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Foreword

This book seeks an integrative agenda for preventing deadly conflict by
fostering a dynamic interplay between theory and practice. It delineates
effective preventive diplomacy to keep disputes from turning into violent
conflict and backs this up with a long-term approach to tackle the struc-
tural causes of conflict and the development of institutions to promote just
solutions to underlying problems. It illuminates the fact that the most se-
cure states are those which provide the greatest human security to their
populations.

Following the lead of the Brundtland Commission, which linked envi-
ronmental responsibility with economic development in an integrative
concept of sustainable development, Peck links good governance with con-
flict prevention on a path to sustainable peace. Taken together, sustainable
development and sustainable peace provide a comprehensive agenda for
the international community in the decades ahead.

Prevention is best thought of not only as avoiding undesirable circum-
stances, but also as creating preferred alternatives. In the long run, we will
be most successful in preventing ethnic, religious, and interstate wars by
focusing on ways to avert direct confrontation between hostile groups and
by promoting democracy, economic development, and the creation of civil
institutions that protect human rights. This book clarifies the issues and
international institutions pertinent to this great mission.

Among other assets, this work gives useful insights into the United Na-
tions’ potential for preventing deadly conflict. The UN is not a world gov-
ernment. It is an intergovernmental organization of sovereign states that
works by seeking common ground among them to cooperate in their long-
term self-interests. The UN Charter was written by experienced, thought-
ful statesmen—Ilargely from established democracies—who had been
deeply influenced by two terrible world wars with a grotesquely distorted

— Xiii —



Xiv Foreword

peace between them. Mindful of painfully missed opportunities, they care-
fully prepared a document that provided a bold vision of a better future
and practical means of implementation.

The Charter set out ambitious objectives. Prominent among these were:
achieving international security through the peaceful resolution of dis-
putes, the rule of law, sanctions, and military action if necessary to sup-
press aggression; freeing colonial peoples, based on equal rights and self-
determination; economic and social development; promotion of human
rights and fundamental freedoms, regardless of race, sex, language, or reli-
gion; and fostering cooperation among diverse nations to attain common
approaches to global problems. Now, with the cold war over and the
world being drawn together by technological and economic forces, we
need creative thinking to explore ways in which the UN might become
more effective in these great tasks. This book is an excellent case in point.

Peck thoughtfully examines preventive diplomacy—the application of
peacemaking methods prior to the outbreak of armed hostilities between
disputing parties. Article 33 of the UN Charter states: “The parties to any
dispute, the continuance of which is likely to endanger the maintenance of
international peace and security, shall first of all, seek a solution by negotia-
tion, enquiry, mediation, conciliation, arbitration, judicial settlement, re-
sort to regional agencies or arrangements, or other peaceful means of their
choice.”

The UN must find effective ways to strengthen and institutionalize pre-
ventive diplomacy rather than reacting to crises that have spun out of con-
trol. The UN can best focus on early reconciliation of disputing parties’
interests, primarily through diplomatic ingenuity. Can the UN create
paths to conflict resolution that are visible, attractive, and useful before
conflicts become large and lethal? Can the UN find effective ways to bring
the world’s experience to bear on a particular conflict at an early stage in
its development?

The growing demand for UN intervention, not only in conflict between
nations but also in serious internal conflicts, naturally challenges the ca-
pacity of the organization to respond. These new challenges also raise
questions about the relationship between the UN as a global organization
and the various regional organizations that relate to it. A variety of re-
gional arrangements and agencies exist, some more effective than others.
There are constructive possibilities for coordinating the efforts of regional
bodies and the UN in conflict resolution. Regional organizations in Africa,
Latin America, and Europe, such as the Organization of African Unity,
the Organization of American States, the Council of Europe, and the Or-
ganization for Security and Cooperation in Europe, all need to be explored
from this perspective. For the most part, they have not had major responsi-



Foreword XV

bilities in conflict resolution, but they could become much more effective
in due course.

Peck seeks paths that might be desirable and feasible for strengthening
regional capability to deal with conflicts. On the one hand, regional enti-
ties have the advantage in principle of intimate knowledge of the players
and sensitivity to historical and cultural factors that bear on the conflict.
On the other hand, they have the disadvantage that they tend to be emo-
tionally engaged, tend to choose sides, and therefore have difficulty in es-
tablishing credible conflict-resolving functions. All this needs careful
examination in terms of basic principles of conflict resolution and on a
case-by-case basis in relation to the idiosyncracies of particular organiza-
tions that have arisen over the years. In any event, strengthening the
global-regional cooperative functions would have potential for a variety of
purposes, and these are explored in this book.

Peck has worked creatively on the development of Regional Centers
for Sustainable Peace—established under the auspices of either regional
organizations or the UN. This would be one way to bring together the
UN, regional organizations, nongovernmental organizations, and regional
analytical centers. The proposed structure would integrate the most suc-
cessful conflict prevention instruments, drawing widely on international
experience and expertise, but ensuring that they are tailored to local needs
and circumstances. The horizontal transfer of knowledge and experience
within regions is a distinctive feature of this proposal, in which regional
actors who have found solutions to their problems or developed successful
models of good governance could assist their neighbors within the context
of a regional effort aided, as necessary, by global support.

Regional centers would have two major foci. The first would be assis-
tance in developing the structural processes for sustainable peace (good
governance at all levels of society). The second would be maintaining
peace through assistance in dispute resolution and the development of in-
stitutional structures that would allow groups to become more effective at
resolving their own problems. Each center could provide an ongoing anal-
ysis of existing disputes to both the regional organization and the UN.
Difficult as it is to create new institutions, the stimulus of looming disaster
is powerful; the voice of reason, though small, is surely persistent.

Altogether, this book reflects an open-minded spirit of inquiry and inno-
vation pertinent to great issues of the next century. It can have a stimulat-
ing effect on all those seriously concerned with preventing deadly conflict.

David A. Hamburg
Cochair
Carnegie Commission on Preventing Deadly Conflict



Preface

The tragic invasion of Kuwait by Iraq provided the initial impetus for
this work. As chairperson of the Institute for Peace Research at La Trobe
University in Australia, | began to think more seriously about how the
international community might strengthen its capacity for preventive ac-
tion at an earlier stage—before disputes escalated into crises. | became
increasingly eager to see the developing knowledge about conflict resolu-
tion go beyond the academic realm to have a greater effect on practice.
Accordingly, | approached the foreign minister of Australia, Senator Gar-
eth Evans, to determine whether the Australian Department of Foreign
Affairs might be interested in jointly pursuing a project in this area. Fol-
lowing exploratory discussions at the UN in 1991 (with support from the
La Trobe Institute and the Australian Permanent Mission to the United
Nations), | was seconded as a special consultant to the foreign minister
and attached to the Australian Mission to the UN in New York to study
how to strengthen the UN'’s capacity for preventive diplomacy and peace-
making.

The project involved extensive consultation with staff in the United Na-
tions Secretariat and with diplomats from the permanent missions to the
UN to determine how preventive diplomacy and peacemaking were car-
ried out, the obstacles to a more systematic approach, and how such obsta-
cles might be overcome. It soon became clear that some of the major
impediments were related to the legacies of the East-West and North-
South conflicts—coupled with a resource base that was insufficient to carry
out the institution’s enormous mandate. The result was that most disputes
were given attention only when they reached crisis proportions—at the
very time when, due to the powerful forces of conflict escalation, it was
most difficult for a third party to be effective. No appropriate mechanism
for early preventive action existed.

— XVii —
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This initial work in 1992 led to a number of suggestions for strengthen-
ing preventive diplomacy and peacemaking within the UN; chief among
them, a proposal for regional centers that could offer a more systematic
approach to early prevention. It was proposed that the Department of
Political Affairs be extended to the field, where it could be more effective,
through the development of small, highly skilled teams that could travel
around each region on a regular and routine basis to gain a better under-
standing of potential threats to peace and security, to establish rapport
with relevant parties, and to quietly offer innovative ideas and assistance
in resolving disputes before they escalated into crises.

Discussion papers outlining these ideas were circulated within the UN
Secretariat and to the permanent missions, presented in seminars and con-
ferences, and discussed extensively with those in decision-making roles
within the system. As well, some of these suggestions were included in
Gareth Evans’s subsequent book, Cooperating for Peace: An Agenda for the
1990s, which was disseminated widely and launched in his 1993 address
to the General Assembly.

At the same time, it was decided that a longer-term approach was also
needed to raise awareness among UN staff and diplomats and to create the
necessary support for a greater focus on prevention. Accordingly, a pro-
posal for the establishment of a Fellowship Program in Peacemaking and
Preventive Diplomacy was developed. Both the United Nations Institute
for Training and Research and the International Peace Academy were ap-
proached as potential sponsors of such a program. Both were enthusiastic,
but neither had the requisite funds or staff to develop the project. Thus, at
the end of the consultancy in New York, with seed money from the Austra-
lian government, I transferred to UNITAR in Geneva, to raise the remain-
der of the funding and to organize the fellowship program. The first
program was held in September of 1993 with further support from the
Austrian and Swedish Ministries of Foreign Affairs, the Arthur Ross
Foundation, and Rockefeller Family and Associates. Now in its fifth year,
the UNITAR-IPA Fellowship Program in Peacemaking and Preventive
Diplomacy is held annually in Austria, and has subsequently been sup-
ported by the governments of Australia, Austria, Germany, the Nether-
lands, Norway, Sweden, Switzerland, and the United Kingdom, as well as
by a number of foundations and organizations, such as Carnegie Corpora-
tion of New York, the William and Flora Hewlett Foundation, the McK-
night Foundation, and the United States Institute of Peace.

Astonishingly, this fellowship program represents the first time that the
United Nations has ever provided advanced training to UN staff and dip-
lomats to help refine their skills in conflict analysis, negotiation, and medi-
ation. The UNITAR-IPA program thus represents an ongoing, major
attempt to bring the latest knowledge about conflict and its resolution to
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those who are in a position to affect practice. Over the past five years,
the many presentations and intensive discussions by senior UN staff and
diplomats at these meetings has also greatly enriched my own thinking
about these issues.

Since coming to UNITAR, | have been able to further expand my work
on how the UN’s peace and security role might be enhanced. A grant from
the Ford Foundation supported a study, subsequently published as a book,
entitled The United Nations as a Dispute Settlement System: Improving Mech-
anisms for the Prevention and Resolution of Conflict (Kluwer Law Interna-
tional, 1996). This project examined how the UN’s interest-, rights-, and
power-based approaches might be enhanced to complement one another
more effectively.

The opportunity to organize and raise the funding for a colloquium to
celebrate the fiftieth anniversary of the International Court of Justice pro-
vided a means for further consideration of ways to strengthen the UN’s
rights-based procedures. The meeting, which was held at the Peace Palace
in The Hague, was addressed by eminent international lawyers and schol-
ars, who offered a wealth of suggestions on how preventive diplomacy and
dispute settlement through the Court might be refined. This led to a book,
which | co-edited with Roy Lee, entitled Increasing the Effectiveness of the
International Court of Justice (Kluwer Law International, 1997).

The current project began when David Hamburg and Jane Holl sug-
gested that the kind of analysis | had been doing regarding the UN should
be extended to regional organizations and relevant NGOs, such as the Car-
ter Center, in order to provide a broader overview of the approaches that
are evolving in the area of peacemaking and preventive diplomacy. The
study was intended to provide a basis for drawing upon the best of these
approaches to further develop the concept of regional centers. This work
expanded the scope of the regional centers idea beyond preventive diplo-
macy and assistance in dispute settlement to encompass assistance in tack-
ling the structural causes of conflict through the promotion of good
governance. As will be argued here, Regional Centers for Sustainable
Peace offer one way to integrate the peace and security agenda with the
development, human rights and democratization agenda and hence to a
process by which peace can be more effectively sustained.

This study, which investigates the work of seven actors—the UN, five
regional organizations and the Carter Center—was carried out during
1995 and presented to the Carnegie Commission on Preventing Deadly
Conflict in January 1996. It was revised in March 1997, following review
and comments by five readers.

The opinions expressed in this volume are mine and do not necessarily
reflect the view of the United Nations Secretariat, UNITAR, or any other
United Nations organ or agency.
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I would like to express my deepest gratitude to those who have provided
help and encouragement over the last seven years. In particular, 1 would
like to thank Gareth Evans, who courageously supported this work from
the beginning, the late Peter Wilenski, Richard Butler, others at the Per-
manent Mission of Australia to the United Nations, and my colleagues at
the La Trobe University Institute for Peace Research, especially Margot
Prior and Eleanor Wertheim. | also owe special gratitude to the many UN
staff and diplomats who have informed this work. Finally, without the
support and assistance of project officers at Carnegie Corporation of New
York, the Ford Foundation, the William and Flora Hewlett Foundation,
the McKnight Foundation, and the United States Institute of Peace, as
well as that of senior diplomats in supporting governments, this work
could not have progressed as it has.

I would also like to thank Kluwer Law International for granting per-
mission to adapt and include parts of my book, The United Nations as
a Dispute Settlement System: Improving Mechanisms for the Prevention and
Resolution of Conflict. The book was published in 1996 as volume 29 in
Kluwer’s series, Legal Aspects of International Organizations.

For their role in shaping the current project, | owe a particular debt of
thanks to David Hamburg, president of Carnegie Corporation of New
York, Jane Holl, executive director of the Carnegie Commission on Pre-
venting Deadly Conflict, and John Stremlau, advisor to the executive direc-
tor. David Hamburg's ability to provide encouragement and support at
just the right moment is well known to all of those who have had the
privilege of working with him. For their assistance in bringing this volume
to publication, appreciation should also be expressed to Esther Brimmer,
senior associate, and Robert Lande, the Commission’s managing editor.
The five anonymous readers who commented on the work, as well as the
commissioners themselves, are also to be thanked for their helpful com-
ments. | would also like to thank UNITAR’s executive director, Marcel
Boisard, for his constant encouragement and support and Elaine Conkie-
vitch, who ably served as a research assistant for this project.

Originating with David Hamburg and Cyrus Vance, the Carnegie Com-
mission on Preventing Deadly Conflict is a most timely initiative. It is
composed of a distinguished group of commissioners and supported by an
effective secretariat who have been working long and hard on examining
the whole area of prevention. The Commission’s final report and dissemi-
nation efforts are eagerly awaited and should provide real momentum for
advancing more effective mechanisms for preventive action and moving
the international community forward in the quest for sustainable peace.
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The Second Half of the
Twentieth Century

FTER Two BRUTAL and ruinous world wars in the first half of this cen-

tury, the leaders of the international community undertook a major
initiative in preventive diplomacy—the creation of the United Nations.
Their prescription for preventing violent conflict was a solid one. The sov-
ereign states that joined the organization to “save succeeding generations
from the scourge of war” agreed, as an obligation of their membership, to
resolve their disputes peacefully. Article 33 of the UN Charter offered a
menu of choices for resolving disputes before they turned into violence. It
stated that “the parties to any dispute, the continuance of which is likely
to endanger the maintenance of international peace and security, shall, first
of all, seek a solution by negotiation, enquiry, mediation, conciliation, ar-
bitration, judicial settlement, resort to regional agencies or arrangements,
or other peaceful means of their own choice.”

