discuss the Taiwan Strait
or Tibet. Nor does it discuss issues of insurgencies in the Philippines. Now
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that Cambodia has become an ARF member, it is not clear if the ARF
addresses very much in case of an aggravation of Cambodian internal
conditions.

In South Asia, regional countries are faced with several potential as
well as actual conflicts. Conflicts among them include deep-rooted rifts
between India and Pakistan and confrontations between Nepal and
Bhutan over treatment of ethnic Nepalis in Bhutan. Intra-state conflicts
include secessionist movements in India and Pakistan, to say nothing of
the civil war in Sri Lanka.

SAARC seems more limited than ASEAN or the ARF. It cannot deal
effectively with the civil war in Sri Lanka, let alone massive violence
internal within India. It does not seem able to handle inter-state relations
very effectively. A negative feedback between India–Pakistan rifts and
SAARC makes management of these conflicts more difficult. Because of
the confrontation, SAARC cannot strengthen its political/security roles,
and is promoting only economic and functional cooperation. This is quite
different from the case of ASEAN. As far as conflict management is
concerned, the only thing SAARC can do seems to be to provide oppor-
tunities for informal and private exchanges of opinions.

Conclusion

Unilateral defence as well as bilateral security arrangements are the basic
means of security to many countries in Asia. Few countries have shown
willingness to depend totally on the United Nations or regional security
arrangements. This is one of the reasons that ‘‘realism’’ continues to be
the dominant mode of thinking in security affairs in Asia. But historical
experiences indicate that some constructive regional efforts have emerged
which can complement UN efforts: ASEAN’s role in the Cambodian war
was an example.

ASEAN, originally established for broad regional cooperation, has
played de facto security roles through dialogues and a common diplo-
matic position. The significance of dialogues revealed by its success led to
the establishment of the ARF, which aims at confidence-building in the
Asia-Pacific region. The efforts of such mechanisms of ‘‘cooperative
security’’ will be useful for creating an environment in which use of force
is minimized and peaceful settlement of conflicts is preferred. There are
reasons to believe that these security regionalisms in the ASEAN style
will contribute to the enhancement of peace and stability in the region.
But there are at least two deficiencies in Asian security regionalisms.

First, there are no regional frameworks to cope with an inter-state war
if it really occurs. The ARF is a useful mechanism to create an environ-
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ment in which war may become less likely, but it has no measures to cope
with a war if it occurs. If a war takes place between major countries, it
may be difficult for any regional arrangements to intervene; but it would
at least be useful for the ARF or some other future regional security
arrangements to think of the possibilities of mediating and intervening in
wars between non-major countries. The current efforts of the ARF to
increase cooperation in UN peace-keeping should be strengthened, with
a view to creating a possible regional peace-keeping mechanism.

Second and more important, no frameworks exist in Asia to cope with
civil wars or massive domestic violence. Inter-state wars can be very
dangerous, but fortunately there are none going on in Asia. In contrast,
all the ongoing wars in Asia are civil wars. Furthermore, as the earlier
discussion has revealed, no regional frameworks are either interested in
or capable of intervening in civil wars or domestic violence. This is one of
the most difficult security issues in the world today. In Asia, sources of
civil wars and domestic violence exist in major countries like India,
Indonesia, and China. Though they are suffering from domestic strife,
they are by no means ‘‘failed states.’’ Realistically, no regional frame-
works are capable of forcefully imposing solutions to domestic violence
on these major countries. What can be done at most, then, is to create a
forum to apply certain pressures on these countries in case their methods
of handling domestic strife and civil wars become too extreme. It may be
difficult to introduce such discussion into the current ARF, but the Track
II discussion of Asian security should include desirable rules for military
conduct even in domestic affairs. Fortunately, there are not many ‘‘failed
states’’ in Asia. But as long as such possibilities exist in the nations in
Asia, preparations to cope with atrocities in a failed state should not be
neglected. It may be useful for this purpose to develop further the ARF
discussion of UN peace-keeping.

The possible security roles for the United Nations in conjunction with
security regionalisms are likewise limited in Asia. If an inter-state war
occurs in Asia, theoretically the United Nations should be called in, as in
other regions of the world. But if China, one of the Permanent Members
of the Security Council, is directly or closedly involved in such a conflict,
the United Nations may not be able to intervene directly. As for civil
wars and internal disturbances, the United Nations could affect them
indirectly. But as long as these civil wars and internal disturbances take
place within more-or-less functioning states, which most states are in
Asia, it is difficult for the United Nations to intervene directly. The con-
ditions which limit the roles of security regionalisms in Asia thus also set
similar limitations on the United Nations.

This does not, however, mean that the United Nations need not coop-
erate with regional security arrangements in Asia. On the contrary, the
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United Nations and regional security arrangements need to explore pos-
sible cooperation, especially in the area of conflict prevention among
states. It is important to make efforts to terminate currently ongoing
conflicts, but in Asia it seems more important to prevent new hostilities,
such as in the Korean Peninsula and the South China Sea. For these pur-
poses, close coordination among the P5 members of the United Nations
and members of various regional security arrangements are important.
There are no ready-made answers to security in Asia other than flexible
and creative combinations of contributions by the United Nations,
regionalism, and individual states.
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15

Regional arrangements, the United
Nations, and security in Latin
America

Cristina Eguizábal

Introduction

Many factors are combining to demand that regional security arrange-
ments should be strengthened and updated: the end the Cold War and
the global security dynamics which characterized it; the proliferation of
domestic, ethnic, and local armed conflicts; the emergence of regional
powers; and the formation of regional free trade and economic coopera-
tion zones. However, regions as well as nations are ‘‘imagined commun-
ities,’’ often with profound historical roots – many pre-dating the Cold
War – but nonetheless susceptible to change and liable to disappear while
new ones emerge.

From the Latin American perspective, it is important that we ask our-
selves of which region are we a part? Is the western hemisphere the
region we relate to, or is it Latin America? Is the Caribbean a distinct
region by itself? Is it a subregion of the Americas? Could Latin America
be considered a subregion of the western hemisphere? These questions
merit some attention, but for the purpose of this chapter we shall con-
sider Latin American regionalism as the frame of reference and the Inter
American system as the institutional space in which the Latin American
region interacts with the superpower.

The Organization of American States (OAS), the regional organization
recognized by the United Nations as having responsibility for the settle-
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ment of threats to peace in the western hemisphere, is no doubt – along
with the Inter American Development Bank – the strongest regional
bureaucracy. However, after the Second World War most conflict sit-
uations in the ‘‘new world’’ have opposed Washington to one or more
Latin American governments. Understandably, in Latin America hemi-
spheric security arrangements have been mostly perceived as one of
Washington’s favourite instruments to secure US pre-eminence in its
traditional sphere of influence.

During most of the Cold War years, the Latin Americans relentlessly
invoked the principles of non-intervention and self-determination, and
unsuccessfully attempted to use the Inter American system to their ad-
vantage. By the mid 1970s, confronted with a dangerously escalating
Central American crisis, four newly elected Latin American civilian gov-
ernments opted to forgo the use of the established hemispheric security
arrangements and instead forged informal regional mechanisms which
excluded the United States. As long as the goal of the Latin American
coalitions was to counterbalance US policy objectives, Washington ada-
mantly opposed them. However, after the fall of the Berlin Wall the US
government’s opposition began to fade, which allowed existing comple-
mentary interests between the United States and Latin American coun-
tries to become evident.

Despite the end of the Cold War, the western hemisphere security
arrangements established to fight communism have remained in place,
and their replacement has not been a priority for the Clinton Admin-
istration. Interestingly, however, we are witnessing the emergence of a
dense web of Latin American regional organizations with varied mis-
sions, ranging from political consultations – including those on security
issues – and economic integration to all kinds of sectorial cooperation.
The entire web of regional organizations has been thought of as a means
for cooperation, indeed, but fostering dialogue and transparency as a set
of confidence-building mechanisms as well, and is seen by civilian leaders
as the best bulwark against possible interventions by their respective
military establishments.

In the following pages, we shall firstly attempt to give a brief descrip-
tion of the formal arrangements and agencies forming the Inter American
system, followed by a section describing Latin American regional identity
as a source of foreign policy. Then we shall review, as an illustration of
this, Latin American mediation and conflict containment efforts in Cen-
tral America and the role played by the broader international commu-
nity. Finally, we shall attempt a brief assessment of the current evolving
situation and the relationship between the United Nations, the Inter
American system, and Latin American regionalism.
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The Inter American system

The Inter American system is the oldest and one of the most institution-
ally complex Cold War regional security arrangements. It includes the
Inter American Treaty of Reciprocal Assistance, or Rio Treaty, signed in
Rio de Janeiro in September 1947; the Inter American Treaty on Pacific
Settlements, or Pact of Bogota, signed in March 1948; the Organization of
American States, also established in Bogota in 1948; and the Inter-
American Defense Board.

The OAS is a regional organization under Chapter VII of the UN
Charter. Over the years it has become increasingly complex and multi-
faceted. It covers a number of issues and issue areas, including trade, the
environment, human rights, women, indigenous populations, education,
and many others.

The Rio Treaty – still in force although not really operational any lon-
ger – has had two main functions: that of a regional alliance in the face of
external threats; and in the case of intra-hemispheric disputes, that of a
collective security system, legally empowered to impose sanctions –
including the use of force – against the aggressor. Additionally it has
provided for consultations between the region’s foreign ministers to con-
sider measures to maintain peace and establish security for a broad range
of other circumstances affecting peace.

The Pact of Bogota was thought of as a second pillar of the security
regime. However, it has rarely been invoked. While it set out a method
for peaceful dispute resolution among members involving collective
arbitration, a series of rigid and precise settlement procedures – which
few states could accept without losing a large measure of sovereignty –
and its failure to provide for any third-party peace-keeping or peace-
observing mechanisms have discouraged its use.

The Inter-American Defense Board (IADB), created in 1942, never
really developed into a full-fledged multilateral institution such as
NATO and has always functioned independently from the political-
diplomatic hemispheric institutions. The military assistance programmes
established in response to the ‘‘Cuban threat’’ created strong bilateral
links between the United States and most Latin American nations, and
these have in fact served as the military infrastructure which was lacking
in the collective security arrangements created by the Rio and Bogota
Pacts.1

In 1954, at Caracas, a plurality of western hemispheric countries agreed
– under intense US pressure – to incorporate in the OAS Charter
‘‘communist ideology’’ and associated instruments of ‘‘subversion’’
among those aggressive acts which would be considered as threats to the
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security of the entire hemisphere. Influenced by US military thinking,
Latin American armed forces injected the notion of the East–West con-
flict into their assessment of social and political internal instability.2 Sub-
sequently they would expand this definition of threats systematically to
include nationalist and reformist policies, until it covered all expressions
of dissent against the established order and was labelled the ‘‘national
security doctrine.’’

Although interpreted by each US Administration according to its spe-
cific circumstances, the definition of hemispheric security agreed upon at
the Caracas meeting led to a pattern of systematic US intervention in
Latin America, exemplified by direct intrusions – as into the Dominican
Republic in 1967, in Grenada in 1982, and Panama in 1989 – and a series
of more or less indirect ones: the 1954 CIA-sponsored invasion against
Jacobo Arbenz in Guatemala, condoned by the Caracas meeting; the
unsuccessful Bay of Pigs invasion against Fidel Castro in 1961; the ITT-
sponsored coup against Salvador Allende in Chile in 1973; the Contra
war against the Sandinistas in Nicaragua from 1979 to 1991, and, in alli-
ance with the regular armed forces, against the FMLN (Farabundo Marti
National Liberation Front) in El Salvador.

The Latin American countries continued to demand that the principles
of equality of states and the legal recognition of non-intervention in the
internal affairs of others should be respected and enforced. They also
advocated a comprehensive definition of security which would link
security issues to development. The United States maintained its vision of
a Cold War alliance under its leadership, created with the purpose of
eliciting Latin American support for its policies and objectives – includ-
ing, when needed, support for armed intervention in one of the Central
American or Caribbean countries! For Washington, the consolidation of
a regional security order was after all the most important element of the
hegemonic regionalism of the period.

Confronted with the hegemon’s natural mistrust of true multi-
lateralism, and the acute asymmetry of power and lack of common inter-
ests among the different countries of the Americas, the prospect of
building a genuine region in the western hemisphere has been anything
but a realistic possibility.

North–south contradictions in the western hemisphere

Washington’s insistence on viewing all developments south of its borders
through East–West conflict lenses was the source of recurrent tensions
between the north and the south of the continent. The years following the
Alliance for Progress, launched by President Kennedy as his Admin-
istration’s response to the Cuban revolution, inaugurated a short period
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of close alliance between the United States and the Latin American gov-
ernments menaced by Castro’s policy of ‘‘exporting revolution.’’ Fur-
thermore, the Alliance, a comprehensive package of aid and reforms, was
seen by Latin Americans as Washington’s acknowledgment of the need
to integrate security and development – the definition of hemispheric
security that the Latins had been advancing since the end of the Second
World War. Unfortunately, Washington’s more traditional security con-
cerns soon surfaced, and the economic and political aspects of the Alliance
were gradually abandoned. New contradictions emerged around Latin
American economic nationalism and state interventionism, which Wash-
ington opposed as contrary to free enterprise.

Concomitantly, with the surge of new countries following the dis-
memberment of the European colonial powers, Latin America was dis-
covering that in the international arena it had more common interests
with Africa and Asia than with its traditional diplomatic counterparts,
Western Europe and the United States.

The OAS became the forum in which the recently acquired Latin
American third world identity manifested itself. It was particularly clear at
the Latin American Economic Commission – better known as CECLA,
its Spanish acronym. CECLA had been created as an alternative to the
hemispheric OAS’s Economic and Social Inter American Committee.
The purpose was to establish a forum where Latin Americans could
develop a common position in economic and social matters to be dis-
cussed with the United States and other industrialized countries at the
UN Conference for Trade and Development (UNCTAD).3

The only inter-state conflict which took place in the region during this
period opposed Honduras to El Salvador in what became to be known as
the ‘‘Soccer War,’’ because hostilities began after a soccer game between
the two national teams vying for World Cup status. The conflict was
actually the product of undefined borders, illegal Salvadoran migration
into Honduras, and the later policy of massive forceful repatriations
which was perceived by the Salvadoran élites as a threat to the high rates
of economic growth prevailing at the time.

By the mid-1970s Latin American countries such as Mexico, Brazil,
Chile, Peru, Venezuela, and to a certain extent Colombia were developing
proactive foreign policy profiles seeking more independence from Wash-
ington. The Mexican government championed the idea of a ‘‘New Inter-
national Economic Order,’’ and a former Venezuelan Foreign Minister,
Alfonso Pérez Guerrero – one of OPEC’s founding fathers – was the third
world co-chair at the Conference on Economic Cooperation or North-
South Dialogue. For the Latin American governments at the time, two
factors had become the symbols of adhering to the third world credo: par-
ticipation in the Non-Aligned Movement – preferably membership,
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although observer status would also suffice – and resuming diplomatic ties
with Havana.

Latin America’s regionalism: A defensive strategy?

In June 1979 the OAS General Assembly became once more the theatre of
US and Latin American divergent views, this time concerning the Somoza
dictatorship’s imminent overthrow. The Sandinista Liberation Front had
been the leading force of the struggle against 40 years of Nicaraguan
dictatorship. Despite the Sandinistas’ well-documented ties with Cuban
revolutionaries, the Latin American countries led by the civilian govern-
ments in power at the time in Mexico, Venezuela, Colombia, and Costa
Rica opposed the Carter Administration’s effort of creating an inter-
American force – which would deny the Sandinistas their victory, avoid
total destruction of the National Guard, and allow for a more ‘‘con-
trolled’’ transition – and opened the way for a total Sandinista success.

By trying to use the OAS as an instrument of its foreign policy, from
most Latin Americans’ perspective, Washington had disqualified the re-
gional organization as a mediation ground in the Nicaraguan–US conflict.

In El Salvador, the powerful insurgent forces had received a moral and
material boost after the Sandinista victory. By October 1979 the country
was on the verge of outright civil war. The new Republican Admin-
istration decided to form a political and military alliance in the isthmus so
as to strengthen local counterinsurgency. At the same time that the US
involvement in the Salvadoran civil war was growing, Washington’s hos-
tility toward the Sandinistas was also increasing. The establishment of
military bases in Honduras, the development of a war machine in El
Salvador, the military and naval manoeuvres in the zone, the economic
blockade and mining of ports in Nicaragua, and the covert and later overt
support for National Resistance rebels or Contras, were elements of an
undeclared war by the United States against the Sandinista regime. By
1982, violence threatened to engulf the whole Caribbean Basin.4

Until that point Latin American regionalism, mainly rhetoric and
legalistic, had conspicuously lacked a security dimension. It therefore
appeared inherently weak despite its high profile. The Central American
crisis would partially change that: by all accounts, the Latin American
countries’ mediation effort would proved crucial in preventing full-blown
war in Central America during the final stages of the Cold War.

Latin American mediation initiatives in Central America

Confronted by Washington’s relentless attacks, the Nicaraguan govern-
ment first sought bilateral negotiations with the United States. The Reagan
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Administration refused and, counting on the support of the strong anti-
communist sentiments of the Latin American military still in power in
most countries, proposed instead the OAS as the mediation ground. As
anticipated, the Central American revolutionaries – the Sandinista gov-
ernment as well as the Salvadoran insurgents – refused and, taking ad-
vantage of their membership of the International Socialist Movement and
their Cuban ally’s prestige among the non-aligned countries, and count-
ing on socialist solidarity, succeeded in internationalizing their conflict
with the US government. During the autumn of 1982 the debates at the
UN General Assembly were dominated by events in Central America.
The majority of the governments of the world voiced their concerns over
the Reagan Administration’s policy towards the isthmus, and one after
another called for negotiated settlements.

Responding to the international community’s support for negotiations,
and in order to avoid the escalation of violence in the region and wary of
conflicts spilling over into their territories, the governments of Mexico,
Venezuela, Colombia – three Caribbean Basin regional powers – and
Panama launched a diplomatic initiative which became known as the
Contadora Process.

In their first declaration, the Contadora Group’s foreign ministers set
the tone of their diplomatic initiative by dismissing the argument which
considered that the root causes of the region’s instability were the product
of East–West tensions as championed by Washington, and instead
espoused the thesis that the essence of the conflicts lay in the chronic
economic and social injustice prevailing in Central American countries.
The document reaffirmed the principles of non-intervention and self-
determination – key to Latin American foreign policies – and called for
dialogue and negotiations.

Under very strong pressure from the Reagan Administration, the
Central American governments ignored Contadora and tried repeatedly
to seek international backing within the Inter American system. While
the government of Costa Rica repeatedly urged the OAS to invoke the
Rio Treaty to assist in defence of its border conflicts with Nicaragua –
exacerbated by the presence of anti-Sandinista combatants in Costa
Rican territory – Nicaraguan authorities, facing increased US aggression,
periodically took the debate to the UN Security Council and General
Assembly, where the Sandinistas enjoyed considerable international
support.

Despite US – and Central American – opposition, the Contadora
Group prevailed for several years. After Costa Rica accused Nicaragua of
a troop incursion into its territory in April 1983, a clear majority at the
OAS Council rejected Costa Rica’s claim and asked the four Latin
American governments sponsoring Contadora to send an observer mis-
sion to monitor events at the Costa Rican-Nicaraguan border. Nothing
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concrete seemed to have been achieved and tensions between the coun-
tries remained dangerously high, although conflict did not escalate any
further. The observer mission formally initiated the process of drafting
and discussing proposals through consultation and coordination. This
approach would eventually become characteristic of the Contadora
mediation process.

The Contadora diplomats were able to produce a comprehensive peace
agreement blueprint, and despite the Central American governments
refusal to sign it, its provisions became the basis for subsequent peace
efforts.

By July 1985, the Contadora mediation efforts seemed exhausted. In
order to revamp the Latin American initiative, a support group compris-
ing Peru, Argentina, Brazil, and Uruguay was organized in Lima. The
cooperation of these South American countries increased Contadora’s
life for a few more months, but neither Latin American support nor
the subsequent participation in the collective mediation effort by the
Secretary-Generals of the OAS and the United Nations would be enough
to neutralize the United States and pressure the Central American states
to sign the proposed peace agreement.

Taking advantage of the void left by Contadora’s failure to bring peace
to the region, Oscar Arias, Costa Rica’s newly elected President, pre-
sented a new peace initiative in February 1987. His proposal called for
the demilitarization and democratization of the region under specific
rules. The plan implicitly but clearly recognized the legality of the San-
dinista government and the validity of the Nicaraguan constitution.
Moreover, like the Contadora proposal, it did not demand far-reaching
internal changes in Nicaragua, but explored the demilitarization of the
Sandinista regime in exchange for a cease-fire formula – which also applied
to other countries fighting internal wars – called for dismantling the
armed insurgencies, and specified disarmament plans for all the nations
in the region. However, unlike Contadora it called for an outstanding
involvement of the international community in the peace process.

By signing the Esquipulas II agreement six months later, the five Cen-
tral American heads of state voluntarily agreed to relinquish important
segments of their countries’ sovereignty. They committed themselves and
their governments to hold internationally supervised elections and to
allow the international community to organize the repatriation of refu-
gees and relocation of displaced persons, and also invited the inter-
national community to verify compliance with their pledge not to engage
in hostilities or support aggression against neighbouring countries. They
had also committed themselves (although their armed forces had not,
which would become a problem) to establish cease-fire negotiations
where necessary, and political dialogues in all the countries. Finally, the
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Central Americans invoked other major players in the region to abstain
from supporting insurgencies.

In an effort to build on Contadora’s mediation efforts, and with the
purpose of eliciting international support, the Central American heads of
state called upon their regional allies – foreign ministers as well as the
Secretaries-General of the United Nations and the OAS – to form the
International Commission of Verification and Follow-up (CIVS). This
commission would be responsible for verifying overall compliance. Their
report, made public in January 1988 – five months after the peace agree-
ment was signed and 11 months after the Central American initiative was
launched – described a dire situation: nobody was complying.

Developments outside the region would allow the process to begin
bearing fruits.

The international community and Esquipulas II

Weakened by the Iran-Contra scandal, the Reagan Administration
announced in October 1988 that it would not seek Congressional appro-
val to renew military aid to the Contra rebels. The Bush Administration,
its successor, soon after its inauguration subscribed to a bipartisan Nicar-
aguan policy – thus abandoning Reagan’s strategy of seeking a military
victory over the Sandinistas – and decided to support, albeit critically, the
Central American peace initiative. Instead of asking Congress for military
assistance to support the Contra war, President Bush solicited human-
itarian aid for the Contras’ eventual demobilization. Congress approved
the request and asked the OAS to administer the aid package.

Facing withering support from its socialist patrons and increasingly
criticized by its Nordic supporters, in February 1989, at the fourth
Esquipulas II presidential summit, Daniel Ortega agreed to hold inter-
nationally supervised elections no later than February 1990, two years
before the end of his legal term. UN and OAS observers were both spe-
cifically invited to monitor the elections, but no systematic cooperation
between the two organizations was envisioned or achieved.

Concerning the demobilization process, despite the Joint Plan for the
Demobilization of the Nicaraguan Resistance and their Families, brokered
by Esquipulas and signed by early 1989, the disarmament and demobili-
zation of the anti-Sandinista warriors did not really begin until after
Ortega’s electoral defeat.

Unlike the electoral observation, the demobilization was conceived
from the start as an inter-agency collaborative endeavour between the
OAS and the United Nations. The OAS component of the International
Support and Verification Mission (CIAV-OAS) would be responsible for
disarming, feeding, and protecting the former Contras as they left camps
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in Honduras, while the UN High Commissioner for Refugees (UNHCR)
would oversee the repatriation of Nicaraguan refugees and the United
Nations Mission in Nicaragua (ONUCA) – originally deployed to survey
the region’s borders as the international community’s response to Esqui-
pulas II’s request – would be in charge of disarming and demobilizing
Contras in Nicaraguan territory. Once the former resistance combatants
were back on Nicaraguan soil, they would be the sole eligible recipients
of US humanitarian aid administered by CIAV-OAS.5 Congress had
earmarked US humanitarian aid specifically for ex-Contra combatants,
which led to significant problems on the ground between them and other
refugees, returnees, and former Sandinista soldiers, all coming back to
their places of origin deeply scarred by the war and as poor as ever.
Funds from the European Community destined for all parties helped
alleviate tensions on the ground. Although not conceived as a conflict
resolution device, the CIAV-OAS mission was increasingly called to
mediate local conflicts between all the aforementioned groups.

In El Salvador, the peace settlement was more directly linked to an
international process led by the United Nations. Direct negotiations
between the warring parties had begun under the auspices of the Esqui-
pulas process, but had not advanced much. It was only after the 1989
November offensive which clearly demonstrated a military stalemate on
the ground that the warring parties – urged by their external supporters –
formally requested the UN Secretary-General to mediate the peace
negotiations. Pérez de Cuellar named his fellow Peruvian and close
adviser Alvaro de Soto as his personal representative at the negotiations.
He also called upon the governments of Colombia, Venezuela, Mexico,
and Spain to act as ‘‘friends’’ of the peace process. Because of its priv-
ileged access to the Salvadoran armed forces, the US government would
also be called to participate. The group became known as the group of
‘‘four friends plus one.’’

The United Nations and the OAS had taken fundamentally different
approaches to Latin America over the years. Washington had tried to use
the OAS to forestall revolution in Nicaragua via OAS-mediated talks
aimed at salvaging at least part of the Somoza regime. Later the United
States put forward the OAS as a better alternative to Contadora and
Esquipulas II. On the other hand, the Sandinista – the only Central
American members of the Non-Aligned Movement – had built a sizeable
constituency of third world countries at the UN General Assembly which
had unequivocally supported the Contadora Process and the Esquipulas
II agreement. The International Court of Justice had even ruled in favour
of the Nicaraguan government’s demand for war damage compensation
from the United States. Understandably, this historical baggage would
hamper cooperation between the two organizations in the process of set-
tling peace in the isthmus.
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It is interesting to note how the informal mechanisms which the Latin
American governments had put in place at the height of the crisis were –
to a certain extent – formalized by the UN Secretary-General with the
formation of the ‘‘group of friends,’’ a mediation mechanism which was
subsequently invoked to foster the negotiations leading to President
Aristide’s restoration in Haiti and to end civil war in Guatemala.

Latin American regionalism: The Rio Group and beyond

The Rio Group was founded by Mexico, Colombia, Venezuela, Peru,
Argentina, Brazil, and Uruguay as a means of maintaining the ‘‘diplo-
matic momentum’’ achieved in seeking peace in Central America.
Although not all the heads of state usually attend the presidential sum-
mits – the group’s governing body – Caribbean and Central American
countries participate on a rota system, and today all Latin American and
Caribbean countries are represented at the Rio Group.

The group has become the region’s highest-level consultation mecha-
nism, addressing at each meeting a broad range of questions from trade
issues to drug trafficking, border disputes, and domestic political unrest.
The summits provide a very useful forum for informal negotiations
between heads of state – for example between Presidents Fujimori of
Peru and Bucaram of Ecuador at the meeting in Santa Cruz, where they
were able to iron out some of the problems lingering from the last armed
confrontation between their two countries. It has also become a useful
mechanism of ‘‘preventive diplomacy’’:6 the group is playing, as is the
OAS, an important role as a guarantor of democratic stability. Guate-
mala, Panama, Peru, and Paraguay have all seen their Rio Group mem-
bership suspended while their internal democratic order seemed under
attack. Finally, the regional group has played a very important role as a
high-level interlocutor for other important multilateral actors in the
international system: the European Union, Japan, China, and ASEAN.
Only Washington – following its traditional mistrust of multilateralism –
remains reluctant to accept the group as a legitimate regional partner.7

For years, high tariffs and an extensive public sector were perceived in
Latin America as the best path towards development. In most countries,
democracy was seen as a luxury at best and a danger to political stability
at worse. Today, all the countries of the region have accepted democratic
rights as a prerequisite to economic development, and the defence of
human rights and of representative democracy have become legitimate
security issues closely associated with the maintenance of peace. Inter-
national obligations and responsibilities contracted through the integra-
tion and cooperation process are increasingly seen as means of promoting
pluralism and strengthening the rule of law. The Rio Group is only one
grouping in the midst of a dense intergovernmental web which nowadays
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includes – albeit partially – the non-Spanish-speaking Caribbean as well.
The Latin American Integration Association (LAIA), the Caribbean
Community (CARICOM), the Central American Common Market
(CACM), the Andean Group, the Group of Three – Mexico, Colombia,
and Venezuela – the Southern Cone Common Market (MERCOSUR),
and the Association of Caribbean States (ACS) are other good examples
of intergovernmental forums which are bound to have a decisive influ-
ence on the development of a future Inter American cooperation and
regional security regime.