The Charter’s prescription, however, went beyond the peaceful settle-
ment of disputes to the wider issues that create the conditions for and
sustain peace—and included social and economic justice, human rights,
and respect for the rule of law. The preamble to the UN Charter stated:

We the peoples of the United Nations determined . . . to reaffirm our faith in
fundamental human rights, in the dignity and worth of the human person, in
the equal rights of men and women and of nations large and small, and to
establish conditions under which justice and respect for the obligations aris-
ing from treaties and other sources of international law can be maintained,
and to promote social progress and better standards of life in larger freedom.

—3—



4 Connie Peck

But even before this hopeful blueprint for an international dispute settle-
ment system could get off the design board, a new danger to global peace
and security sabotaged its promise. As noted by the Commission on
Global Governance (1995):

As the Charter was being negotiated and signed at San Francisco, the atomic
bomb was being developed in Los Alamos, New Mexico, a thousand miles
away. Few in San Francisco, including most of those who would play the role
of founders, knew of this development. . . . The first atomic bomb was ex-
ploded over Hiroshima on 6 August 1945, just forty-one days after the Char-
ter was signed. By the time the United Nations was established on 24
October 1945, the world that it was to serve had changed in fundamental
ways.

For the next forty-five years, the nuclear threat and the cold war, which
soon accompanied it, hung like a pall over the organization, gravely dis-
torting the hopes that had been invested in it by the world’s peoples.

The Effects of the Cold War

The founding fathers, in order to reach agreement at Dumbarton Oaks,
had compromised between a fully demaocratic institution and one in which
the Great Powers (who had prevailed in World War 11) would have a dis-
proportionate say in decision making—by being made permanent mem-
bers of the UN Security Council, with veto power. But when the
unanimity between the Great Powers, who were supposed to guide the
organization, quickly dissolved into a bitter ideological struggle, the con-
flict regulation mechanisms set out in the Charter were never fully realized.

Since neither bloc wanted the United Nations to have a say in its geopo-
litical sphere, both refrained from bringing problems from its side of the
divide to the Council, and when the rival bloc tried to have them consid-
ered, resolutions were vetoed before any action could be taken. Problems
not involving the superpowers reached the Council’s agenda only after
they had attained crisis proportions, at which point it was usually too late
to intervene effectively. Even when the Council did respond, its actions
were limited to a narrow portion of its repertoire. As a result, the Council
relied mostly on issuing resolutions (when they weren’t vetoed), making
appeals and recommendations, or urging and censuring recalcitrant par-
ties. But because the Council waited until escalatory pressures were strong,
these injunctions and admonitions were seldom effective.

When the United Nations was able to act, the focus was largely on con-
taining and managing selected conflicts—as permitted by the superpowers.
Too little attention was devoted to resolving the real issues and grievances
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that were behind such conflicts. Peacekeeping became the major area of
innovation and the primary instrumentality for containing conflicts.

The cold war also constrained the Secretary-General and Secretariat. It
eroded the ideal of the international civil service, and the Secretariat be-
came bogged down in suspicion, secrecy and intrigue. Like the Council,
the Secretary-General was restricted in what he could accomplish by pow-
erful political considerations and restraints. Peacemaking was largely con-
fined to setting the stage for peacekeeping and rarely went beyond this
to search for real political solutions. Preventive diplomacy was virtually
nonexistent.

The International Court of Justice, which had been designed to be the
UN’s principal judicial organ for dispute settlement, was also vastly under-
utilized. Until the end of the cold war, the Court decided only one conten-
tious case on average per year, and only a handful of advisory opinions.

Thus, in spite of the obligation that the UN Charter imposed on mem-
ber states to settle their disputes peacefully, they often did not do so. The
ideological power struggle and the race to accumulate the largest arsenals
of nuclear and conventional weapons had a profound effect on all regions
of the world. Armed conflict continued to wreak havoc, both for the many
who suffered directly from its devastation, and for those who suffered indi-
rectly from the diversion of resources away from more pressing human
needs.

The focus on the cold war and the absence of a truly viable multilateral
forum, meant that future threats to peace and security were often ne-
glected. The basic human needs of large segments of the world’s popula-
tion were given too little attention. Exponential population growth
resulted in even more stress on the system, leading to growing poverty
and social disintegration. Discrepancies between rich and poor widened,
exacerbating social injustice and, in some cases, ethnic tension. With the
penetration of mass media to all parts of the globe, these discrepancies
became more apparent and led to increasing discontent—as disadvantaged
and disenfranchised peoples aspired to be equal, and as individuals yearned
for a better life for themselves and their families. Demands for access to
political decision making and participation in the political process were
seen as one way to achieve this goal, but entrenched power structures often
stood in the way. Power struggles to gain political, economic, and cultural
rights often ensued and ranged from nonviolent protest to intractable civil
wars.

The macrolevel power struggle between East and West spilled over into
many local and regional conflicts and caused them to grow in size and
importance, with the superpowers often supporting (covertly or overtly)
opposite sides. Both besieged governments and mobilized groups spent
large amounts of money on arms, and often engaged in reciprocal acts of
terror and terrorism, further exacerbating each other’s fears. Government
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repression led to simmering discontent and reinforced aspirations for
greater autonomy or political control. Communal militancy stimulated
elites’ fears of annihilation and made them increasingly repressive. Once
entrenched, the cycle was difficult to break.

Excessive attention to the East-West conflict and the corresponding ne-
glect of essential Charter goals, such as the promotion of “social progress
and better standards of life in larger freedom,” aggravated existing griev-
ances. This created a macrolevel dispute between the “haves” and “have-
nots” of the developed and developing world. The South faced diminish-
ing resources, falling gross national product, and increasing disparities
with the North, as much of Africa and parts of Asia and Latin America
declined even further under a combination of destructive economic poli-
cies and ecological disasters. Moreover, the North-South debate created
endless hours of adversarial discussion and recrimination and diverted time
and attention away from problem solving.

The cold war was not the only villain. Legacies of historical dislocations
and unaddressed past grievances smoldered beneath the surface in many
parts of the world, and when stimulated by new grievances, erupted into
conflicts. The anomalies of colonial expansion and dissolution left states
with irrational borders, containing ethnic groups with no special affinity
for one another, but often with strong ties to groups in other states. Pres-
sures from rapid modernization and development added to the stress. In-
competent, corrupt, and repressive leaders failed to meet the needs of their
peoples, even when they had the resources to do so, often preferring to
squander their national budgets on armaments or divert them into their
own bank accounts, the pockets of their relatives, or the country’s elite.

Positive Developments Despite the Cold War

The news, however, was not entirely bad. A number of positive develop-
ments did occur, making many hopeful that, once the cold war was over,
a “new world order” could take shape. During this period, large numbers
of countries obtained independence from their colonial masters—a re-
markable fact, although one destined to involve enormous transitional dif-
ficulties, first in the struggle for independence and then as newly formed
and ill-equipped governments grappled with problems, many not of their
own making. After independence, conflict often continued, as groups vied
for control in the new power vacuum. Nonetheless, the long-term implica-
tions of this major exercise in self-determination led to the virtual end of
colonialism and its gross injustices.

Cooperative relations between states and the network of international
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law that governs these relationships also deepened during this period. The
development of treaties and conventions expanded to all aspects of inter-
state relations. The ease of international communication and travel led to
an ever-increasing interaction and a network of acceptable rules became
necessary for a smoothly functioning international system. Multiple fo-
rums evolved—internationally, regionally, and bilaterally—in which gov-
ernments could exchange perspectives, explore ideas, and come to a
consensus about problems. Despite what were sometimes serious disagree-
ments, increased contact and understanding socialized representatives
from widely divergent cultures into members of a common international
community. These forums also contributed to conflict prevention, not
only by elaborating rules by which all should abide, but also by allowing
negotiations to occur over conflicting interests. Indeed, it could be argued
that the existence of the United Nations and the outlet it provided for
airing superpower tensions may have been, in part, responsible for the fact
that the cold war never erupted into the nuclear nightmare so many feared.

Another remarkable development was the spread of democratic aspira-
tions and ideals. Through a demonstration effect (accelerated by the mod-
ern media), people became aware that it might be possible to have a
“voice” in how they were governed. A number of governments that were
formerly autocratic acquiesced to the new trend for participatory democ-
racy, as pressure from “civil society” became irrepressible. For those with
no tradition or culture of democracy, however, transition was not without
its problems, and sometimes raised hopes that were not met. Moreover,
violent manifestations of these same aspirations also provoked conflict and
in some cases created new grievances. On the whole, however, democrati-
zation was an important development and was accompanied by a corre-
sponding growth of “civil society” as an emerging force.

The United Nations also made substantial inroads in establishing a set
of rules for the interaction between governments and those they govern.
The Universal Bill of Human Rights and the many declarations and con-
ventions that followed it provided a recipe for conflict prevention and
good governance. Although these standards were not universally applied,
and many instances of gross human rights violations remained, significant
progress was made in a number of countries.

Other developments were more remarkable for their absence. The kind
of blatant cross-border aggression that had been so common in the first
half of the century and that the UN had been designed to control, became
so unlikely that even when Iraqi troops massed on the border of Kuwait,
few expected them to carry out the threat. Moreover, when they did, the
action drew universal condemnation as a breach of the paramount norm
of the inviolability of borders.
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The End of the Cold War

Rather unexpectedly the cold war ended, but its legacy of abuse and ne-
glect was not so easily swept away. One superpower had bankrupted itself
in its headlong race toward military superiority, and the other had spent
vast resources on developing and producing expensive weapons, many of
which would now have to be destroyed. As well, a myriad of new problems
began to emerge.

The fragmentation of the Soviet empire, which followed the collapse of
the bipolar system, led to a new set of threats. Newly independent states
struggled with the simultaneous problems of a dual transition to democ-
racy and a market economy, and with the reemergence of old aspirations
and fears, released by the lifting of repression and exacerbated by the un-
certainties of a new era.

Moreover, the world was still awash with weapons. The Great Powers,
who were the largest manufacturers and exporters, were reluctant to en-
gage in a rapid conversion of their arms industries for fear that it would
lead to economic decline, and so continued major exports to the hot spots
of the world. Many governments, whose social and economic problems
were pressing, nonetheless committed large sums of money to purchase
these arms. With the smuggling of nuclear material, horizontal nuclear
proliferation emerged as another threat. A number of countries continued
to develop and stockpile chemical and biological weapons. But most of the
death toll in the developing world derived from the robust trade in small
arms. And as confirmed in Rwanda, even the machete turned out to be a
weapon of mass destruction.

Large segments of the world’s population still lived in extreme poverty
and were malnourished, unhealthy, and undereducated, with little pros-
pect of improving their lot. The neglect of demographic and environmen-
tal problems led to a whole host of threats to security as grinding poverty,
severe underdevelopment, economic stagnation, and rising expectations
generated the necessary conditions for protest, rebellion, violence, and
war. Also, there were new threats to security, as ozone depletion, global
warming, deforestation, desertification, soil salinization, and species ex-
tinction endangered the health of the planet itself.

In the power vacuum left by the end of the cold war, the UN was no
longer sidelined, but was instead suddenly required to take center stage.
In a short space of time, the expectations, demands, and responsibilities
placed on the international organization increased dramatically, while its
resources remained frozen or were further cut. An organization whose
peacekeeping budget was no greater than the combined budgets of the
New York City police and fire departments (Commission on Global Gov-
ernance, 1995) was being asked to become the world’s police and fire de-
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partment. Meanwhile, some of those who clamored for the organization
to take on this enhanced role continued to be late in the payment of their
dues or to withhold them altogether.

As a result, the UN has staggered under the unprecedented expectation
that it should be able to deal effectively with a multiplicity of extremely
complex and serious problems and that it should be able to do so with
resources that are clearly inadequate to the task. The optimism that fol-
lowed the cold war has evaporated and been replaced by a pervasive sense
of pessimism, paralysis, and malaise.

Developing a More Effective Approach for the Next Century

If emerging chaos is to be contained, the gains of the last century sus-
tained, and new opportunities pursued, there is an urgent need to reform
and revitalize the international system. A major factor underlying the cur-
rent impasse has been the inability of member states to identify and agree
upon an appropriate methodology to match the new strategic environ-
ment. The UN’s mandate and methodology were based on a collective
security system created for a strategic environment where interstate con-
flict was considered to be the major threat to peace and security. But since
the end of the cold war, only five of 96 armed conflicts have occurred
between states—the other 91 have been within states (Wallensteen and
Sollenberg, 1996).

Although there has been considerable discussion about what to do to
adapt the United Nations to the new environment, a major reorientation
has not occurred. The organization has continued to focus its efforts
downstream on conflict management rather than upstream on conflict pre-
vention. Rather than creating a new cooperative security approach, which
could address problems more holistically and at an earlier stage, the UN
Security Council has largely focused on trying to remold its collective se-
curity apparatus to respond when a problem can no longer be ignored.
The limitation of applying these old practices to intrastate conflicts, how-
ever, has become apparent in the many setbacks that the organization and
its operations have faced in recent years. These difficulties have contributed
further to a crisis of confidence.

Lying at the heart of the dilemma are differing worldviews and prescrip-
tions for the organization. The power struggle that has ensued between
member states of the North and South in pursuit of these differing objec-
tives is (at least, in part) responsible for the current paralysis in “political
will,” which is so often blamed for the UN'’s financial crisis, as well as the
inability of member states to agree on or implement an appropriate reform
agenda. Indeed, a recent study by Kim and Russett (1996) on voting pat-
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terns in the General Assembly highlights the differing goals of the two
blocs:

The North-South split now characterizes voting positions as much as the
East-West split once did. The importance of North-South issues is not new,
but during the cold war years it tended to be conflated with and be overshad-
owed by East-West issues as a source of division. The resurgence of North-
South voting renews and strengthens a long-standing alignment, one now
likely to dominate the UN for a substantial period in its future. VVoting align-
ments are likely to be shaped by state preferences along developmental lines,
and views of self-determination and economic development will reflect the
continuing great differences between rich and poor nations.