Lingering traditional conflicts

The foundations of the traditional balance-of-power configurations in
South America have been significantly altered during recent years. Dif-
fering rates of economic and demographic growth among the participants
account for this transformation, but there is no doubt that the coopera-
tion dynamic triggered by the regional economic integration effort has
played an important role. Despite these welcome developments, the tra-
ditional system of rivalries, power balances, and historical alliances origi-
nating in the nineteenth century remains an important variable to consider
when analyzing potential sources of armed conflict. Argentina fighting
for influence over Bolivia, Paraguay, and Uruguay has traditionally con-
fronted Brazil; Chile has also been a traditional Argentine foe competing
for hegemony in the South Atlantic and Antarctica, and has historically
confronted Peru and Bolivia. These traditional enmities gave birth to
mostly informal alliances between Brazil and Chile on one hand, and
Argentina and Peru on the other. The Peru–Ecuador conflict, in turn, led
to ties between Ecuador and Chile. The Amazon Basin, an immense
empty space, served to separate this South American alliance system
from territorial disputes in the South American north between Venezuela
and the United Kingdom, the colonial power in Guyana, and between
Venezuela and Colombia.

Historically, most inter-state armed conflicts among Latin Americans
have been territorial conflicts arisen from border disputes, in many cases
going as far back as the colonial period. Very often they have been com-
pounded by conflicts over raw materials, energy, and sea resources – and
accompanied by displacements of populations across borders, giving rise
to migratory conflicts. Attempts by one power to impose its supremacy in
a particular region and conflicts over hegemony have been relatively rare,
although present – however, the danger of hegemonic rivalries escalating
into armed conflicts disappeared altogether during the Cold War. With
the exception of Central America and the Caribbean, ideological differ-
ences between two states – systemic conflicts – have also, albeit rarely,
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been a source of armed conflict and when they have occurred, the differ-
ences have usually pitched a Latin American country against the neigh-
bouring superpower and its regional allies, as was the case in Central
America. The conflict between Argentina and the United Kingdom over
the Falkland/Malvinas Islands (one of the rare armed conflicts between a
Latin American country and an extraregional power) can be classified as
both hegemonic – a colonial dispute – and territorial. So can conflicts
opposing Venezuela and Guyana, and Guatemala and Belize. Disputes
between Chile and Argentina and between Colombia and Venezuela
combine territorial, resource, and migratory elements, and the conflicts
between Chile and Bolivia (over Bolivian access to the sea), Venezuela
and Colombia (over the Gulf of Venezuela), and Ecuador and Peru (over
the Amazonian headwaters) are of territorial and resource origin.8

In 1980 border incidents occurred in the Cordillera del Condor, a
sector where there is no boundary line between Peru and Ecuador, and
led the two governments to seek different conflict settlement paths.
Ecuador sought an OAS settlement of the conflict, while Peru favoured
the mechanism of the 1942 Rio de Janeiro Protocol, which established
that the governments of Argentina, Brazil, Chile, and the United States
were to be guarantors of peace and commit themselves to continue to be
involved in the negotiation process until the borders between the two
countries were definitively determined. The diplomatic solution which
was worked out on this occasion was to use the OAS as the international
mediating instrument, with ‘‘friendly country’’ members – the four Pro-
tocol guarantors – as its agents. The Protocol guarantors succeeded in
restoring the peace within the organizational rubric of the OAS, but they
were not successful in securing any firm resolution of the underlying
bases of the dispute itself. The conflict erupted once more at the end of
January 1995. Rapid recourse to the Rio de Janeiro Protocol and the
mediation of the guarantors was quite unexpected, given Ecuador’s posi-
tion since 1960. Guarantor country representatives met in Brasilia and
invited Peru and Ecuador to participate. Even though the peace agree-
ment, the ‘‘Itamaraty Declaration,’’ was signed by both parties and by
representatives of the guarantors on 17 February, armed confrontation
continued along the disputed border section. The parties reaffirmed their
commitment to a peaceful settlement of their dispute in Montevideo on
28 February, when representatives of all the affected parties gathered
for the inauguration of the President of Uruguay. Only after this decla-
ration did the hostilities cease, which then permitted the guarantors’
observer mission, Military Observer Mission, Ecuador-Peru (MOMEP),
to be organized and carry out its duties: separation of forces, their with-
drawal from the disputed area, and establishment of a demilitarized zone.
The Rio Protocol and its guarantors have been able to oversee the suc-
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cessful delineation of over 95 per cent of the border. Thus, many argue
that in a very real sense the Rio de Janeiro Protocol has served over the
years as a conflict prevention mechanism in the region. The dispute is not
yet settled and the guarantors continue to sponsor negotiations. The most
recent chapter was a meeting between President Fujimori of Peru and
the then newly elected Ecuadorian President Bucaram at the occasion
of the Cochabamba Latin American summit convened by the Rio Group,
the other regional arrangement for conflict prevention and containment
to which we have alluded.

Concerning the other outstanding unsettled conflict in the region,
Argentina maintains its claim to what the United Kingdom calls the
Falkland Islands. Britain maintains its garrison there and, until very
recently, an arms embargo against the invaders, but the two governments
have also turned to practical cooperation – over oil first, with a fisheries
agreement to come – on the basis that nothing so agreed affects their rival
claims to sovereignty.

In recent years, following the European example of French-German
cooperation as a main axis of the European Community, an intense
cooperation dynamic is being developed between Brazil and Argentina as
the main axis of MERCOSUR, the subregional economic integration
scheme originally formed by those countries along with Uruguay and
Paraguay. In 1990 both governments committed themselves at Foz de
Iguazú not to build atomic weapons. Subsequently, economic austerity
measures implemented by their civilian governments have obliged both
countries to downgrade their nuclear programmes. More recently, Argen-
tine and Brazilian armed forces have been conducting unprecedented
joint military exercises, and their governments have publicized their
plans to operate in the near future under a unified military command to
confront common problems such as drug trafficking and to participate
together in peace-building missions abroad.

Chile has become MERCOSUR’s first associated member, and nego-
tiations with Venezuela and Bolivia, both members of the Andean Group,
are advancing rapidly. Although not all border agreements between
Chile and Argentina have been duly ratified, the growing economic inter-
dependence between the two countries has structurally changed their
threat perceptions.9 Moreover, during the last iteration of the Peru and
Ecuador border dispute, Argentina reversed its traditional alliance with
Peru when the Menem government decided to sell arms to Ecuador.

Undefined borders in different parts of the continent will continue to
be sources of conflict easily exploited for political purposes by civilian
and military alike, but the risks of these conflicts escalating and getting
out of control seem to be remoter than ever.
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The prospects for a new OAS

Hegemonic powers have sought to avoid coercive force. They have done
this firstly through the creation and maintenance of regimes and institu-
tions that both set the agenda and decide which issues should be accorded
importance and how they are to be treated; second, through the provision
of benefits to weaker partners; and third, through the conscious culti-
vation of common values designed to legitimize authority. Hegemony
involves a sharing of benefits and a degree of active consensus on the
part of the weaker states, which has indeed been present in the Inter
American system. Furthermore, in the western hemisphere today the
asymmetry of the overall relationship is at least partially balanced by the
need for the United States to find solutions to such non-traditional
security concerns as drugs, migration, and the environment.

Additionally, the gradual implementation of liberal market policies
throughout the region has removed many of the sources of friction that
have traditionally set the United States in opposition to Latin America.
The changed character of Latin American foreign economic policy
goals and the importance of the United States as a market as well as
source of capital have created strong incentives to prevent friction on
non-economic issues from disrupting economic relations between the
Americas.

Last but not least, Canadian and British Caribbean countries taking
an increasingly active role in the hemispheric organization has pro-
foundly changed its dynamics. The former British colonies have become a
virtual third bloc of countries with important voting power. While sharing
common problems with the rest of the region – particularly with the small
Central American and Spanish- and French-speaking Caribbean coun-
tries – their relationship with the United States is devoid of historical
animosities.

The desire to modernize the Inter American security system has been
manifested in recent debates at the OAS on cooperative security and
non-traditional threats. However, with communism defeated and the
common enemy gone, a definition of regional security has been as hard to
come by in the Americas as elsewhere. Furthermore, each subregion
in the hemisphere faces its own particular security challenges, which
explains the difficulties of establishing a new hemispheric security regime.

Various kinds of regional disarmament measures are already in
place, including the arms-reduction process in Central America, the
OAS’s demining initiative in that region, the strengthening of the non-
proliferation regime, and the establishment a UN conventional arms
register. Most Latin American countries have signed and ratified the
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Treaty of Tlatelolco, declaring the region a denuclearized zone. Brazil and
Argentina, the two countries which have developed their own nuclear
capacity, have signed the treaty on the understanding that it does not
prohibit nuclear tests for peaceful purposes.

A resolution on cooperation for security in the hemisphere was intro-
duced by Canada at the 1991 OAS annual meeting in Santiago. A year
later a Special Commission on Hemispheric Security, whose mandate is
to rethink regional security arrangements and institutions in accordance
with the changing international context, was established and has been
working on the implementation of confidence-building measures, partic-
ularly among countries with long-standing border disputes still unre-
solved or among traditional rivals such as Argentina and Chile.

Although all governments agree on the importance of defending
democracy, needless to say perspectives differ markedly on how to do it.
The key issue is of course the use of force. While some argue that the
OAS should not engage in any enforcement action, and conceive of the
organization as a political institution designed to build coalitions and act
by way of diplomatic influence, others think that it has an important role
to play in ‘‘enforcing democracy’’ via political pressure, economic sanc-
tions, and (why not?) collective military intervention if necessary.

Efforts to restore democracy in Haiti, Peru, and Guatemala, as well as
the contributions made by the OAS in the observation of electoral pro-
cesses in Nicaragua, El Salvador, the Dominican Republic, Haiti, Surinam,
Paraguay, and elsewhere, bear witness of the heightened organizational
commitment to democracy. However, as the Haitian case clearly demon-
strates, in spite of the strong reaction to the September 1991 coup that
ousted President Aristide, the OAS’s actions were not decisive in restor-
ing the constitutional government – the UN Security Council had to come
into play, and ultimately the United States had to provide the bulk of the
troops deployed.

The OAS has begun playing an important diplomatic role in the pro-
cess of hemispheric consultation launched by President Bush with the
Initiative of the Americas following the North American Free Trade
Agreement’s signature. Inter-American ministerial gatherings have been
taking place periodically, notably among trade and finance ministers, and
defence ministers as well. In the trade and financial realms the organiza-
tion has assumed a constructive function, providing technical support for
small countries, and has formed in collaboration with the Inter American
Development Bank and the UN Economic Commission for Latin America
and the Caribbean (ECLAC) a trade unit for the benefit of all countries.

Concerning the defence of human rights, 26 of the 35 member states
of the OAS have ratified the American Convention, and 15 countries
have recognized the binding jurisdiction of the Inter-American court. The
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effectiveness of the system has increased substantially, a fact that has
been widely acknowledged by human rights advocates.10

With regard to the drug problem and the environment, the OAS has
been increasingly collaborating with the United Nations, particularly the
UN Drug Control Programme and the UN Commission on Sustainable
Development. The Inter-American Drug Abuse Control Commission,
created in 1986, is responsible for harmonization of national legislation
and promotion of judiciary cooperation, in addition to the functions of
training and information.

In March 1996, in Caracas, the OAS’s 35 member states – including the
United States and Canada – signed a cooperation agreement to fight
corruption. The aim is to encourage development of national anti-graft
laws in countries which do not have them, and to provide cross-border
cooperation to track down wrongdoers and bring them to justice. Under
the 28 articles of the convention, countries agree to forgo banking
secrecy, although extradition remains dependent on the laws of individual
countries.

The Inter-American Action Programme for Environmental Protection
was adopted a few months before the Rio Summit, signalling the OAS’s
environmental concerns. A permanent Commission on the Environment
has been designed to facilitate the coordination and assessment of national
environmental policies.

The OAS’s expanding agenda, covering an increased number of
common problems which can only be solved through diplomatic means –
as well as the recent admittance of Guyana and Belize – clearly confirms
the organization’s status as a key political forum in the hemisphere. It has
begun playing a very constructive norm-setting function and encouraged
the adoption of confidence-building security measures among its Latin
American members. It has also become an important instrument for
community building across cultural and linguistic traditions, bringing the
English-speaking Caribbean and the Latin American nations closer
together. Although undoubtedly the best-placed agency to build bridges
between the United States and its southern neighbours, this continues to
be an elusive goal, as tensions over Washington’s policy towards Cuba
attest.

Final remarks

Some international regimes are deeply rooted in history even though,
ironically, they might appear spontaneous occurrences to the modern
observer. Other might be the product of arduous and elaborated nego-
tiations or imposed by a more powerful partner. While Latin American
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regional practice stems from the first and partially the second, hemi-
spheric arrangements have clearly been the product of the third, although
evolving towards the second.

In recent experience, the emerging hemispheric security arrangement
seems to have at its core the UN Security Council representing the inter-
national community (with Latin American representation in an expanded
Security Council as a goal), the Rio Group as the Latin American
regional interlocutor, and the OAS as the privileged space for hemi-
spheric consultation and cooperation. Subregional integration schemes
would provide ‘‘political space’’ for negotiations, but when necessary
could become leverages of political pressure.11

Unresolved border disputes are likely to remain important sources of
conflict, and unfortunately might escalate dangerously as long as the
military and unscrupulous political demagogues are willing to play with
the nationalistic sentiments of their people. However, as in the past, in
the foreseeable future the main threat for Latin American countries will
probably come from domestic social and political instability. As impor-
tant would be Washington’s definition of the situation, and the extent to
which it would consider the turmoil south of its borders as seriously
affecting the superpower’s interests. If recent history offers any clue, from
the US perspective the most important threat perception comes from a
scenario where waves of immigrants flee violence in their countries of
origin, seeking political and economic asylum in the United States.
Unfortunately, this continues to be a possible future scenario for Mexico,
Haiti, and Cuba. The three countries in question are going through dif-
ficult processes of political and economic change that seem reasonably on
track but which could derail at any moment and degenerate into wide-
spread violence.

The perceived threat coming from drug trafficking will probably con-
tinue to be very serious. It involves mainly the Caribbean – including
Puerto Rico – and Colombia. In the 1970s and early 1980s much of the
cocaine and marijuana bound for the United States was shipped through
the Caribbean. In the mid-1980s, however, the flow began shifting
towards Mexico as law enforcement officials targeted the Caribbean for
interdiction efforts. While law enforcement efforts and public attention
were focused on Mexico, Colombian cartels reactivated their Caribbean
drug-smuggling routes, now moving not only cocaine but heroin as well.
Regional cooperation is progressing. Nine Caribbean nations have signed
‘‘hot pursuit’’ agreements with the United States to allow US Coast
Guard vessels to intercept suspected drug traffickers in their territorial
waters. A regional effort is under way to set up a witness protection
programme, and for the nations to exchange judges and prosecutors in
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sensitive narcotics cases so it would be more difficult to intimidate and
corrupt the judiciary.

Washington is unlikely to act unilaterally. If in the past it sought the
OAS imprimatur, in the future it is likely to reach out for the legitimacy
mantle of the UN Security Council – preferably before the fact, but a
posteriori if necessary. From the Latin American perspective it is worth
noting that the Rio Group countries have been linking their preventive
diplomacy efforts more often to the UN Secretary-General’s Agenda for
Peace than to any of the OAS’s provisions for conflict resolution in the
region.

From a longer-term perspective the gravest threat to the region’s
security would come from the failure of the state as a viable social insti-
tution. This prospect would seem only the purview of the most fragile
among them – in Central America and the Caribbean – but unfortunately
it is also as a possible scenario for bigger and more powerful actors:
Mexico, Colombia, and Venezuela come to mind. The drug trade has
become an incredibly powerful disruptive element, threatening the social
fabric and the integrity of the political systems in most countries of the
region, particularly in the Greater Caribbean Basin but also in Peru and
Bolivia. Ethnic strife may also become a source of internal conflict in
countries with large indigenous populations, such as Mexico, Guatemala,
Bolivia, Peru, and Ecuador.

The region seems relatively well equipped politically as well as institu-
tionally to prevent the escalation of traditional inter-state conflicts and
settle them when they get out of hand. The eradication of internal sources
of conflict which loom dangerously on the horizon will depend not so
much on the effectiveness of conflict resolution mechanisms, but on the
ability of governments in the region to achieve prosperity for the majority
of their citizens and not just for the few. Never before has conflict pre-
vention in the Americas been so inextricably intertwined with economic
development.
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Mexico D.F., 1995 pp. 173–202.
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Introduction

Michael W. Doyle

A central focus and concern of the UN21 project is how effectively
international organizations have coped with the new security challenges
of the post-Cold War international system. Stymied by Cold War dead-
lock for much of the past 50 years, the United Nations finally became
what is was designed by its founders to be when a working consensus
emerged on the Security Council in the late 1980s. For the first time in
its history, the Security Council adopted the central role in international
peace and security that the United Nations’ founders had written into the
UN Charter in 1945. But together with remarkable semi-successes in
collective security in the Gulf and complex, multidimensional peace-
keeping in Namibia, El Salvador, Cambodia, and Mozambique, crises that
revealed the limits of UN action overtook the organization in Somalia
and Bosnia and Herzegovina. Some of these difficulties led to a renewed
interest in preventive action as a means to address crises before they
became destructive and costly. The International Atomic Energy Agency
and UNSCOM (set up to disarm Iraq’s nuclear, chemical, and biological
weapons capability following the Gulf War) also motivated a revival that
led states and NGOs to begin to outline an ambitious programme of
comprehensive nuclear arms control.

As the United Nations reached its fiftieth anniversary, retrenchment
became the watchword of the day in peace operations. Unfulfilled ex-
pectations and escalating violence in Somalia, Rwanda, and Bosnia and
Herzegovina, rising costs for even the more successful peace-keeping
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operations – such as those that took place in Cambodia, El Salvador, and
Mozambique – and a growing awareness of the complexity of intervening
in ethnic and civil wars gave rise to a compelling impetus to rethink and
restructure. But rethinking and restructuring, it was soon realized, are not
the same as abandonment. Rational retrenchment requires the interna-
tional community to assess which UN activities are successful and which
are not, consider ways in which UN peace operations might be strength-
ened, and investigate ways to employ scarce resources more effectively.
There is therefore an urgent need to examine those aspects of UN peace
activities that will continue to be necessary to assure international order
and justice, and to explore what resources the international community
should devote to international order, given the likelihood of continuing
demands in the years ahead.

The next section discusses the future in the light of the mixed record of
UN activity in peace and security. A striking growth in UN peace oper-
ations, especially since 1988, reflected the new credibility the organiza-
tion had come to enjoy since the end of the Cold War. But the growing
costs, the escalating violence of Somalia and Bosnia and Herzegovina,
the vociferous criticism coming from some UN members states, and
the financial crisis that soon ensued: all questioned whether the United
Nations could or should continue to take on the active role it had come to
play.

In this chapter I consider whether and, if so, how much the UN role in
peace and security has changed. In chapter 21 I examine the demon-
strated difficulties the United Nations has experienced as a ‘‘manager’’ of
global peace and security. I also explore the sources of demand for a
continuing UN role – as a ‘‘tool’’ for peace and security. I conclude with
the challenges that are likely to arise if the UN role is limited to the
global ‘‘arena,’’ farming out security operations to great powers which
may or may not be willing to undertake them.

This chapter thus builds upon a growing concern for the future of
peace-keeping which reflects the expanding and innovative role the
United Nations undertook, the crisis in peace enforcement that ensued,
and the new search for a role in a world of diminished resources and
expectations.

The United Nations’ expanding agenda for peace

In the early 1990s, with the end of the Cold War, the United Nations’
agenda for peace and security rapidly expanded. At the request of the
UN Security Council summit of January 1992, Secretary-General Boutros
Boutros-Ghali prepared the conceptual foundations for an ambitious UN
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role in peace and security in his seminal report, An Agenda for Peace
(1992). The Secretary-General outlined five interconnected roles that he
hoped the United Nations would play in the fast-changing context of
post-Cold War international politics.. Preventive diplomacy. Action undertaken in order ‘‘to prevent dis-

putes from arising between parties, to prevent existing disputes from
escalating into conflicts, and to limit the spread of the latter when they
occur.’’ Involving confidence-building measures, fact-finding, early
warning, and possibly ‘‘preventive deployment’’ of UN-authorized
forces, preventive diplomacy seeks to reduce the danger of violence
and increase the prospect of peaceful settlement.. Peace enforcement. Action with or without the consent of the parties
in order to ensure compliance with a cease-fire mandated by the
Security Council acting under the authority of Chapter VII of the UN
Charter. These military forces are composed of heavily armed national
forces operating under the direction of the Secretary-General.. Peace-making. Mediation and negotiations designed ‘‘to bring hostile
parties to agreement’’ through peaceful means, such as those found in
Chapter VI of the UN Charter. Drawing upon judicial settlement,
mediation, and other forms of negotiation, UN peace-making initia-
tives would seek to persuade parties to arrive at a peaceful settlement
of their differences.. Peace-keeping. Military and civilian deployments for the sake of
establishing a ‘‘United Nations presence in the field, hitherto with the
consent of all the parties concerned,’’ as a confidence-building measure
to monitor a truce between the parties while diplomats strive to nego-
tiate a comprehensive peace or officials to implement an agreed peace.. Post-conflict peace building. Measures organized to foster economic
and social cooperation, with the purpose of building confidence among
previously warring parties; developing the social, political, and eco-
nomic infrastructure to prevent future violence; and laying the foun-
dations for a durable peace.
Between 1987 and 1994, the Security Council quadrupled the number of

resolutions it issued, tripled the peace-keeping operations it authorized,
and increased from one to seven per year the number of economic sanc-
tions it imposed. Military forces deployed in peace-keeping operations
increased in number from fewer than 10,000 to more than 70,000. The
annual peace-keeping budget accordingly skyrocketed from US$230
million to US$3.6 billion in the same period, thus reaching about three
times the regular UN operating budget of US$1.2 billion.1 The activi-
ties of the Security Council in preventive diplomacy and sanctions, the
Secretariat’s role in election monitoring, and above all the massive
growth in peace-keeping and peace enforcement: all these factors testi-
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fied to the new expanded role that the international community wanted
the United Nations to perform.

These initiatives, peace enforcement most striking among them, also
reflected significant shifts in the international legal and political environ-
ment in which the United Nations operated. Member states of the United
Nations subtly extended the acceptable scope of UN activity by altering
the definition of what was once considered to be essentially sovereign,
national activity. Matters once legally preserved from UN intervention,
such as civil conflicts and humanitarian emergencies within sovereign
states, now became legitimate issues of UN concern. Gross violations of
global standards of human rights were seen to override domestic sover-
eignty, becoming a defining issue for what was a legitimate matter of
international attention. Human rights were then increasingly claimed to
be inherently global, a proposition endorsed by the Vienna Conference
on Human Rights (June 1993).2

The Security Council also expanded the operational meaning of the
UN Charter Article 2(7) authority to override domestic sovereignty:
‘‘threats to peace, breaches of the peace, acts of aggression.’’ The new
interpretation of UN jurisdiction soon appeared to include a wide range of
what were once seen as infringements of traditional sovereignty. Indeed,
‘‘threats to peace, etc.’’ came to mean protracted civil wars which resisted
international efforts at settlement, armed interference with humanitarian
assistance in emergencies, and, almost, whatever nine members of the
Security Council (in the absence of a Permanent Member veto) said it
meant.3

These two developments had roots in the striking changes in the inter-
national system that emerged at the end of the Cold War. A new spirit
of multilateral cooperation from the USSR, beginning with President
Gorbachev’s reforms, met a new spirit of tolerance from the United
States. Together the two former adversaries broke the 40-year gridlock in
the UN Security Council. Post-Cold War cooperation meant that the
Security Council was now functioning as the global guardian of peace and
security. The Security Council had now become what it was supposed to
have been since 1945 – the continuation, incorporated in the design of the
UN Charter, of the Second World War Grand Alliance reestablished on a
genuinely multilateral, collective basis. At the same time there also
emerged an ideological community of human rights values that gave
specific content to the cooperative initiatives of these years. The Vienna
Conference on Human Rights and President Gorbachev’s plea before the
General Assembly for ‘‘global human values’’ (A/43/PV72) signified that
human rights were no longer merely a Western but rather a global prin-
ciple of good governance.

Those two changes coincided with a temporary conjunction of power
and will. Following the collapse of the USSR, the United Sations experi-
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enced a ‘‘unipolar moment’’ when its power eclipsed that of all other
states. At the same time the Security Council, building on the initiatives
of the United Kingdom, began to evolve toward what the United States
would later call a strategy of ’’assertive multilateralism,’’ a strategy which
flourished from the Gulf War in January 1991 until the 3 October 1993
disaster in Mogadishu, Somalia. The five Permanent Members of the
Security Council, led by the United States, provided a degree of com-
mitment and resourceful leadership that the United Nations had rarely
seen before. Eschewing the international role of ‘‘Globocop’’ in order to
address a pressing domestic agenda, the Clinton Administration encour-
aged UN Secretary-General Boutros Boutros-Ghali to take an ever more
assertive role in international crises. The small dissenting minority in the
Security Council – which included China on some occasions – was not
prepared to resist the United States on issues which did not affect their
paramount national interests.

For the enthusiasts of the moment, multilateral action seemed to be the
politically available solution to a difficult dilemma. It reconciled an
advocacy of collective security, universal human rights, and humanitarian
solidarity overseas with the need to refocus Cold War spending on
domestic reform at home. Multilateral action under the UN Charter was
not only the prescribed legal route to world order; it also appeared to be
a practical solution to global community, when each nation caring a little
seemed sufficient to ensure that all together cared enough. Although far
from universal in its reach, the spirit of collective security was sufficient
to mobilize a successful multilateral effort to reverse Saddam Hussein’s
aggression in the Gulf, and the December 1992 US-led rescue of seg-
ments of the Somali population from starvation heralded what appeared
to be a remarkable partnership. The Security Council decreed, the United
States led, and – conveniently, for the while – many other states paid and
supported.

Together these developments made the new globalism feasible and
legitimate. Collective intervention by the United Nations was morally,
politically, and legally acceptable where unilateral intervention was not.
Because it appeared more impartial and not self-serving, the UN com-
munity was perceived to be acting as a whole, speaking for the whole
community of nations. The traditional suspicion of intervention was thus
allayed and the traditional moral, legal, and political restraints were lifted
– perhaps, in retrospect, too readily.

In a survey of UN military operations in the 1990s, Professor Thomas
Weiss of Brown University argues that the United Nations must rethink
its role in military operations in order to avoid continuing overextension.
By focusing on its core capabilities in peace and security, and
delegating where feasible, Weiss suggests the United Nations may be able
to improve its performance all round. Ambassador David Malone of the
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Canadian Ministry of Foreign Affairs, in ‘‘The Security Council in the
Post-Cold War Era,’’ draws our attention to the central role which that
key organ of the UN system – once an arena of vituperative Cold War
debate – has recently come to play as a manager of international peace
and security. Malone proceeds to point out the significant failings of the
Security Council, and the weaknesses stemming from poor information
and slow procedures that continue to plague the UN’s key repository of
the responsibility to preserve future generations from the scourge of war.
Dr. Connie Peck of UNITAR assesses one widely proclaimed solution to
the United Nations’ current overextension in ‘‘UN Preventive Action.’’
She argues that by merging security and development into a compre-
hensive conception of preventive action – both focused at the regional
level – the international community can make a significant contribution to
reducing the chances of war (and relieving the burden now placed on the
United Nations). Dr. Brahma Chellaney of the Centre for Policy
Research (New Delhi) examines ‘‘Arms Control: The Role of the IAEA
and UNSCOM.’’ Chellaney notes serious dangers in the emerging
strength of the non-proliferation regime as evident in the disarmament of
Iraq: a strong global security regime, albeit desirable in some aspects of
international security, can have serious distributional consequences.
While serving the short-term interests of status quo powers (the current
nuclear states), these regimes can dangerously neglect the developing
world’s long-term interests in nuclear security and sustainable energy.

The chapters together suggest that while the UN community has
responded to the unprecedented opportunities for international action
presented by the end of the Cold War, it has yet to solve the challenging
problems of how to manage international action in a manner that is
effective, forward-looking, and that respects the deepest principles of
human security and sovereign equality. I return to these challenges in
chapter 21.
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Arms control: The role of the IAEA
and UNSCOM

Brahma Chellaney

Introduction

The end of the Cold War has not reduced the importance of arms control.
The incentives for the proliferation of conventional and non-conventional
arms remain fairly strong. The cessation of the East–West conflict and
the collapse of the Warsaw Pact and Soviet Union marked the end of the
post-Second World War security order. A new security order has yet to
emerge. The present global political-military situation seems in a state of
transition, with no clear indications of what a future world order will look
like. The uncertainties have made it more difficult to rid the world of all
weapons of mass destruction (WMD).

In the years ahead, nuclear disarmament will remain problematic
despite the process of quantitative reductions in US and Russian Feder-
ation nuclear armouries. In the new global power equilibrium that will
emerge, the security of a number of nations will remain inextricably
linked with nuclear weapons. It is no accident that virtually all important
economies of the world today are sheltered by a nuclear arsenal or
nuclear umbrella. Much of Western Europe, North America, Australia,
Japan, China, the Russian Federation, and the Republic of Korea rely,
directly or indirectly, on nuclear weapons to feel secure in order to
advance their political and economic interests. The continuing utility of
nuclear weapons is reflected not only in the determination of India, Israel,
and Pakistan to retain their nuclear options but also in the scramble
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among Eastern European states to enter the 16-member NATO and
come under its nuclear and collective security umbrella, as enshrined in
Article 5 of the Washington Treaty. Today, about two dozen states in the
world have their security tied to nuclear weapons through independent
nuclear armouries or through nuclear-umbrella protection provided by
the United States.

Nuclear weapons are a technology from the 1940s and within the reach
of many nations. As US President Harry Truman said after the first
hydrogen bomb test: ‘‘We must realize that no advantage we make is
unattainable by others, that no advantage . . . can be more than tem-
porary.’’ By wresting an indefinite extension of the Nuclear Non-
proliferation Treaty (NPT) without legally binding reciprocal commit-
ments, the nuclear weapons states (NWSs) have sought to build a base
for retaining their nuclear monopoly in perpetuity. However, unless the
role of nuclear weapons diminishes markedly in national strategies, the
focus of proliferation could shift in the early part of the twenty-first
century from the developing to the developed world, especially if there
is a radical change in the present structure of security alliances and
umbrellas.

If the bulk of the countries with the technological capability and eco-
nomic resources have not sought to build their own nuclear weapons so
far, it is because they see the possible advantages of nuclear arms as
outweighed by political costs or alternatively available from an alliance
with a nuclear power. However, their perception of the value of an inde-
pendent arsenal could change in a different geostrategic setting. If the
momentous developments since the 1989 fall of the Berlin Wall indicate
any trend, it is that perceptions and interests of nations and alliances can
shift rapidly.

Having got what they wanted – a permanent extension of their political
instrument, the NPT, and a new technical non-proliferation tool in the
form of the Comprehensive Test Ban Treaty (CTBT) – the nuclear
powers will be hard put to justify their continued refusal to accept even
the idea of international negotiations on nuclear disarmament. Recent
developments are already beginning to challenge the right of the nuclear
powers to employ indefinitely weapons of mass annihilation as lawful
instruments of national security.

First came a landmark International Court of Justice (ICJ) ruling which
declared the threat or use of nuclear weapons to be ‘‘generally contrary
to international law’’ and expounded a legal obligation to achieve the
complete dismantlement of nuclear arsenals. The 14 judges ruled un-
animously in July 1996 that the nuclear powers are legally obliged not
only to negotiate in good faith, but ‘‘to achieve a precise result – nuclear
disarmament in all its aspects.’’
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Then in August 1996 a commission appointed by a close US ally which
had already midwifed the back-room delivery of the CTBT released a
report calling for ‘‘immediate and determined efforts’’ to eliminate
nuclear weapons. The Canberra Commission said, ‘‘Nuclear weapons
are held by a handful of states which insist that these weapons provide
unique security benefits, and yet reserve uniquely to themselves the right
to own them. This situation is highly discriminatory and thus unstable; it
cannot be sustained.’’ The Commission held that nuclear weapons have
no military utility against a comparably equipped opponent, and that
their use against a non-nuclear state is politically and morally indefen-
sible. This view has also been backed by a growing number of retired
military generals in the West who have called for steps toward non-
nuclear security.

This chapter will analyze the role of international organizations, such
as the United Nations, the International Atomic Energy Agency (IAEA),
and UNSCOM, in arms control. It is important to draw a clear dis-
tinction between ‘‘arms control’’ and ‘‘disarmament.’’ ‘‘Disarmament’’ is
not a term in favour with US policy makers. For example, there is no
mention of the term in the latest White House report on national security
strategy.1 The term ‘‘arms control’’ is the popular term in American
expression. The reason for that is not hard to find. The United States is
essentially a status quo power which wishes to preserve and reinforce its
economic, political, and military supremacy in the world. The focus of its
national security strategy, therefore, is on projecting and sustaining US
power. The term ‘‘disarmament’’ suggests a material change in the status
quo – or at least the willingness to accept change in the status quo. Arms
control, on the other hand, is designed to stabilize the prevailing balance
of power – to quote from the White House report, to ‘‘contribute to a
more stable and calculable balance of power.’’2

The theory and practice of arms control involved the ‘‘notion that
adversaries could cooperate in creating force postures that would place
less pressure on political leaders to use their forces or lose them.’’3 This
included deterring a first strike. In the period after the end of the Cold
War the theory and practice of arms control has not changed much,
except that international organizations are being asked to play a bigger
role and the focus has shifted to non-proliferation.

Fundamentally, non-proliferation seeks to achieve two objectives: to
preserve and reinforce the military and technological superiority of the
great powers; and to deny to potential adversaries and other states
weapons or technologies that could blunt or neutralize the capacity of a
great power to wreak devastating and overwhelming punishment. The
greatest danger perceived by the great powers to their strategic interests
comes from the proliferation of NBC (nuclear, biological, and chemical)
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technologies. ‘‘Non-proliferation,’’ a classical status quoist term, involves
a strategy to create international norms and traditions that make the
spread of NBC capabilities to new countries look morally bad and un-
acceptable in international law or in the framework of international
political institutions, such as the United Nations. Of course, this approach
to defence and arms control cannot but be pockmarked with contra-
dictions. For instance, the United States, despite emerging as the world’s
unchallenged conventional military power in the 1990s, sees nuclear
weapons as essential for its security but demands that other nations not
build such weapons in the interest of international security.

Arms control is today perceived as an important instrument of national
security strategy by all the leading powers. This is because regional and
global arms-control agreements can serve their interests by reducing a
potential adversary’s incentives to initiate aggression or develop/procure
sensitive technologies; they could help determine and enhance predict-
ability regarding the size and structure of another country’s force; impose
significant technological constraints on another country or group of
countries which are technologically less advanced by accepting parallel
restrictions on one’s own national defence industry, thereby preserving
the technological edge; employ verification to ensure compliance; and,
most importantly, contribute to a more stable power structure.

International organizations have a key role to play in arms control and
disarmament. Multilaterally sponsored arms control cannot be negotiated
or implemented without the assistance of existing or specially established
international organizations. In the immediate aftermath of the Cold War,
expectations were high that international organizations, particularly the
United Nations, its specialized agencies, and regional organizations,
would play a much bigger role in arms control and regional security. At a
January 1992 UN summit meeting, the Security Council president issued
a consensus statement on behalf of the Council members branding the
proliferation of weapons of mass destruction ‘‘a threat to international
peace and security.’’ But that statement was never turned into a resolu-
tion to empower the Security Council to treat proliferation as a global
threat.

The initial euphoria over the post-Cold War potential of the United
Nations and other international organizations has given way to the real-
ization that their structures and approaches would have to be radically
altered for them to meet the new expectations. Slowly, it has also
emerged that at least some of the great powers are not willing to back
fully and fund international organizations to enable them to carry out
their mandates. For instance, the United States alone owes more than
half of the UN’s current US$2.8 billion debt, a delinquency that has
greatly impaired even the UN’s peace-keeping missions. Alliances,
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groupings such as the G-7, and unilateral strategies are again playing the
lead role on arms control and security issues. This chapter analyzes
the arms-control role of two important international organizations, the
International Atomic Energy Agency (IAEA), and the UN Special
Commission (UNSCOM) which was set up to disarm Iraq of its nuclear,
chemical, and biological weapons capabilities.

The International Atomic Energy Agency

The IAEA, established in 1957, was a corollary to the US ‘‘Atoms for
Peace’’ policy unveiled by President Dwight Eisenhower in a 1953
address to the UN General Assembly.4 The policy called for sale of
US commercial nuclear power technology under ‘‘safeguards,’’ or inter-
national inspections. The Atoms for Peace programme was conceived in
the aftermath of a Soviet hydrogen test, Britain’s first nuclear detona-
tion, and the launch of national nuclear programmes in Canada, France,
Belgium, and Italy. These developments occurred despite the US policy of
nuclear secrecy and technology denial, and a domestic law that imposed
the death penalty for leakage of nuclear technology. The events led to
major changes in American policy, with the US Congress in 1954 exten-
sively rewriting the 1946 Atomic Energy Act to give effect to Eisenhower’s
Atoms for Peace proposals. The proposals spurred the creation of the
institutional base of the Atoms for Peace programme, the IAEA. It was
hoped that this would discourage the spread of nuclear weapons to more
states.5

The establishment of the IAEA’s safeguards system was clearly
intended to be part of a bargain with non-nuclear weapon states
(NNWSs) – accept safeguards in return for access to peaceful nuclear
technology. Cooperation on non-proliferation and peaceful applications
of nuclear energy was also the centrepiece of the bargain that was struck
in 1968 between nuclear weapons states and non-nuclear states with
regard to the NPT, designed as a political and legal instrument to prevent
the rise of new nuclear powers. Safeguards were devised to ensure that
the goals of non-proliferation were not undermined by cooperation in
peaceful uses of nuclear energy.

The IAEA was given two key responsibilities. First, as its statute says,
it is to ensure ‘‘so far as it is able’’ that nuclear programmes under its
inspections regime in the NNWSs are not misused for military purposes.
Second, it is to encourage worldwide research and development of
peaceful uses of atomic energy by facilitating exchange of scientific and
technical information and transfer of nuclear materials. Article II of the
IAEA statute requires that ‘‘the Agency shall seek to accelerate and
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enlarge the contribution of atomic energy for peace, health, and pros-
perity throughout the world.’’ As part of its obligation to promote
peaceful nuclear cooperation, the IAEA has maintained substantial
technical cooperation programmes in the areas of commercial nuclear
power, nuclear safety, and nuclear medicine.

IAEA safeguards – a system of record-keeping, audits, and inspections
– have been designed fundamentally to detect diversion of ‘‘significant
quantities’’ of nuclear material for possible nuclear explosive or other
military use, and to provide timely warning of such diversions. The safe-
guards have been progressively expanded and tightened, but even the
original, more limited safeguards fashioned in the 1950s were viewed by a
number of developing countries as an interference in the internal affairs
of states. The broadening of the safeguards regime, including the fash-
ioning of new tools and techniques, has not come without fierce criticism.
What we have today is a safeguards system that bears little resemblance
to the regime devised in the 1950s. The latest reform of the safeguards
regime ‘‘implies a further derogation of sovereignty by the NPT’s NNWS
parties, and an increased burden on industrial operators in those states.’’6

IAEA safeguards have broadened in three main evolutionary stages in
response to the growing importance of non-proliferation for great-power
interests. The first stage involved safeguards on the specific nuclear tech-
nology and nuclear material transferred to a recipient country. This
arrangement, which was covered by what was labelled INFCIRC 66,
applied to individual nuclear installations and supplies of nuclear fuel. In
the period after the NPT came into force in 1970, comprehensive or ‘‘full-
scope’’ safeguards were developed and implemented under INFCIRC
153-type agreements that covered the entire nuclear programme of a
NNWS party to the NPT or to a regional nuclear-weapons-free zone
(NWFZ). Non-signatories to the NPT or a regional NWFZ treaty, of
course, were not covered by INFCIRC 153. The revised system mandated
that all nuclear facilities be declared and that the safeguards apply to all
such declared installations. In the period since the 1991 Gulf War, the
IAEA has been given verification assignments and responsibilities that go
‘‘far beyond its safeguards responsibilities,’’ as illustrated by the exam-
ples of Iraq and the Democratic People’s Republic of Korea (DPRK).7

The great powers today view the IAEA as an important tool to deter
nuclear proliferation. They perceive further proliferation threats to
come not from declared, safeguarded nuclear installations but from small
weapons-dedicated clandestine facilities, as was revealed by the Iraq
experience. Therefore, a highly intrusive safeguards regime is now being
implemented. The 93þ 2 programme provides for expanded safeguards
and monitoring capabilities, and intrusive inspections by the IAEA. In
essence, the new safeguards approach turns the orginal verification prin-
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ciple on its head: instead of the Agency confirming good behaviour, the
subscribing state will be obligated to show it is not engaged in bad
behaviour. The requirement is not that there has been no diversion of
safeguarded material, but that no undeclared facilities are in existence
and no weapons-related activity is taking place with clandestinely pro-
cured nuclear materials.

To facilitate such verification, a NNWS party to the NPT has to allow
unhindered access to the IAEA inspectors at all times and accept new
technical measures, such as environmental monitoring. A key feature of
the 93þ 2 programme is that the IAEA will increase its access to infor-
mation through expanded declarations from subscribing states and data
collected by national technical means (NTM) and supplied to the Agency.
Critics charge that the new safeguards proposals go beyond the IAEA
statute and the NPT by redefining the purposes of inspections and turning
safeguards into police-like measures. In effect, IAEA inspectors would
have the right to roam around in a NNWS like supercops, and demand
immediate access to places, persons, and data.

The NNWSs are being asked to accept additional commitments without
any new reciprocal obligations by the nuclear powers. This is unsettling
the original bargain, tilting it in favor of the NWSs. International coop-
eration on non-proliferation and peaceful nuclear cooperation has also
been complicated by extra-legal instruments, such as the nuclear suppli-
ers’ cartel, the London Club, and national embargoes on all civil nuclear
technology sales even under full-scope safeguards, such as the US policy
to deny any peaceful nuclear assistance to Iran, an NPT signatory under
full-scope safeguards. Non-proliferation concerns have risen to such an
extent that an interest in commercial nuclear power is seen as potential
interest in acquiring nuclear weapons capability. The Arab League, for
instance, has complained that supplier nations have imposed a ‘‘selective
embargo’’ on export of nuclear components and technology to its mem-
ber states. Western non-proliferation zealots also have expressed con-
cerns over the civil plutonium economy in Japan, a linchpin of the inter-
national non-proliferation regime. There has to be a proper balance
between non-proliferation concerns and the rights of nations to meet their
energy requirements through commercial nuclear power programmes.

In recent years, the IAEA has through various devices strengthened its
oversight capabilities, including better knowledge of the nuclear activities
of nations under full-scope safeguards. In February 1993 it set up the
Universal Reporting System, which by mandating both exporters and
importers to notify nuclear-related transfers can help detect clandestine
activity. Since it will be difficult for most nations to build all the nuclear
equipment and components needed for a clandestine project, the Univer-
sal Reporting System should aid the IAEA’s detection efforts. Moreover,
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a year earlier the IAEA Board of Governors endorsed the Agency’s right
to carry out ‘‘challenge’’ inspections. However, the Agency’s very first
attempt in its history to carry out a special inspection triggered a political
crisis, with a defiant DPRK notifying its withdrawal from the NPT and
the United States eventually signing an agreement with the DPRK
(called the ‘‘Agreed Framework’’) that in essence helped defuse the crisis
but undercut the IAEA’s role.

An expanded safeguards regime providing, among other things,
unlimited access for field inspectors will pose important challenges with
regard to national sovereignty, constitutional rights protecting the sanc-
tity of the individual and of private property, and financial costs. A major
issue of concern relates to the use of national technical means in IAEA
safeguards and monitoring. IAEA Director-General Hans Blix argued
way back in 1991 that the Agency should have access to national intelli-
gence data, including high-resolution imagery and signals intelligence.
Subsequently, information provided by the US CIA and other sources
was used by IAEA in work relating to Iraq and the DPRK. The Agency
‘‘is now routinely receiving national technical means (NTM) and other
intelligence information from the United States and several other
countries.’’8

The assimilation of national intelligence information in the IAEA
safeguards and monitoring system risks the long-term viability and credi-
bility of the Agency for short-term benefits. The sort of intelligence data
that the IAEA may find useful in its verification activities, including high-
quality satellite imagery, is available not commercially but from national
intelligence. As an international organization, the IAEA cannot allow
itself to be used to serve the narrow security interests of the great powers.
‘‘The fact that intelligence assets are concentrated in the hands of the
current nuclear weapons states may be particularly troubling.’’9 The
IAEA has no means of verifying the intelligence data it receives for its
own verification activities except through ‘‘challenge’’ inspections. Not
only can the provider of NTM data twist information to suit its strategic
interests, it could also release intelligence data to the IAEA at a time of
its choosing to help orchestrate an international uproar or crisis. Verifica-
tion work employing unverified data, even if only at the initial stage,
could seriously undermine the IAEA’s credibility.

The IAEA faces a number of major challenges as the volume of
its safeguards and monitoring responsibilities continues to expand. The
United States, for example, has placed under IAEA safeguards a small
portion of its fissile material from dismantled warheads, and plans to
safeguard more material. The Agency has had to confront a zero-growth
budget for nearly a decade and depend on extra-budgetary support for
fulfilling some its additional safeguards responsibilities. The focus on
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safeguards and safeguards reforms has helped dilute, in the public per-
ception, the Agency’s original aims and objectives. The Agency has
become an arm of the NPT, and fights shy of promoting commercial
nuclear power at a time when energy demands in the developing world
are spiralling and there is growing concern over the environmental effects
of fossil-fuelled plants. In fact, many people in the US government view
the IAEA’s technical cooperation and technology-transfer programmes
as conflicting with its non-proliferation responsibilities. However, it
should not be forgotten that safeguards are a quid pro quo for access to
peaceful technology.

The IAEA’s technical cooperation budget has not grown with its safe-
guards budget, with the result that the original balance between the two
has been unsettled. The developing world’s access to the peaceful appli-
cations of nuclear energy has shrunk in the face of national and multi-
lateral export control barriers erected by the advanced industrial states.
The technology controls have continued to grow, first focusing on con-
trolling the spread of plutonium – viewing plutonium as the root of the
problem, as reflected in India’s 1974 detonation of a nuclear device. Then
the controls were expanded to prohibit the transfer of all technologies
and components related to uranium enrichment and separation of pluto-
nium from irradiated fuel. Later came even more sweeping restrictions in
the form of controls on dual-use items and technologies. Last came lists
of ‘‘countries of proliferation concern’’ with whom all nuclear coopera-
tion, including safety-related assistance, is proscribed, irrespective of
whether they are or not under full-scope safeguards.

The Agency could better secure its future by broadening the base of its
decision-making structure and drawing more personnel from the devel-
oping world, where the bulk of the global population lives. Western states
and the Russian Federation have resisted third world demands, articu-
lated through IAEA general conference resolutions, to broaden the
membership of the Agency’s policy-making body, the Board of Gover-
nors, which is dominated by the developed world, with virtually perma-
nent seats for 13 advanced nuclear states. Nearly two-thirds of the
Agency’s senior staff and three-quarters of the total professional staff are
from the developed world. The pace of recruiting third world nationals to
senior and other professional positions needs to be accelerated.

The IAEA is affiliated to the United Nations without being under its
control. However, in recent years the Agency has, in its own words,
emerged as a ‘‘nuclear verification arm’’ of the Security Council, while it
views the Security Council as the ‘‘political organ’’ to deal with violations
of its safeguards agreements. This avowed institutional linkage, under-
scored by the cases of Iraq and the DPRK, is rooted in the 1992 Security
Council summit statement (not resolution) that Council members would
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‘‘take appropriate measures in the case of any violation notified to them
by the IAEA.’’ The legal basis of this linkage is tenuous, and the rela-
tionship between the Security Council and the IAEA calls for serious
discussion, especially since the Council, by its very design, is an instru-
ment of great-power muscle and IAEA safeguards are primarily intended
to safeguard the nuclear hegemony of the great powers.

While few would dispute the right of the IAEA to verify that sub-
scribing nations are not diverting safeguarded nuclear material and
building bombs in the basement, the Agency’s long-term viability cannot
be sustained if it were turned into a foreign policy and security instru-
ment of the nuclear powers through a greatly expanded safeguards
system seeking to employ police-like measures and encroach on the
national sovereignty of states. No safeguards regime can be foolproof in
the face of a determined proliferator. Anti-proliferation technical mea-
sures, such as on-site inspections and export controls, can lengthen the
proliferation fuse, provide timely warning of illicit activity, and help raise
unacceptable risks of punitive sanctions against potential violators. But
they will work in the medium to long term only if they are supplemented
by political disincentives to nuclearization, such as technical cooperation
on peaceful technology and steps toward disarmament.

The United Nations Special Commission

The United Nations Special Commission (UNSCOM) on disarming Iraq
has been in operation since 1991. Iraq has grudgingly cooperated with
UNSCOM, gradually revealing the extent of its nuclear, chemical, and
biological weapons programmes and its missile development. Although
Iraq has been stripped of much of its national sovereignty and is reeling
under unremitting international sanctions, UNSCOM after over six years
of extensive operations has still to give Iraq a clean bill of health. This has
prevented the lifting of sanctions, which have hit the ordinary Iraqis very
hard. Although a deal to allow Iraq to export a limited quantity of oil and
import much-needed food has finally been worked out, before it became
operational UNICEF reported that about 4,500 children under the age of
five were dying every month in Iraq.10 The UN World Food Programme
has said that a 30 per cent fall in food production in 1996 exacerbated
Iraqi shortages, leaving 180,000 malnourished children and 900,000 war
widows ‘‘highly vulnerable.’’11 The experience with UNSCOM raises
important issues relating to the role of international organizations in arms
control.

When the 1991 Gulf War ended, the United States, in agreement with
its allies, decided to seek Iraq’s disarmament through an international
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organization. This marked a rare occasion in history when the United
States used an international organization to disarm its opponent. Since
the United States had waged its battle against Iraq and its occupation of
Kuwait with the support of two separate Security Council resolutions, it
made sense to disarm Iraq through the United Nations and enhance the
international sanctity of the allied operation against Baghdad.

The United Nations and the IAEA were given responsibility through
Security Council resolutions to dismantle Iraq’s weapons of mass
destruction (WMD) infrastructure and put in place long-term monitoring
and verification. Resolution 687 in April 1991 established UNSCOM to
eliminate Iraq’s chemical and biological weapons capabilities and speci-
fied missiles. UNSCOM was also tasked to assist the IAEA in destroying
or removing from Iraq all materials, equipment, and facilities related to
nuclear weapons. Resolution 707, passed in August 1991, established the
right of UNSCOM and IAEA inspection teams to conduct ‘‘both fixed-
wing and helicopter flights throughout Iraq for all relevant purposes,’’
and demanded that Iraq provide UNSCOM with ‘‘a full, final, and com-
plete disclosure’’ of all aspects of its programmes to develop WMD and
ballistic missiles. Resolution 715 in October 1991 called for a programme
of ongoing monitoring and verification to ensure that Iraq did not resume
its WMD and missile programmes.

These three resolutions together require the following measures.. Iraq’s ‘‘unconditional acceptance of the destruction, removal, or ren-
dering harmless, under international supervision,’’ of all chemical and
biological weapons, agents, and components, and all R&D, support,
and production facilities; and all ballistic missiles with ranges greater
than 150 kilometres (93 miles), along with their spare parts and repair
and manufacturing facilities.. UNSCOM’s conduct of on-site inspections of Iraq’s facilities disclosed
by Baghdad and identified by the Commission itself.. The Commission is to supervise the ‘‘destruction, removal, or render-
ing harmless’’ of all items it specifies.. UNSCOM is to develop a plan for future monitoring and verification to
deter Iraq from using, developing, constructing, or acquiring any of the
above items.. Iraq’s unconditional pledge not to research, develop, or acquire nuclear
weapons or their subsystems or components; its declaration of all
locations, amounts, and types of nuclear materials; its placement of all
materials under IAEA control for destruction; and its agreement to
on-site inspection and monitoring to ensure future compliance.
The key point is that Iraq will remain under long-term rigorous mon-

itoring. Baghdad accepted Resolution 715 on long-term monitoring only
in November 1993, opening the way for UNSCOM to set up the Ongoing
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Monitoring and Verification (OMV) regime. The Baghdad Centre houses
OMV operations, including human monitors.

When sanctions are lifted, Iraq will – on a long-term basis – also be
subjected to a specially established export-import control regime. Pur-
suant to Resolution 715, an export-import monitoring mechanism is
being developed to control any trade in items relevant to Resolution 687.
Indicative of UNSCOM’s own long term, the mechanism will detail pro-
cedures for notification to the Commission and the IAEA of exports of
dual-use items to Iraq. Both Iraq and the exporter will have to provide
notifications.

The degree of intrusiveness and liberty allowed to UNSCOM in Iraq
is unprecedented in the history of arms control. UNSCOM inspectors
have complete, unrestricted access in Iraq, ‘‘anytime, anywhere.’’ On-site
inspections have been supplemented with aerial overflights, access to
huge quantities of very revealing Iraqi documents, the application of
national intelligence information, and the use of ground-installed sensors.
Hundreds of aerial inspections using a US U-2 reconnaissance aircraft
and German and other helicopters have been carried out since mid-1991.
Quite often, on-site inspections have been conducted in tandem with
aerial inspection of the same area, making it difficult for Iraqi authorities
to conceal any clandestine activity. And when Iraq has balked at allowing
unhindered UNSCOM operations, it has faced US-led air strikes to force
it to comply with the UN resolutions.

The experience with UNSCOM has shown that such an intrusive, all-
embracing inspections regime is an expensive one. However, the costs
have not been an issue because ‘‘frozen’’ Iraqi funds have mainly been
employed to achieve Iraq’s disarmament. This funding pattern is also the
reason why the likely long-term continuance of UNSCOM is not much of
a financial issue. An escrow account established by the UN Secretary-
General to finance UNSCOM and other UN activities related to Iraq has
attracted contributions from states drawing largely on frozen Iraqi assets.
For example, the United States, according to its official statements, has
provided US$200 million to this account from Iraqi assets frozen by it
before the Gulf War. The United States has also made available for
UNSCOM operations its U-2 aircraft, sensors, analysts, and inspectors.