Differing Perceptions in the North and South

These differing goals derive from the very different structural realities
that separate the North and South. The South Commission (1990) sum-
marizes these as follows:

Three and a half billion people, three quarters of all humanity, live in the
developing countries. By the year 2000, the proportion will probably have
risen to four fifths. . . . While most of the people of the North are affluent,
most of the people in the South are poor, while the economies of the North
are generally strong and resilient, those of the South are mostly weak and
defenceless; while the countries in the North are, by and large, in control of
their destinies, those in the South are very vulnerable to external factors and
lacking in functional sovereignty . . . Were all humanity a single nation-state,
the present North-South divide would make it an unviable, semi-feudal en-
tity, split by internal conflicts. Its small part is advanced, prosperous, power-
ful; its much bigger part is under-developed, poor, powerless. A nation so
divided within itself would be recognized as unstable. A world so divided
within itself should likewise be recognized as inherently unstable. And the
position is worsening, not improving.

In order to characterize the resulting debate, the perceptions of North
and South are sketched out below. Of course, neither the North nor the
South is monolithic and widely divergent opinions exist on both sides (i.e.,
this characterization does not represent the views of some of the middle-
level governments in the North nor of some of the rapidly developing
states of the South). Nevertheless, however simplified, it is presented here
to highlight the contrasting concerns of each side.

Perceptions in the South

Due to the bitter legacy of colonialism, the struggle for self-determina-
tion, and the structure and practices of current political and financial ar-
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rangements in the international sector, perceptions in the South are that
the North remains largely in control of financial and political power, and
thus continues to impose its will through various forms of neocolonialism.
Members of the South, desiring at last to be the masters of their own fate,
have typically responded by rejecting any attempts at coercive influence by
the North. Many of the North’s attempts to assist are now viewed with
suspicion, since past examples (such as loans and the subsequent debt bur-
den or the restructuring of economies) have, arguably, benefited the North
more than the South. Representatives of the South have typically seen
development as the major peace and security issue and have sought tire-
lessly to give it a higher profile on the international agenda. When the
North failed to respond adequately, the South initially increased its de-
mands to be heard—but more recently has succumbed to a resigned pessi-
mism that the North will never grasp the significance of its problems or
provide the necessary partnership to help overcome them.

Perceptions in the North

For its part, the North’s preoccupation with the threat to its own secur-
ity caused by the prolonged East-West conflict meant the most powerful
governments did not give sufficient thought or attention to North-South
issues, except where they intersected with East-West concerns. Severe re-
source shortages and grinding poverty in Africa, Asia, and Latin America
seemed less salient or threatening than Soviet submarine-launched ballistic
missiles off the coast of the United States or medium-range nuclear
weapons within a few minutes (from launch to impact) of European cities.
Following the cold war, the breakdown of the Soviet empire and
Yugoslavia maintained much of the North’s focus on Europe and the for-
mer Soviet Union, as well as on peace and security as traditionally con-
ceived. Many in the North continued to see security problems and
solutions largely in power-based, military terms, and the invasion of Ku-
wait and the subsequent enforcement action against Iraq reinforced this
notion. Carrots and sticks were still viewed as the major tools of diplo-
macy, with coercive influence strategies typically given priority. The causes
of conflict were attributed largely to bad leadership or ideological extrem-
ism rather than to real concerns or grievances. The linkage between peace,
security, and development was unacknowledged or rejected. The depth
and extent of problems in the South were not fully understood and de-
mands from the South were often responded to by the North’s own ver-
sion of reactance*—which was manifested by withholding dues, as well as

*Reactance is a psychological term that describes the tendency to react against pressure to
comply with another party’s wishes, in order to assert one’s own freedom of action. Thus,
contrary to the other party’s intention, pressure sometimes can backfire.
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by isolationist tendencies and a return to narrow definitions of national
interest.

On the other end of the North’s political spectrum, those who did see a
credible connection between security and development and were aware of
the depth of the South’s plight were sometimes overwhelmed by the sheer
magnitude of the problems, which seemed insurmountable, especially in a
political climate where minimalist positions were normative and concepts
of collective responsibility were too often rejected.

In the pursuit of these differing goals by those from the two blocs, a
hard-bargaining rather than a problem-solving approach has prevailed and
the outcome has been an entrenchment of oppositional arguments and a
“hurting” stalemate. The UN and the problems it urgently needs to tackle
have been held hostage to mutual attempts by both sides to exert their
will. The sad result has been a corresponding “lack of will.”

The Need to Develop a More Integrative Agenda

To overcome this impasse, a new process for conducting multilateral ne-
gotiations is urgently needed. A problem-solving approach will have to
replace positional bargaining. To bridge and reconcile these differing
worldviews, a better understanding of the problems and a more effective
methodology are also required.

This book will seek to articulate a new, more integrative agenda. In
order to base its suggestions on a sound diagnosis, it will draw upon two
sources of knowledge and experience. The first is the scholarly literature
on the root causes of contemporary conflict. David Hamburg (1994) has
noted that

A substantial body of careful empirical research on conflict resolution and
international peacemaking . . . is at last beginning to emerge, and the results
are providing new insights and guidelines useful to practitioners. It is appar-
ent that there is no single approach to conflict resolution that offers overrid-
ing promise. Just as the sources and manifestations of human conflict are
immensely varied, so too are the approaches to understanding, preventing
and resolving conflicts. The field can benefit from a more dynamic interplay
between theory and practice. The great challenge is to move with a sense of
urgency to organize a broader and deeper effort to understand these issues,
and above all, to develop more effective ways in the real world of preventing
and resolving conflicts.

Although far from complete, the findings that are emerging from this re-
search do, indeed, provide one starting point.

The second source is made up of the various kinds of procedures and
mechanisms that have evolved within the international community to pre-
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vent and resolve conflict. The methods of conflict prevention of seven
major actors (the UN, five regional organizations, and one NGO) will be
examined.

These two sources will provide the foundation from which proposals
for an integrative understanding of contemporary conflict and a corre-
sponding methodology for preventing it will be proposed. Thus, this work
will attempt to bring to life Hamburg’s “dynamic interplay between theory
and practice” by drawing on the knowledge obtained by scholars in study-
ing conflict and the experience obtained by practitioners in their efforts to
develop appropriate means for preventing and resolving it.



2

The Goal of Sustainable Peace

As SUGGESTED IN THE previous chapter, sustainable peace has been elu-
sive in the twentieth century, in spite of a number of positive steps in
this direction. But as we approach the twenty-first century, a deepening
understanding of the causes of conflict and the new strategic environment
offer a new opportunity to reexamine how to attain this goal. To promote
sustainable peace, a clear vision will be needed of how to proceed, as well
as a determined and focused effort. The following chapters will attempt
to outline both a vision and some further steps for advancing sustainable
peace.

Both short-term problem solving and long-term structural approaches
to conflict prevention are required. More effective preventive diplomacy is
needed to keep disputes from turning into violent conflict—for example,
by offering assistance in dispute resolution at an early stage. But if peace is
to be sustained, it will need to be backed up by a long-term approach that
will address the structural causes of conflict and foster institutions that will
promote the kinds of distributive and procedural justice that have been
shown to make violent conflict less likely. In developing an agenda for
prevention, an understanding of the root causes of conflict should be the
first point of departure. Although summarized briefly below, the subject
will be covered in more depth in chapters 3 and 4.

Beginning with the Root Causes of Conflict

It is now widely agreed that the systematic frustration of human needs is
a major cause of conflict. Grievances and feelings of injustice are likely to
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grow when individual and group needs for physical safety and well-being,
access to political and economic participation, and cultural or religious
expression are threatened or frustrated over long periods of time, especially
when a group feels that it is being unfairly disadvantaged compared to
other groups. In these cases, communal groups often mobilize along cleav-
ages, such as ethnic, religious, or class lines, to express their grievances
and seek redress. Typically, they begin with nonviolent protest, which may
escalate to violence if their concerns are ignored.

Although contemporary grievances derive from contemporary factors,
many of these have violent historical roots, related to practices of the past,
including the injustices perpetuated by colonialism, state and empire build-
ing (where autonomous groups were forcibly incorporated into other enti-
ties), the decimation of indigenous peoples in the New World, or the mass
migration of peoples. In many of these instances, little has been done to
remedy the resultant imbalances, which are still manifest in systematic pat-
terns of discrimination and injustice today (Gurr and Harff, 1994). It is
these contemporary practices that need to be ameliorated if conflict is to
be prevented.

Since it is the state that provides physical and cultural safety and regu-
lates political and economic access, the prime objective of group mobiliza-
tion tends to be political access. In cases where governments recognize,
listen to, and accommodate dissatisfied groups, grievances may be lessened
or resolved. Problems arise, however, when governments ignore or repress
these concerns (Gurr, 1993).

In response to this analysis, the concept of “human security” has been
advanced as the best foundation upon which “state security” can be built
and, indeed, the evidence suggests that the most secure states are those
that provide the greatest human security to their populations. Weak states
are those that either do not, or cannot, provide human security. Moreover,
this very weakness may lead political elites into a vicious cycle that further
weakens their security and that of their people. In an attempt to increase
their own security, governing elites amass the trappings of power, by in-
vesting heavily in military hardware or using repressive tactics. But diver-
sion of money away from their people’s needs or massive repression
(although sometimes effective in the short term) tends to lead in the long
term to greater discontent among the populace and increased vulnerability
for the elite. Hence, assisting states in their capacity to enhance human
security would seem to offer a promising approach to conflict prevention.

An Agenda for Prevention:
The Promotion of Good Governance

Recently, the linkage between development, democracy, human rights,
and peace has also been more widely recognized and articulated than ever
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before (Boutros-Ghali, 1994, 1996). This synthesis is a useful one since
it introduces a new element into the equation and the old North-South
development-versus-security debate. That new element is the need for a
fairer process—a process capable of reducing major grievances before they
grow into problems. This approach suggests that what is needed to create
the opportunity for both development and peace is good governance, which
will allow people to determine their own priorities; safeguard 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.

Of course, to be effective, good governance must be instituted at all
levels of society—Iocal, national, regional, and international. Moreover, all
levels will need to develop the protection of individual human rights, as
well as the procedures and mechanisms necessary to adequately protect
and balance the many contending demands of various groups.

Thus, it will be argued that one goal of prevention should be to assist
in building human security through the development of an international
architecture made up of the building blocks of good governance structures.
This would mean providing assistance to local and national governments
in the development of good governance, with special assistance for weak
states and those in transition. It would also mean strengthening the gover-
nance structures and mechanisms available through subregional, regional,
and international organizations—to create a “voice” for all peoples and a
fairer distribution of resources within and between regions. The task
would be to create a set of mutually reinforcing, self-correcting dispute
settlement systems, through the development of interlocking good gover-
nance systems, which would operate effectively to prevent and resolve dis-
putes in a constructive manner.

Following the lead of the Brundtland Commission, which blended envi-
ronmental 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, in
this book, has been termed sustainable peace. It will be argued that to-
gether, the twin concepts of sustainable development and sustainable peace
could provide a full, and more focused and acceptable agenda for conflict
prevention for the international community for the twenty-first century.
Since sustainable development has received considerable attention else-
where, this book will focus more narrowly on sustainable peace, while
acknowledging the importance of sustainable development as an inti-
mately related concept.

Building Confidence through the Development of a Cooperative
Security Methodology

Knowledge about conflict can also provide guidance on how change can
be brought about. Indeed, the literature on conflict escalation clearly dem-
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onstrates that power-based, coercive methods of exerting influence, al-
though very much the normative procedure used in noncooperative
relationships, are typically (even in these relationships) not the most effec-
tive. They tend to create countercoercion, or reactance (the latter being a
situation whereby the other party resists the attempt to influence in an
effort to reassert its freedom). In any case, attempts at coercive influence
often create a hostile relationship, making persuasion less, rather than
more, likely. A much more effective methodology for influence exists in
cooperative relationships, where socialization, assistance, and mutual
problem solving provide powerful incentives for change. These processes
are even more effective when they promote standards and norms that have
been agreed upon by the parties. Indeed, this approach is the basis for all
successful cooperative relationships.

Promoting Agreed-Upon Standards and Norms for Good
Governance

It is encouraging to note that the first steps toward promoting good
governance have already been taken. The creation of the more than 70
human rights instruments that the United Nations has endorsed over the
past 50 years is one of the organization’s major accomplishments and pro-
vides a wide consensus and agreed-upon basis for providing human secur-
ity through the satisfaction of human needs. In fact, the Universal
Declaration of Human Rights, the International Covenant on Civil and
Political Rights, and the International Covenant on Economic, Social and
Cultural Rights, as well as the declarations that have followed in their
wake, offer the best available blueprint for good governance, specifying in
great detail exactly how “human security” should be provided by govern-
ments. The key demands of individuals and communal groups to be dis-
cussed in the next two chapters are all prescribed as the duty of states in
these documents. Moreover, even those states that have not signed the
protocols have usually voted for them in the General Assembly and are
obligated by virtue of their membership in the international community,
which has endorsed these norms, to abide by their contents (Franck, 1990,
1994; Schachter, 1991).

Further, the connection between human needs (cast as “rights” in these
conventions and declarations) and conflict prevention were clearly recog-
nized by those who drafted the standards and provide a reminder to gov-
ernments about why it is in their interest to guarantee human rights. The
preamble to the Universal Declaration states: ‘“Whereas it is essential, 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’” (emphasis added).
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But if “human security” and good governance are to be developed, the
establishment of widely agreed-upon norms is merely 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 help governance
structures at all levels move in this direction. Since, as discussed earlier, the
state remains the major determiner of “who gets what” within a society
(and since the Westphalian State does not seem likely to be replaced any-
time soon), one of the major focal points for prevention by international
and regional organizations should be the strengthening of human security
by strengthening the capacity of states, through a process of socialization,
assistance, and problem solving.

In order to examine how the UN and regional organizations have ap-
proached this goal and what methodology they have developed in this
regard, chapters 5 to 11 will examine the evolving mechanisms of seven
major actors in the area of conflict prevention: the United Nations, the
Council of Europe, the Organization for Security and Cooperation in Eu-
rope, the Organization of American States, the Organization of African
Unity, the Association of Southeast Asian Nations, and the Carter Center.
(It should be noted that these actors merely represent a sample of those
working in the field.) Although the sources of insecurity differ from region
to region and each organization has responded in a unique manner to the
challenges it faces, even a brief examination of these diverse approaches
will be useful.

Providing Assistance for Good Governance

In the last few years, a new preventive methodology has been gradually
evolving, both within the United Nations and regional organizations, and
while it has not attracted much attention as such, it has, nonetheless, been
received with enthusiasm by the consumers. It provides the seeds for a
potentially useful and more integrative approach.

As will be elaborated in the following chapters, one major feature of the
new methodology is the offering of technical assistance to member states.
The United Nations Center for Human Rights, for example, has some-
times been unpopular with certain member states because of its involve-
ment in monitoring human rights abuses, but it has received considerable
praise and support from these same states for the development of its Advi-
sory Services, Technical Assistance, and Information Branch—which has
offered governments assistance in drafting constitutions, legislation, or
bills of rights or in bringing national laws into conformity with interna-
tional standards.