UNSCOM-type monitoring and verification cannot be replicated for
general arms-control purposes, not only because of its prohibitive cost,
but because the stripping of national sovereignty that it demands can be
applied solely to a defeated country. However, there are a number of
lessons from the UNSCOM experience that could be applied to the
monitoring and verification of international or bilateral arms-control
agreements. These include the benefits of the coordinated use of on-site
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inspections and aerial reconnaissance, and the use of new techniques to
detect clandestine activity.

There are also a number of disturbing lessons from the UNSCOM
experience that need to be examined in the context of the future role of
international organizations in international arms control and disarma-
ment. The biggest one relates to the failure of UNSCOM even after
over six years of extensive operations to give Iraq a clean bill of health
with regard to dangerous arms. UNSCOM has sent more than 375
inspection teams to Iraq, undertaken hundreds of U-2 missions, and
supervised the destruction of many WMD facilities and equipment,
chemical munitions, and Scud missiles. In the chemical weapons area,
UNSCOM has destroyed 28,000 chemical munitions, 480,000 litres of
chemical agents, and 1.8 million litres and 1 million kilograms of 45
different precursor chemicals. Besides destroying assorted biological
weapons production equipment, the entire Al-Hakam biological complex
has been dismantled. In the nuclear weapons area, the entire fissile
material production infrastructure has been flattened and all quantities of
enriched uranium and plutonium found in Iraq have been removed. Yet,
in its latest half-yearly report to the Security Council, UNSCOM has said
Iraq may still be hiding small but highly significant quantities of missiles
and chemical and biological warfare agents.

Iraq has been guilty of repeatedly attempting to prevaricate and dupe
UNSCOM. Iraq’s duplicity and falsification came out starkly when in
the aftermath of the August 1995 defection to Jordan of two of Iraqi
President Saddam Hussein’s sons-in-law, Baghdad admitted particulars
of its biological and other weapons programmes which it had con-
sistently denied, handing over more than 700,000 pages of documents to
UNSCOM. However, the deception of a defenceless country already
divested of its national sovereignty and unable to feed its citizens prop-
erly in the face of harsh international sanctions should not act as a
rationale for prolonging the suffering of its people. When the Iraq sanc-
tions resolution was moved in the Security Council in 1990, its sponsors
sought to assure other member states that it would not come in the way of
food supplies and other humanitarian assistance. In practice, though, the
sanctions have been all-embracing. An important lesson of history is that
when a defeated state has been punished too severely it can come back to
haunt its subjugators. UNSCOM should pursue its mission in such a way
that it is judged by historians as an international organization which car-
ried out its mandate justly.

A complicating factor is the role of the country which led the victorious
forces against Iraq. The United States, which has a very close relationship
with UNSCOM, has publicly opposed the Commission giving a ‘‘no-
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discrepancies’’ report on Iraq and has imposed additional conditionalities
for the lifting of sanctions. In addition to Iraq’s full disclosure of its WMD
programmes, the United States has insisted on the following conditions
being met by Baghdad before sanctions could be lifted: return of Kuwaiti
property and accounting for the 600 or so Kuwaitis still missing; ending its
‘‘export’’ of terrorism; and suspending the suppression of Kurds and
improving its human rights record. According to US Secretary of State
Madeleine Albright, ‘‘the sanctions regime has been in fact been quite
successful and needs to remain in place . . . But, as I said, we are prepared
to deal with a successor’’ government in Baghdad.12

UNSCOM’s reliance on national intelligence information is also a
troubling fact. It has been openly acknowledged that the CIA guided
the initial UNSCOM inspection teams to Iraqi facilities, and to the Agri-
culture Ministry building where thousands of very compromising docu-
ments were seized after a standoff lasting several days. The funnelling of
national intelligence information to international organizations, infor-
mally or institutionally, and the use of such data for inspections or
reporting would seriously erode the credibility and legitimacy of inter-
national organizations. International organizations have to ensure that
they do not become, wittingly or unwittingly, tools to serve great-power
interests. UNSCOM has set in motion a dangerous trend that should be
reversed.

UNSCOM also needs to mirror its international character more truly.
The Commission has drawn professional assistance largely from the
Western bloc and the Russion Federation.

Unlike its WMD physical infrastructure, Iraq’s intellectual infra-
structure cannot be dismantled by UNSCOM. However, UNSCOM’s
long-term monitoring regime is intended to prevent Iraq’s ‘‘brain power’’
from rebuilding the dismantled physical infrastructure. This regime
should provide sufficient assurance against Iraq resuming production of
proscribed weapons after the lifting of sanctions.

Conclusion

Power and force remain at the heart of international relations. With the
pursuit of military power and economic power intended to reinforce each
other, international organizations are increasingly being employed to
serve the interests of the wealthy and powerful states. The World Trade
Organization has come in handy to the rich nations to push their com-
mercial interests, centred on greater access to foreign markets for their
goods and services. In the political realm, a selective use of international
organizations to promote great-power interests is taking place, as the
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wealthy states seek to hold on to their traditional advantages in the face
of rising competition from Asian and other nations.

With most Western economies sheltered by a nuclear arsenal or a
nuclear umbrella, and the developing world no longer a consolidated
bloc with common interests, the UN Security Council, the IAEA and
UNSCOM have emerged in recent years as the favourite organizations of
the strong. These organizations supplement the great powers’ unilateral
strategies, pivoted on the readiness to employ force to defend vital
interests. Credibly conveying the threat to use force to defend national
interests is for these states as important as actually employing force.
Meanwhile, the original balance between non-proliferation and disarma-
ment that helped create the NPT and the IAEA safeguards regime has
been visibly eroded.

Since the end of the Cold War, the great powers and their allies are
claiming that WMD proliferation has replaced the Cold War as the
main threat to international peace and security. The ghost of Iraq is
being seen everywhere. Strenous efforts are being made to strengthen
non-proliferation norms, erect new technical barriers to proliferation, and
involve international organizations in arms control and non-proliferation
in a big way.

Arms control is sought to be pursued mainly to reinforce the present
status quo in the global power structure. One of the tools of arms control
is technology control and denial. The major powers and their allies have
been engaged in recent years in tightening and expanding domestic and
international export-control mechanisms. Security-linked technology
controls have ominously changed from an East–West to a North–South
perspective after the Cold War. Today, the major states harp on about
the dangers of the spread of dual-use technologies and run ad hoc,
non-transparent regimes without the UN’s sanction. History, however,
bears testimony to the long-term ineffectiveness of technology-control
strategies.

The main arms-control efforts have been concentrated on two objec-
tives: making ‘‘non-proliferation’’ a respectable and lawful enterprise
through international agreements, treaties, and norms; and stabilizing
deterrence. Multilateral arms-control agreements are tied by one common
theme: when they were signed, they did not clash with the vital interests
of the great powers. The great powers, eager to boost their disarmament
credentials, have always been ready to accept a treaty so long as it does
not significantly constrain the control, movement, and deployment of
nuclear weapons. This has spawned treaties bordering on the ridiculous
that declare nuclear-free the seabed as well as the moon and all other
celestial bodies within the solar system – except the Earth!

No international arms-control agreement has yet been concluded that
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seeks materially to alter the status quo. The NPT and CTBT are clearly
intended to preserve the status quo. The CTBT is the first treaty in
history which seeks not merely to compel its signatories to comply with
its provisions, but demands that certain states be its signatories or
face unspecified ‘‘measures consistent with international law.’’ The 1993
Chemical Weapons Convention was concluded after two decades of
negotiations only when such weapons came to be widely viewed as a
‘‘poor nation’s deterrent.’’

Against this background, what role can international organizations
play in arms control? Today, the United Nations is in crisis and there are
growing demands for major reforms to broaden its decision-making
structure and allow it to play an independent role. Its present structure,
fashioned by the Second World War victors, is such that it has very little
independent power and its effective functioning rests on unity among the
great powers. UN reforms would also impact on other international
organizations. The United Nations and other international organizations
have to promote a truly collective form of security rather than serve the
partisan interests of some or all of the great powers.

International organizations should be careful not to lend legitimacy to
the orchestration of any threat. The claim that the proliferation problem
has dramatically worsened after the end of the Cold War is one example.
The Democratic People’s Republic of Korea, Libya, Iran, and Iraq have
became the archetypical justifications for stepped-up non-proliferation
efforts. The use of these examples serves to exaggerate deliberately the
gravity of potential threats from the third world. There are few new pro-
liferant candidates in the developing world. Most such candidates are
in the advanced industrial world – but under a US nuclear umbrella. The
so-called ‘‘rogue’’ states in the third world serve as useful bugbears for
some of the major powers to gain domestic support for retaining Cold
War military postures and doctrines, finding new strategic goals and mis-
sions, and employing coalitions and cartels to reinforce their interests. The
rogue-states doctrine has also come in handy to launch the US counter-
proliferation initiative, which includes the threat of military action.

With strength respecting strength in international relations, the stepped-
up use of national intelligence assets to promote national interests asser-
tively can only be expected, even against allies. The recent controversies
regarding American intelligence activities in Germany, France, and Japan
underscore the escalating technological and commercial rivalries in the
advanced industrial world. Little attention, however, has been paid to the
furtive use of national intelligence assets by the wealthy and powerful
states to influence the agendas of international organizations individually
and collectively. Information gathered by national technical means is
worming its way to select organizations without any international sanc-
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tion. The NTM-aided ‘‘discoveries’’ by one organization can be used to
shape the agenda of another international organization. For example,
UNSCOM’s periodic Western-intelligence-assisted disclosures on Iraq
help lend support to demands for arming the IAEA with police-style
search powers to prevent clandestine proliferation activity. They are also
used to support claims that WMD proliferation has replaced the Cold War
as the main threat to international security. The funnelling of national
intelligence information to, and its use by, the IAEA and UNSCOM are
bound to generate international concern and controversy.

Certain international organizations today are playing a larger role in
arms control and non-proliferation. But not the UN General Assembly,
the most representative international organization. The General Assem-
bly has passed many nuclear disarmament resolutions with overwhelming
support from its member states, but has been unsuccessful in implement-
ing them because of opposition by the nuclear powers and their allies.
The very first resolution passed in early 1946 mandated ‘‘the elimination
from national armaments of atomic weapons.’’ Since then, the General
Assembly has repeatedly called for negotiations on a phased, time-bound
disarmament programme, and every year the world is reminded that
nuclear weapons’ use would be ‘‘a crime against humanity.’’ But as the
real power in international relations is with the five nuclear powers, who
are also the Permanent Members of the Security Council, the General
Assembly has remained toothless.

The selective use of international organizations for arms control is best
illustrated by the disdain with which the 1996 ICJ advisory opinion has
been treated by the great powers. The Court said the nuclear powers are
legally obliged not only to negotiate in good faith, but to achieve the
dismantlement of all weapons of mass extermination. ‘‘The obligation
involved here is an obligation to achieve a precise result – nuclear dis-
armament in all its aspects – by adopting a particular course of conduct,
namely, the pursuit of negotiations on the matter in good faith.’’13 With
unanimous weight thrown behind it, that twofold obligation, according to
ICJ President Mohammed Bedjaoui, has now assumed customary force in
international law.

The new legal principles – a major boost to global efforts to strip
nuclear weapons of their halo as lawful instruments of security for the
great powers and their allies – should be viewed as making it criminal to
unleash a Hiroshima- or Nagasaki-style nuclear holocaust. The advisory
opinion removes any claim of legitimacy from offensive first-use nuclear
doctrines, maintained by four of the five nuclear powers. The fifth power,
China, added conditionality to its no-first-use posture in 1995 to exclude
its rival India.

Since the only grey area in law now relates to a self-defence situation
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where the state’s very existence is at stake, extended deterrence pivoted
on the constant threat to use nuclear arms first should be seen as contrary
to international law. The legality of tactical or battlefield ‘‘nukes’’ is also
open to challenge, since they cannot and are not intended to safeguard
the survival of a nation. China is known to have such weapons, while the
US-Russian bilateral accord on elimination of tactical arms specifically
excludes air-launched ‘‘nukes.’’ The United States has recently added a
new tactical nuclear warhead to its armoury, the bunker-busting ‘‘B-61
mod-11.’’

In addition to the ICJ opinion that the nuclear powers are legally
obliged to begin and conclude disarmament negotiations, there is a
General Assembly resolution requiring the setting up of an ad hoc nego-
tiating committee on disarmament at the Geneva-based Conference on
Disarmament. But the great powers have contemptuously refused to
begin negotiations, and have questioned the very appropriateness of the
Conference on Disarmament as a forum for negotiating deep cuts in
existing nuclear arsenals.

The future success of non-proliferation will essentially depend on the
incentives for nuclear weapons’ acquisition being eroded or eliminated.
This demands that the military and political value of nuclear weapons
be de-emphasized. As long as nuclear weapons remain instruments of
power, influence, and intimidation in international politics and serve as
the ‘‘strategic equalizer’’ to the conventional military superiority of an
adversary or adversaries, nations outside security alliances will be
attracted to them.

Lastly, it is well to remember that proliferation is a political problem.
Technical fixes by themselves cannot help resolve, or even deal with, a
political problem. A political problem needs international cooperation
and support for settlement.
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The Security Council in the
post-Cold War era

David Malone1

Introduction

Practically from the launch of the United Nations in 1945 until the mid-
1980s, its Security Council’s potential to contribute to international peace
and security was hobbled by Cold War rivalries. The Council did play a
useful role in brokering cease-fires and mediating certain disputes, but as
long as the United Sates and USSR (with their respective allies) duelled
for global supremacy, often through regional proxies, use of the veto
ensured that the Council’s margin for manoeuvre remained narrow.
However, the ascension to power of Mikhail Gorbachev in Moscow
yielded early signs at the United Nations of a thaw in the Cold War when
the Permanent Five (P-5) members of the Council consulted closely on
the selection of a UN Secretary-General in 1986. In late 1986, Sir John
Thomson (United Kingdom) took the initiative to call together the P-5
Ambassadors at his residence for an informal discussion on how they
could hasten the end of the murderous Iran–Iraq war.2 Although China
remained somewhat leery of active P-5 coordination for some time, a
system of regular P-5 informal meetings soon took hold. These meetings
helped anticipate and defuse friction among the five and allowed them to
exchange notes respecting various crises, if not formally to coordinate
their positions.

In spite of Gorbachev’s celebrated Pravda and Izvestia article of 17
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September 1987 seeking ‘‘wider use of . . . the institution of UN military
observers and UN peace-keeping forces in disengaging the troops of
warring sides, observing cease-fires and armistice agreements,’’ and call-
ing for the P-5 to become ‘‘guarantors’’ of international security, some
representatives on the Council during the years from 1988 to 1990 report
that the Soviet delegation, on issues such as Namibia, was prone to revert
to ‘‘type,’’ in other words declaratory diplomacy and the threat of stone-
walling. Former Soviet diplomats remember matters differently, stressing
that they were merely defending legitimate Soviet perspectives on the
substantive questions before the Council. However, converging per-
spectives among the P-5 allowed the Council to initiate action towards
settlement of several international crises. It thus launched the missions to
address crises affecting Iran and Iraq, Afghanistan, Angola, Namibia, and
Central America, all prior to the outbreak of the Iraq–Kuwait hostilities
in August 1990.

The Iraqi invasion and subsequent annexation of Kuwait in August
1990 led the Council to adopt assertive mandates to reverse these Iraqi
steps. Robust Council decisions during the entire Iraq–Kuwait crisis,
including measures adopted following the March 1991 cease-fire by
members of the anti-Iraq coalition to establish no-fly zones within Iraq
and to provide humanitarian assistance to the Kurdish population, proved
important not only in their own right but also because they proved prec-
edential in many respects.3

The success of the anti-Iraq coalition, under its Security Council man-
date, induced an era of euphoria in the Council which could not have
arisen under the balance-of-power politics of the Cold War. It lasted
roughly from March 1991 (the end of hostilities in the Gulf region) to
October 1993 (with the deaths of 18 US Rangers in Mogadishu and the
withdrawal from Port-au-Prince harbour, in the face of a small demon-
stration, of the US troop transporter Harlan County carrying Canadian
and US peacekeepers to Haiti). During these 31 months, the Security
Council accelerated its activities, launching 14 new peace-keeping and
observer missions as compared to 17 in the previous 46 years, and
adopting 187 resolutions (compared to 685).

The Security Council summit and ‘‘An Agenda for Peace’’

Building on an emerging consensus in much of the world that the Security
Council was at last coming into its own, the first-ever Security Council
summit was convened on 31 January 1992 to discuss new orientations
and activities for the Council. In his remarks on this occasion, the new
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Secretary-General, Boutros Boutros-Ghali, emphasized ‘‘democratiza-
tion at the national and international levels,’’ noting that state sover-
eignty was taking on a new meaning:

Added to its dimension of right is the dimension of responsibility, both internal
and external. . . . Civil wars are no longer civil, and the carnage they inflict will not
let the world remain indifferent. The narrow nationalism that would oppose or
disregard the norms of a stable international order and the micro-nationalism
that resists healthy economic or political integration can disrupt a peaceful global
existence.4

The representatives of China and Zimbabwe echoed President Bush’s
1991 talk of a ‘‘new world order’’ (a phrase Bush avoided at this summit),
but China pointed to the importance of mutual respect for sovereignty
and ‘‘non-interference in each other’s affairs.’’5

At its conclusion, the summit invited the Secretary-General to prepare
a report on ‘‘ways of strengthening . . . the capacity of the United Nations
for preventive diplomacy, for peace-making, and for peace-keeping.’’6 In
June 1992, the Secretary-General responded with a wide-ranging and
ambitious document, ‘‘An Agenda for Peace.’’ It advocated, inter alia,
consideration of a ‘‘preventive deployment’’ of UN peacekeepers to
forestall hostilities known to be looming;7 the widespread negotiation of
standby agreements between the United Nations and member states
allowing for more rapid identification of potential peace-keeping units
and their deployment to theatres of operation;8 and, when warranted,
the use of force by the United Nations itself rather than by coalitions of
member states.9 Much of the document’s substance was gutted by an
open-ended working group of the General Assembly active in 1992 and
1993, which could agree only on lowest-common-denominator bromides.
Interventionist provisions were combated by many non-aligned countries,
while the P-5 seemed eager to protect their Council prerogatives, partic-
ularly by opposing Boutros-Ghali’s calls for a greater International Court
of Justice (ICJ) role in the UN’s work on peace and security and his
suggestion that the Secretary-General be authorized to seek advisory
opinions from the Court.10

By 1995, in his supplement to an Agenda for Peace (more of a reas-
sessment than an addendum), Boutros-Ghali sounded a more sombre
note:

Neither the Security Council nor the Secretary-General at present has the capacity
to deploy, direct, command, or control [enforcement] operations except perhaps
on a very limited scale. . . It would be folly to attempt to do so at the present time
when the Organization is resource-starved and hard pressed to handle the less
demanding peace-making and peace-keeping responsibilities entrusted to it.11
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Nevertheless, the Secretary-General did advance the need for a UN
‘‘rapid reaction force’’ composed of battalion-sized units trained to
similar standards, stationed in their home countries but maintained in a
high state of readiness.12 This suggestion built on research and planning
work undertaken earlier by Canada, Denmark, and the Netherlands.13
As of March 1997, plans for a UN rapid-deployment mission head-
quarters were well in hand at the United Nations.

Cooperation among the P-5

Since 1990, relations among the P-5 have fluctuated. The Soviet Union
(later the Russian Federation) has generally cooperated closely with its
Western partners. Whatever the reservations of some of its foreign policy
experts may have been, the USSR yielded to strong American leadership
during the 1990–1991 Gulf crisis – a pattern that would continue to pre-
vail in the Council, albeit along a bumpier course, particularly with
respect to the former Yugoslavia. However, since 1994 there have been
growing complaints from the Russian delegation that ‘‘double standards’’
have arisen under which the United States gets pretty much what it
wants, for example on Haiti and in securing Council acquiescence to the
Dayton Accords, while Western support for a UN mission in Georgia to
observe the CIS (Confederation of Independent States) peace-keeping
operation in Abkhazia was grudging at best. Tensions also developed
between the United States and its Western European partners over the
former Yugoslavia. Disagreement prevailed among the P-3 (France, the
United Kingdom, and the United States) over Bosnia and Herzegovina
throughout 1993 and 1994, when France and the United Kingdom were
bearing the brunt of risk and casualties within UNPROFOR (UN Pro-
tection Force in Former Yugoslavia) while the United States cavilled
from the side-lines, advocating approaches it soon abandoned when it
took the lead in forging a peace settlement at Dayton. The Russian Fed-
eration, for its part, disagreed with Western policies on the former
Yugoslavia but did participate in UNPROFOR alongside France and the
United Kingdom.

Tensions over the former Yugoslavia were effectively quarantined,
with France, the United Kingdom, and the United States cooperating
closely on other issues, often with active Russian support. Indeed,
accommodations between France, the Russian Federation, and the United
States in mid-1994 allowed France tenuously to secure Council author-
ization to lead Opération Turquoise to stabilize south-western Rwanda (a
proposal which had aroused deep suspicion in New York, given France’s
close ties to Hutu politicians), Moscow to extract the reluctant consent of
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its Western P-5 partners for an expansion of UNOMIG (United Nations
Observer Mission in Georgia), and the United States to obtain Council
authorization to undertake military action against the de facto régime in
Haiti. These developments, taken together, raised concern over the pos-
sible emergence of ‘‘spheres of influence’’ brokered in the Security
Council. Nevertheless, accommodations among the P-5 have limits, par-
ticularly where perceptions of unilateralism on the part of one of the five
undermine consensus. In September 1996 the United Kingdom signally
failed to rally the support of France, the Russian Federation, or China for
a Council resolution essentially supporting US bombing raids in Iraq in
retaliation for Iraqi involvement in internecine Kurdish fighting some
days earlier.

China swung into action only when its national interests were at
stake, as it did in February 1996 when it insisted on the down-sizing of
UNOMIH (United Nations Observer Mission in Haiti) to punish the
Haitian government for an ill-advised high-level dalliance with Taiwan,
and again in January 1997 when it initially refused to consent to the
deployment of UN military observers in Guatemala on similar grounds. It
is remarkable how little China dissented actively from P-4 initiatives,
although it often sought to distance itself from the decisions involved
through explanations of vote. Overall, the much-improved climate among
the P-5, directly attributable to the end of the Cold War, can be gauged
by the sharp decline in the use of the veto: only five have been invoked
since May 1990, relative to 193 during the first 45 years of the UN’s
history.14

The P-5’s dominant position is reflected in the Council’s relations with
the UN Secretariat, which is sometimes perceived as excessively com-
pliant to the wishes of the Permanent Members. The modus operandi
in drafting a report from the Secretary-General to stimulate Council
decisions on a given problem is often to take the pulse of the P-5 and
establish the parameters of action they would favour. The report is then
generally tailored accordingly.15 Military advice, particularly from the
field, is often the first casualty.16

The P-5 and the Non-Aligned Movement

While the Security Council’s action on Iraq was broadly supported by the
UN membership, several non-aligned states within the Council (notably
Cuba, Yemen, Ecuador, India, and Zimbabwe), along with China, at
different times dissented from or abstained on some of the Council’s
decisions on Iraq, signalling some tension between the P-4 (France, the
United Kingdom, the United States, and the former Soviet Union) and
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strands of Non-Aligned Movement (NAM) opinion at a time when the
initiative of drafting Security Council resolutions was sliding inexorably
from the NAM (and its traditional issues such as apartheid and the Arab–
Israeli dispute) to the P-4 (and its emerging concerns). With the end of
the Cold War, the ability of NAM members in the Council to play the
superpowers off against each other has vanished, while at the same time
differences in perspective and interests among the NAM countries have
come to the fore. The NAM caucus of the Council has been able to assert
itself only when divisions among the P-5 present it with opportunities, as
was the case with the Council’s approach to Bosnia and Herzegovina
from 1993 to 1995. Even here, an attempt on 28 June 1993 by the five-
country NAM caucus, joined by the United States, to have the UN arms
embargo against Bosnia and Herzegovina lifted failed when the Council’s
other members abstained en masse, depriving the NAM of the nine pos-
itive votes it required to carry the day.17 It is only through the influence
of individual dynamic, highly-regarded representatives such as Pakistan’s
Jamshid Marker, Malaysia’s Razali Ismail, Venezuela’s Diego Arria,
Egypt’s Nabil Elarabi, and Chile’s Juan Somavia that the NAM has
recently helped shape Council decisions.18

Tensions between Security Council and General Assembly

With the new-found activism of the Security Council came apprehensions
among General Assembly members, particularly those belonging to the
NAM, that the Council could venture into territory hitherto within the
Assembly’s ambit. Fears over the expansion of the Council’s powers
came to a head in 1989 over the deployment of a UN mission to Nicar-
agua to observe elections. Once the Secretary-General had reached
agreement with Nicaragua to dispatch this mission (ONUVEN), the
Council’s NAM members insisted that the General Assembly and not the
Council endorse it. When the Secretary-General in 1990 raised the pros-
pect with the Council of sending a second such electoral observation
mission to Haiti, Colombia, and Cuba, the then Latin American members
on the Council argued strongly that the mission should be authorized by
the General Assembly. Manoeuvring on this issue lasted several months,
eventually resulting in General Assembly authorization of the mission in
October 1990.19 Similar tensions arose over the creation of a UN human
rights verification mission in Guatemala in 1994. The Secretary-General
had initially anticipated that it would constitute the first component of a
broader mission, including military staff, called upon to monitor a nego-
tiated settlement to the civil strife in Guatemala. Accordingly, he had
planned to approach the Security Council to authorize the mission as a
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whole, with advance deployment of its human rights component. How-
ever, following sharp protests from within the NAM, he redirected the
request for authorization of the human rights mission to the General
Assembly.20 As P-5 members pay a higher proportion of peace-keeping
costs incurred through Security Council decisions than they do of items
approved under the UN’s ‘‘regular’’ scale of assessments, several P-5
members were happy to see the General Assembly saddled with respon-
sibility for financing such missions.21

The Security Council and internal conflicts

Following the conclusion of Operation Desert Storm, the Security Council
was increasingly inclined to tackle other conflicts. In apparent disregard
of UN Charter Article 2 (7), inveighing against UN intervention in
‘‘matters which are essentially within the domestic jurisdiction of any
state,’’ the Council, with or without the consent of the governments
involved, addressed internal crises in Haiti, Cambodia, El Salvador,
Georgia, Liberia, Mozambique, Rwanda, Somalia, and Tajikistan, and
built on earlier Council activity on Angola.22 However much these con-
flicts may have had international implications, several of them could not
credibly be construed as constituting a threat to international peace and
security. The concept of sovereignty has been eroded, with consequences
we can only guess at today. Ultimately, this aspect of the Council’s activ-
ities in the 1990s may prove the most important.

The United Nations’ involvement in civil conflict was not new: the UN
operations in Congo, 1960–1964, and in Cyprus since 1964, aimed to
stabilize volatile domestic situations portrayed as threatening regional
peace and security. However, these operations were never regarded as
precedential within the United Nations. After the Cold War ended, the
Security Council waded into internal conflicts because these were the
wars on offer (the ‘‘CNN effect’’ ensuring that several – but by no means
all – of them received saturation coverage, particularly in their impact on
civilians) and because, with P-5 cooperation now taking hold, it became
possible to address them actively. A belief took hold within the Council
that it had not only the capacity but the duty to act.23

The Council, under pressure of rapidly unfolding events, displayed a
high degree of creativity, developing hybrid forms of operation new to
the United Nations, starting with UNTAG (United Nations Transitional
Assistance Group) in Namibia in 1989–1990. These hybrids involved
more frequent resort to civilian components responsible, inter alia, for
humanitarian assistance, human rights, electoral assistance, and economic
rehabilitation. Growing UN promotion of democratic processes (and
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respect for human rights) to overcome civil strife would never have been
possible in the Cold War era. Countries such as China have accepted and
even supported these activities on a case-by-case basis in ‘‘exceptional’’
circumstances. A significant body of precedent has now built up.

The use of force

Perhaps the most striking development in Council decision-making since
1990 has been its disposition to authorize the use of force. Sometimes the
use of force, under Chapter VII of the Charter, was planned virtually
from the outset, and sometimes it was not. Resistance on the ground to
aspects of UN peace-keeping activities sometimes led to a process of
‘‘mission creep,’’ in which the Council moved beyond impartiality and the
consent for UN activities by parties to a conflict to enforcement measures
against one or several of them. The piecemeal addition of enforcement
duties to peace-keeping operations ill-equipped to handle them was a
major source of difficulties in Bosnia and Herzegovina, and the proximate
cause of the UN’s inability to continue functioning in Somalia. In retro-
spect, the Council was not sufficiently sensitive to the operational diffi-
culties experienced or anticipated by UN field personnel and headquarters
peace-keeping staff. Indeed, at times it mandated action in the knowledge
that its decisions could not be fully implemented, for example in creating
safe areas in Bosnia and Herzegovina in 1993. The eventual result was
disastrous for the civilians overrun in 1995 in Srebrenica, and the UN’s
credibility was seriously undermined.24 In Somalia, the Council does not
appear to have appreciated the extent to which national concerns over
the safety of personnel deployed under the UN flag could undermine the
chain of command of UNOSOM (UN Operation in Somalia) II, which
began to unravel in June 1993.

This does not mean that enforcement is always the wrong approach for
the international community.25 President Aristide would never have been
restored in Haiti without the threat of force in mid-September 1994.
Equally, the hostilities in Bosnia and Herzegovina might have continued
indefinitely without massive bombing by NATO in 1995, which, together
with a shift in military advantage on the ground, brought Serbia to the
negotiating table at Dayton. The authorization and capacity to use force
of IFOR (Implementation Force in Croatia and Bosnia and Herzegovina)
doubtless contributed to the successful implementation of the Dayton
military provisions in 1996. However, the Council is unlikely soon again
to seek to enforce its decisions through a UN peace-keeping operation.
Rather, it will continue to turn to coalitions of member states to imple-
ment enforcement mandates agreed within the Council.
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Even bearing in mind the special difficulties militating against forcible
international involvement in internal conflicts, public opinion will continue
to demand action in cases of widely reported suffering among civilians.
An inclination within the Council to involve the United Nations on the
ground only in ideal circumstances may again yield to such pressure in
the future.26

New legal ground is broken

A notable feature of the Council’s new activism was the creation of
international criminal tribunals to try breaches of humanitarian law in the
former Yugoslavia (1993) and Rwanda (1994).27 By creating tribunals,
the Council significantly raised the stakes in efforts to punish war crimes
without having settled (for example, in the resolution authorizing IFOR)
the priority to be given to these tasks relative to others discharged by the
international community. The risks to the Council’s credibility should not
be underestimated: experience to date suggests that the tribunals may
find it impossible to convict many indictees, given a lack of resolve by the
international community in seeking their arrest.

Institutional development

The Council’s institutional life also evolved in the 1990s. Because of its
increased activism and growing importance in the early 1990s, pressure
grew for reform of both its composition and its working methods. The
NAM pressed for greater representation on the Security Council, with
many of its members advocating new permanent seats for developing
countries, while Germany and Japan advanced claims for a permanent
seat each. As of early 1997, General Assembly negotiations on this ques-
tion were deadlocked, in part because of the inability of several regional
groups, notably Asia and Africa, to develop a consensus on which of their
members might qualify. National positions have been predictably self-
interested. Countries tend to support schemes which would maximize
their own representation in the Council. They prefer the status quo to
proposals which do not achieve this narrow end. However, the log-
jam could be broken, if only because, in these fiscally-straitened times,
Germany and Japan’s ability to help finance the United Nations may
force attention to their claims.

Less publicized has been the evolution in the Council’s working meth-
ods brought about by pressure from the membership at large, particularly
by troop-contributing nations (TCNs), for more openness and consulta-
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tion by the Council.28 As early as 1992, TCNs such as the Scandinavians,
Malaysia, Argentina, and Canada hinted broadly that their participation
in peace-keeping operations should not be taken for granted by a Council
apparently indifferent to their views. The arrival of Madeleine Albright
as US Permanent Representative in early 1993 accelerated change: she
was openly sympathetic to demands for greater Council transparency. In
mid-1993 the Council decided that the provisional agenda for each
Council meeting should be included in the daily Journal of the United
Nations, a useful innovation for those delegations wishing to lobby
Council members on given questions. A month later, the Council decided
that its monthly forecast of work should be made available to all member
states.29 Under pressure from within (notably from Argentina and New
Zealand) as well as from TCNs at large, the Council in May 1994 recog-
nized the need for greater consultation with TCNs in a variety of for-
mats.30 The Council also came to recognize that its habit of conducting
most business during closed informal consultations was grating, and
decided that there should be greater recourse to open meetings.31 Other
decisions made more transparent the workings of the various committees
established by the Council to monitor and implement sanctions regimes.32

Further suggestions have been made in the General Assembly, in-
cluding the participation of potential TCNs as well as countries already
contributing troops in consultations with the Secretariat and Council on
given peace-keeping operations; the launch of ‘‘orientation debates’’
when the Council takes up a new question (allowing the remaining
member states to become conversant with the particulars of the issue);
the opening of Sanctions Committee meetings to all member states; the
creation of a body subsidiary to the Council to monitor important peace-
keeping operations with the participation of TCNs; a closer relationship
between the Council and the International Court of Justice, including the
option for the Council to seek the opinion of the Court on controversial
matters with legal implications; and consultation with third parties affected
by sanctions imposed on a country, paying greater attention to Article 50
of the UN Charter.33 Some of these measures will probably be adopted in
the future.

Groups of friends

An important development has been the emergence of informal group-
ings of countries, some members of the Council, others not, to steer given
issues at the United Nations. The phenomenon is not entirely new – for
example, the ‘‘Contact Group’’ for Namibia from 1978 to 1990. However,
such groups have proliferated in the 1990s, generally under the rubric
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of ‘‘Friends of the Secretary-General,’’ who nominally invites these
countries to advise him on a given problem (in fact, the groups are largely
self-selecting). They have played a leading role in the design and imple-
mentation of UN strategies in, for example, Cambodia, El Salvador, and
Haiti.34

However, the emergence of such groups, while useful to the Secretary-
General and welcomed by most Security Council members as prepar-
ing the ground effectively for Council action, was greeted with dismay
by others, such as New Zealand. They complained that these ‘‘self-
appointed’’ groups were undermining the sovereign equality of all
Council members, as recommendations from a ‘‘group of friends’’ were
not easily challenged within the Council. These groups have also not
always been viewed as impartial: for example, the group of friends for
the Western Sahara is perceived by many as frankly sympathetic to
Morocco’s position in the dispute. They have equally not always been
effective: for instance, the group of friends for Georgia, in spite of
Russian membership, has succeeded principally in stymieing the Russian
desire for greater UN involvement in Abkhazia and a clear UN endorse-
ment of the CIS peace-keeping role there. It has not, to date, greatly
assisted in resolution of the conflict within Georgia.

Nevertheless, groups of friends seem to be here to stay. One impor-
tant by-product of their emergence is that they have often taken over the
crucial drafting role earlier monopolized by the P-5 in preparing Council
resolutions, thus somewhat diffusing the power of the P-5 to lead above
all other member states. The involvement of non-permanent, and indeed
non-Council, members in the drafting process may prove salutary in
tempering P-5 idiosyncracies, although P-5 members largely dominate
within groups of friends.

Future orientations for the Council

An important lesson learned in the period 1992–1995, particularly in
Somalia, has been that the Council should not attempt to enforce its res-
olutions unless both the political will and the necessary resources are
available to do so – the latter now unlikely with the UN’s financial crisis
ever deepening. The Security Council must define clearly both objectives
and strategy prior to the launch of a peace-keeping operation. It must
also develop staying power, combating the obvious attractions of ‘‘early
exit’’ scenarios and unrealistic ‘‘sunset’’ clauses (driven in large measure
by the United States), if its action is to succeed lastingly. The Council
must learn to be more sensitive to military advice from the Secretariat,
and may need to consider more carefully the legal implications of its
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decisions. There are growing calls for legal review of Council decisions
(by the ICJ), with Council decisions on Libya and Serbia already under
challenge in The Hague.35

Conclusions

During the era of euphoria, 1991–1993, when a particular approach
mandated by the Council was perceived to be failing or inadequate,
another was often instituted, sometimes quite abruptly. In retrospect, this
era of the Council’s life seems one of optimistic experimentation, often
on a heroic scale, grounded in the belief that under a new world order the
Security Council’s will could be imposed, by means of arms if necessary.

The Security Council today is a cautious body, heavily weighed down
by financial constraints, arising in part from recent ‘‘overstretch.’’ Its
mood seems set mostly by that of the United States. Until late 1995, US
power in the Council, although vastly greater than that of any other
country, was circumscribed to some extent by disagreements with France
and the United Kingdom over the former Yugoslavia. However, since
Dayton, American power has been overwhelming: according to one
Council ambassador, the United States is no longer the last remaining
superpower, but rather ‘‘the supreme power.’’ As long as Congressional
sentiment remains negative towards the United Nations, a dramatic
revival of the Council’s leadership on distant crises such as that in
Burundi is unlikely unless public pressure becomes overwhelming.36
Presidential leadership could make a difference. It was George Bush who
put the United Nations on the map again in 1990 by channelling inter-
national reaction to the Iraqi invasion of Kuwait through the Security
Council. The manner of the US Administration’s announcement, in the
mid-1996 presidential election campaign, that it wished to see Boutros
Boutros-Ghali replaced and its later use of the veto to this end seemed
crass, but the election of Kofi Annan, with whom Washington is more
comfortable, may provide the opportunity for new departures. Close
cooperation between Washington and the Secretary-General is vital to
the UN’s capacity to function and to the Security Council’s effectiveness.
Whether the new Secretary-General will be more successful in securing
payment of US financial obligations to the United Nations remains an
open question. And whether a sounder financial foundation for the
United Nations will encourage greater Security Council activism is also
open to debate.

There is evidence that the Council has been absorbing the lessons of
the recent past. The greatest risk today is not that the Council will again
overextend itself but rather that, in years ahead, budgetary constraints
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and risk-aversion will lead it to underutilize its powers.37 We should not
turn our backs on the United Nations because it stumbled on occasion,
sometimes spectacularly, in addressing the Security Council’s ambitious
agenda of the early 1990s. Nor should the Council be condemned for
testing the limits of its authority and power in a new era of international
cooperation. Rather, as Marrack Goulding argues,38 the Council must
develop a view of what it realistically can and should achieve over time.
The UN’s finances also need to be set on a more solid footing. If these
modest conditions are met, the United Nations will continue to be a vital
instrument in the promotion of international peace and security. It is hard
to identify any promising alternative.
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UN military operations in the 1990s:
‘‘Lessons’’ from the recent past and
directions for the near future

Thomas G. Weiss

Introduction

Euphoria at the end of the Cold War was short-lived. George Bush’s
‘‘new world order’’ and Bill Clinton’s ‘‘assertive multilateralism’’ ceded
quickly to more sombre views, if not yet a more sober slogan.1 Optimism
about the possibilities for human security, democratization, and conflict
resolution spread, along with the plague of micro-nationalism, fragmen-
tation, and massive human displacement. The demise of East–West ten-
sions did not mark what Francis Fukuyama and others hoped would be
the peaceful triumph of Western liberalism and capitalism in ‘‘the end of
history,’’ but rather unleashed a more painful epoch of intense fragmen-
tation of identities and societies.2

The onset of the post-Cold War era initially witnessed a reinvigorated
United Nations dealing with threats to international peace and security.
For a brief moment a new collegiality among the Permanent Members of
the Security Council moved the world organization towards what its
founders had imagined. However, Gulf War bullishness became multi-
lateral doom and gloom following well-publicized, if not always accurate,
depictions of UN shortcomings or outright failures. Observers usually
point to 1993 and developments in the Horn of Africa as the turning
point. Pollyannaish notions about intervening militarily to thwart aggres-
sion or thugs, and to help sustain civilians trapped in war zones or fleeing
from them, were replaced by more realistic estimates about the limits of
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such undertakings – what has become known as the ‘‘Somalia syndrome.’’
But former US Assistant Secretary of State Richard Holbrooke, who is
generally credited with engineering the Dayton Accords, suggests that
‘‘The damage that Bosnia did to the United Nations was incalculable.’’3
Whichever debacle wins first prize, the conventional wisdom in policy
circles now is to refrain from UN military operations and to disdain UN
involvement in crises. Nonetheless, at the dawn of the twenty-first cen-
tury, is it too much to hope for enhanced global governance – better-
ordered and more reliable responses to problems that go beyond the in-
dividual and even collective capacities of powerful states – in the field of
international peace and security?

The working assumption behind this chapter is a partially affirmative
response to this not-so-rhetorical question. The focus is on international
groping and coping in the 1990–1996 period with ‘‘military operations’’ –
a term selected to include both the traditional peace-keeping ilk and
more muscular varieties, up to and including enforcement. Aware of the
incomparabilities of many of the cases, of the significant geopolitical
changes that have occurred since the collapse of the bipolar system, and
of debates about whether the present disorder is new or old,4 I will
nonetheless with some trepidation draw key general policy lessons across
disparate cases in the post-Cold War era.

Lessons for the United Nations as dependent variable
(‘‘arena’’ and ‘‘tool’’)

International organizations are arenas in which member states lay out
their ambitions and pursue their foreign policy interests. The Security
Council is often the centre stage, and states have taken their roles on it
seriously in the post-Cold War era, which undoubtedly explains the dip-
lomatic push in the middle of the decade to reform it.5 The Charter
shapes the terms of the contest in which nations seek to enhance their
power and prestige. In the same period, UN military operations and
those mounted by others but approved by the Council have also been
tools for states pursuing their foreign policy goals. In the light of current
geopolitical trends and UN overextension, states using the world organi-
zation as an arena or a tool should keep the following four lessons in
mind.

Lesson 1: Establish without compromise a secure physical
environment during a coercive military intervention

The first lesson about coercive military intervention necessitates a revi-
sion of conventional wisdom regarding the lack of consent for Chapter
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VII operations.6 Intervention does not require ‘‘consent’’ from the
warring parties, but it does from the domestic constituencies of troop-
contributing countries and from affected local populations. There is a
progression of three steps underlying the first lesson. First, intervention
must be preceded by establishing and maintaining support from the pub-
lics who send their sons and daughters into hostile environments. For
example, Americans were prepared for possible casualties prior to
Washington’s involvement on the ground in Kuwait and Iraq; but the
Administration did not prepare them in the Somalia case. Second,
although consent by definition is not forthcoming from local belligerents
for Chapter VII operations, widespread approval from local populations
must be sought and nurtured. Again, Somalia illustrates the neglect by
third-party interveners of local populations manipulated easily by bellig-
erents into believing that those who came to assist them were con-
tributing to their pain. Third and finally, with legitimacy established for
possible deaths in action of soldiers and for the presence of ‘‘outsiders,’’
there should be no compromises in robustly taking all requisite military
efforts to establish a secure environment quickly.

If there is no commitment to satisfying all three of these steps, then
there should be no intervention. The ‘‘messiness’’ of intervention comes
from both lack of legitimacy and lack of efficiency. A well-planned, sys-
tematic response is required, but only after steps have been taken to
garner consent from local populations in both troop-contributing states
and the area of conflict. It is necessary for outsiders to re-establish
security quickly and credibly in part of a disputed territory, even if sub-
sequently additional reinforcements are sent or another strategy evolves.
This is the opposite of a ‘‘slowly-turning-the-screws’’ approach, in the
hopes that either political will or a meaningful strategy will somehow
appear.

There are numerous pressures in other directions. While Western citi-
zens, legislatures, and governments seek to avoid commitments, poignant
media coverage sometimes elicits halfway measures. When massive and
egregious abuses of civilians as well as widespread violence and starva-
tion become unpalatable, the ‘‘CNN factor’’ often provokes action. But it
also encourages much wishful thinking, underestimates long-term real-
ities, and overlooks crises where journalists do not find convincing copy
or footage for their editors.7 Contributing countries must ask their cit-
izenry if they are prepared to accrue casualties in order to succeed; if not,
the emotions stirred by the media must find some outlet for expression
other than half-hearted intervention.

Although the longer-term political prospects are uncertain – both for
the Hussein regime and for the Kurds – the military efforts in northern
Iraq were sufficient to maintain access. The determination to stay the
course was and, as the events of late 1996 suggest, still is present. The
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initial deployment of troops from the United States, Britain, France, and
Holland was backed by NATO air cover. When the soldiers withdrew,
aircraft based in Turkey continually remained an effective threat because
bombing sorties were authorized along with sanctions and other coercive
measures. The same could be said for the initial US-led efforts in 1994
and the subsequent UN ones to restore the elected government of Jean-
Bertrand Aristide in Haiti. In the case of Haiti, the Clinton Administra-
tion had to make the case to the American people in September 1994
after having failed to do so a year earlier, when a rowdy crowd on the
docks in Port au Prince had led to an order for the retreat of the USS
Harlan County. Similarly, no case was made for involvement in Bosnia
and Herzegovina until the Dayton Accords, and then the initial sales
pitch of deploying troops only for a year was far more closely linked to
American domestic electoral concerns than to the reality on the ground
in the Balkans.

The Iraqi Kurds and the Haitian people thus fared better than their
Somali or Bosnian counterparts. The ineptitude of the first UN Operation
in Somalia (UNOSOM I) was followed by the narrowness of the mandate
for the Unified Task Force (UNITAF), or Operation Restore Hope. The
American unwillingness to remove heavy arms from warring factions
reflected a fear of casualties, and thereby compromised the goal of estab-
lishing a secure environment. Moreover, US soldiers failed to remain
firmly in place until a semblance of a government was functioning, which
reflected a basic design failure that ignored the crying need for an overall
political strategy and for firmly establishing the consent of and commu-
nication with the Somali people.

The second UN Operation in Somalia (UNOSOM II) was doomed to
fail. Chapter VII was invoked. For the first time the Secretary-General
was in charge of such an operation. And for the first time the United
Nations intervened in the domestic affairs of a member state even though
Somalia did not present a military threat to its neighbours. But the initial
US-led intervention was not early enough, long enough, or ambitious
enough to ensure the preconditions for a successful UN take-over.

For Bosnia and Herzegovina, governments switched their rhetoric from
the peaceful settlement tone of Chapter VI to the shrill enforcement
decibel levels of Chapter VII, albeit initially to protect personnel. How-
ever, this rhetoric lacked both a political and a military commitment to
implement the mandate for the UN Protection Force in the former
Yugoslavia (UNPROFOR). The member states of the United Nations
condemned its Bluehelmets to ‘‘wandering in the void’’ between peace-
keeping and enforcement.8

What I have called ‘‘collective spinelessness’’9 is the antithesis of the
timeliness and robustness of this first lesson about intervention. One of
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the explanations for proceeding otherwise within the United Nations is
that states have failed to prepare UN operations. The result is that major
powers are ‘‘particularly prone to crisis-induced reactions chosen for
their symbolic value and ease of execution rather than their decisive
effect.’’10 The visceral reaction is to seek magical ‘‘quick fixes’’ and
respond incrementally, hoping that warring parties will somehow come to
their senses.

Options, for outsiders and local authorities, diminish with increasing
violence and atrocities. It may be wiser to wait if robust intervention does
not occur early in a crisis. Peace-keeping, traditional or muscular, can
more easily take place after belligerents occupy relatively homogeneous
and contiguous areas. Although many observers look upon partition as
unstable and immoral, there is evidence of the potentially positive impact
of ethnic homogeneity on conflict resolution. One scholar has written
about the Balkans, for example, that ‘‘As the progress of the war has left
fewer and fewer unmoved people still to move, more realistic proposals
have gradually emerged.’’11 If intervention is not timely, uniform swaths
of territory rather than a multi-ethnic fabric then make UN peace-keeping
viable and feasible. We should not overlook history in this context; the
UN’s efforts after 1974 in Cyprus could be interpreted as the first UN-
assisted ethnic cleansing.

Lesson 2: Emphasize prevention, but without illusions

This repugnant reality lends yet another reason to pursue prevention –
which, in fact, is an early form of external intrusion into domestic affairs.
A ‘‘stitch in time’’ resonates nicely in multilateral ears. But such a desir-
able framework usually also provides the least plausible rationale for
states to use UN military operations. Stephen Stedman has compared
prevention to ‘‘alchemy’’; I have compared it to a ‘‘pipe-dream.’’12 Pre-
ventive diplomacy is the latest conceptual fashion – according to an
honest formulation, ‘‘an idea in search of a strategy.’’13

Such preventive actions as the expanded use of fact-finding missions
and human rights’ monitors are being discussed and attempted. Economic
and social development are generally viewed as essential to help prevent
armed conflicts, even if the results of substantial aid and investment in the
former Yugoslavia and Rwanda are hardly encouraging for those like the
former UN Secretary-General wishing to make a case for ‘‘preventive
development’’ as a ‘‘necessary complement to preventive diplomacy.’’14
Such efforts have in fact been UN emphases for half a century.

But what is new in terms of forestalling massive displacement and suf-
fering is information and a military capacity to respond. The former,
consisting of various aspects of early warning, occurs in peacetime, is
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feasible, and could be improved, although no independent intelligence-
gathering capacity is possible. But the second and essential preventive
capacity for times of crisis – and the one of direct concern for this chapter
– is non-existent. Although it has been heralded by many as a success, the
symbolic deployment of a detachment of UN Bluehelmets to Macedonia
has worked only because the international bluff has not yet been called.

To be a successful deterrent, preventive soldiers must be backed by
contingency plans and reserve fire-power for immediate retaliation
against aggressors. This amounts to advance authorization for Chapter
VII operations in the event that a preventive force is challenged. Other-
wise there is no basis for deterrence other than hope. Acknowledging, for
example, that the combined forces of the Yugoslav People’s Army (JNA)
and the Bosnian Serbs would have been very hard to intimidate, none-
theless automatic back-up is essential. Although one is tempted always to
argue that something is better than nothing, UN credibility can ill afford
additional and inevitable black eyes. If there is no response when the
UN’s bluff is called, the currency of preventive UN military action will be
devalued to such an extent that preventive action should not have been
attempted in the first place. The rub is, of course, obvious: prevention is
cost-effective in the long run but cost-intensive in the short term. The
growing preoccupation with saving public resources could alter such
myopia, although the political risks in sustaining fatalities or getting
bogged down in a quagmire are usually high enough to outweigh any
purported economic benefits. As pundits and professors are fond of indi-
cating, democratically elected governments can rarely imagine action
whose time-horizon extends beyond the next public opinion poll, and
certainly not beyond the next electoral campaign. Dithering in late 1996
in the Great Lakes – to Burundi’s seething ethnic cauldron and to law-
lessness in eastern former Zaire – indicated that the terms of interna-
tional discourse have indeed changed; but the willingness to deploy
troops preventively lags substantially behind the rhetoric.

Lesson 3: Use regional organizations, without naivete and with
accountability

Advocates for regional institutions find them an attractive alternative to
an overextended United Nations. As member states of these institutions
suffer most from the destabilizing consequences of war in their locales,
they have the greatest stake in the management and resolution of
regional conflicts. Regional actors also understand the dynamics of
strife and cultures more intimately than outsiders, and thus they are in a
better position to mediate. Issues relating to local conflict are also more
likely to be given full and urgent consideration in regional forums than in
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global ones, where there are broader agendas, competing priorities, and
distractions.15

Theory contrasts starkly with practice. The list of failures by regional
organizations is familiar to students of international conflict management.
Most such organizations in the third world have virtually no military
experience or resources. Even in the ‘‘best case’’ of industrialized
Europe, the density of well-endowed and seemingly powerful institutions
was at most of limited utility – and at worst counter-productive – for the
first four years of the former Yugoslavia’s wars.

Nonetheless, if coercion occurs at all, interventions in the near future
will have to compensate for the military inadequacies of the United
Nations. As such, experience suggests that UN decisions should trigger
interventions to be subcontracted to coalitions of major states. Regional
powers (for instance, Nigeria within West Africa and the Russian Feder-
ation within the erstwhile Soviet republics) could take the lead combined
with larger regional bodies (in these cases, the Economic Community of
West African States and the Commonwealth of Independent States) or
global coalitions. Perhaps only when regional powers cannot or will not
take such a lead should more global powers (for example, France in
Rwanda or the United States in Somalia) be expected to do so. However,
blocking humanitarian intervention, which some powers are willing to
conduct when other are reluctant to get involved (for example, the
United States vis-à-vis Rwanda between early April and late June 1994),
should be ruled out.

The multilateral capacity for coercion will no doubt depend in the
future upon ad hoc coalitions, regional powers, and even hegemons. Bill
Maynes dubbed this ‘‘benign realpolitik,’’ which amounts to a revival of
spheres of influence with UN overviews.16 The Security Council is
experimenting with a type of great-power manipulation of decision-
making and enforcement, which the United Nations had originally been
founded to end but which is increasingly pertinent in the light of some of
the inherent difficulties of multilateral mobilization and management of
military force.17 Boutros-Ghali recognized this reality when he called for
‘‘a new division of labour between the United Nations and regional
organizations, under which the regional organization carries the main
burden but a small United Nations operation supports it and verifies that
it is functioning in a manner consistent with positions adopted by the
Security Council.’’18

An observer might well ask what is new about rationalization? Was the
former Secretary-General not grasping at straws in justifying gunboat
diplomacy for the 1990s? Is this not simply realpolitik? The difference
could be that major powers or their coalitions act on their own behalf as
well as on behalf of the Security Council – thus they should be held
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accountable for their actions by the wider community of states authoriz-
ing outside interventions.19 While major powers inevitably flex their
military muscles when it is in their perceived interests to do so, they do
not necessarily agree in advance to subject themselves to international
law and outside monitoring of their behaviour. The political and eco-
nomic advantages attached to an imprimatur from the Security Council
provide some leverage for the community of states to foster account-
ability from would-be subcontractors. The third lesson is clear: there is
frankly no alternative to making better use of regional organizations,
without naivete and with accountability. As UN Under-Secretary-General
Marrack Goulding has written: ‘‘It is likely to become the standard
approach when the Security Council decides that enforcement action is
required.’’20

Lesson 4: Control the humanitarian impulse

In spite of a widespread tendency among both analysts and practitioners
to lump them into a single category, military-civilian humanitarianism (or
the coming together of military forces and civilian aid agencies to deal
with suffering from complex humanitarian emergencies) has actually
taken a variety of forms.21 Without going into the variations in success
and failure, it should suffice to point out that the humanitarian impulse
cannot replace hard-headed calculations of raisons d’état if humanitarian
intervention is to be sustained. The unceremonious US departure from
Somalia and their ignominious retreat from Haiti (in October 1993), as
well as the French and British threats to do the same with their own
hostage-cum-human-shields peacekeepers in the former Yugoslavia, indi-
cated the extent to which even discussions about body-bags can suffice to
cut short a coercive intervention. Without serious leadership by impor-
tant governments and honesty about the goals and durations of oper-
ations, a zero-casualty foreign policy emerges. This is not the foundation
for a serious humanitarian intervention.

The visible and growing international concern with rescue is a
remarkable historical development. What makes this issue stand out so
vividly is the ‘‘impulse’’ – some, for example the International Committee
of the Red Cross, would say ‘‘imperative’’ – to respond viscerally to
relieve suffering, and recently even to seek access in cases where sover-
eignty presents a legal prohibition. Whether we actually are in Raimo
Vayrenen’s ‘‘age of humanitarian emergencies,’’22 humanitarian impulses
by themselves are inadequate. Moreover, there is a growing rumbling
about counter-productive humanitarianism.23 In the prescient prose of
Alain Destexhe, the former Secretary-General of the International Office
of Médécins Sans Frontières: ‘‘Humanitarian action is noble when coupled
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with political action and justice. Without them, it is doomed to failure
and, especially in the emergencies covered by the media, becomes little
more than a play-thing of international politics, a conscience-solving
gimmick.’’24

Good will is not a substitute for political will. Mediapolitik can not
replace realpolitik. As Richard Betts noted, ‘‘An intervention that can be
stopped in its tracks by a few dozen casualties, like the US operation in
Somalia, is one that should never have begun.’’25 The proverbial bottom
line is that the humanitarian impulse by itself is insufficient and should be
controlled.