The UN'’s Electoral Assistance Division offers another kind of assistance,
in this case, help across the whole range of electoral issues. The response
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to this service has been equally enthusiastic, as can be seen in the more
than 60 requests for electoral assistance in a short period of time. In the last
few years, regional organizations have also followed this model. Electoral
assistance is now offered by the Council of Europe (COE), the Organiza-
tion for Security and Cooperation in Europe (OSCE), the Organization
of American States (OAS), the Organization of African Unity (OAU), as
well as by a number of nongovernmental organizations.

Several regional organizations (the COE, OSCE, and OAS) have even
more recently moved a step further by offering assistance in building dem-
ocratic institutions. These programs prepare and support key institutional
actors in the reforms needed to create good governance, and provide ex-
pert advice in developing the legal bases for the safeguard of human rights.

Yet another variation can be seen in the work of the OSCE High Com-
missioner on National Minorities, who offers assistance to OSCE partici-
pating states in finding solutions to minority problems. By visiting those
concerned and discussion with all parties, he seeks to understand the basis
for minority grievances, and then to offer specific recommendations to
governments for change to legislation, regulation, or practice.

The Long-term Preventive Diplomacy Missions of the OSCE offer an-
other kind of conflict-prevention assistance. Missions are typically small
and deployed at the invitation of participating states, and they provide an
“on the ground” presence that assists the national government in devising
means of reducing tensions within the country.

What all of these assistance programs share is the availability of advice
and options that governments are free to choose or refuse—but that they
have usually accepted. Indeed, this type of assistance has been embraced
by states with a wide range of governance structures. Such assistance is
attractive to governments precisely because it is low key and subject to their
consent, and it also builds “local capacity.” Most important, this approach
provides an acceptable basis for international organizations to become in-
volved in conflict prevention within states. It ensures that when a govern-
ment is ready to take even halting steps toward reform, there is
international support to help it move in that direction.

An assistance approach does not replace the more legalistic structures
that have been established by the UN and regional organizations to moni-
tor and enforce human rights or the political leverage and action that are
sometimes needed to influence states to comply with international law.
Legal and political “backup” approaches remain important for govern-
ments that do not live up to their obligations, but the necessity to resort
to them can be greatly reduced by providing knowledge, exposure to alter-
natives, and positive incentives for change.
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Providing Incentives for Good Governance

It will also be argued that one of the most important incentives for
change is group socialization. Indeed, the whole evolution of international
law and governance can be seen in these terms. The United Nations, re-
gional organizations, subregional organizations, bilateral relationships,
nongovernmental organizations, as well as individual citizens all have an
important role to play in socializing states to comply with the group norms
that they have collectively developed to make conflict less likely. The devel-
opment of group rules and norms (outlined in the charters, conventions,
resolutions and practices of intergovernmental organizations (IGOs), as
well as in bilateral agreements and treaties) and the use of mechanisms that
monitor and respond when parties do not comply with the rules they have
mutually established, have become powerful tools for influencing individ-
ual governments to conform to the norms, institutions, and practices of
the larger community.

The necessary political architecture for socialization has begun to appear
recently with the strengthening of regional and subregional organizations,
and the institutionalization of representative political forums within each.
These groups meet frequently and regularly to discuss potential and exist-
ing problems, consider ways to prevent these from growing into bigger
problems, recommend a course of action to the governments involved,
and urge them to respond (e.g., the OAU Central Organ, the OSCE Per-
manent Council, the OAS Permanent Council, as well as their correspond-
ing higher level forums, which meet less frequently). The process provides
ongoing corrective feedback, which helps governments understand and
conform to the group’s norms. This is a welcome development, especially
when such forums focus their attention on prevention as well as on crisis
management, as they have begun to do. In Europe, the Americas, and
Africa (and to a lesser extent in the Asia-Pacific region), states are becom-
ing (albeit guardedly) more open to the idea that regional organizations
have a role to play in helping to resolve internal problems, as well as in
assisting with the development of processes that are designed for conflict
prevention. Indeed, it is interesting to note that some of the regional fo-
rums have developed further in this area than the UN Security Council,
with its perennial problem of Great Power domination and its range of
more coercive, collective security powers.

A related socialization process occurs when a critical mass of states with
a common agenda for promoting good governance coalesces. Once ascen-
dant, this agenda exerts a pull on the other members of the community
who want to be accepted into the “club.” This pull is particularly strong
when accompanied by an expectation of related advantages. For example,
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Eastern European and CIS countries have been eager to join the Council
of Europe, and to meet its requirements for democratization and conform-
ity 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 se-
curity umbrella. The rapid democratization in Eastern and Central Europe,
Latin America, and Africa over the last ten years, derives, in part, from this
kind of regional socialization of governments and peoples. Observation by
citizens and governments of models of governance that appear to be more
successful than their own, makes them wish to reform their own struc-
tures, in the hope that reform will bring them the same advantages.

A more strategic approach could also be used to provide positive incen-
tives for movement toward better governance. Indeed, if the international
community were to agree that good governance is a vital key to preven-
tion, the Bretton Woods institutions and the various bilateral aid organiza-
tions could provide assistance for this purpose, so that governments could
take steps in this direction. Financial assistance could, for example, be pro-
vided to help a government fight corruption, to strengthen an independent
judiciary, to restructure and retrain their police force or prison personnel,
to develop an electoral commission, to set up a parliament, to create a
commission for minorities, or to develop an ombudsman’s office.

Institutionalizing a Problem-Solving Approach

Scholars Ury, Brett, and Goldberg (1988) have identified three distinct
methods that are used by parties in disputes—a power-based approach
(where parties attempt to prove who is the most powerful); a rights-based
approach (where they attempt to prove who is “right”); and an interest-
based approach, also called “problem solving” (wherein parties attempt to
reconcile their major interests through innovative solutions). The first two
approaches tend to create zero sum (win-lose) outcomes; the latter is
aimed at achieving a positive sum (win-win) outcome.

Analysis of the cost-effectiveness of these approaches in terms of effi-
ciency and resource consumption has shown that the power-based ap-
proach is the most costly, whereas the problem-solving approach tends to
be the least costly. Also, problem solving is likely to lead to the most sus-
tainable outcome, since when grievances are addressed, problems that cre-
ated the conflict are less likely to recur.

The search for sustainable peace will therefore need to be based on the
establishment of the rule of law (a rights-based approach) and the institu-
tionalization of problem solving (an interest-based approach) to replace
violent conflict (a power-based approach). Thus, the methodology of
problem solving will need to be institutionalized as a normative practice
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to replace the power-based approach and to act as a support to the rule of
law at all levels of society.

Developing Regional Assistance Programs

Chapters 12 and 13 will propose that the locus of UN preventive action
should be moved to the regional level, where access to the problems and
those involved can be ongoing, and where cooperation with regional
actors can be maximized through the establishment of UN Regional Cen-
ters for Sustainable Peace. Such centers could provide two types of conflict
prevention services: assistance in dispute settlement and assistance in the
development of good governance, but they would need to maintain an
exclusive focus on early prevention.

Promoting Good Regional and International Governance

The concluding chapter will address the need to develop more effective
regional and international governance. It will be argued that there is an
urgent need to create a fairer process through institutional reform, which
can offer greater access by all states to political and economic decision
making and participation in the international system. Good regional and
international governance could mutually reinforce good national and local
governance. Revitalized regional and international institutions are needed
to promote procedural and distributive justice within and between regions
and to more effectively provide both operative and structural approaches
to conflict. It will be maintained that greater democratization and plural-
ism at the regional and international levels must go hand-in-hand with
greater democratization and pluralism nationally and locally.

For sustainable peace and sustainable development to become reality,
however, the international community not only will need to establish a
clear vision and methodology for achieving these objectives, but also will
need to address the quintessential issue of providing resources for carrying
out its new agenda. Chapter 14 will also emphasize the importance of
endowing the international system with the means to accomplish these
essential goals, before the world’s structural problems become truly un-
solvable—something that could happen in the twenty-first century—if we
do not respond to this urgent imperative.
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THROUGHOUT THE COLD WAR, the superpower confrontation and the
nuclear threat it imposed took preeminence in the study of conflict.
Even when regional conflicts were considered, the fact that one or both
superpowers were involved caused scholars to focus on that involvement,
rather than on the deeper origins of the problems. The end of the cold war
and the realization that ethnic conflicts were a major problem confronting
the international community and that they were not going to disappear
anytime soon, caused many scholars (and funding institutions) to shift
their focus from the East-West confrontation to the study of ethnic con-
flict. Their work is providing some useful data and insights that can assist
in preventing and ameliorating such conflicts.

Studies of Contemporary Conflict

In a study by Wallensteen and Sollenberg (1996), 91 of the 96 conflicts
which occurred since the end of the cold war were within a state. The total
number of armed conflicts during this period and their regional break-
down is shown in tables 3.1 and 3.2. As can be seen from table 3.2, most
armed conflicts were in Africa and Asia. Wallensteen and Sollenberg con-
clude that although interstate armed conflict has not disappeared, the bal-
ance has definitely shifted toward intrastate conflict. Further, they
cautiously suggest that this finding indicates that the international system
has been largely successful in its efforts to prevent interstate conflict. Since
the main thrust of this book will be to consider how the international

—25__
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TABLE 3.1
Armed Conflicts and Conflict Locations, 1989-95

Level of

Conflict 1989 1990 1991 1992 1993 1994 1995
Minor 14 16 18 23 15 16 12
Intermediate 14 14 13 12 17 19 17
War 19 19 20 20 14 7 6
All Conflicts 47 49 51 55 46 42 35
All Locations 37 39 38 41 33 32 30

Source: Wallensteen and Sollenberg, 1996.

Note: Minor = At least 25 battle-related deaths per year and less than 1,000 battle-related
deaths during the course of the conflict. Intermediate = At least 25 battle-related deaths per
year and an accumulated total of at least 1,000 deaths, but less than 1,000 per year. War =
At least 1,000 battle-related deaths per year.

community can go beyond its traditional approach to conflict between
states to find and develop a new, acceptable methodology for preventing
and resolving conflict within states, the focus of this review will be largely
on the causes of intrastate conflict.

Particularly useful to developing an understanding of this type of con-
flict is an ongoing study by Ted Robert Gurr (1993, 1994), which assesses
the political activity of 268 minority groups who are “at risk.” Gurr de-
fined such groups as those minorities that have collectively suffered or ben-
efited from systematic discrimination in relation to other groups in the
same state. His study includes not only disadvantaged, but also advantaged
minority groups, such as the Tutsi in Rwanda and the white population in
South Africa, since such groups are also “at risk.” Indeed, throughout this
discussion of minorities, it is important to note that in certain cases, mi-
norities have also assumed and abused power. When they have, they can
be even more vulnerable than disadvantaged minorities—since when they
lose power, they can face the revenge of a discontented majority.

Table 3.3 provides a regional breakdown of the number of countries
with minorities at risk, the number of minorities, the population of minor-
ities per region and their percentage. It is notable that the two regions
with the largest population of minorities—Asia and sub-Saharan Africa—
are also those with the largest number of conflicts.

Gurr’s longitudinal study tracks the political activity of these groups
across five-year periods, from the end of World War 11. It breaks this activ-
ity into three categories, according to severity: nonviolent protest, violent
protest, and rebellion. The results show that all types of conflict increased
sharply. Nonviolent protest more than doubled. Violent protest and rebellion
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TABLE 3.2
Armed Conflicts and Conflict Locations by Region, 1989-95
Region 1989 1990 1991 1992 1993 1994 1995
Europe
Minor 0 2 4 5 4 2 2
Intermediate 1 1 1 2 2 2 2
War 1 0 1 2 4 1 1
No. of Conflicts 2 3 6 9 10 5 5
No. of Locations 2 2 5 7 6 3 4
Middle East
Minor 0 1 1 2 1 1 1
Intermediate 3 4 3 4 5 2 2
War 1 1 3 1 1 2 1
No. of Conflicts 4 6 7 7 7 5 4
No. of Locations 4 6 5 5 5 5 4
Asia
Minor 7 5 5 7 6 6 5
Intermediate 6 7 5 6 5 7 6
War 6 6 6 7 4 2 2
No. of Conflicts 19 18 16 20 15 15 13
No. of Locations 11 11 8 11 8 8 9
Africa
Minor 4 7 7 8 4 6 3
Intermediate 2 1 1 0 4 5 4
War 8 9 9 7 3 2 2
No. of Conflicts 14 17 17 15 11 13 9
No. of Locations 12 15 15 14 11 12 9
Americas
Minor 3 1 1 1 0 1 1
Intermediate 2 1 3 0 1 3 3
War 3 3 1 3 2 0 0
No. of Conflicts 8 5 5 4 3 4 4
No. of Locations 8 5 5 4 3 4 4

Source: Wallensteen and Sollenberg, 1996.

Notes: Europe includes the states in the Caucasus. The Middle East includes Egypt, Iraq,
Iran, Israel, Lebanon, Syria, Turkey, and the states of the Arabian penninsula. Asia includes
Oceania, Australia and New Zealand. Africa includes Comoros, but not Egypt. Americas
include the states in the Caribbean.
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TABLE 3.3
Minorities at Risk in 1995 by World Region

Population of minorities

Number of . .
countries at risk (1995 estimates)
with Number of Percent of
minorities  minorities regional
World Region at risk at risk Total population
Western democracies and
Japan (21) 15 30 90,789,000 10.8
Eastern Europe and the
NIS (27) 24 59 53,704,000 12.3
East, Southeast and
South Asia (21) 19 57 441,732,000 14.4
North Africa and the
Middle East (19) 11 26 94,263,000 27.3
Africa south of the
Sahara (38) 28 66 226,695,000 36.9
Latin America and the
Caribbean (23) 17 30 112,320,000 23.3
Total (149) 114 268 1,019,503,000 17.7

Source: Ted Robert Gurr, Minorities at Risk Project, Center for International Develop-
ment and Conflict Management, University of Maryland at College Park, personal communi-
cation.

Note: Politically significant national and minority peoples of 100,000 or more in countries
with 1995 populations greater than one million, based on current research by the Minorities
at Risk Project, Center for International Development and Conflict Management, University
of Maryland. Changing political circumstances and new information lead to periodic updates
in the inclusion and exclusion of groups under observation. Numbers of countries above the
one million population threshold are shown in parentheses in the World Region column.
Most population figures for national and minority peoples are estimates, some are conjec-
tural. Population percentages are calculated from UN estimates for all countries in each re-
gion.

increased by a factor of four. Grievances about discrimination and threats to
group identity activated hundreds of protest movements. When coupled
with historically grounded demands for the restoration of autonomy, the
same grievances triggered 114 cases of rebellion. In 35 of these, groups
resorted to terrorism, and in the other 79, guerrilla or civil wars were
fought (Gurr, 1993). Almost half of the conflicts spanned three or more
successive five-year periods and nearly all were located in the developing
world. Ten of the regimes threatened by autonomy movements resorted
to mass killings in separatist regions (Gurr and Harff, 1994). The resulting



Diagnosing Contemporary Conflict 29

toll has been staggering. Of the 20 million killed in wars during this pe-
riod, more than 70 percent died in wars involving ethnic conflict.