Lessons for the United Nations as independent variable
(‘‘actor’’)

The United Nations is also an independent variable whose member states
have endowed its military operations with a semi-independent identity
and staffed them with a semi-autonomous civil service. In the vocabulary
of this volume, the UN’s image as an actor falls on a spectrum between a
minimalist ‘‘global counsel’’ and a more activist ‘‘global manager.’’ Most
of the time the former image is far more apt than the latter. In fact,
wishful thinking about UN managerial capacities for military operations
has led to operational problems. Accordingly, I suggest three lessons for
the United Nations as an actor.

Lesson 5: Avoid enforcement

Without putting too fine a point on it, the United Nations is incapable of
exercising command and control over combat operations. The capacity to
plan, support, and command peace-keeping, let alone peace-enforcement,
missions is scarcely greater now than during the Cold War. And this sit-
uation will not change in the foreseeable future.

There are two reasons for arguing that the United Nations as actor
should distance itself from forcible coercion. First, states are unwilling to
provide the Secretary-General with the necessary military tools for
Chapter VII operations. Standby troops and funds, independent intelli-
gence, and appropriate systems for command and control along with
professional personnel are simply not forthcoming. There is simply no
question of independent action.

Second, and perhaps more important, the strength of the office of the
Secretary-General lies in its impartiality, which is derived from the lack
of vested interests. Adam Roberts has suggested ‘‘that there is a UN
culture which, while not being explicitly pacifist, is opposed to associating
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the UN with the management of force.’’26 Former UNAssistant Secretary-
General Giandomenico Picco has argued that this culture is the world
organization’s strong suit and that ‘‘Transforming the institution of the
Secretary-General into a pale imitation of a state to manage the use of
force may well be a suicidal embrace.’’27 Inis Claude has taken a similar
view in recommending that the UN member states take charge of coer-
cion and leave the non-coercive consensual and neutral actions to the UN
Secretariat.28 When the security situation has somewhat stabilized, the
Secretary-General must be prepared to facilitate mediation, and perhaps
even the administration of weak states, but only after the warring parties
themselves are exhausted or cleansed from a territory, or following a
humanitarian intervention. In order to maintain credibility as a third
party, the United Nations should refrain from taking sides. Fen Hampson
concludes his comprehensive study about the United Nations negotiating
the end to five ethnic conflicts with the suggestion that ‘‘Enforcement is
therefore best left to others.’’29

The failure to distinguish between the military operations that the UN
Secretariat can manage (traditional and even slightly muscular peace-
keeping), and those that it cannot and should not (enforcement), has led
to obfuscation. Dangerous humanitarian interventions are problematic
under any circumstances, but they have given governments which are
unable and unwilling to act decisively the opportunity to treat the United
Nations as a scapegoat. The decision to deploy peacekeepers both in
UNOSOM II and in UNPROFOR, rather than the soldiers of coalition
forces with sufficient military wherewithal for effective intervention,
called into question the viability of peace-keeping and indeed the credi-
bility of the world organization.

In spite of differences in emphases, virtually everyone agrees about the
professional inadequacy of the UN Secretariat to handle combat oper-
ations. Deficiencies in United Nations command and control traditionally
reflect three shortcomings. On the purely technical side, communications
are notoriously difficult because of multiple languages, procedures, and
equipment – problems which are exacerbated by the lack of common
training for individual contingents. Operations also suffer from multiple
chains of command within a theatre, and between the military and the
civilian sides of the Secretariat. Lastly, and most importantly for our dis-
cussion here, the normal tendency for contingents to seek guidance from
their own capitals is intensified according to the complexity and danger
of situations; and humanitarian interventions are not only complex
and dangerous, but soldiers also often become specific targets and even
hostages.

States have made modest improvements to the UN Secretariat, but the
actual or pending modifications are insufficient to make the militaries of

418 WEISS



major or middle powers at ease about placing the United Nations in
charge of combat missions. With the world organization and its member
states increasingly bogged down in multifaceted operations in civil wars –
hardly imagined by the framers of the UN Charter and certainly not
where successes have been commonplace – there are increasing political,
economic, and military pressures in Washington and other Western capi-
tals to avoid engagement. The May 1994 Presidential Decision Directive
(PDD 25), for instance, was a spectacular example of an official and
embarrassing 180-degree public reversal in policy and acknowledgment
that the United Nations is out of its depth with enforcement operations.
To countervail ever-growing public and state disenchantment with its
activities, the United Nations as actor would be well advised to avoid
enforcement.

Lesson 6: Provide multi-functional services, particularly human
rights

Michael Doyle has argued that ‘‘the United Nations has proven itself to
be a very ineffective war maker.’’ At the same time, he wisely suggested
that ‘‘we should avoid throwing the ‘baby’ out with the bathwater.’’30
The advent of multi-functional operations in civil wars,31 or what were
earlier called ‘‘second generation operations,’’32 means that several types
of inputs – from election and human rights’ monitoring to disarmament
and civil administration – are now not only possible but in the future will
also be undoubtedly the most desirable tasks for UN military operations.
Given the proper sets of circumstances and support, the United Nations
has acquitted itself well in many such assignments in the post-Cold War
world. Mistakes have been made and considerable additional research is
required to improve such sensitive efforts as disarmament.33 But carrying
them out in a cost-effective manner has highlighted a UN comparative
advantage in situations as diverse as Cambodia and El Salvador.34 The
decision to expand these functions seems straightforward, provided that a
host country consents to UN soldiers and civilians as part of such efforts,
and that there are sufficient international resources to conduct such
assignments professionally.

In spite of the general consensus surrounding the expansion of such
tasks in future UN military operations, human rights’ protection is a far
more controversial multi-functional task that has divided analysts who
examine its feasibility. The evidence suggests that the United Nations –
member states for obvious reasons, but less justifiably the political,
humanitarian, and military professionals in its employ who also concern
us here – has been too timid in confronting the perpetrators of human
rights’ abuses and war crimes. Former Secretary-General Boutros-Ghali
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has retreated from his earlier bullishness almost continually since An
Agenda for Peace was published in 1992; and the reluctance to confront
political authorities became official policy in his 1995 Supplement to An
Agenda for Peace.

Operational implications arise from sustaining the shibboleth of
domestic jurisdiction. With the exception of El Salvador, the United
Nations receives mediocre and sometimes failing grades for its human
rights record in multi-functional operations. The need to reinforce the
neutrality of the United Nations provides the most sanguine explanation.
The world organization’s leadership routinely wishes to sidestep con-
frontations with states, move ahead with negotiations, and be seen as an
impartial partner once cease-fires are in effect. The promotion of human
rights is a victim, however, of such misplaced evenhandedness.

Treating human rights more as non-essential luxuries than as central
elements in UN military operations – in Cambodia, Somalia, and Iraq as
well as the former Yugoslavia – caused Human Rights Watch to lament
this ‘‘lost agenda’’ that has ‘‘led to a squandering of the UN’s unique
capacity on the global stage to articulate fundamental human rights values
and to legitimize their enforcement.’’35 The UN’s limits as an actor are
painfully encapsulated in these experiences, as well as more recently in
Rwanda. The lack of political will and leadership – more understandable
for states than for international secretariats – undermines the utility of
these initiatives, with repercussions not only for today’s but also for
tomorrow’s war victims. The potential value of precedents of tribunals for
the former Yugoslavia and Rwanda, not simply as moral statements but
also as effective deterrents, should not be minimized. UN officials are well
placed to use the bully pulpit for human rights. The UN’s stature as an
actor in multi-functional operations would benefit from taking fuller ad-
vantage of this potential.

Lesson 7: Make better use of NGOs

Rather than lamenting, as a world federalist might, the inability of the
UN system to meet human needs across an ever-widening front, it is more
pragmatic and sensible to ask who does what best, or at least better – to
foster multilateralism through a better division of labour. As a semi-
autonomous actor, the United Nations should take maximum advantage
of subcontracting possibilities, not only for regional organizations but
also for non-governmental organizations.36 In recent civil wars, NGOs
have made significant contributions.37 Indeed, the total transferred
through NGOs outweighs that disbursed by the UN system (excluding the
Washington-based financial institutions).38
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What commends NGOs is their working relations with community
groups. These contacts are further strengthened by their commitment to
staying on and their relatively low costs (on average and except for the
senior managers of the largest ones, their salaries and benefits are con-
siderably less than those of international civil servants). NGOs have
earned a reputation for being more flexible, forthcoming, and responsive
than other members of the international humanitarian system. Whether
an international NGO is small or large, focused or far-flung, its activities
tend to concentrate on the practical needs of ordinary people. NGOs
endeavour to customize their activities for the grass-roots, which can be
legitimately distinguished for the most part from the ‘‘wholesale’’ assis-
tance provided by donor governments and the UN system. These explain
why the United Nations, in addition to governmental and individual
donors, should continue expanding resources made available directly to
private agencies.

External NGOs also bring weaknesses to the scene of disasters. Their
energy may lend frenzy and confusion. Careful planning and evaluation
are rarer than they should be. The desire to get on with the next emer-
gency contributes to a lack of reflectiveness and an inattention to institu-
tional learning. Fund-raising imperatives make NGOs ‘‘crisis junkies’’
that are not any less subject than other bureaucracies to concerns about
organizational expansion and turf. Well-known impatience with bureau-
cratic constraints often reflects naivete about the highly political contexts
in which NGOs increasingly operate, and about the ramifications of
activities. Some NGOs guard their independence so closely that they miss
evident opportunities to expand the impact of their actions by combining
forces with like-minded institutions. How much of rising expenditure is
due to inefficiencies and increasing administrative costs is, for example,
not clear. Having literally hundreds of subcontractors delivering similar
goods and services in a disjointed and competitive market-place during
the tumult of wars means that part of the dramatic growth in expenditure
must be driven by NGOs themselves.39

As a quid pro quo for channelling more resources through NGOs and
providing them with better access to decision-making, donors should
insist upon more formal cooperation between NGOs and the United
Nations on the one hand, and more self-regulation among NGOs them-
selves on the other. Perhaps the thorniest decisions for international
NGOs will revolve around the need for enhanced coordination, almost
certain to be under UN auspices within comprehensive responses to
internal armed conflicts. Andrew Natsios has summarized what may be
the best-case scenario: ‘‘The marriage of convenience between NGOs
and the UN system in relief responses over time may become comfort-
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able enough that ad hoc arrangements will work, even if a passionate love
affair never occurs.’’ His rationale is clear: ‘‘Organizational autonomy
and complexity are enemies of speed and strategic coherence.’’40

Another advantage of involving more NGOs with the United Nations
is that the world organization’s legitimacy could be enhanced by its asso-
ciation with what are widely viewed as popular, effective, and represen-
tative organizations. Making better use of NGOs in tandem with UN
military operations could only help build a wider basis of support for the
United Nations as an independent actor, and for multilateralism more
generally.

Conclusion

The increase in the number of UN military missions has been dramatic –
twice as many operations in the last eight years as in the previous 40
years – but the proliferation of analyses about multilateral military oper-
ations has been no less remarkable.41 Within this context, too little has
been ‘‘learned’’ from both successes and failures of UN military oper-
ations in this decade. Learning lessons is different from adapting, with the
latter being more reactive, less comprehensive, and represented by
incremental and often ambiguous institutional change.

The United Nations still has to make a substantial effort to digest the
seven lessons outlined here, and formulate a workable strategy for future
military operations. The mere establishment of the ‘‘Lessons-Learned
Unit’’ in the Department of Peace-keeping Operations (DPKO), along
with similarly labelled units in the Departments of Political Affairs
(DPA) and Humanitarian Affairs (DHA), is not necessarily evidence of
progress. Jan Pronk, the Dutch Minister for Development Cooperation,
commented that: ‘‘Learning from mistakes, however, requires more than
a compilation of experiences. A condition for learning lessons and
improving our performance is an environment that is favourable for
frank criticism, both from inside the organization and from outside
researchers.’’42

The increasing violence and displacement in civil wars are being mixed
with shrinking resources and widespread public dissatisfaction, a fairly
lethal combination for multilateralism. Yet analysts should be wary of
being tied too closely to contemporary events. For instance, in April 1991
the dominant mood in policy and analytical circles after the Gulf War and
Operation Provide Comfort was ‘‘we can do anything.’’ And barely three
years later, almost day to day in April 1994, the mood was distinct: ‘‘we
can do nothing’’ to halt the genocide in Rwanda.

We should thus be careful not to extrapolate only from the most recent
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experiences with UN military operations. The present moment strikes me
as somewhat akin to the early and mid-1980s, when the subject of UN
military operations was exotic and of interest to only a small group of
cognescenti. This had followed other periods of enthusiasm about peace-
keeping (after 1956 and again in the mid-1970s concerning an expansion
in the Middle East) and despair (in the mid-1960s after the Congo). Alan
James commented that ‘‘Peace-keeping is ad hoc in every way, including
its frequency and popularity.’’

There are bound to be instances in which traditional peace-keeping,
peace enforcement, and everything messy in between will be options in
the next decade. Modesty, both analytical and political, may be the most
crucial orientation to help prevent the eclipse of the United Nations and
its military operations in the post-post-Cold War era.
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20

UN preventive action

Connie Peck

The end of the Cold War led to optimism that the United Nations would
finally be able to prevent conflict more effectively, but the hoped-for
outcome has not materialized. The organization has continued to focus its
actions downstream on conflict management rather than upstream on
conflict prevention. And in spite of the fact that 91 of the 95 armed con-
flicts since the end of the Cold War have occurred within states,1 the
United Nations has not developed a new methodology which could
address intra-state conflict, but instead has tried to recast and remould a
power-based collective security approach which was developed for inter-
state disputes.

This chapter will briefly consider the UN’s attempts to develop a
capacity for preventive action, and the obstacles which have blocked its
realization. It will suggest that a more appropriate and widely accepted
methodology is needed to match the new strategic environment.

The response by member states

The 1992 Security Council summit and An Agenda for Peace attempted
to outline a set of approaches to peace and security which inter alia
included ‘‘preventive diplomacy.’’ Paradoxically, however, in the ensuing
debate the more preventive diplomacy was discussed, the more resistance
to the concept grew. Since it was not clearly defined or operationalized,
the idea began to face opposition.
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The greatest problem was created by the sudden emergence of the
Security Council’s ability to exert its power once the log-jam of the Cold
War was broken. The Council’s new capacity to reach consensus and take
powerful actions, as exemplified by the Gulf War, created considerable
hope in some parts of the organization that finally the United Nations
would be able to develop its long-dormant collective security system, with
peace-keeping and peace enforcement as its principal modus operandi.
The enthusiasm was not, however, universal. Many in the developing
world responded with apprehension. For those who had experienced
colonial domination, the renewed eagerness which they detected for
strengthening the Council’s peace and security agenda stimulated old
fears about interventionism and great-power hegemony. Now that the
Security Council could actually wield power, the great-power privileges
of Permanent Membership and the veto, along with the Council’s lack of
adequate representation and consultation, were increasingly called into
question. The perception grew that the Council was applying different
standards to different cases and that, in some situations, its actions were
taken to pursue the geopolitical aims of its Permanent Members, rather
than the organization as a whole. These fears quickly affected percep-
tions of preventive diplomacy, which became a lightning rod for fear
of interventionist intent. Concern grew that preventive diplomacy could
become the thin end of another neo-colonialist wedge. Arguments about
non-intervention, sovereignty, and the dangers of ‘‘internationalizing’’ a
problem were mounted in response. Since preventive diplomacy was not
yet developed, it became a line which could be drawn in the sand.

Member states of the South were also disappointed by the lack of
interest by many in the North to their social development needs and
concerns, and they worried that the UN’s new preoccupation with peace
and security (and the huge peace-keeping bill which was accumulating)
would drain resources and energy from efforts to resolve what they saw
as the root causes of conflict. As the financial crisis within the system
deepened, their concerns intensified. Thus, in the debate between the
peace and security agenda and the social development agenda, pre-
ventive diplomacy became linked to the peace and security side of the
debate, and its linkage to the social and development side remained
largely unexplored.

In spite of this, some support for the concept of prevention was forth-
coming from middle-level developed countries, which wanted to see both
the peace and security agenda and a social development agenda advanced
in a way that would truly address the root causes of conflict and create
institutions and norms which could lay down the foundation for lasting
social justice. Gareth Evans, in his book Cooperating for Peace: The
Global Agenda for the 1990s and Beyond, outlined such a vision of
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‘‘cooperative security.’’2 Unfortunately, this conceptualization of pre-
vention had difficulty competing with the fears, paralysis, and general
scepticism which accompanied the growing malaise within the system.

The response from the UN Secretariat

The first formal mechanism for prevention was introduced into the UN
system in 1987 with the establishment of the Office for Research and the
Collection of Information (ORCI). Six professional staff were assigned to
tackle ‘‘early warning’’ by collecting and analyzing information and pro-
viding recommendations for action to the Secretary-General, but no
comparable system was created for early action. Hence, when political
officers sent their early-warning notes about deteriorating situations to
the Secretary-General, his office was so overwhelmed with the many full-
blown crises already on its agenda that little was done. Moreover, the
main purpose was to predict where crises would erupt at the late pre-
vention stage, rather than analyze why a given problem was occurring so
that preventive action could be undertaken at an earlier stage.

In 1992, when Secretary-General Boutros Boutros-Ghali reorganized
the Secretariat, ORCI was dismantled and its early-warning functions
were taken over by the creation of six regional divisions in the new
Department of Political Affairs (DPA). But many of the problems inher-
ent in ORCI remained. Although early warning was located in the DPA,
early action still resided largely in the executive office of the Secretary-
General, thus creating a schism between those who gathered and ana-
lyzed information and those who decided whether action should be taken.
Despite the fact that the number of staff collecting information grew,
there were still no permanent staff for implementing preventive action. In
those few instances where preventive action was taken, the practice of
appointing ad hoc personal representatives or special envoys – the
modality which has been traditionally used in peace-making, but which is
not very well suited to systematic preventive diplomacy – was adopted.

Further, the difficulty of obtaining an in-depth understanding of a
complex situation from UN headquarters in New York remained. Since
information collected directly from the field is more easily interpreted in
its cultural, historical, and political context, talking to relevant actors,
visiting an area where tensions are high, or observing the problem first-
hand provides a greater understanding of the situation than reading a
newspaper report or talking to the parties when they visit New York.
Moreover, developing relationships with the parties, understanding their
interests, gaining their trust, and nudging them in the direction of nego-
tiation are difficult to carry out by telephone or fax from New York. But
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the DPA’s woefully inadequate travel budget has meant that some polit-
ical officers have never even been to the region which they are supposed
to track.

In short, without a consensus from members it has been difficult for the
Secretariat to develop appropriate mechanisms for carrying out pre-
ventive diplomacy. The UN Secretariat still lacks the capacity to under-
take conflict prevention at an early stage in a systematic and structured
way. What is needed, therefore, is a more widely accepted approach to
prevention which can receive support from member states, and a mecha-
nism which can implement that approach.

Beginning with the root causes of conflict

In developing a new methodology for preventing conflict within states, a
better understanding of the root causes of this type of conflict is essential.
It is now widely recognized that the systematic frustration of basic human
needs is a major causal factor.3 When needs for physical safety and well-
being, access to political and economic participation, and cultural or reli-
gious expression are threatened or frustrated over long periods of time,
grievances and feelings of injustice grow – especially when one’s self or
one’s identity group is perceived to be unfairly disadvantaged in relation
to other groups. When groups believe that their physical safety or cultural
identity is threatened, they may mobilize to express their collective con-
cern and seek redress.4

Since it is the state which provides physical and cultural safety and
regulates political and economic access, the prime objective of mobi-
lization is usually to gain political access to decision-making. Where gov-
ernments recognize, listen to, and accommodate dissatisfied groups,
grievances may be lessened or resolved. Problems arise, however, when
governments ignore or repress these concerns.

Recently, the concept of ‘‘human security’’ has been advanced as a
prescription for addressing human needs and as the best foundation upon
which ‘‘state security’’ can be built. Those states which are most secure
tend to be those which provide the greatest human security to their pop-
ulations. Weak states are those which do not, or cannot, provide human
security. Often this very weakness leads political élites into a vicious cycle
which further weakens their security. In an attempt to increase security,
they amass the trappings of strength, investing heavily in military hard-
ware or employing repressive tactics. But diversion of money away from
their people’s needs or massive repression (although it may seem effec-
tive in the short term) typically leads to greater discontent among the
populace and increased vulnerability for the élite.
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An agenda for prevention: Good governance

Recently, the linkage between development, democracy, human rights,
and peace has been more widely recognized and articulated than ever
before.5 This synthesis is useful because it introduces a new element into
the old development versus security debate. That new element is the
need for a fairer process – a process capable of reducing grievances
before they can grow into problems. It suggests that what is needed to
create the opportunity for both development and peace is good gover-
nance, which will allow people to determine their own priorities; safe-
guard and promote their civil, political, economic, social, and cultural
rights; and provide a pluralist environment within which they can live
with one another in peace – with the freedom to develop in all ways. To
be effective, good governance must be instituted at all levels of society –
local, national, regional, and international. Moreover, all levels have to
endeavour to develop the protection of individual human rights, as well
as the procedures and mechanisms necessary to protect and balance
adequately the many contending demands from various groups.

Thus, one goal of prevention should be to provide assistance in build-
ing human security through the development of an international archi-
tecture made up of the building blocks of good governance structures.
This means helping local and national governments to build good gover-
nance, with special assistance for weak states. It also means strengthening
the governance structures and mechanisms available through subre-
gional, regional, and international organizations – to create a ‘‘voice’’ for
all peoples and a fairer distribution of resources within and between
regions. The task is to create a set of mutually reinforcing, self-correcting
dispute settlement systems, through the development of interlocking
good governance structures, which operate effectively to prevent and
resolve disputes in a constructive manner.

Following the lead of the Brundtland Commission, which blended
environmental responsibility and development into the new and more
dynamic concept of sustainable development, it will be argued that the
pairing of good governance and conflict prevention offers the best path to
what will be called ‘‘sustainable peace.’’6 Together, the twin concepts of
sustainable development and sustainable peace could provide a full and
more focused agenda for the United Nations.

To accompany this new agenda for prevention, a new methodology is
also needed. At the early prevention stage, coercive power-based meth-
ods of influence are not as likely to be effective as more cooperative
approaches, such as socialization, assistance, and problem solving, which
if developed properly could provide powerful incentives for gradual and
constructive change. The UN’s power-based collective security approach,
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of course, always remains available as a back-up for cases which do not
yield to a cooperative security approach.

Promoting agreed-upon standards and norms for good
governance

The first steps toward promoting good governance have already been
taken through the development of agreed-upon standards for satisfying
human needs – in the more than 70 human rights instruments which
the United Nations has endorsed over the past 50 years. The Universal
Declaration of Human Rights, the International Covenant on Civil and
Political Rights, the International Covenant on Economic, Social, and
Cultural Rights, and the declarations which have followed in their wake,
provide an excellent blueprint for good governance which specifies
exactly how ‘‘human security’’ can be provided. The key demands of
communal groups – the desire for political access to decision-making, for
access to economic opportunity, and for cultural rights – are all pre-
scribed as the duty of states in these documents. The connection between
human needs and conflict prevention was clearly recognized in the pre-
amble to the Universal Declaration, which states: ‘‘Whereas it is essen-
tial, if man is not to be compelled to have recourse, as a last resort, to
rebellion against tyranny and oppression, that human rights should be
protected by the rule of law.’’7

But if ‘‘human security’’ and good governance are to be developed, the
establishment of widely agreed-upon norms is only the first step. What
will be crucial in translating these norms into reality is the provision of
assistance and the development of positive incentives to encourage gov-
ernance structures at all levels to move in this direction. Thus, a major
focal point for prevention might involve using socialization, assistance,
and problem solving to strengthen the capacity of states to provide
human security.

Providing assistance for good governance

In the last few years, a new preventive methodology has gradually been
developing, within both the United Nations and regional organizations,
and although it has not attracted much attention, it has been received
with enthusiasm by the consumers. This is the methodology of offering
technical assistance to member states. Within the United Nations, for
example, the Centre for Human Rights, which has been unpopular with
some states because of its involvement in monitoring human rights’ abuses,
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has received praise and support from these same states for the develop-
ment of its advisory services and technical assistance, offering govern-
ments help in drafting constitutions, legislation, or bills of rights, and in
bringing national laws into conformity with international standards.

A similar development can be seen in the UN Electoral Assistance
Division, which upon request provides a range of electoral assistance. As
evidenced in the numerous requests for electoral assistance in a short
period of time, the response has been enthusiastic. Electoral assistance
is now also offered by the Council of Europe (COE), the Organization
for Security and Cooperation in Europe (OSCE), the Organization of
American States, and the Organization of African Unity. In addition, the
COE, OSCE, and OAS have moved a step further by offering assistance
in building democratic institutions.

Another variation of assistance can be seen in the work of the OSCE
High Commissioner on National Minorities, who offers assistance to
OSCE participating states in finding solutions to minority problems.
Through discussion with the those concerned, he seeks to understand the
basis for minority grievances and then to offer specific recommendations
for change to legislation, regulation, or practice. His informal, quiet
approach, which does not involve either ‘‘early warning’’ or formal
mediation, overcomes the traditional opposition of governments to pre-
ventive diplomacy within states, since it avoids ‘‘internationalizing’’ the
problem and bypasses government concern over recognizing or legiti-
mizing leaders of disaffected minority movements. Since the government
is never required to sit down at the table with the leaders of these groups,
it does not have to recognize them formally. It is simply asked to listen to
and consider the suggestions of the High Commissioner.

The OSCE’s long-term preventive diplomacy missions offer a similar
kind of assistance. They are typically small (8 to 20 personnel), are
deployed at the invitation of participating states, and provide an ‘‘on-the-
ground’’ presence which assists the national government in devising
means of reducing tension within the country.

What all effective assistance programmes share is the availability of
advice and options which governments are free to choose or refuse – but
which they have usually accepted. Indeed, this type of assistance has been
enthusiastically embraced by states with a wide range of types of gover-
nance. Such assistance is attractive to governments – precisely because it
is low-key, subject to their consent, and builds ‘‘local capacity.’’ Most
importantly, this approach provides an acceptable basis for international
organizations to become involved in conflict prevention within states. It
ensures that when a government is ready to take even halting steps
toward reform, there is international support to help it move in that
direction.
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It will be essential, however, that the new methodologies for sustain-
able peace through the promotion of good governance should not be
viewed as a neo-colonial imposition of ‘‘Western democracy’’ or the
‘‘Western system’’ on the rest of the world. Rather, they should be
viewed as means of empowerment for local peoples and ideas, and tail-
ored to local cultural norms and practices, as well as to local issues. What
is transferable in terms of assistance is information about how to establish
a fair process (for example, a fair electoral or judicial process), but the
agenda which that process addresses and the way it will evolve in a given
context must be decided by the local and regional community. Ultimately,
the greatest success will be achieved by demonstrating to governments
how they will be advantaged by the provision of human security and good
governance to their people.

Providing incentives for good governance

One of the most important incentives for change is group socialization.
One form of socialization occurs when a critical mass of states, with a
common agenda for promoting good governance, coalesces. This exerts a
pull on the other members of the community, who want to be accepted
into the ‘‘club.’’ When accompanied by an expectation of related advan-
tages, socialization can be particularly strong. For example, Eastern
European and CIS (Commonwealth of Independent States) countries
have been eager to join the Council of Europe and to meet its require-
ments for democratization and conformity with the principles of human
rights, in order to have the option of joining other parts of the European
architecture, such as the European Union, with its consequent economic
advantages, or NATO, with its security umbrella. Thus political forums
which meet regularly to discuss problems and provide feedback and rec-
ommendations socialize governments to conform to group norms.