Gurr’s study also notes significant differences across regions in the form
and magnitude of communal conflict. Nonviolent protest was the most
common form of communal action in western democracies, Latin
America, Eastern Europe, and the former Soviet Union. Violent protest
was more common in Eastern Europe and the Middle East than elsewhere.
Most rebellions occurred in Asia, the Middle East, and Africa. The latter
regions were the source of all but five of the short-term guerrilla and civil
wars and all but one of the protracted communal wars that occurred since
World War 1.

The Minorities at Risk Study shows clearly that most problems begin
with nonviolent protest and escalate into violent conflict. In authoritarian
regimes, the escalation often occurs quickly, because the state is likely to
be repressive rather than reformist, denying rather than addressing human
needs. In democracies, the progression is slower; an average of thirteen
years elapsed between the establishment of a movement and violent action.
When the 79 groups involved in civil wars and rebellions were examined,
43 conflicts escalated from protest in a previous period and 28 escalated
from lower to higher levels of rebellion. Gurr points out that this lag should
have provided ample time for governments to respond to communal grievances
before violence erupted.

The study’s findings also challenge the conventional belief that religious
extremism has become the major source of communal violence over the
past decade. Although militant sects have become more assertive, their
activity has not increased any more rapidly than that of other groups. In
the 1980s, the average magnitude of conflict by militant sects was about
the same as that of conflict by indigenous people and communal contend-
ers, and considerably less than that of ethnonationalists. In that same dec-
ade, groups defined either completely or in part on the basis of religious
cleavages accounted for one quarter of the total magnitude of conflict by
all groups. While religious differences exist between many minorities and
dominant groups, Gurr argues that this is more often a contributory fac-
tor, rather than a root cause of conflict.

The Causes of Protracted Social Conflict

As noted earlier, those who study conflict have shown that conflicts
most often occur when basic human needs, such as the need for physical
security and well-being; communal or cultural recognition, participation,
and control; and distributive justice are repeatedly denied, threatened, or
frustrated, especially over long periods of time (Azar, 1990; Burton, 1979,
1984, 1987, 1990; Galtung, 1980, 1990; Maslow, 1962; Mitchell, 1990;
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Pruitt and Rubin, 1986; Sandole, 1990; and many others). Grievances
and feelings of injustice accumulate—especially when one’s identity group
is perceived to be unfairly disadvantaged in relation to other identity
groups.

Lake and Rothchild (1996) argue that collective fears for the future
often motivate ethnic conflict, especially when there is “acute social uncer-
tainty, a history of conflict, and fear of what the future might bring.” These
fears are greatest when they relate to physical security and well-being.

The need for recognition of communal and cultural identity, however,
can also be important. Communal identity means, among other things,
that individuals within a group share some combination of a common
language, customs, religion, myth of descent, history, collective name, and
association with a specific territory (which the group may or may not pos-
sess at the time) (Brown, 1993; Burton, 1990; Ryan, 1990; Smith, 1993).

Competition for scarce resources may also be at the core of ethnic con-
flict. In a world where resources are finite, their supply is often distributed
unevenly, with dominant groups enjoying adequate satisfaction of these
needs and nondominant groups suffering privation. “Property rights, jobs,
scholarships, educational admissions, language rights, government con-
tracts and development allocations all confer benefits on individuals and
groups. In societies where ethnicity is an important basis for identity,
group competition over resources often forms along ethnic lines” (Lake
and Rothchild, 1996).

When groups fear for their physical or cultural safety or they are discrim-
inated against on the basis of their ethnicity, they naturally mobilize to
express their collective concerns and to seek redress. Previous experiences
of exploitation and victimization strengthen a group’s identity and shape
its sense of collective injustice (Brown, 1996; Gurr, 1993). Although mo-
bilization is most frequently on the basis of ethnicity, groups sometimes
also mobilize around other identities, such as religion or class. When more
than one identity differentiates the dominant from the nondominant
groups, for example, a difference in ethnicity, religion, and class, the cleav-
age between groups is even greater.

In modern society, the denial or satisfaction of needs for physical secur-
ity, recognition of group identity, and access to scarce resources is largely
regulated by the state (Esman, 1990b; Esman, 1994; Lake and Rothchild,
1996). Thus, one of the first demands of identity groups tends to be for
access to the political process.

When political elites recognize and accommodate the basic human needs
of communal groups, disputes over the distribution of political and eco-
nomic power tend to be managed satisfactorily (Azar, 1990; Gurr, 1993).
But many governments are too fragile, partisan, authoritarian, or incom-
petent to do so and many also utterly fail to meet their population’s basic
human needs. Often through a distortion of modes of governance, politi-
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cal authority has been concentrated in the hands of the dominant group or
a coalition of dominant groups, who use the state as a means of maximiz-
ing their own interests at the expense of others. To maximize their own
power, these groups limit access by nondominant groups to political and
social institutions (Azar, 1990). Indeed, Sisk (1996) proposes that the role
of the state is a crucial predictor of the severity of conflict. He asks: “Does
it stand above conflicts and mediate them, or does a group ‘own’ the state
and use its power to the detriment of other groups?”

State weakness can also exacerbate interethnic fears. When states are no
longer able to arbitrate between groups or provide guarantees of protec-
tion, concerns about physical security accelerate, causing groups to prepare
for violence. In consequence, the well-known “security dilemma” begins
to operate, as each side’s preparation for potential conflict stimulate the
other’s fears and create a vicious cycle of escalation (Lake and Rothchild,
1996).

Factors such as a poor resource base or rapid population growth can
also contribute to ethnic conflict since they exacerbate communal competi-
tion and constrain a government’s policy options for responding. In some
cases, there is simply not enough to go around—a factor that is particularly
relevant to many protracted conflicts in the developing world. Sahnoun
(1995) suggests that the divisions in Somali society derived in large part
from the long-term struggle to survive. He proposes that insecurity itself
was the common underlying factor, prompted by the threat of starvation
or the prospect of diminishing access to resources. He comments further:

In the next 50 years the world population will reach the 9 billion mark, with
most of the increase occurring in the South. World economic output will
quintuple over the same period. The joint pressure of these two trends on
world resources will be devastating. We are already losing 10 million hectares
of forest each year and 6 million hectares of arable land are blown away by
the wind. Some non-renewable resources will disappear forever and some
renewable resources such as drinkable water will become dangerously limited
as the World Bank has just warned us. Erosion and desertification will compel
entire populations to move from the areas they inhabit today. . . . we are
entitled to ask ourselves: will the Somali scenario be repeated in these areas?
Insecurity is, | believe, a paradigm which should be taken seriously.

Further, a state’s linkage with the international system may also impact
on its ability to meet basic human needs. Economic dependency within
the international economic system limits the autonomy of the state and
distorts the domestic economic and political systems through the forma-
tion of subtle coalitions of international capital, domestic capital, and the
state. Stedman (1996) discusses how the ascendancy of neoclassical theo-
ries of economic growth, which were imposed by international financial
institutions, forced rapid changes in the economy of many African states
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and contributed to the wave of political instability in the late 1980s. An-
other relevant factor is a state’s political and military client relationships.
In the usual formulation, powerful states provide protection in exchange
for loyalty, but this arrangement sometimes leads states to pursue domestic
and foreign policy directions that are not in the interest of their own citi-
zens (Azar, 1990).

Historical Grievances

In outlining the roots of minority group grievances, Gurr and Harff
(1994) delineate four major historical processes—conquest, state-building,
migration, and economic development. The expansion of empires (such as
the Russian, Austro-Hungarian, Ottoman Turk, Chinese, and Ethiopian)
led to many autonomous people being forcibly incorporated into new enti-
ties. The European colonizers of Africa, the Middle East, and Asia carved
up and created states with little regard for preexisting boundaries, and
favored some groups over others, creating internal imbalances. (Even in
the postcolonial period, many minority groups have felt that independence
has not always helped their situation, with the dominant group seen as the
new colonizer.)

European expansionism into the Americas and Australasia resulted in
the physical and cultural decimation of many indigenous peoples. The sub-
sequent plantation economies of the Americas created a need for cheap
labor, which resulted in the importation of African slaves, whose descen-
dants now form minorities in these regions. European colonization of
Southeast Asia, the Indian subcontinent, and Africa created mass migra-
tions of European settlers, as well as Chinese and Lebanese traders, and
African and Indian laborers. More recently, the industrial economies of
Europe, North America, Japan, and the Middle East have attracted large
numbers of economic immigrants to provide cheap labor. These historical
processes thrust together identity groups of unequal size and advantage.
Dominant groups often capitalized on this to the detriment of minorities,
creating lasting legacies of intergroup grievance. The sudden impact of
one ethnic group on another through invasion, annexation, or migration
gave rise to conflicts of interest in which the various groups sometimes
sought to fulfil their aspirations through a struggle for political control
(Gurr and Harff, 1994).

In some instances, governments attempted to “clean up the map”
through such drastic measures as forced mass-population transfers or ex-
pulsions—with genocide being the ultimate excess (Ra-anan, 1990). These
efforts to make states more homogeneous, however, have had a poor re-
cord of “success.” Of the more than 180 states that exist today, fewer than
20 are ethnically homogeneous (as defined by having minorities that ac-
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count for less than 5 percent of the population) (Welsh, 1993). Rather
than “cleaning up the map,” these practices simply resulted in deep and
enduring scars of interethnic hostility.

Forced assimilation policies, also referred to as “‘cultural genocide,”
“ethnocide,” or “‘cultural colonialism,” have been another approach to
erasing ethnic differences. In some cases, the state has banned the use of a
particular language, religion or custom. More often than not, however,
coerced assimilation has backfired, stimulating ethnic revival or secession-
ist movements (Ryan, 1990).

Mutually agreed upon assimilation projects, on the other hand, have had
a much greater chance of success. The crucial factor, in these cases, has
been that groups wanted to be assimilated into the dominant culture. Suc-
cess has also been more likely when groups are more similar culturally or
are migrants rather than ethnic groups living in their own territory (Nor-
dlinger, 1972). Assimilation is not, however, a short-term project.
Deutsch (1984) estimates that full assimilation of different ethnic groups
(through intermarriage and blurring of ethnic boundaries) requires be-
tween 300 and 700 years. In short, unless targeted at people who are will-
ing to acquire a new civic identity, assimilation projects have typically
created rather than prevented conflict.

Various other state-building policies have also exacerbated grievances.
“Hegemonic control” has been common in imperial or authoritarian socie-
ties (although it can also occur in democratic states when the majority
party has complete control). Its intention is to keep individuals or groups
in their place through a policy of containment. Hegemonic control has
typically made ethnic demands for greater political or economic rights
either “unthinkable” or “unworkable,” since the state’s internal security
apparatus threatens all those who dare to oppose it. Of course, when any
hegemonic system breaks down, the history of suppression adds to the
stock of grievances, leading to an even more robust backlash (McGarry
and O’Leary, 1993).

Thus, many contemporary conflicts are the current manifestation of a
cycle of historical grievance. Although led by modern political entrepre-
neurs, who are also articulating modern grievances, their intensity is re-
lated to deep-rooted beliefs in a separate identity that were never
completely extinguished by state policies of repression, eradication, or ho-
mogenization. Severe political and economic discrimination often leaves a
durable legacy of reverberating echoes of conflict.

Finally, previous violence between groups also contributes to animosity
and fear, which can last for generations. When sudden changes in the polit-
ical or economic environment lead to new levels of insecurity, assessing
the intentions of the other side becomes difficult. In the absence of infor-
mation, groups often fall back on past beliefs about the other group. When
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memories or stories (whether true or not) of atrocities exist, these beliefs
can stimulate fear and influence behavior. This is one way in which past
conflict makes future conflict more likely (Lake and Rothchild, 1996).

Contemporary Grievances

In spite of the importance of historical grievances in predisposing parties
to conflict, contemporary circumstances are what is most likely to trigger
conflict. When people interact on a daily basis with others whose language
is different, whose cultural traditions are hard to comprehend, and whose
backgrounds teach them to behave differently, they develop an awareness
of the differences between themselves and the other group. When they
have to compete socially and economically with another group, differences
in interests naturally occur (Ra-anan, 1990). When one’s ethnic identity
determines one’s security, one’s life chances, and one’s opportunity, it is
not surprising that this identity unites groups more solidly than any other
in terms of perceived common interests and destiny (Esman, 1990a).
Thus, ethnicity splits groups into “us” versus “them,” “insider” versus
“outsider,” and “in-group” versus “out-group” (Brown, 1993). As pre-
viously mentioned, the more distinctions there are between groups, the
more obstacles there are to intergroup understanding. When groups are
treated differently or suffer discrimination, these cleavages are widened
and grievances begin to build.

The Minorities at Risk Study provides useful data about the kinds of
contemporary grievances that lead groups to advocate demands for auton-
omy, greater political access within states, and greater economic or cultural
rights. The findings will be reviewed below.

Demands for Political Autonomy

Groups which seek political autonomy typically want control over their
own governance. They may desire total secession and independence in a
new state, union with a kindred group elsewhere (in a neighboring state,
for example), or greater regional autonomy within the existing state. In
the Minorities at Risk Study, over half of the groups studied expressed
demands for greater autonomy during the 1980s and the more secessionist
of these demands led to some of the most protracted wars of the period.

Gurr found that the strongest historical factor predicting demands for
autonomy was that the group had once governed its own affairs. Sixty-
three of the groups based their claims on having been autonomous until
they were conquered by a modern state. Nineteen had broken free from
existing states or empires but were reincorporated. Thirty-three had been
transferred from one state to another against their will during the breakup
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of an empire or during decolonization. The two contemporary factors
most likely to intensify groups’ demands for autonomy were (1) pressure
by the dominant group on group lands and resources, and (2) pressure on
cultural distinctiveness.

Demands for Greater Political Access

Demands for greater political rights can take many forms, ranging from
the demand for greater participation in political decision making at a cen-
tral level, to the demand for equal civil rights, or simply to the demand for
replacement of unpopular local officials or policies. Access to greater politi-
cal rights is instrumental in gaining access to economic, social, and cultural
rights. By gaining access to political rights, groups become more able to
develop and enforce laws that will determine their economic opportunities
as well as their cultural and social status.

In studying what led groups to demand greater access to political rights,
Gurr’s study examined the difference between each minority and majority
group, as well as the level of discrimination that the minority group experi-
enced. To operationalize political differences between groups, the study
rated each group’s access to positions of national or regional political
power; access to civil service positions; recruitment into the military and
police service; voting rights; rights to organize political activity on behalf
of the group’s interest; and rights to equal legal protection.

It also examined whether these differences were due to an active policy
of discrimination. Discrimination was rated on a five-point scale based on
whether members of the group were systematically limited in their enjoy-
ment of political rights or access to political positions in comparison with
other groups in their society.

The study’s results demonstrated that a significant number of minority
groups are disadvantaged politically and many are disadvantaged due to
deliberate policy. The most important finding is that demands for political
rights result primarily from discrimination. That is, it is discriminatory
policies that most often lead groups to demand access to political decision
making.

Demands for Economic Rights

A group’s demands for greater economic rights may include a call for a
larger share of public funds; improved working conditions; access to
higher status jobs; better salaries; better education; access to positions in
the military, police, and government bureaucracies; or the protection or
return of group lands or other resources. Groups may also want access to
wealth, including land, capital credit, foreign exchange, and business li-
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censes; eligibility to compete for government construction and supply con-
tracts; and opportunities for employment in the private sector. Or groups
may want a fairer distribution of public services, such as housing, health
facilities, roads, water supply, and electricity.

In studying what leads groups to demand access to greater economic
rights, Gurr assessed economic differences between the minority and the
majority groups, as well as the level of economic discrimination. Economic
differences were determined by coding inequalities in income, inequalities
in land or other property, access to higher or technical education, presence
in commercial activities, presence in professions, and presence in official
positions. Gurr found that demands for economic rights arise from the
same kinds of conditions that motivate demands for political rights. That
is, economic discrimination was largely responsible for political activity to
demand economic rights.

The data also suggest that discrimination had a greater impact on the
extent of minorities’ disadvantages than did cultural differences. Gurr
(1993) concludes that ‘“Policies of neglect and deliberate exclusion are substan-
tially responsible for the persistence of contemporary inequalities” (emphasis
added).

Not surprisingly, the study found that political and economic differences
between groups are closely related, as are political and economic discrimi-
nation, demonstrating a consistent connection between the two condi-
tions, which he terms a “syndrome of inequality.” It also appears to be
rare for a group to experience more severe economic discrimination than
political discrimination, probably because minorities who have gained po-
litical access can use their power to remove discriminatory economic barri-
ers. Gurr suggests, therefore, that it may be more rational for governments
to initiate reform by providing political rights, than by providing eco-
nomic rights.

Demands for Social and Cultural Rights

In the social and cultural arena, demands may be related to one’s lan-
guage (such as for it to be given official status or used in educational set-
tings, government services, or judicial proceedings). Other demands may
revolve around freedom of religious belief or practice, equal status in legal
matters and in community treatment, or protection from threats or attacks
by other communal groups.

In studying what led groups to demand greater social and cultural
rights, the study examined the extent of the cultural differences between
the minority and majority groups. It found that a greater cultural differ-
ence and previous conflict with other communal groups were the best indi-
cators of increased demands for social and cultural rights.

Only a moderate relationship was found with regard to cultural differ-
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ences and political and economic differences. Also, the data showed only a
weak relationship between cultural differences and political and economic
discrimination. Gurr concludes that although cultural differences are fre-
quently used to explain and justify the unequal status of particular minori-
ties, the evidence suggests that this is not usually the case.

Gurr (1993) summarizes his data by noting that “two different kinds of
dynamics drive the political grievances of contemporary minorities. Politi-
cal and economic disadvantages motivate communal groups to demand
greater access to the political system and greater economic opportunities,
whereas a history of political autonomy leads groups to attempt secession.”
These issues will have to be addressed by governments if conflict is to be
prevented.

Factors That Cause Groups to Mobilize to Express Their Grievances

Disadvantaged peoples do not automatically think that the inequalities
they experience are unjust, and even when they do, they do not automati-
cally demand redress. Thus, some groups experience grievances over long
periods of time without mobilizing. Scholars have suggested several fac-
tors as conditions necessary for mobilization, as outlined below.

Ethnic Geography

Concentration of an ethnic minority in a specific region reinforces ethnic
identity and makes it more likely that they will be able to organize. In
particular, ethnic geography helps to determine the kind of goals that will
be pursued. Groups that are concentrated are more likely to pursue sepa-
ratist or secessionist goals than groups that are geographically scattered.
Since political institutions may already exist that can be used for such activ-
ities, supporters and resources are easier to organize, and there is little
opposition (Levine, 1996). In contrast, pursuit of political or economic
rights within the state are more likely where members of ethnic groups are
scattered (Levine, 1996). Thus, ethnic geography may determine what a
group demands.

Leadership and Political Organization

For a group to mobilize, there must be leadership and a political organi-
zation that can voice its grievances and convince group members that they
should act. Leadership is also necessary in bringing the group’s interest to
the attention of governments or others. Sustained collective action requires
the articulation of a specific set of demands and a plan of action.

Of course, the nature of leadership is also vitally important. Moderate
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leadership may help steer communal groups toward satisfactory agree-
ments with governments in which their needs are addressed. But ethnic
activists and political entrepreneurs may also emerge (not only within
communal groups but also in governments). When they do, their actions
can quickly polarize multiethnic societies and dramatically increase the
likelihood of conflict. Ethnic activists typically discourage interethnic con-
tact and urge intraethnic association, while political entrepreneurs may use
the “ethnic card” to draw electoral support. (Even moderate politicians
may embrace this agenda, when extremists otherwise might “outbid”
them.) Memories and myths from past conflict situations are evoked to
highlight the opposing group’s villainy and justify the rightness of their
own cause. In this way, political entrepreneurs often “reflect and stimulate
ethnic fears for their own aggrandizement” (Lake and Rothchild, 1996).

When collective interests are segmented among subgroups, there may
be many contenders for a group’s allegiance, leading to competition and
factional fighting within a movement. In such cases, a group may be mobi-
lized, but multiple leadership can make it difficult for governments or in-
ternational organizations to know how to respond.

Changing Circumstances That Provide New Threats to the Group

Often a triggering event or set of events creates the momentum neces-
sary for mobilization and it becomes the turning point at which individual
victimization of a group’s members is collectively recognized (Azar,
1990). A common trigger is the emergence of a new threat to the vital
interests or established expectations of the group (Esman, 1990a). This
may occur when there is a sudden change in the political or economic
environment—for example, during periods when empires or federal states
collapse and new states are formed, or when there is a sudden change to
the economic system, such as rapid industrialization, the introduction of
market forces into regulated economies, or the integration of the economy
into a world market with radically different relative prices (Esman, 1990a;
Levine, 1996). When states fail to make accommodations for such
changes, groups may mobilize to demand more effective governance, lead-
ing to a struggle for greater power or autonomy. When the organizational
or communication systems between groups break down in an environment
of mutual distrust, disputes may begin to escalate to overt conflicts.

Weak or ineffective states are the most likely candidates for such prob-
lems. If a state is strong, it can listen to and address the grievances of
minorities, or alternatively, it can seek to suppress them (Azar, 1990). In
either case, it will have the means required. If a state is weak, however, it
may be able to do neither. This suggests that one point for prevention
might be the strengthening of weak states through assistance in the devel-
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opment of more effective governance so that they are able to pursue ac-
commodation of minority groups. This will be discussed in more detail in
chapters 12 and 13.

The breakdown of old states can also trigger a sense of insecurity in
ethnic groups, which fear that the new state may repress them in new
ways. As Lake and Rothchild (1996) note: “When multi-ethnic polities
fragment, as in Yugoslavia and the former Soviet Union, the relevant polit-
ical space alters rapidly and the various ethnic groups that once counted
their numbers on a national scale must now calculate their kin in terms of
the new smaller territorial units, and may find themselves in a stronger or
weaker position.” Chechens in Russia, Abkhaz and Ossetians in Georgia,
Albanians in the former Yugoslav Republic of Macedonia, Armenians in
Azerbaijan, Croats in Bosnia-Herzegovina, and Serbs in Croatia and Bos-
nia-Herzegovina have all claimed self-determination as a defense against
the feared consequences of a new status quo (Shehadi, 1993).

Changing Circumstances That Offer New Opportunities for the Group

Mobilization can also be stimulated when there appears to be a political
opportunity for collective benefit if the group can organize itself. Changes
in circumstances that are favorable to the group’s interests, such as the end
of colonial rule, the introduction of democracy in a previously authoritar-
ian state, or the coming to power of a moderate government, sometimes
causes communal groups to state their claims more loudly in the hope that,
at last, they may be heard.

In such circumstances, however, the danger is that the group may raise
its expectations more quickly than the state is able to respond. As a result,
dissatisfaction rapidly increases, even when conditions are improving. Dis-
appointment based on what was expected rather than actual gains may, in
turn, create a new coalescing of grievances (Esman, 1990a). Thus, as Sisk
(1996) notes: “Transitional moments, both in terms of changes in struc-
ture of international relations and in terms of relations among groups
within states, are moments of promise and peril. Ethnic relations can im-
prove or worsen.”

Demonstration Effects

Another possible trigger is the “demonstration effect.” In this case, one
group’s mobilization stimulates another’s through observational learning
and modeling. Protest movements in Western Europe and North America
during the 1960s, the Islamic revival in the Middle East, and indigenous
rights movements across the globe, are examples of how mobilization can
spread from group to group through a demonstration effect.
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Group ldentity, Grievances, and Leadership As Necessary Conditions for
Mobilization

The evidence suggests that three factors—group identity, deep-seated
grievances related to the group’s collective status, and the existence of lead-
ers are all essential to the development of group mobilization. If grievances
and group identity are both weak, there is little chance that a group can be
mobilized by any political entrepreneur. On the other hand, the combina-
tion of shared grievances with a strong sense of group identity and com-
mon interests provides a tinderbox for spontaneous action, whenever
external control weakens. The combination can trigger powerful political
movements and sustained conflict, which can be organized and focused by
group leaders capable of giving plausible expression to group grievances
and aspirations. Of course, factors such as resources; size of group mem-
bership; ethnic geography; quality of leadership, organizational, eco-
nomic, and communication skills; status in the larger society; and
commitment to “the cause,” all contribute to how successful a group is in
asserting its claims convincingly and having its needs met (Esman, 1990a).

Factors That Affect Government Responses to Communal Grievances

Apart from the fact that conflict tends to increase group solidarity and a
sense of common interest, there was no strong tendency shown in the
Minorities at Risk Study for communal movements to become either more
radicalized or more moderate over time. Instead, the data demonstrated
that the direction in which a minority is likely to move depends on the
response of the government to the group’s expression of grievances. Thus, if
the government is willing to seek solutions, the communal group is likely
to respond in kind, and if the government adopts hard-line or repressive
tactics, communal groups are more likely to do so as well.

Addressing Grievances

Gurr (1993) concludes from his work that when governments listen to
grievances and act to address them, problems are ameliorated. Confirming
this notion, Lake and Rothchild (1996) argue that prevention of ethnic
conflict requires governments to reassure minority groups of their physical
and cultural safety, as well as to accord them respect. They state:

Stable ethnic relations can be understood as based upon a “contract” between
groups. Such contracts specify among other things, the rights and responsibil-
ities, political privileges, and access to resources of each group. These con-
tracts may be formal constitutional arrangements or simply informal
understandings between elites. Whatever their form, ethnic contracts channel
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politics in peaceful directions. Most importantly, ethnic contracts contain
“safeguards” designed to render the agreement self-enforcing. They contain
provisions or mechanisms to ensure that each side lives up to its commit-
ments and feels secure that the other will do so as well.

These arrangements and safeguards will be the subject of the next chapter.

Democratic states, in particular, are adept at this kind of accommoda-
tion, responding to the protests of many of their communal groups and
thereby heading off serious conflicts. As Levine (1996) notes: “It is no
accident that, while democracies have not always responded peacefully to
separatist challenges, most peaceful secessions have involved democracies.”
She attributes this to “the presence of democratic institutions, flexible atti-
tudes toward constitutional arrangements, and established traditions of
civil discourse.” Although she acknowledges that democratic forms of gov-
ernment are not a guarantee that political conflicts will be peacefully re-
solved, she notes that “it does improve the odds.” “Minorities in general
and regionally concentrated minorities in particular are more likely to be
fairly represented in democratic systems” (Levine, 1996). Sisk (1996)
agrees that although democracy is difficult, it offers the greatest hope for
long-term peaceful conflict management. But he notes that even when it is
not present, there are effective strategies that can manage ethnic tensions.

Ignoring or Repressing Grievances

How governments respond is conditioned by how they perceive their
own interests. Governments in multiethnic states, such as the Russian Fed-
eration or India, may fear that giving in to the demands of one region
could lead to “chain reactions” in other regions and even to the ultimate
collapse of the state (Levine, 1996). Governments may be especially fearful
of losing, through secessionist movements, regions with particular eco-
nomic or military value (Levine, 1996).

Some studies have shown that governments also tend to have an exag-
gerated fear of disloyalty among minority groups. Minorities are often
viewed as a kind of Trojan horse (Ryan, 1990). This sense of insecurity is
especially strong when a majority group within a state represents a minor-
ity within a region, as with the Israelis in the Middle East, the Loyalists in
Ireland, the Greek Cypriots of the Eastern Mediterranean, and the Sin-
halese in the Indian subcontinent (Ryan, 1990). These fears strongly affect
government responses to communal demands.

In order to control the mobilization of dissatisfied groups, governments
sometimes adopt heavy-handed military or police actions against members
of dissatisfied groups, often under the auspices of special legislation, such
as martial law or a state of emergency. Even without special legislation,
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individuals may be tortured in detention centers, be murdered by death
squads, disappear, or be deprived of the basic requirements of life.

Success is sometimes claimed for severe repression, but the record shows
that gains from repression are usually short lived. Although it may tempo-
rarily quash the expression of demands, it typically adds to the intensity of
outgroup grievance and hostility, and may lead to other forms of violence
(such as terrorism) or resurgence of even more intense protest at some
later time. The moderate parts of a communal movement are discredited,
in favor of more radical voices (Ryan, 1990). Unfortunately, governments
often draw the wrong conclusions, leading to the same errors being re-
peated over and over.

Governments also sometimes try to deal with group grievances by sim-
ply denying that a problem exists. They may claim that unrest is being
caused by outside forces, or by a subgroup that does not represent the
minority group as a whole. They may even go so far as to deny that an
ethnic minority exists. Past Turkish governments, for example, called the
Kurdish people “mountain Turks” and deleted all references to the Kurds
in books and atlases. The former Bulgarian government claimed that mem-
bers of their Turkish minority were ethnic Bulgarians who had simply
adopted a foreign culture (Ryan, 1990). Ignoring grievances, however,
does not make them go away and governments who choose this path do
not resolve their problems.