A related form of socialization can be seen in Latin America and
Africa over the last 10 years, where there has been a trend toward rapid
democratization. In what is essentially a ‘‘demonstration effect,’’ obser-
vation by citizens and governments of models of governance which
appear to be more successful than their own causes them to want to
reform their own structures, in the hope that reform will bring the same
advantages.

If good governance were to be recognized as a key to prevention, a
more explicit approach could be adopted wherein financial organizations
(such as the Bretton Woods institutions or bilateral aid organizations)
could provide financial assistance to help a government fight corruption,
strengthen an independent judiciary, restructure and retrain their police
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force, develop an electoral commission, set up a parliament, create a
commission for minorities, or develop an ombudsman’s office.

Developing regional assistance programmes

This chapter will propose that the locus of UN preventive action should
be moved to the regional level through the creation of UN Regional
Centres for Sustainable Peace.8 Regional centres could draw upon a
strategic coalition of actors to offer a more integrative and acceptable
approach to conflict prevention, through a programme for assistance in
developing good governance and a programme for assistance in dispute
settlement. Each would have one or more teams of well-trained pro-
fessional staff, headed by full-time special advisers who would be similar
to permanent special representatives for each region.

Such centres could be established under the auspices of the Depart-
ment of Political Affairs, and draw upon the entire UN system to assist in
promoting good governance and dispute settlement. It would also be
important for centres to work closely with regional organizations, so they
could pool expertise, use their comparative advantages, and be better
informed. A joint approach would also provide the opportunity to share
responsibility and truly coordinate activities – thus fulfilling the spirit of
Chapter VIII of the UN Charter.

Centres could also liaise closely with appropriate NGOs, as well as with
regional research institutions and think-tanks, to extend their knowledge
base and ‘‘reach’’ into all levels of civil society. This would ensure that
constructive ideas at all levels are heard and incorporated into solutions
which are well tailored to local concerns, culture, and circumstances.
Moreover, the concept of horizontal transfer of knowledge and experi-
ence within each region would be a cornerstone of this approach. Those
within the region who have found solutions to their problems or devel-
oped successful models could be tapped to assist others in this endeavour.

Regional centres would need to maintain an exclusive focus on pre-
vention in order to overcome past problems, when attention to full-blown
conflicts left little time for prevention. They would also need to concen-
trate effort at the early prevention stage. When the assistance method-
ology was not effective and when a dispute was escalating rapidly, the
situation could be referred to the Secretary-General or, if he deemed it
appropriate, to the Security Council.

Overall, programmes would need to adopt a quiet, proactive assistance
approach, offering help and support and relying on regional and interna-
tional socialization to provide positive incentives for cooperation. His-
torically, the United Nations and regional organizations have tended to
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wait to be asked before offering assistance. But while parties are often
reluctant to request help (fearing that it might be viewed as a sign of
weakness), they may be willing to accept assistance which is quietly
offered. Even if disputing parties were at first disinterested, they could be
urged (through repeated contacts) to take advantage of assistance. To be
effective, it would be essential for regional programmes to maintain a
clear ‘‘assistance’’ identity and not become involved in coercive action.
Where deemed necessary, such action can be more effectively carried out
by the political and legal structures which have been established to per-
suade states to meet their obligations.

Expert knowledge and skill would be fundamental to the work of
regional centres. Senior staff with expertise in governance structures, as
well as those with expert knowledge and experience in dispute settle-
ment, would be required, along with regional or area experts who are
well-versed in the cultural, historical, and political perspectives of states
and actors in the region. This would mean recruiting staff (to supplement
existing personnel) from the upper echelons of the diplomatic corps, from
the senior levels of academia, and from among experienced professionals
who have been working in similar settings.

Regional programmes for assistance in developing good
governance

In an attempt to sketch how a programme for good governance could
contribute to conflict prevention, some of the types of assistance which
might be offered will be outlined briefly below.

Providing assistance for transition to democracy

Over the past decade there has been a marked increase in the number of
countries making the transition to democracy. While this may eventually
lead to a reduced incidence of violent conflict, the transition process can
be fraught with potential danger – unless carefully managed.

In multi-ethnic states, one of the most important factors in avoiding
ethnic conflict during periods of transition has been the willingness to
address ethnic issues early in the process, through the writing of an
appropriate constitution and the inclusion of ethnic groups in a satis-
factory power-sharing arrangement.9 In such situations, regional centre
staff could assist by providing information about the need to ensure rep-
resentation from all significant groups in central and local governments,
as well as knowledge about how this can be achieved.
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Assistance in the development of fair rules, law, and practice

Assistance could also be provided in studying a state’s constitution, laws,
regulations, and practices, and specific changes could be recommended to
bring these into line with regional or international standards. Reference
to similar laws in other countries could be provided, and advice offered in
the drafting of constitutions or legislation. A few of the kinds of issues
about which advice might be offered are the separation of government
powers; freedom of expression, association, or assembly; independence of
the judiciary; the role of the judiciary in overseeing the police and prison
systems; protection of national minorities; electoral laws; and citizenship
and asylum laws.

Assistance in the development of institutions to administer laws and
regulate conflict

Since certain institutions within a society have a fundamental role to play
in good governance through the administration of law and the regulation
of conflict, it is crucial that these institutions are encouraged to function
in a manner which upholds individual freedoms and the due process
of law, and safeguards human rights. Technical and financial assistance
could be provided for special training programmes for judges, magis-
trates, lawyers, prosecutors, police officers, prison personnel, and media-
tors. Seminars and workshops with experienced professionals could be
scheduled to discuss issues related to fair and independent systems for
administering justice; professional ethics; independence of judges and
lawyers; fair trial procedures; human rights during investigations; use of
force; torture; legal means of crowd control; issues of police command,
management, and control; standards for the treatment of prisoners;
prison administration and discipline; or community policing. Other key
institutions, such as the media, could also benefit from workshops on
topics such as freedom of information and expression; access to informa-
tion; professional codes of ethics; censorship; and the importance of the
press in developing multicultural understanding. Exposure to systems
where these institutions function effectively is another means of intro-
ducing such concepts, and study visits to observe how things are done
elsewhere could be useful.

The separation of military institutions from civilian administration

When states are in transition to civilian rule from a military regime, or
where the military has been actively involved in governing a state in
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the recent past, providing assistance to the military in finding a new
role for itself may be vital. This is, of course, a delicate task which must
be handled sensitively. Exchanges with other military establishments
which enjoy a good relationship with civilian government might be one
approach. Carefully structured workshops could provide another means
to explore this topic. Finally, appropriate norms could be introduced into
existing training programmes for military personnel and new recruits.

Assistance in mechanisms to encourage more honest governance

Both financial and technical assistance could be provided to govern-
ments in the establishment of anti-corruption legislation, monitoring, and
enforcement. Successful experience from other countries could be shared
with local and national officials, and special training in anti-corruption
investigation and prosecution offered. Assistance with campaigns to
change public attitudes and behaviour could also be provided.

Assistance in promoting greater economic opportunity and access

In the same way that democracy is sometimes inappropriately considered
a panacea, development has often been considered the key to minority
groups’ economic concerns. But just as a more nuanced approach is
usually needed in the structuring of democracy in multi-ethnic societies,
so a more sophisticated approach is needed to development policy –
since, if not properly managed, development can actually exacerbate
rather than ameliorate ethnic problems. For example, unmanaged, rapid,
growth-oriented development strategies can lead to the deepening of
a dual economy in which the modern sector becomes prosperous while
the urban and rural poor are further marginalized, sowing the seeds for
discontent.10

Thus, assistance in how to minimize such problems may be helpful.
Advice could be offered to governments in how to achieve sectoral,
regional, or communal balance in development. Assistance might also be
provided in initiating and implementing programmes of land reform,
where expert assistance can point to successful programmes elsewhere
and help governments develop programmes for compensation and dis-
tribution. As well, advice and assistance might be given in devising more
individualistic policies for overcoming past discrimination and providing
economic opportunity, such as quotas for members of minority groups
in government hiring or military recruitment, special loans, or special
arrangements for entry to university.11 Good governance teams may also
be able gradually to help governments realize that reallocating some of
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their military budgets to social policy initiatives aimed at increasing
human security can be an effective means of creating real security.

Assistance in promoting pluralism, cultural understanding, and
tolerance

Encouragement could be also given in the adoption of policies more
conducive to tolerance and cross-cultural understanding. Models for
multiculturalism could be introduced through seminars for government
ministries, the media, local authorities, and minority groups, so that they
could consider how such models might be adapted locally. In societies
where the mass media are pervasive, encouragement (including financial
incentives) could be provided for multicultural programming.

Schools offer an excellent venue for programmes which foster toler-
ance in and appreciation of other cultures. In mixed communities, edu-
cation in and appreciation of different groups’ languages and cultures
could be promoted. Teachers and curriculum planners could be urged to
introduce programmes to inoculate against racial or ethnic discrim-
ination. Where appropriate, assistance could be provided for the intro-
duction of laws and judicial practices which prohibit incitement to ethnic
or racial hatred, discrimination, or violence.

Regional programmes for assistance in dispute settlement

This section will outline the kinds of expert assistance that could be
offered by a programme in dispute settlement to help in reducing tension
between groups, whether between or within states.

Listening to and understanding concerns

A special adviser and staff could make regular and routine visits
throughout the region to discuss problems with relevant actors. Such vis-
its would allow them to become well-acquainted with local and regional
problems, and would help to develop relationships, trust, and a reputa-
tion for fairness. Quiet assistance could thus progress in a manner which
did not call attention to itself and did not ‘‘internationalize’’ the dispute.

Providing new ideas and recommendations

The special adviser and his or her team could approach problems within
states much as the OSCE High Commissioner on National Minorities has
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done. After obtaining a thorough understanding of the problem, the
High Commissioner offers non-binding recommendations to the govern-
ment in a low-key manner by writing a letter to the foreign minister,
thanking him for the government’s helpfulness, defining the problems as
he sees them, and offering suggestions for change. Such letters often
legitimize a minority group’s most important concerns, but may also
express an understanding of the difficulties from the government’s per-
spective. Most importantly, these letters typically offer sets of specific
non-binding recommendations, citing international or regional obliga-
tions and standards and expressing the High Commissioner’s belief that
the government will, naturally, wish to live up to these. This approach,
developed with a high level of diplomatic and problem-solving skill by the
OSCE High Commissioner, has been called ‘‘one-way mediation,’’ since
the government in question is the only interlocutor with whom the inter-
national organization has any formal status.12 Within the OSCE this
approach has been widely accepted by participating states, with no state
refusing the High Commissioner’s visit and most adopting his recom-
mendations.

At the same time, on an informal basis, the High Commissioner and his
advisers usually have considerable influence with minority groups, and
often remind them of their obligations to use constructive means in pur-
suing their interests. Indeed, the mere presence of a high-level represen-
tative of the international community who is offering his or her services in
problem solving can calm a situation. It makes minority groups feel less
desperate, and more willing and empowered to pursue legal or politically
constructive means of redress.

Encouraging the establishment of forums for ongoing dialogue

Although forums for dialogue between groups exist in inter-state dis-
putes, they are often lacking in intra-state situations. Thus, assistance in
creating new institutional mechanisms for ongoing dialogue and problem
solving may help to establish much-needed ‘‘habits of dialogue.’’ This
may be required not only at the national level, but also at the community
level. Assistance may involve round-table discussions, ombudsmen’s
offices, or special commissions for minority issues.

Providing good offices

In crises, the special adviser and his or her team could offer their good
offices to avert violence, either through formal or informal meetings with
both sides or through shuttle diplomacy.
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Accessing expert assistance

Sometimes problems, especially when they are highly technical, may be
so complex that outside experts are needed to study a situation and make
recommendations. In this case, special advisers should be able to call
upon the full range of regional or UN agencies as well as member states
to provide economic or technical assistance. The OSCE High Commis-
sioner has stressed the importance of even modest amounts of funds in
alleviating ethnic tension. Hence, it might be useful to establish a central
fund which could be tapped by regional centres for such projects.

Offering assistance in inter-state disputes

Of course, regular and routine visits throughout the region would also
allow special advisers and their teams to become familiar with inter-state
disputes and offer timely assistance by encouraging parties to de-escalate
tensions through confidence-building measures; facilitating multi-track
diplomacy; encouraging and supporting negotiation; offering to provide
good offices or mediation; helping parties seek conciliation, arbitration,
or adjudication; monitoring compliance with agreements; or acting as a
‘‘trip wire’’ when a situation was escalating.

Making use of all available resources

Using small assistance missions

In some situations, it might be advantageous to deploy small expert
assistance missions as a further extension of both programmes. In giving
assistance with good governance, such missions could provide a greater
degree of ongoing support for good governance reforms. Small assistance
missions might also be helpful in dispute settlement by providing an
‘‘on-the-ground’’ presence, which could serve as a calming influence by
showing that the international community was aware of the problems and
interested in helping to resolve them. Of course, this would not rule out
the use of large-scale preventive deployment missions when needed, but
they would not be part of a regional centre’s mandate.

Using the expertise of regional and international scholars

To tailor skills to local conditions, regional research institutes, uni-
versities, and think-tanks could support both programmes. A network of
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regional and international scholars and other experts could be established
to assist each programme and act as consultants. They could help pro-
gramme staff sharpen their analysis of specific problems and broaden
their consideration of potential solutions, as well as assist in developing a
deeper understanding of the root causes of conflict and a more effective
long-term agenda for tackling these.

Using the expertise of NGOs and civil society

NGOs working in the area of conflict resolution, democracy, human
rights, and development could also be utilized to extend the work of both
programmes. NGOs with expertise in human rights and democracy could
work with local governments and communities to make them aware of
the need to incorporate human rights’ safeguards into local laws and
practice, and to highlight the advantages of widespread participation in
decision-making. They could encourage a communal consensus on what
is required for good governance. NGOs with appropriate expertise in
conflict resolution could train local actors in problem solving, disseminate
information on problem-solving methods, and contribute to the develop-
ment of an active civil society.

Using the experience of regional leaders

High-level councils, composed of former prime ministers, presidents,
judges, Nobel Laureates, prominent intellectuals, and other high-profile
persons could also be formed to work alongside programme staff in order
to extend the programme’s work upward into the highest levels of gov-
ernment. A regional council on good governance could meet regularly
with programme staff, scholars, and NGO representatives to ascertain
which areas might be in most need of the programme’s assistance and to
analyze priority issues. Council members could work quietly with gov-
ernment leaders to urge them to move in the direction of good gover-
nance and to make good governance issues salient in the region, for
example by hosting high-level conferences within and between states on
specific governance issues.

A second council on dispute settlement could be convened on a regular
basis for off-the-record meetings with programme staff and selected
scholars to identify and analyze emerging or existing disputes. This
council could also host high-level meetings of leaders or officials to ana-
lyze regional or subregional problems and consider a range of possible
structural solutions. In some instances, council members might be asked
to provide good offices or mediation (with back-up from programme
staff).
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Benefits of a strategic coalition of actors

Drawing together these different actors into a strategic alliance would
help to overcome the obstacle which NGOs typically face – that of having
to gain a government’s consent before its staff can do anything. Although
the activities of regional centres themselves would be subject to the direct
consent of governments, the other three sets of actors (NGOs, scholars,
and regional councils) would be able to promote the programme’s agenda
even in cases where a country has not been formally involved with the
regional centre. Thus, such an alliance would not only extend the reach in
terms of finding ways to tackle a problem at all levels of society, but it
would also find a way around the common barriers to NGO influence.

Conclusion

The development of UN Regional Centres for Sustainable Peace could
bring together the United Nations, regional organizations, NGOs, and
scholars in a new alliance to promote good governance and conflict pre-
vention within and between states. Centres could be proactive in offering
assistance and support, relying on a cooperative assistance approach
backed up by the positive incentives of regional and international social-
ization. If properly resourced, regional centres could help to reorient the
United Nations to a more preventive approach and establish a more solid
international foundation upon which, step by step, sustainable peace
could be built.13
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Conclusion: International
organizations, peace, and security

Michael W. Doyle

International organizations have long been seen as classic solutions to
cooperation in international security. Well aware that security tends to be
both relative and competitive, states have sometimes sought multilateral
organization as an escape from spiralling and counter-productive com-
petition.1 As a rejection of bilateralism and all the coercive possibilities it
entails, multilateralism expresses a preference for cooperation on an
equal basis, open to the participation of all states (which meet certain
minimal criteria, such as being ‘‘peace loving’’) on a non-discriminatory
and equal basis.2

That does not mean that the United Nations is free from political
competition. The new agenda for international organization in security
has made the United Nations a more important arena for competition,
and cooperation has emerged that goes beyond the role of arena and
regime to that of being a key tool of political competition and, sometimes,
a manager of common purposes. With the outbreak of internal wars, a
role for the United Nations and regional organizations as conflict man-
agers has come to the fore. What are the prospects?

From security arena to power tool

For a multilateral institution to become an arena of power and then an
effective tool of state interest, it must meet certain basic conditions of
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consensus and effectiveness, otherwise it will simply be neglected. During
the Cold War, the United Nations served as an arena of East-West and
North-South debate. Occasionally, the common interests of the super-
powers permitted a limited role for the United Nations, as happened
when the powers sought to keep an issue away from the Cold War divide.
But only with the end of the Cold War did the full potential of the United
Nations as a tool of state interest emerge. Brahma Chellaney, in his
sceptical interpretation of the non-proliferation regime, illustrates the
ironies of this potential in his discussion of the IAEA and UNSCOM.

Only when the great powers had a vital interest did the United Nations
become a powerful tool. As Chellaney notes, because ‘‘arms control is
today perceived as an important instrument of national security strat-
egy,’’ particularly by the United States in its campaign to halt the spread
of nuclear and chemical arms to non-nuclear powers, the IAEA in gen-
eral and UNSCOM in the particular case of Iraq emerged as international
organizations with real clout. Drawing on an expanded safeguards regime
and nationally (US) provided intelligence, the IAEA has become ‘‘the
nuclear verification arm’’ of the empowered Security Council. UNSCOM
demonstrates unprecedented UN intrusiveness in the defeated sover-
eignty of Iraq. The success of each, however, raises questions about how
multilateral and equitable the regime being enforced truly is. Will inter-
national organizations also succeed in the complementary effort of
reducing the salience of weapons of mass destruction in world politics, as
has been made obligatory by the recent advisory opinion of the Inter-
national Court of Justice? Doubters therefore question whether the
strengthening of the nuclear non-proliferation tool is a strengthening of
multilateralism.

The problematic role of the United Nations as a security
manager

Although the UN’s record in peace operations by no means exhibits the
crude power of the new anti-proliferation regime, the managerial record
in peace operations – before, during, and after the assertive period we
have just experienced – is long, various, and distinguished by accom-
plishments and failures. Most importantly, it is innovative. Indeed, it is
that record of evolutionary flexibility which suggests that the United
Nations can weather the overextension and strife it is currently experi-
encing.

Peace-keeping operations have come to encompass three distinct
activities which have evolved as ‘‘generations’’ of UN peace operations.3
They include not only the early activities of ‘‘first-generation’’ peace-
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keeping, which requires the interposition of a force after a truce has been
reached, but also a far more ambitious group of ‘‘second-generation’’
operations which rely on the consent of parties, and an even more ambi-
tious group of ‘‘third-generation’’ operations which operate with Chapter
VII mandates and without a comprehensive agreement reflecting the
acquiescence of the parties. In today’s circumstances, these operations
involve less inter-state conflict and more factions in domestic civil wars,
not all of whom are clearly identifiable and few of whom are stable
negotiating parties. Current peace operations thus intrude into aspects of
domestic sovereignty once thought to be beyond the purview of UN
activity.

As Thomas Weiss has noted, in traditional peace-keeping – sometimes
called ‘‘first-generation’’ peace-keeping – unarmed or lightly armed UN
forces were stationed between hostile parties to monitor a truce, troop
withdrawal, or buffer zone while political negotiations went forward.4
They provided transparency – an impartial assurance that the other party
was not violating the truce – and raised the costs of defecting from and
the benefits of abiding with the agreement by the threat of exposure, the
potential resistance of the peace-keeping force, and the legitimacy of UN
mandates. The benefits were obvious: armed conflict was held at bay.
Their price, as in the long Cyprus operation, was sometimes paid in con-
flicts delayed rather than resolved. Today these monitoring activities
continue to play an important role in Tajikistan, Georgia, and on the
border between Kuwait and Iraq.

The second category, called ‘‘second-generation’’ operations by the
Secretary-General, involves the implementation of complex multidimen-
sional peace agreements. In addition to the traditional military functions,
the peacekeepers are often engaged in various police and civilian tasks,
the goal of which is a long-term settlement of the underlying conflict.
Taking a substantial step beyond ‘‘first-generation’’ operations, ‘‘second-
generation’’ multidimensional operations are based on consent of the
parties. But the nature of and purposes for which consent is granted are
qualitatively different from traditional peace-keeping.

In these operations, the United Nations is typically involved in imple-
menting peace agreements that go to the roots of the conflict and helping
to build long-term foundations for stable, legitimate government. As
Secretary-General Boutros-Ghali observed in An Agenda for Peace,
‘‘peace-making and peace-keeping operations, to be truly successful,
must come to include comprehensive efforts to identify and support
structures which will tend to consolidate peace. . . [They] may include
disarming the previously warring parties and the restoration of order, the
custody and possible destruction of weapons, repatriating refugees, advi-
sory and training support for security personnel, monitoring elections,
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advancing efforts to protect human rights, reforming or strengthening
governmental institutions, and promoting formal and informal processes
of political participation.’’

The United Nations has a commendable record of success in second-
generation multidimensional peace-keeping operations as diverse as
those in Namibia (UNTAG), El Salvador (ONUSAL), and Cambodia
(UNTAC).5 The UN’s role in helping settle those conflicts has been
threefold. It served as a peacemaker, facilitating a peace treaty among
the parties; as a peacekeeper monitoring the cantonment and demobili-
zation of military forces, resettling refugees, and supervising transitional
civilian authorities; and as a peace builder monitoring, and in some cases
organizing, the implementation of human rights, national democratic
elections, and economic rehabilitation.

In the Secretary-General’s lexicon ‘‘peace-enforcing’’ missions – which
in effect are war-making missions – are ‘‘third-generation’’ operations,
which extend from low-level military operations to protect the delivery of
humanitarian assistance to the enforcement of cease-fires and when nec-
essary assistance in the rebuilding of so-called ‘‘failed states.’’ Like
Chapter VII UN enforcement action to roll back aggression, as in Korea
in 1950 and against Iraq in the Gulf War, the defining characteristic of
‘‘third-generation’’ operations is the lack of consent by one or more of
the parties to some or all of the UN mandate.6 Unlike traditional Chapter
VII collective security, these operations focus on internal strife.

Neither Somalia nor Bosnia and Herzegovina reflected a coherent plan
to restore peace by force. Instead, both were composites of coercive
restraints (no-fly zones, arms embargoes, humanitarian protection, safe
areas) with broad-brush or piecemeal local endorsements (such as the
signing by many factions of the Addis Ababa Accords of February 1993
concerning Somalia).

Insightful doctrine for peace-enforcing operations appeared just as
Somalia and Bosnia and Herzegovina exposed their limitations. Recent
studies have thoughtfully mapped out the logic of what it might take to
succeed in this political terrain. In order to preclude an outcome based on
the use of force by the parties, the United Nations instead uses collective
force (if necessary) to persuade the parties to settle the conflict by
negotiation. This strategic terrain, however, is murky. Forcing a peace
depends on achieving a complicated preponderance in which the forces
(both United Nations and local) supporting a settlement acceptable to the
international community acquire both a superiority of military might
and a predominance of popular support, which together permit them to
impose a peace on the recalcitrant local military forces and their popular
supporters.

The result of these three ‘‘generations’’ operating together in the post-
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Cold War world was an unprecedented expansion of the UN’s role in the
protection of world order and the promotion of basic human rights in
countries until recently torn by costly civil wars. Self-determination and
sovereignty were enhanced and a modicum of peace and rehabilitation
was introduced in Namibia, Cambodia, El Salvador, Haiti, and Mozam-
bique. Tens – perhaps even hundreds – of thousands of lives were saved
in Somalia and the former Yugoslavia.

But in 1993 and 1994, the more ambitious elements of ‘‘third-gen-
eration’’ peace enforcement encountered many of the problems inter-
ventionist and imperial strategies have faced in the past, and discovered
fresh problems peculiar to the UN’s global character. The United Nations
proved itself ineffective in imposing order by force, whether to disarm
factions in Somalia or provide humanitarian protection in Bosnia and
Herzegovina. Instead it became complicit in a record of inadequate pro-
tection, seemingly unnecessary casualties, and Viet Nam-like escalation on
the one hand with 1930s’-style appeasement on the other. The result was
a reduction in the number operations assigned to direct UN management.

Table 21.1 The Changing UN Role in Peace and Security: 1988–19967

31 January 31 January 16 December 30 November
1988 1992 1994 1996

Security Council
resolutions in
previous 12 months 15 53 78 57

Sanctions imposed by
Security Council 1 2 7 1

Preventive diplomacy
and peace-making 11 13 28 13

Electoral activities – 6 21 11

Peace-keeping
operations 5 11 17 16

Deployed, total:
military personnel 9,570 11,495 73,390 20,833
civilian police 35 155 2,130 2,721
civilian personnel 1,516 1,206 2,260 2,739

Countries
contributing
personnel 26 56 76 71

UN budget for
peace-keeping,
US$ million 230.4 1,689.6 3,610 1,400–1,600
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As David Malone has noted, the Security Council’s ‘‘war-making’’ suf-
fers from severe disabilities, ranging from those that are a product of the
organization’s incapacity to others that are a product of the kind of wars
which the United Nations has tried to address:

Although the United Nations seemed to have the advantage of global
impartiality, which should (and often did) win it more local acceptance
when it intervened, this was not universally the case. Israel maintained a
suspicion of UN involvement dating back to the General Assembly’s
notorious anti-Zionism resolutions of the 1970s. In Somalia, Egypt’s
support for the former dictator, Siad Barre, seemed to taint the role that
Secretary-General Boutros-Ghali, a former Egyptian Minister of State
for Foreign Affairs, sought to play as an impartial Secretary-General.
And there was lingering distrust of the United Nations in other parts of
Africa due to its role in the Congo.8 Many smaller non-Western states,
moreover, distrusted the use of the Security Council by the great powers,
and particularly the Western ‘‘P-3’’ (France, the United Kingdom, and
the United States), which sometimes appeared to be trying to impose a
selective vision of world order on weaker states.9

The United Nations was particularly poorly suited to interventionist
strategies involving the strategic employment of coercive force. The
political roots of the UN’s ‘‘command and control’’ problems were
threefold.

First, countries with battalions in UN peace operations were reluctant
to see their (often lightly armed) troops engaged in combat under UN
direction, fearing that a UN force commander of any nationality other
than their own would fail to take due care to minimize risks.

Second, countries with seats on the Security Council, pressured to
achieve a response to humanitarian crises and unwilling to confront the
UN’s ongoing resource crisis, assigned missions to UN peace operations
without providing adequate means to achieve them.

And third, the UN’s traditional ideology, despite recent practice, was
highly protective of national sovereignty. To its credit, the United
Nations lacked the callousness or psychological distance required to
inflict coercive punishment on political movements with even the smallest
of popular support.10 To its cost, the United Nations rarely planned the
peace-building process as a comprehensive effort to re-establish (or
establish) a legitimate, effective political order.