The Spread of Intrastate Conflict

Intrastate conflict does not always remain within national boundaries.
Many factors can cause it to spread, including the fact that ethnic groups
are often dispersed over more than one state. In Gurr’s (1993) database,
122 ethnopolitical groups had ethnic kindred in a neighboring state. Thus,
conflict in one country can have repercussions in another, due to cross-
border movement by rebels and refugees, the mobilization of ethnic kin in
adjacent states, or the subsequent reciprocal repression of minorities in
neighboring states.

“Ethnic overhang” problems manifest themselves in various ways. Na-
tion-states may be artificially divided after a war, as occurred in Germany,
Vietnam, and Korea. In other cases, the ethnic group may be divided
among several states and not form a majority in any of them, as occurred
with the Kurdish population after World War 1. The most frequent prob-
lem arises when a dominant group in one state is separated from a minority
of the same group in another state, which causes a desire to redraw existing
boundaries. Ryan (1990) notes that Hitler’s attitude toward neighboring
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states was, in part, inspired by Volksgemeinschaft, the idea of a single Ger-
man state that would contain all those who were living as minorities in
Poland, Czechoslovakia, and elsewhere. States also sometimes use such
logic to legitimize their call for control over “lost territory.”

A study by Tillema (1989) showed that 40 civil or regional conflicts
from the end of World War 11 to 1988 attracted major military interven-
tions by foreign or colonial powers. Protracted minority conflicts, espe-
cially the mass murder of indigenous people, created political pressure for
military intervention by third parties, as occurred in East Bengal, Cambo-
dia, and Uganda.

Brown (1993) details further means by which ethnic conflicts can
spread. The first occurs when multiethnic states begin to fragment and one
group is successful in seceding. In such cases, other groups may also seek
independence or more autonomy (the Russian Federation, for example,
fears that if it allows Chechens to secede, other groups in the federation
may want to do likewise). A different kind of chain reaction can occur in
the case where a state fragments and allows a region to secede and form a
new state, but a minority group in that region then tries to secede from
the newly independent state and rejoin the original state (for example,
when Croatia seceded from Yugoslavia, Serbs in Croatia wanted to secede
from Croatia and join Serbia). A variation of this occurs when a state frag-
ments, allowing a region to secede and form its own state, but a minority
group in that region wants to secede from the newly independent region
and join its brethren in a third state (for example, when Azerbaijan seceded
from the Soviet Union, some Armenians in Nagorno-Karabakh pursued
their desire to secede from Azerbaijan and join Armenia). A fourth kind
of problem occurs when an ethnic group comes to the defense of its ethnic
brethren who are being discriminated against in a neighboring state (for
example, if Serbia took steps to drive ethnic Albanians from Kosovo, Alba-
nia might try to defend them). Yet another problem can evolve when a
state fears the establishment of a new ethnic state on its border, because of
the danger that its own minority population might seek to join the new
state or have more autonomy (the recent creation of an independent Ka-
zakhstan, for example, could create Chinese fears that Kazakhs in China
might wish to develop ties with their newly independent brethren or agi-
tate for more autonomy). Complications can also be created when an eth-
nic group is spread over two or more states and discrimination against the
group in one state causes those in the other to become more militant (for
example, Iragi treatment of its Kurdish population appears to have intensi-
fied Kurdish militancy in Turkey). Finally, states may become involved in
ethnic conflicts for strategic reasons, as occurred in Africa and Asia during
the cold war. Other factors may also play a role, such as the opportunity
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to harm or embarrass a rival, a prior commitment to protect a minority,
or a desire for access to an important raw material.

Ryan (1990) notes that there is considerable evidence that external in-
tervention (except by an international organization) is likely to cause a
conflict to escalate: “If a state intervenes for mainly instrumental reasons
the conflict will be seen as something to be exploited rather than resolved.
As a result there will often be a lack of sensitivity to the local issues, sides
may be taken and new issues will be introduced into the conflict. If, on
the other hand, affective reasons for intervention are important then such
intervention will be biased and will merely escalate one side of the argu-
ment.” Levine (1996) supports this argument, noting that external sup-
port gives the weaker party the ability to challenge the stronger and has
deleterious effects for political settlements by making political rhetoric
more radical and compromise more difficult.

Another reason for expecting intervention to result in escalation is
counterintervention as occurred in Lebanon, Cyprus, and Angola. As
Northedge and Donelan (1971) observe: “Intervention always tends to
lead to counter-intervention of some sort, if there is time and opportunity
for it. When this happens, the effect of intervening is often that the inter-
vening state wins nothing; that both the intervener and the counter-inter-
vener incur great costs; and that the dispute itself is simply protracted and
raised to a higher level of violence.”

Summary

Clearly, a complex set of factors is involved in prompting minority groups
to make demands and initiate political activity in the hope of achieving
some sort of autonomy, and/or access to political, economic, and cultural
rights. Many of these factors relate to historical and contemporary neglect
or discrimination on the part of majority groups and governments, whose
actions (often over long periods) have frustrated and threatened the basic
human needs of minority groups.

How minority groups and governments approach the problem is vital
to the outcome. While there is a tendency for both to adopt a power-based
strategy, the evidence suggests that an excessive reliance on this approach,
especially in its more violent manifestations, typically leads to countercoer-
cion, and ultimately, to further frustration of both groups’ interests. Ac-
commodation and problem solving appear to offer a more promising
direction for those on both sides of the asymmetrical power balance.
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Finding Structural Solutions to Conflict

I T 1S ARGUED HERE that the building blocks of sustainable peace and se-
curity are well-functioning local, state, regional, and international sys-
tems of governance, which are responsive to basic human needs.
Sustainable peace thus involves the institutionalization of participatory
processes in order to provide civil and political rights to all peoples. It
requires adequate legal, enforcement, and judicial protection to ensure that
all citizens are treated equally and fairly and that their human rights are
safeguarded. It involves equitable economic development and opportuni-
ties so that economic and social rights can be provided. Finally, it entails
the development of pluralistic norms and practices that respect the unique
cultures and identities of all. Sustainable peace also requires education of
dominant groups to convince them that their own long-term security in-
terests lie in the development of a just society. Van der Stoel (1994), the
OSCE High Commissioner on National Minorities, comments on the
benefits of such an approach:

The first observation is that the protection of persons belonging to minorities
has to be seen as essentially in the interest of the state and of the majority.
Stability and security are as a rule best served by ensuring that persons be-
longing to national minorities can effectively enjoy their rights. If the state
shows loyalty to persons belonging to minorities, it can expect loyalty in re-
turn from those persons who will have a stake in the stability and well-being
of that state. My second observation is that solutions should be sought as
much as possible within the framework of the state itself.

— 45—
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Outlined below are four major types of structural reform that govern-
ments can use to address the concerns of their minority groups, each corre-
sponding to the demands discussed in the preceding chapter. They include
(1) territorial reform to satisfy demands for greater autonomy and control,
(2) electoral reform to meet demands for greater access to political deci-
sion making, (3) balanced distributive policies to provide opportunities
for disadvantaged groups to satisfy demands for greater economic rights,
and (4) policies of cultural pluralism that allow groups to develop their
own identity and that address demands for cultural rights.

Of course, policy development must be carefully tailored to the unique
problems facing each society. This means that those contemplating such
reforms will need a good understanding of the root causes of problems
within that society and also a good knowledge of the benefits and risks of
particular methods to be chosen.

Territorial Methods for Providing Political Autonomy

Given that control of one’s own destiny is a powerful and, some argue,
fundamental human need, it is not surprising that ethnic groups who are
victims of internal oppression and who have a highly developed sense of
their own distinctiveness want to govern themselves (Ryan, 1990). Horo-
witz (1990a), however, points out that those who think secession or parti-
tion is a good alternative have not looked closely at the record. Normally,
demands for secession are highly threatening to the dominant group be-
cause they challenge the majority’s core (nationalist) ideology. Even when
independence or autonomy is achieved, “grinding and devastating wars”
are usually the price paid by all concerned (Gurr, 1993). Indeed, between
1948 and 1991, of the 30 groups that fought protracted wars for political
independence (if decolonization is excluded) only one new state, Bangla-
desh, was formed from an existing state. Until the disintegration of the
Soviet Union, Singapore was the only country that was peacefully parti-
tioned throughout the entire post—cold war period and, in this case, it was
Malaysia that initiated the division. Nevertheless, as noted by Ryan
(1990), since the breakup of the Soviet, Yugoslav, and Ethiopian empires,
“secession has become a growth industry.”

Although self-determination was introduced by Wilson at the Versailles
Conference as a means of managing ethnic conflicts, the principles of terri-
torial sovereignty and self-determination are contradictory principles in
international law, and neither international law nor practice has allowed
for an unqualified right to secede from an existing state. In fact, Ryan
(1990) notes that if the governments of the world were to accept the prin-
ciple of self-determination wholeheartedly, they would largely undercut
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their own legitimacy. Hence, states and intergovernmental organizations
have generally limited the principle of self-determination to the decoloni-
zation of colonial peoples.

As McGarry and O’Leary (1993) note, the principle of self-determina-
tion begs four important questions: (1) “Who are the people?” (2) “What
is the relevant territorial unit in which they should exercise self-determina-
tion?” (3) “What constitutes a majority?” and (4) “Does secession produce
a domino effect in which ethnic minorities within seceding territories seek
self-determination for themselves?” Jennings (1956) comments further:
“On the surface [the principle of self-determination] seems reasonable: let
the people decide. It is in fact ridiculous because the people cannot decide
until somebody decides who are the people.”

Gurr (1993) examined the outcome of 30 cases of ethnonationalists
who fought protracted wars for national independence or for unification
with their ethnic kin in the post-World War Il period up to 1990. He
reports that 14 groups achieved some form of regional autonomy, but
only after considerable losses. These conflicts lasted 14 years on average,
and in some cases, hostilities continued long after autonomy agreements
were implemented. Three other groups were, at the time of his study,
involved in long-term negotiations that may lead to power sharing or au-
tonomy. Seven ethnic groups suffered massive defeats and in six other situ-
ations, serious conflicts were continuing or escalating. In the latter 13
cases, the conflicts lasted an average of 25 years. In brief, the search for
political autonomy is not automatically successful and, even when
achieved, it is often at enormous cost.

Moreover, as numerous authors point out, secession often creates as
many problems as it solves. Even when partition is achieved, ethnic groups
are often so geographically mixed that it is impossible to draw clean
boundary lines. Typically, remnants of each group are left on the wrong
side of the border. Large-scale exchanges of populations are sometimes
carried out, but this is costly in economic and human terms. Populations
on the move are also highly vulnerable to massacre, as was exemplified
during and after the partition of the Indian subcontinent. Dividing land
and natural resources fairly among the groups after partition is also com-
plex and leads to new problems. Prospects are ripe for irredentas—claims
to retrieve land and people on the other side of the border. Further, be-
cause partition puts international boundaries between the contenders, it
can convert what was a domestic ethnic conflict into an even more danger-
ous international conflict (McGarry and O’Leary, 1993). Finally, new
forms of ethnic conflict can emerge from secession. Separating out one
group does not separate out all groups.

Thus, the only circumstances in which partition is likely to lead to a
stable solution is when there are no large or disaffected subgroups within
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the seceding area, and the great majority of the population within a seced-
ing area favors secession. Such situations, however, seldom occur
(McGarry and O’Leary, 1993).

Partition, therefore, seems suitable only as a policy of last resort, when
all forms of power-sharing arrangements have been tried and failed (Horo-
witz, 1990b; Lijphart, 1990). Even in such cases, both sides need to care-
fully weigh the costs. Governments must consider whether allowing a
discontented minority to go its own way might make their state easier to
govern and be preferable to what could become a 25-year war. Secessionist
movements must weigh the uncertain prospects of success against the
probable grievous cost to their peoples (Ryan, 1990).

Sisk (1996) notes that both governments and the international commu-
nity “face a fundamental choice: allow partition and political divorce, or
create new more viable structures for living together in a common polity.”
Where the enmity is especially bitter, however, peaceful coexistence may
be virtually impossible. If the possibility of political divorce is, indeed, to
be considered, Sisk argues that the international community should estab-
lish clear guidelines about when and under what circumstances secessionist
efforts will be supported or opposed.

Given the overall record, however, more moderate forms of control and
self-determination within an existing state are easier to attain and offer a
better alternative. The next section will outline what forms this alternative
might take.

Granting Different Degrees of Autonomy within the Existing State

While partition generally limits the choices of separating parties, auton-
omy usually creates greater latitude for negotiation. Cataloguing some of
the many issues that autonomy can cover, Gurr (1993) lists:

The group’s right to teach and use its own language, to practice its religion,
and to protect traditional values and lifeways from assimilationist pressures;
guarantees of group control of its land, water, timber and mineral resources;
powers to ensure that resource and commercial development take place in
accordance with group preference; greater funding from the central govern-
ment for development, education, and medical and welfare assistance; com-
munal control of internal security and the administration of justice; the right
to participate in state decisions affecting the group, and if necessary to veto
or modify the implementation of those decisions; protection of the rights of
members of the communal group who do not live within regional bound-
aries.

Of course, state officials may have many reasons for resisting accommo-
dation on these issues, such as previous commitments to assimilation, fear
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of losing the dominant group’s economic and political control or opportu-
nities, concern that accommodation will lead other groups to demand
more autonomy, or fear that it will lead to the minority group’s eventual
secession (Gurr, 1993). But de Nevers (1993) contends that, while gov-
ernments often fear that regional autonomy is the forerunner to secession,
“the historical evidence suggests that this is rarely the case.” Following the
granting of regional autonomy, the local population more often becomes
occupied with internal politics rather than with secession.

The major kinds of autonomy arrangements relevant to conflict preven-
tion include regional autonomy, where the state devolves powers to subordi-
nate units; federalism, where a balance of power coexists between two
jurisdictions on different issues; and confederalism, where the central state
exists because of powers devolved to it by its members (Coakley, 1993).
Notably, in these arrangements, relations between the center and its re-
gions need not be symmetrical. Asymmetrical arrangements are sometimes
a useful means of granting special privileges to regions that want additional
autonomy.

Regional Autonomy

As Coakley (1993) notes, “The regionalist strategy is based, at least in
part, on the premise that ethnic protest can be undercut by the concession
of at least a symbolic degree of regional autonomy.” It involves the devolu-
tion of authority from the center to regional power. The major problem
with regional autonomy arrangements, which makes them somewhat less
attractive to minority groups, is that the center retains the power to limit
or withdraw the autonomy, should it choose to do so. Thus, some sort of
guarantees normally need to be built into such agreements.

Regional autonomy arrangements can vary widely in the amount of
power devolved, as well as in their in intent. In some cases, autonomy
may be granted to provide the ethnic group with its own decision-making
mechanism. In other cases, the state may use regionalism as a way to dilute
regional ethnic distinctiveness by combining two groups in the same re-
gion (Coakley, 1993).

Gurr’s data suggest that, on balance, regional autonomy agreements can
be a useful way to manage intrastate conflicts. The Minorities at Risk
Study records 11 instances where autonomy was given to communal rebels
following an active conflict. Seven of these led to conflict de-escalation and
four did not. However, in two of the failed cases (Baluchistan and South-
ern Sudan), civil war began or resumed when the central government ab-
rogated previously agreed-upon autonomy arrangements. A third case was
negotiated without the participation of the nationalist group (the 1987
accord in Sri Lanka, which was negotiated between the Indian and Sin-
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halese governments without the participation of the Tamil nationalists).
The fourth case was that of the Sikh state of Punjab, where intermittent
conflict has continued in spite of an autonomy arrangement (Gurr, 1993).

The success of autonomy agreements is based on a careful balancing of
the division of powers and responsibilities between communal and state
interests, which is usually arrived at after long negotiations. Detailing this
further, Gurr (1993) states: “Balancing means, first, that the majority
party among the ethnonationalists gains enough advantages to develop a
vested interest in the new regional government, and second, that state of-
ficials make a good-faith effort to keep their commitments. Transformation
of secessionist conflicts is decisively achieved only when political trust in
autonomy arrangements has been established on both sides, and tested in
the peaceful resolution of subsequent disputes.”

The power of regional autonomy to satisfy needs enough to terminate
conflict suggests that it might have an even more effective role if it were
used as a preventive strategy. Indeed, Gurr’s study shows that most people
who have gained regional autonomy in the past fifty years have attained it
through processes that are less destructive than civil wars. For example,
many of the autonomy agreements in western democracies, although
sometimes punctuated by violent protest, were achieved by essentially
peaceful political contention.

Federalism

Federalism describes an arrangement whereby the division of powers
between two levels of government (the periphery and the center) is written
into the constitution and therefore is formally guaranteed. Any changes
must be mutually agreed upon, since constitutional amendments usually
require the consent of both levels.

Although federalism did not originate as a response to ethnic diversity
and many examples exist in states that are not multiethnic, federalism has,
nonetheless, been adopted as a method for dealing with ethnic diversity.
In addition to providing an arrangement for regions to govern themselves,
it also allows multiparty fluidity and interethnic cooperation by remaking
legislative majorities and minorities through the adjustment of territories.
In multiethnic states, federalism may take several forms. It can be used to
give federal autonomy to concentrations of ethnic groups, as in the former
Soviet Union with its 15 republics, each with its distinctive (although by
no means pure) ethnic character, or in the former Czechoslovakia, with its
separate Czech and Slovak republics. In the Canadian model, with its
twelve provinces and territories, of which one is predominately French
speaking and the others predominately English speaking, the ethnic mi-
nority is given federal autonomy (Horowitz, 1990b). On the other hand,
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where ethnic groups are widely dispersed, federal boundaries can contain
heterogeneous populations. In Malaysia, for example, there are 12 federal
states, all of which are multiethnic, although in varying degrees.

Problems can occur at the federal level, however, if minorities are not
sufficiently represented. Thus, federalism may be more effective when
maintained by some kind of power-sharing arrangement at the federal level
(McGarry and O’Leary, 1993). Power sharing will be discussed in detail
later in this chapter.

Governments, however, often fear the costs of federalism and do not see
its potential benefits. The major concern is that federalism will pave the
way for separatist independence. Horowitz (1990b) proposes that one
practical way for governments to prevent a region from wanting to be-
come separate is to keep a substantial proportion of the population of that
region occupied in rewarding roles at the center. As Lake and Rothchild
(1996) note: “In conceding to ethnic minority leaders and activists a pro-
portionate share of cabinet, civil service, military, and high party positions,
the state voluntarily reaches out to include minority representatives in pub-
lic affairs, thereby offering the group as a whole an important incentive for
cooperation.”

As well, the creation of new political institutions and competition at the
local level will not only provide better access to political and economic
opportunities, more effectively address local grievances, and provide a
mechanism for negotiating with the central authorities, but it also creates
political competition within ethnic groups, a situation that is likely to di-
lute the conflict between minority and dominant groups (Levine, 1996).

Confederalism

Confederalism is often an intermediate stage. It may be a step between
federalism and independent statehood, as a formerly federalist system dis-
integrates; or in the opposite direction, it can be a step along the way from
independent statehood to federation. In the cases of the former Soviet
Union, the former Yugoslavia, and the former Czechoslovakia, confederal-
ism was used as an attempt to halt a slide from federation to disintegration
by devising a looser form of association. Two examples of a movement in
the opposite direction are the Swiss Confederation, which has, in effect,
become a federation, and the European Union, which may eventually be-
come a federation by first going through a confederal stage (Coakley,
1993).

Improving Political Access to Decision Making

At first glance, it would seem that democracy should in theory be the ideal
form of governance for providing the kind of procedural justice that is
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needed to ensure that all groups have some control in decision making that
affects their lives. Democracy should ensure that grievances can be ex-
pressed and addressed through participation in the system. A number of
factors, however, complicate the situation. These include the problems
faced by states in transition to democracy, and the problems of democra-
cies in multiethnic societies.

The Problems of Transition to Democracy

Austin (1992) describes the spectrum of governments in today’s world
as mature democracies, dictatorships, new democracies, reforming autoc-
racies, and partial democracies. With the growing trend toward democrati-
zation, many states can now be placed in the last three categories, being
neither wholly repressive nor wholly democratic. He notes that “many of
these halfway houses are under governments that frequently engage in un-
democratic behavior even within the framework of parliamentary control.
They hold elections and tolerate some opposition, but they also rely on
government patronage, control of the media, corruption, the appeal to
communal loyalties, a heavy-handed treatment of opponents, and an array
of electoral malpractice.”

The evidence from these cases suggests that a true culture of democracy
grows slowly and does not emerge overnight, especially when states have
a long history of authoritarian rule (Austin, 1992; Snyder, 1993, among
others). Weak democracies, therefore, must nurture the process by creat-
ing the necessary attitudes, structures, and procedures that stabilize and
strengthen a democratic system. Indeed, it is generally accepted that only
by supporting weak democracies and encouraging their efforts can the
ground for strong democracies be prepared (Snyder, 1993). Once started,
however, the transition process can be self-correcting. The presence of an
active opposition, a free press, and an involved citizenry make an emerging
democracy better able to learn from its mistakes than an authoritarian re-
gime.

An important factor in how well emerging democracies work to prevent
ethnic tension appears to be the nature of their transition process. Much
of the literature on this topic supports the idea that transitions are more
likely to succeed if democracy is approached gradually, if the authoritarian
regime is liberalized rather than overthrown, and if pluralist groups and
associations are allowed and encouraged to develop. Gradual transforma-
tions to democracy, such as occurred in South Africa, typically occur only
when moderates are stronger than radicals in both the original regime and
the opposition movements. This allows more moderate ethnic policies to
be negotiated (Austin, 1992; Snyder, 1993).

On the other hand, when a regime is overthrown suddenly, power
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struggles between the opposition parties are likely to develop. Negotiated
solutions are often thrashed out hurriedly and consequently risk being un-
stable. In such cases, political leaders may seek to exploit or exacerbate
ethnic tensions for personal gain. As Snyder (1993) points out, “The prob-
lem . . . is not democracy per se, but the turbulent transition to democracy”
in which there are no conflict regulating institutions to accompany the
increase in nationalism that tends to occur as groups express long-term or
newly emerging grievances. To avoid these dangers, Austin recommends
against pushing democracies too fast. Rather, they should be allowed “to
proceed at their own pace, encouraged, but not goaded.”

Ultimately, as de Nevers (1993) argues, ethnic tension can best be pre-
vented by creating an environment that encourages political moderation and
that allows a workable distribution of power. Political leaders must be helped
to realize that it is in their interest to avoid adopting extremist strategies
and instead to search for negotiated solutions to problems. De Nevers
(1993) outlines a number of other conditions that enhance the prospects
that ethnic conflict will be constructively managed during the process of
democratization. The outlook is better when the ethnic groups are rela-
tively equal in size and power, when the previous authoritarian regime was
not dominated by an ethnic minority, when the main ethnic groups were
united in opposition to the previous regime, when the leaders of large
ethnic groups are moderates rather than extremists, when external ethnic
allies are not present, and when the army is loyal to the state rather than
to a particular ethnic group. These factors are givens. The most important
condition, however, is a matter of strategic choice: a willingness to address
ethnic issues early in the transition process through the writing of a new
constitution.

In summary, democracies have a better long-term chance of reducing
ethnic conflict than authoritarian regimes, but democracy is not a panacea
(Rothstein, 1992). How ethnic problems are managed is of critical impor-
tance. While the legacy of previous ethnic problems and the nature of the
transition to democracy are both important factors, careful attention to
ethnic concerns and grievances early in the constitutional process and in-
clusion of ethnic groups in a satisfactory power-sharing arrangement are vital
to preventing serious conflict in the new state.

The Problem of Ethnic Parties and a ‘““Permanent Majority”

In societies based on “civic nationalism,” which are not divided sharply
along ethnic or communal lines, voters often shift their party or allegiance
based on policy issues or personal preference for a given candidate. But in
multiethnic societies, where “ethnic nationalism” is the accepted norm and
where ethnic parties exist, communities tend to vote uniformly along eth-
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nic lines. Thus, if there is a 60-40 breakdown between two ethnic groups,
the majority group always wins (Horowitz, 1990a). This “permanent ma-
jority” problem results in a democracy that does not really work. As Horo-
witz (1990b) so aptly comments, under these conditions, an election is no
more than a census.

Frequently, the permanent majority acts in its own self-interest and pays
little attention to the minority. Since the minority is permanently excluded
from participation, it may seek some form of adjustment through violent
protest, secessionist movements (if the group is territorially concentrated),
a coup (if the group has sufficient representation in the armed forces), or
a power struggle for central control (Horowitz 1990b). Conflict along
these lines has occurred in such places as Lebanon, Nigeria, Northern Ire-
land, and Sri Lanka.

Such systems may profit from a power-sharing arrangement to make
them work as true democracies. Indeed, Lijphart (1990), one of the most
ardent advocates of power sharing, argues that power sharing is really the
only solution to this problem.

The Power-Sharing Approach

Lijphart (1990) notes that there is no detailed blueprint for a power-
sharing constitution. Power sharing is a general set of principles and not a
set of specific rules or institutions. As such, it can be compatible with a
wide variety of institutional alternatives, if the designers of the power-
sharing system are creative.

Lijphart has catalogued some of the essential requirements: (1) partici-
pation in government (central and local) of the representatives of all sig-
nificant groups, (2) a high degree of autonomy for these groups, (3)
proportionality, and (4) the availability of the minority veto over issues of
particular importance to minority groups. He notes that all four are essen-
tial and need to be part of the package: “Although proportional represen-
tation is empirically associated with and encourages a broadly inclusive
coalition government, it does not guarantee it. Hence, it is necessary to
make a separate provision for it. Furthermore, there is no logical or empiri-
cal link between proportional representation and the minority veto, and
these two elements of power-sharing should therefore also be explicitly
introduced as part of the total power-sharing system’ (Lijphart, 1990).

Since power-sharing arrangements require joint rule by the representa-
tives of different ethnic groups and a collegial decision-making body, they
are most easily managed in a parliamentary system with proportional rep-
resentation. Power sharing in a parliamentary system allows for grand co-
alition cabinets to be formed with representatives of different parties. Such
systems tend to operate more effectively than presidential systems, since
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the latter results in power being concentrated in the hands of one person
who, in a multiethnic society, is typically a member of the dominant ethnic
group. The only way that power sharing can work in a presidential system
is to share or rotate the presidency and other high offices among the vari-
ous groups, but this has not proved a very satisfactory method (Lijphart,
1990). Therefore, Lijphart (1990) asserts, “If a new power-sharing system
is to be created, the presumption should be clearly in favor of parliamen-
tary rather than presidential government.”

In any power-sharing arrangement, joint decision making is taken on
issues of joint concern, but decision making is carried out by each separate
group on group-specific issues. If there is clear territorial concentration,
it may be possible to institutionalize group autonomy through regional
autonomy or federalism. If the groups are dispersed, however, it may be
necessary to set up a nonterritorial form of autonomy or a combination of
territorial and nonterritorial forms, as will be discussed below.

Lijphart argues that a proportional system of voting is much better than
plurality, majority, or “mixed” systems, which combine elements of pro-
portional representation and plurality. In particular, “winner-takes-all” sys-
tems should be avoided, since in multiethnic societies they leave the losers
with little stake in the system (as in the 1992 Angolan election).

Rather than predetermining what proportions various groups should
have, Lijphart contends that the ballot box should determine the balance
of representation. Proportional systems based on the ballot box provide a
self-adjusting mechanism that avoids the kinds of problems that contrib-
uted to the downfall of the Lebanese government, where certain numbers
of seats had been allocated to different ethnic parties, but were not ad-
justed as changes took place in the population. Indeed, proportionality
can be used as a basic standard for decision making, not only for political
representation, but also for such things as deciding public service appoint-
ments and allotment of public funds. Such a system minimizes conflict
since it defines how power is to be shared. It also permits groups not
defined along ethnic lines to be represented. Finally, it allows for internal
splits within parties to be appropriately translated into a “voice” in govern-
ment.

A limited minority veto may also be necessary to keep minority partici-
pants from being constantly outvoted or overruled by the majority. Of
course, the minority veto is usually not strongly favored by majorities, and
if overused, it contains a danger that a whole power-sharing arrangement
could collapse. Hence, such veto power would appear to be most effective
when used sparingly and restricted to issues where a minority’s vital inter-
ests are at stake.

Lijphart (1990) identifies nine factors that make it more likely that
power sharing will be successful: (1) the absence of a majority ethnic
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group; (2) the absence of large socioeconomic differences among the eth-
nic groups; (3) ethnic groups of roughly the same size, so there is a balance
of power among them; (4) not too many groups, so that the negotiations
will not be too complicated; (5) a relatively small population, so that deci-
sion making is less complex; (6) the presence of external dangers that pro-
mote internal unity; (7) geographically concentrated ethnic groups, so
that, among other things, federalism can be used to promote group auton-
omy; (8) prior traditions of compromise and accommodation; and (9)
cross-cutting group loyalties that reduce the strength of ethnic loyalties.
These are not, however, decisive factors. Even when all of these conditions
are present, power sharing is not ensured. Conversely, even when they are
not present, success is still possible.

Creative policymakers can also make adjustments to power sharing to
accommodate different situations. In cases where ethnic groups are geo-
graphically dispersed, a combination of semiautonomous regions and op-
tional cultural councils may be useful, as has been demonstrated in
Belgium. The Belgian constitution prescribes a combination of territorial
and nonterritorial autonomy through three autonomous regions (similar
to states in a federation) and two autonomous cultural communities that
are governed by cultural co