‘‘Peace-enforcing fatigue,’’ moreover, is afflicting the UN’s contributing
countries, whether new or old. States are rarely willing to invest their
resources or the lives of their soldiers in war other than for a vital inter-
est, such as oil in the Persian Gulf. But if states have a vital national
interest in a dispute, they are not likely to exercise the impartiality that
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a UN peace operation requires. Nor are they likely to cede decision-
making control over or command of their forces to the United Nations.
As a result, the United Nations is finding it increasingly difficult to
acquire troops for the dangerous operations, such as Rwanda, and to
supervise the delegated operations, such as the Russian Federation
operation in Georgia.

Lastly, the very act of intervention, even by the United Nations, can
mobilize nationalist opposition against the foreign forces. In Somalia,
according to some observers, it contributed to a significant growth of
support for Aideed’s Somali National Alliance. Aideed’s supporters soon
roundly condemned UN ‘‘colonialism.’’11 The strategic balance is not
static. Military intervention tilts two local balances, improving the mili-
tary correlation of forces but often at the cost of undermining the more
important political balance.

Coercively intervening for eventual self-determination, as John Stuart
Mill noted over a century ago, is very often a self-contradictory enter-
prise.12 If the local forces of freedom, self-determination, and human
rights cannot achieve sovereignty without a foreign military intervention,
then they are very unlikely to be able to hold on to power after the
intervention force leaves. Either the installed forces of freedom will col-
lapse, or they themselves will employ those very coercive methods that
provoked and justified the initial intervention. The Kurds, for example,
won widespread sympathy for their resistance to Saddam Hussein and
benefited from a UN-endorsed US-French-British intervention in the
aftermath of the war against Iraq. Now the Kurdish factions are so div-
ided that they appear incapable of establishing law and order in their
territory. Instead, three factions have divided the region. None appears
capable of sustaining itself against whatever attempts to reincorporate
Kurdistan Saddam Hussein may make. The international community has
thus placed itself in the awkward position of either adopting Kurdistan as
a long-term ward or returning it to the not-so-tender mercies of the Iraqi
ruler.13

The United Nations, in the role of assertively multilateral peace
enforcer, thus presented an almost textbook case of multiple strategic
incapacity. But encountering strategic problems while intervening in eth-
nic and civil wars is not unique to the United Nations. The multinational
force in Lebanon created even larger catastrophes of misdirected, overly
violent, and intrusive intervention in 1983. Even with national-quality
command and control, the United States failed to impose peace in Viet
Nam in the 1960s, just as the Soviets failed in Afghanistan in the 1970s
and 1980s. The United Nations, moreover, is essentially the collective
agent of its member states. Many of the UN’s organizational incapacities
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could be corrected by additional resources from its members states, which
devote but a tiny fraction of the resources they spend on national security
to collective action under the umbrella of the United Nations.

An inescapable role for the United Nations?

The crises in Somalia and Bosnia and Herzegovina, together with the
wider limitations those crises exposed, constituted a challenge to the
international community. The United Nations must now develop a com-
bination of initiatives which enhances capacities, retrenches responsibil-
ities, reviews strategies, and redefines roles.

The importance of reforming the United Nations is widely recognized.
Abandonment is thus not an option. Indeed, for many there is no alter-
native to the United Nations in the roles it should be playing in peace and
security. Emilio Cardenas, former Permanent Representative of Argen-
tina to the United Nations, expressed this well when he noted:

The United Nations, notwithstanding its apparent decline in terms of ability to
forward and maintain international security, remains the central institution in the
security realm. And, in my view, it should be so. Otherwise, we will all be con-
fronted with the ‘‘return of the strong’’ to the centre of the world’s scenario. And
this is certainly not what we agreed upon in 1945.14

Reflecting both legal legitimacy and practical support, the United
Nations holds a unique claim on legitimate authority in international
peace and war.15. The United Nations is the only international organization formally en-

trusted with the legal authority to preserve peace in cases other than
national or collective self-defence. At the same time, as the only multi-
purpose universal organization, it has the authority to promote those
wider political, social, and economic conditions that are conducive to
preventing violent conflict and redressing its causes once it has
occurred.. The United Nations is again the only institution which is truly global in
scope, where the states of the world can explore their common inter-
ests and aspirations as equal members of the international community.
It allows for, indeed requires, dialogue across cultures, races, and eco-
nomic systems.. The United Nations is the delegatee of last resort (often the ‘‘scape-
goat’’) for global conflict and hard-to-resolve disputes. For the vast
majority of nations preferring to focus on domestic welfare and wishing
to avoid having to become global policemen themselves, the United
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Nations has stood ready to be the international emergency service.
Even in the United States, 73 per cent of the respondents in a national
poll favoured strengthening the United Nations, as the alternative to
the United States having to go it alone as a world policeman.16 Al-
though the United Nations does need to learn when to say ‘‘No,’’ it is
rightly assumed to be the place where such a decision will be made
based upon the principles of collective security, self-determination, and
fundamental human freedoms.. As described earlier, the United Nations has effectively delivered both
first-generation truce supervision and second-generation multidimen-
sional peace-building operations. The United Nations has proven in-
effectual at third-generation enforcement and weak at operations in
the ‘‘grey zone’’ where violence disrupts peace building, but these fail-
ings should not lead us to neglect the vital and effective role the United
Nations has played in those other crucial operations. Its involvement
has prevented disputes from spreading across borders and begun to
address the root causes of long-lingering conflicts, such as those in El
Salvador and Cambodia.. The United Nations, moreover, is the institution which promotes and
reformulates the rules that govern the growing interdependence of na-
tions. Ranging from choosing a common language of communication
for air traffic controllers (a useful convention) to protecting the 45
million refugees around the world (a moral commitment), the organ-
ization provides the institutional foundation for the emergence of an
increasingly interdependent world.
No one initiative alone could bear the entire burden of revising the

international organization’s role in peace-making and peace-keeping in
the years to come. We need instead a combination of initiatives in order
to avoid a retreat from the responsibilities towards peace and security
for which the international community relies on the United Nations. We
also need, on the other hand, areas for restraint and reconsideration,
seeking – where one can – measures that would allow the United Nations
to economize on scarce resources while continuing, perhaps even
expanding, the role it could play in effectively furthering international
peace and security.

Supplements to the United Nations?

When the United Nations cannot negotiate a peace, should the interna-
tional community abandon the cause? What responses should have been
made to acts of overt aggression, such as Iraq’s invasion of Kuwait, or to
the looming humanitarian disasters in Bosnia and Herzegovina and
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Somalia in 1992 or Rwanda in the spring of 1994? And when the inter-
national community cannot advance on an equitable basis the security of
its member states, should national action, as Brahma Chellaney notes, be
the preferred solution?

Delegation to national action has become, as it was in Korea in 1950,
the UN’s answer to extreme emergencies – international aggression and
humanitarian catastrophe. It offers a traditional national solution to the
UN’s typical command-and-control problems. Now it is becoming so
widespread that it is being designated ‘‘fourth-generation’’ peace-
keeping. Stimulated by the temporary success of UNITAF and by the
delegations to the Russian Federation in Georgia, to France in Rwanda,
and to the United States in Haiti, the United Nations is surmounting
contributors’ fatigue by assigning mandates to the national states willing
to accept and perhaps enforce them. This, indeed, may be the best
compromise available in difficult circumstances.17 In itself, however, it
does little to address the longer-term problems of leaving behind a stable
form of locally legitimate government. Here there remains an important
‘‘hand-off’’ role for the United Nations. Imposing a scheme of public
order should be avoided in favour of mobilizing the peace-making, peace-
keeping, and peace-building strategies of enhanced consent that the
United Nations exercises well. The UNITAF to UNOSOM II hand-off
failed because peace-making stopped short of negotiating a compre-
hensive, implementable agreement which included both the warlords and
civil society. Instead, the United Nations attempted to impose law and
order from New York and Washington, with all the consequences. In
these cases, the United Nations should try to recruit the beginnings of a
‘‘Friends’’ coalition of interested states to assist and help monitor the
intervenor. These ‘‘Friends’’ will also be needed to help negotiate, fund,
and manage a peace on a multilateral basis.

Delegation raises difficult issues of UN responsibility. Can the Security
Council be confident that the mandate it assigns will be implemented in
ways that fulfil multilateral principles and serve the interests of the
United Nations as a whole? Security Council ‘‘licences’’ to intervene with
pre-ordained but renewable expiration clauses should address some of
these concerns. But, in our dangerous times, will states volunteer in reli-
ably large enough numbers for international public service?

As Connie Peck has suggested, another alternative centres around new
attention to the possibilities of regional prevention, peace-making, and
peace-keeping – a multilateral burden-sharing strategy recommended in
the Secretary-General’s Agenda for Peace. A regional approach appears
designed to elicit a more locally sensitive approach to political disputes.
But the lack of institutional, military, and financial capacity in the
regional organizations (with the exception perhaps of NATO) remains a
considerable hurdle.
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As yet another alternative, Sir Brian Urquhart has issued an eloquent
manifesto in favour of a UN rapid-reaction force of 5,000–10,000 per-
sonnel. Small and centrally controlled, it would be suited for overcoming
delays occasioned by the recruiting of peace-keeping forces, enabling the
United Nations to engage in rapid interventions that can sometimes pre-
vent an escalating crisis. Had they been available, these forces might have
been decisive in Somalia in early 1992 or Rwanda in the spring of 1994.18
Very few countries, however, have expressed a willingness to establish
such a force. Current discussions centre on a less global but still valuable
ready-reaction force consisting of designated national units, trained in
peace-keeping and available at short notice.

When no state, group of states, or organization will volunteer to inter-
vene, then sometimes the best that can be done is to try to mitigate the
consequences of natural disaster or war. Humanitarian assistance from
‘‘above’’ – state efforts to establish ‘‘humanitarian corridors’’ as has been
done in the Sudan, or protected convoys, and even, at the minimum, air-
drops as were essayed in Bosnia and Herzegovina – can make a valuable
difference. Assistance from ‘‘below’’ by non-governmental organizations
taking all the considerable risks of independent action can also provide
relief, as the voluntary agencies did in Somalia until they were over-
whelmed in late 1992.19 In these circumstances, the United Nations
should continue to attempt to recruit coalitions of states – ‘‘Friends’’ –
which will dedicate their energies to negotiating and managing a peace.
UNPROFOR, to its credit, has remained committed to negotiating,
rather than imposing, a peace. But the Security Council should avoid
making promises – such as the Bosnian ‘‘safe havens’’ or the Croatian
disarmed and protected ‘‘protected areas’’ – unless it either has the con-
sent of all the parties and plans to provide adequate forces to imple-
ment the agreement against likely slippage or, irrespective of consent, is
prepared to enforce the pledges against opposition. As the Secretary-
General recently noted, there are often other areas of the world where –
if the UN’s resources are fixed – those UN resources can sometimes be
put to better use, saving more people in situations closer to a negotiable
solution.20

When states experience competitive security concerns, as they do in
nuclear deterrence and nuclear energy, international organizations will
need to discover new bases for common action unless they are going to be
become simple arenas for conflict. As Chellaney has argued, the IAEA
regime raises perceived distributional consequences, reinforcing the pre-
eminence of the nuclear powers. Are there common purposes that can
mitigate the distributional conflict, if not on a global level, then region-
ally? Worth further investigation are regimes of nuclear control that
constitute multilateral guarantees – arms restraints in return for progress
on regional disputes, as may be occurring in the Middle East, where
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progress in peace is regarded as the alternative to increasing pressures for
proliferation.

Neither UN peace-making nor these alternative strategies will elimi-
nate the formidable challenges of making, keeping, and building peace in
the midst of protracted civil wars. Some crises will not find their solution.
But today, as the United Nations is under attack in the United States and
elsewhere, we should not neglect its authentic peace-making potential.
Employing strategies of enhanced consent, the United Nations can play a
constructive role in the forging of peace and reconstruction in those areas
of the world in need of assistance. Avoiding the dangerous and often
counter-productive effects of armed imposition, whether unilateral or
multilateral, the United Nations can be the legitimating broker in the
making, keeping, and building of a stable peace that takes the first steps
toward the opening of political space for human rights and participatory
communal self-expression.
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Conclusion

Three frameworks of peace and
security in the next millennium

Takashi Inoguchi

We have posed at the outset the two key questions whereby we can
organize our thoughts on the nature of peace and security in global poli-
tics and the possible roles the United Nations could play therein. In the
preceding chapters we have done our best to answer these two questions.
Recapitulating them would be more tedious than necessary. Therefore, I
would like to bring back a possibly more fundamental question and try to
give answers in a slightly different fashion. The question is: what kinds of
frameworks of global politics will compete and possibly prevail in the
next millenium as global politics start to take a clearer shape from the
current state of flux?

Let me start with three books of major importance which have been
published in the last few years. They are Henry Kissinger’s Diplomacy,
Bruce Russett’s Grasping the Democratic Peace, and Samuel Huntington’s
The Clash of Civilizations and the Remaking of World Order. I take them
as representative articulators of three totally different streams of thought
which according to them govern, ought to govern, and will govern global
politics in the next millennium. Kissinger’s Diplomacy is Westphalian;
Russett’s Grasping the Democratic Peace is Philadelphian; and Hunting-
ton’s Clash of Civilizations is anti-utopian. By Westphalian I mean a
framework in which state sovereignty reigns supreme. By Philadelphian I
mean a framework in which popular sovereignty stands firm. By anti-
utopian I mean a framework in which the loss of sovereignty is the key
feature. The presumption is that these three frameworks of global politics
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are competing, and that it is not quite clear which one will prevail. I will
briefly spell out the key features of these three frameworks in terms of
key concept, systemic features, and behavioural modalities, and the key
role of the United Nations in these frameworks.

The Westphalian framework has been predominant over the past three
centuries, and especially over the past century and a half. The territo-
rially-based nation-states and their competition in Europe and beyond
intermittently created havoc globally and regionally. State sovereignty
means order within and anarchy without. Systemic features are thus
anarchy, and anarchy without can only be restrained by competition
itself. Behavioural modalities are characterized by balancing and band-
wagonning By balancing I mean the propensity of actors to defend the
system by moving to counteract those actors who show their ambition to
prevail. By bandwagonning I mean the propensity of actors to join the
likely-to-prevail actors in the interest of maximizing their gains with
minimum costs.

The Philadelphian framework has existed since the colonial period as a
result of the American Civil War. It was a system in which legal proce-
dures and amicable agreement prevailed when conflicts of interests
needed to be resolved. There was order, but not necessarily hierarchy
amongst different interests. Behavioural modalities are characterized by
binding and hiding. By binding I mean the propensity of actors to shape
agreements whereby actors are constrained. By hiding I mean the pro-
pensity of actors to move away from agreements whereby actors are
constrained.

The anti-utopian framework has existed since the West started to col-
onize the rest of the world. It was a colonial framework. The key com-
ponents of colonialism are civilizing missions and territorial aggrandize-
ment. The latter disappeared in the mid-twentieth century, largely
because of the diffusion of the Westphalian framework. When the United
Nations was established in 1945, the number of member states was far
fewer than 50. The headquarters building in New York was designed with
the estimated number of member states reaching some 100. But the fact
was that by the end of the 1960s the number reached more than 100, and
by the end of this century it will reach 185.

The Westphalian framework has been on the steady rise for the last
half-century, judging by the number of states of the United Nations. It is
a clear departure, however, from the nineteenth century Westphalian
framework, in which about five major European powers were engaged in
balance-of-power politics. There are far too many states in which state
sovereignty is not firmly exercised. Some of them are visibly failed states
or failing states. Furthermore, in tandem with globalization and market
liberalization comes the loosening of the Westphalian framework. State
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sovereignty itself has become more difficult to claim with effectiveness as
the state’s legitimate space has become more easily encroached by busi-
nesses and non-governmental organizations which act across borders.

The Philadelphian framework has been resuscitated, with some of the
Westphalian framework being incorporated. The extraordinary growth of
economic interdependence, international organizations, and democra-
tization for the last half-century is the driving force of the renaissance of
the Philadelphian framework at the turn of the millennium. Relentless
globalization makes it more difficult for states to pursue balance-of-power
games, since the national interest has become more complicated to
define. Binding networks of international agreements and organizations
have become truly formidable. And the third wave of democratization
has created an atmosphere in which resort to violence has become less
frequent as the instrument of resolution of international disputes.

The anti-utopian framework has been revised, with some of the Phila-
delphian components incorporated. The Philadelphian framework
stresses civilizing missions without territorial aggrandizement. Different
vocabularies, such as humanitarian assistance, global governance, and
human security, are used to motivate action on the part of major and
minor states and international organizations which intervene in peace-
keeping, building, and enforcing operations, disaster relief operations,
and preventive diplomacy. As long as globalization rewards some and
punishes others, those actors which are understood better with the anti-
utopian framework go up in number. Some of them are failed states and
failing states which have not been sufficiently agile and able to adapt to
the global market.

Having spelled out, if briefly, the three competing framework of global
politics, I now turn to the role of the United Nations. The United Nations
is the product of the Westphalian framework. Nothing is clearer than the
fact that member states reign supreme in the United Nations. The United
Nations is one of the measures of war settlement. The five Permanent
Members of the Security Council are a victors’ alliance. It is there that
the basic understanding of world situations is shared more or less among
the five, and that the United Nations’ military action is legitimated with
the five’s approval.

Yet the Philadelphian situation has become increasingly more com-
mon. Even if member states reign supreme, non-governmental organ-
izations can move mountains, i.e. member states. The latest agreement on
anti-personnel mines has been brought to success due in large part to the
NGOs’ success in persuading a number of key member states, including
the host state, Canada, to acquiesce. In the first half of the 1990s three
UN agencies stood out in terms of their vigour in getting donations,
expanding the size of personnel, and enlarging their activities. They are
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the UNHCR, UNICEF, and the World Food Programme. They were
most skilful and successful in mobilizing world mass media, like CNN and
the Herald Tribune, and getting money collected for their just causes.
These three agencies happen to be headed by women: Sadako Ogata,
Carol Bellami, and Catherine Bertini respectively. In other words, the
United Nations is not strictly Westphalian but is also Philadelphian.

Another important point not to be overlooked with respect to the
United Nations is the fact that the United Nations itself exists largely for
those actors which cannot exercise influence in other arenas and markets,
i.e. weak actors. Major powers in the Westphalian framework can assert
themselves in ways normal to Westphalian actors, such as arms build-up,
economic sanctions, and alliance. Major actors in the Philadelphian
framework can shape norms and rules in ways normal to Philadelphian
actors, such as a multilateral free trade regime, IMF regime, human rights
regime, and global environmental regime. Yet those actors whose frame-
work is more anti-utopian than other kinds are forced to rely on certain
international forums such as the United Nations to voice their grievances
and to oppose stronger and richer actors whose reliance on the United
Nations is far smaller.

Looked at from these three angles, the United Nations is an instru-
ment, an actor, and an arena at the same time. First, the United Nations is
an instrument of major Westphalian actors. It lends to them the banner of
legitimacy for actions which presumably serve the interests of major
powers, especially the world leader, the United States. Second, the
United Nations is an actor on its own when it can mobilize support and
build power bases somewhat independent of member states. Its appeal to
just causes and to correct banners often enables the United Nations to
surmount the logic and power of Westphalian actors. Although the
United Nations can enjoy neither the authority to tax nor the authority to
conscript, it can sway. Third, the United Nations is an arena in which
many weak actors express their complaints and submit their demands. It
is a widely utilized space where words do matter, rather than might or
money. Just like the frameworks of global politics, the United Nations
does work under the three frameworks: Westphalian, Philadelphian, and
anti-utopian. Accordingly it has three faces: instrument, actor, and arena.

The question then is which framework is going to prevail in the next
millennium. It is hard to answer the question in a straightforward fashion.
But it is possible to identify two major parameters that give certain
directions to global politics. One is globalization, while the other is state
protection. Globalization weakens Westphalian actors, since it tends to
reduce the relative scope and authority of state sovereignty. Global-
ization increases the number of those actors which are more than ever
before at the mercy of market forces and security dynamics shaped out-
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side the borders. In other words, globalization marginalizes many actors
and creates many drop-outs and hollow-outs. Those weak actors then
seek state protection and the umbrella of international organizations such
as the United Nations. Yet globalization creates more resilient Philadel-
phian actors. And the force of globalization hinges in part on the pres-
ence of the global economy and the global hegemony. The excessive
pursuit of globalization is bound to undermine the Philadelphian frame-
work via the weakening of Westphalian actors and via the increase in the
number of failed/failing states, since under the Philadelphian framework
there will be no powerful federal world government and therefore many
of the burdens of the Philadelphian framework fall on the shoulders of
the United States. That could easily become too much for the United
States in the longer term, especially because the force of the global mar-
ket is too often beyond the power of the United States federal govern-
ment to control, even in the short term.

Thinking along this line, I am somewhat agnostic as to which frame-
work will prevail. What I can do is echo Deng Xiaoping, who declared
that Hong Kong, after its return to the fold of Chinese sovereignty in
1997, will experience a ‘‘one-country, two-systems’’ scheme for half a
century. Global politics in the next millennium will experience the three
frameworks for at least the first half-century.
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Glossary of Acronyms

ABM anti-ballistic missile
ACS Association of Caribbean States
ANZUS Australia, New Zealand, and the United States Security Treaty,

1951
APDOVE Association of Protestant Development Organizations in Europe
APEC Asia-Pacific Economic Cooperation Forum
ARF ASEAN Regional Forum
ASEAN Association of South-East Asian Nations
ASPAC Asian and Pacific Council
BCC Boni County Council
BJP Bharatiya Janata Party
BKA Bundeskriminalamt
CACM Central American Common Market
CARE Cooperative for American Remittances to Europe
CARICOM Caribbean Community
CCIC Canadian Council for International Cooperation
CD Conference on Disarmament
CECLA Latin American Economic Commission
CENTO Central Treaty Organization
CGDK Coalition Government of Democratic Kampuchea
CIA Central Intelligence Agency
CIAV-OAS International Support and Verification Mission
CIDSE Coopération Internationale pour le Développement et la Solid-

arité
CIS Commonwealth of Independent States
CISS Canadian Institute of Strategic Studies
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CIVS International Commission of Verification and Follow-up
CMOC civilian military operation centre
CNN Cable News Network
COE Council of Europe
CPVA Canadian Peacekeeping Veterans Association
CRC-NPFL Central Revolutionary Council of the National Patriotic Front of

Liberia
CSCE Conference on Security and Cooperation in Europe
CTB comprehensive test ban
CTBT Comprehensive Test Ban Treaty
DC developed country
DHA Department of Humanitarian Affairs
DPA Department of Political Affairs
DPKO Department of Peace-keeping Operations
EC European Community
ECHO European Community Humanitarian Organization
ECLAC United Nations Economic Commision for Latin America and the

Caribbean
ECO Economic Cooperation Organization
ECOMOG Economic Community Monitoring Group
ECOSOC United Nations Economic and Social Council
ECOWAS Economic Community of West African States
EU European Union
FAO Food and Agricultural Organization
FAS Federation of American Scientists
FBI Federal Bureau of Investigation
FMLN Farabundo Marti National Liberation Front
GATT General Agreement on Tariffs and Trade
GCC Gulf Cooperation Council
GUNT Interim Government of Chad
HIOC humanitarian integrated operations centre
IADB Inter-American Defense Board
IAEA International Atomic Energy Agency
IAPTC International Association of Peacekeeping Training Centres
IASC United Nations Interagency Standing Committee
ICJ International Court of Justice
ICRC International Committee of the Red Cross
ICVA International Council of Volunteer Agencies
IFOR Implementation Force in Croatia and Bosnia and Herzegovina
IFRC International Federation of Red Cross and Red Crescent

Societies
IIRSEM informal information and resource sharing/exchange mechanism
IMF International Monetary Fund
INF intermediate-range nuclear forces
INGO international non-governmental organization
IOM International Organization for Migration
IPA International Peace Academy
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IPPNW International Physicians for the Prevention of Nuclear War
ISG Inter-sessional Support Group
ISM Inter-sessional Meeting
JCC Joint Consultative Commission
JIM Jakarta Informal Meeting
JNA Yugoslav People’s Army
KGB Komitet Gosudarstvennoi Bezopasnosti (USSR State Security

Committee)
KPNLF Khmer People’s National Liberation Front
LAIA Latin American Integration Association
LAS League of Arab States
LDC less developed country
LDF Lofa Defence Force
LLDC least less developed country
LNC Liberian National Congress
LPC Liberian Peace Council
MERCOSUR Southern Cone Common Market
MICIVIH International Civilian Mission in Haiti
MINUGUA United Nations Verification Mission in Guatemala
MINURSO United Nations Mission for the Referendum in Western Sahara
MOMEP Military Observer Mission, Ecuador-Peru
MSF Médécins Sans Frontières
NAM Non-Aligned Movement
NATO North Atlantic Treaty Organization
NBC nuclear, biological, and chemical
NCAI National Committee on Atomic Information
NGO non-governmental organization
NNWS non-nuclear weapons state
NPFL National Patriotic Front of Liberia
NPP New Peace-keeping Partnership
NPT Non-Proliferation Treaty
NRDC National Resources Defense Council
NTM national technical means
NWFZ nuclear-weapons-free zone
NWS nuclear weapons state
OAS Organization of American States
OAU Organization of African Unity
ODI Overseas Development Institute
OECD Organization for Economic Cooperation and Development
OMV Ongoing Monitoring and Verification (Iraq)
ONUC United Nations Force in the Congo
ONUCA United Nations Mission in Nicaragua
ONUSAL United Nations Observer Mission in El Salvador
ONUVEH United Nations Electoral Observer Mission to Haiti
ONUVEN United Nations Electoral Observer Mission to Nicaragua
OPEC Organization of Petroleum Exporting Countries
ORCI Office for Research and the Collection of Information
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OSCE Organization for Security and Cooperation in Europe
PPC Pearson Peacekeeping Centre
PRK People’s Republic of Kampuchea
PSAC Presidential Science Advisory Committee
PTBT Partial Test Ban Treaty
RENAMO Resistencia Nacional Mocambicana
RPF Rwandan Patriotic Front
RUF Revolutionary United Front (Sierra Leone)
SAARC South Asian Association for Regional Cooperation
SADC Southern African Development Community
SAP Structural Adjustment Policy
SAS Soviet Academy of Sciences
SC Supreme Council (Cambodia)
SEANWFZ South-East Asia Nuclear Weapon-Free Zone
SEATO South-East Asia Treaty Organization
SMO social movement organization
SNC Supreme National Council (Cambodia)
TAC Treaty of Amity and Cooperation in South-East Asia
TCN troop-contributing nation
TCO transnational criminal organization
TNC transnational corporation
TSMO transnational social movement organization
ULIMO United Liberian Movement for Democracy
ULIMO J United Liberian Movement for Democracy Johnson
ULIMO K United Liberian Movement for Democracy Kromah
UN United Nations
UNAMIR United Nations Assistance Mission in Rwanda
UNCTAD United Nations Conference for Trade and Development
UNDCP United Nations Drug Control Programme
UNDP United Nations Development Programme
UNEF United Nations Emergency Force
UNESCO United Nations Educational, Scientific, and Cultural Organization
UNFICYP United Nations Force in Cyprus
UNHCR United Nations High Commissioner for Refugees
UNICEF United Nations International Children’s Emergency Fund
UNIDIR United Nations Institute for Disarmament Research
UNITA National Union for the Total Independence of Angola
UNITAF United Nations International Task Force in Somalia
UNITAR United Nations Institute for Training and Research
UNOMIG United Nations Observer Mission in Georgia
UNOMIH United Nations Observer Mission in Haiti
UNOMIL United Nations Operations to Liberia
UNOMSA United Nations Observer Mission in South Africa
UNOSOM United Nations Operation in Somalia
UNPROFOR United Nations Protection Force in the Former Yugoslavia
UNSCOM United Nations Special Commission (Iraq)
UNTAC United Nations Transitional Authority in Cambodia

ACRONYMS 467



UNTAG United Nations Transitional Assistance Group
UNU United Nations University
WFP World Food Programme
WHO World Health Organization
WMD weapons of mass destruction
WTO World Trade Organization
ZOPFAN zone of peace, freedom, and neutrality
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