
THE QUEST FOR PEACE: WHAT ARE WE LEARNING? 

Chadwick F. Alger 

Introduction 

I have long believed that we have learned much more about building peace in the 
Twentieth Century, through research and practice, than we normally tend to apply. As a result, 
on several occasions I have attempted to summarize this learning process and to produce an 
inventory of the peace tools that have emerged. (Alger, I 987, I 989, 1996) This effort has had 
several purposes. The first is to illuminate a broad array of peace tools that should be examined 
while developing peace strategies and tactics. Too often we are inclined to employ first tools 
that are most readily available, ones that have been used successfully on other occasions, ones 
which require the knowledge of our personal profession or discipline, or even ones whose 
application make us feel good. The second is to suggest, for those employing specific tools, the 
way in which those in use by others are linked to, and affecting, their efforts. The third is to 
show clearly the progress that has been made in the quest for peace. As new tools have been 
devised for probing deeper into the causes of peacelessness, we have at the same time greatly 
expanded our aspirations. One reflection of this expansion is the way in which global dialogue 
has been defining, and redefining, key global values. Peace now includes not only stopping the 
violence (negative peace) but also building peaceful relations shaped by social justice (positive 
peace). For many Development now includes fulfillment of human needs and human capacities 
for all the people, and must be sustainable. Definitions of Human Rights are now inclined to 
include civil, political, economic, social and cultural dimensions. As the definitions of these key 
global values have been defined, and redefined, the dimensions of each has expanded. In pursuit 
of their attainment, our aspirations have been enlarged. 

Because I have for years focused much of my attention on the UN system, my 
understanding of this learning process has been significantly shaped by the quest for peace in 
these organizations. In many respects this is a quite appropriate "laboratory" because of the 
growth of the United Nations to a membership of 185, including virtually all states. This means 
that agendas. debates and dialogue are open to contributions from all states, increasingly 
supplemented by contributions from civil society around the world, thereby enhancing the global 
relevance of results. The evolving emergence of peace tools presented in Figure 1 is obviously a 
very simplified version of a very complicated process. Innovation in history is very complex. 
We are never completely certain when a new idea first arose. Nevertheless, the Figure offers a 
useful beginning effort to provide an inventory of the emergence of a growing array of peace 
tools. Minimally it will challenge others to devise their own effort that arises out of their own 
expenence. 

This figure has been fully explicated elsewhere (Alger I 996, 22), so only a brief 
recapitulation will be provided here. It is useful to do this by pointing out several main trends. 
One has been the development of peace tools for implementation by a multilateral organization, 
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as exemplified by prov1s1ons for Collective Security (3 ), Peaceful Settlement (4), and 
Disarmament/Arms Control (5) by the League of Nations Covenant. Before this time, the prime 
tools were Diplomacy ( I )  and Balance of Power (2), employed by individual states and 
coalitions of states. A second trend has been supplementing negative peace tools (stop and 
prevent violence) with positive peace tools (build peaceful relations among states). Three tools 
emerged out of League of Nations experience, and were incorporated into the UN Charter as 
Functionalism (6) (economic and social cooperation), Self-Determination (7) and Human Rights 
(8). 

A number of tools have evolved out of UN practice, including Peacekeeping (9), a 
negative peace strategy. Others represent the extension of positive peace tools through UN 
practice. The third trend reflected growing understanding that Functional cooperation is very 
difficult in a world in which there are a few wealthy states and many poor states. This first led to 
Economic Development ( I 0) programs. both bilateral and multilateral. Economic Equity ( 11) 
then emerged out of understanding that development is constrained not just by factors internal to 
states but also by the nature of the international economic structure, hence a demand for a New 
International Economic Order. The fourth trend reflects the impact of new technologies on 
global relations and institutions. The emergence of Communications Equity ( 12) reflected a 
challenge to the belief that .. free flow of communications" Wiil necessarily contribute to peace. 
The demand for a New International Information and Communications Order (NIICO) is based 
on the fact that "free flow", particularly when spurred by new communications technology, 
produces predominantly one-way flow, from the '"North" to the "South". As a result, a few 
cultures come to dominate the rest. and those who dominate are deprived of the opportunity to 
acquire full understanding of the rest of the world. This does not build a foundation for world 
peace. The emergence of Ecological Balance (l 3) and Governance for the Commons (14) 
( oceans. outer space and Antarctica) are a result of the impact of new technologies on ecological 
balance and on the deep penetration of human activity into the commons. 

The fifth trend reflects the growing involvement of actors other than states in the pursuit 
of peace. identified in different contexts as non-governmental organizations, peoples' 
movements and social movements. Presently all are included in what is now referred to as "civil 
society."' Figure 1 indicates that eight peace tools have largely been created by actors in civil 
society. These include Track II Diplomacy (15), Conversion to civilian production (16). Non­
Violent movements for social change ( 18). Defensive Defense--development and employment of 
strictly defensive weapons and strategies ( 17), Citizen Defense--employment of non-violent 
techniques for national defense ( 19). Self-Reliance--development rooted in the satisfaction of 
individual human needs (20), Feminine Perspectives with respect to social relations and visions 
of alternative futures (21 ). and Peace Education (22). These tools have largely been developed 
and implemented without government support but have nonetheless had some impact on 
individual governments and multilateral organizations. as reflected in programs emphasizing the 
role of women in development and recognition of the significance of peace education by 
UNESCO. 
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It is important to point out that our figure is intended to provide a relatively simple means 
for obtaining a snapshot of available peace tools, with some insight on how the array has 
gradually grown in this century. It does not illuminate the historic roots of the ideas incorporated 
in these tools. nor those responsible for placing them on the puhlic agenda. For example, it is 
clear that both human rights and ecological balance were placed on the agenda of the UN system, 
and member states, largely as a result of the initiatives of civil society organizations, and that 
present efforts to implement standards incorporated in treaties and normative declarations on 
human rights and ecological balance are largely driven by these organizations. 

It is the purpose of this chapter to continue our effort to provide a succinct overview of 
the development of peace tools by offering our assessment of the present development, and 
proposals for strengthening, four tools. We ha\·e chosen two that have been successfully 
established: .<w�fdeterminution and peacekeepin}{. and two that are now being designed through 
practice: humaniturian intervention and pre\•entfre Jiploma<.y. First. se(fdetermination. was 
rather tenuously inserted in the UN Charter. successfully developed through practice, and 
effectively applied in the largely non-violent breakup of overseas empires. But then it fell into 
decline because of failure to adapt it to a new era of self-determination challenges. Second. 
peacekeepin?,. invented in the UN laboratory. has heen successfully implemented in many 
challenging situations and has been importantly adapted and strengthened through practice. 
Third, evolving development of humanitarian intervention has required overcoming Charter 
prohibition of intervention '•in matters which are essentially within the domestic jurisdiction of 
any state··. Justification of its application has o ften been based on another Charter tool, human 
ri}{hts. Fourth, advocacy of pre\·entfre Jiplomaq has been based largely on the belief that 
tendencies to react, rather than take preventi\·e action. has led to avoidable chaos, and 
unnecessary violence. Because it is rarely applied hy the Security Council and its most powerful 
members. there are a plethora of proposals for developing preventive diplomacy in the lJN 
context. These four tools will he discussed in this order: peacekeeping. humanitarian 
intcn·ention. self-determination and preventive diplomacy. 

Peacekeeping 

The United Nations has demonstrated remarkably creative elaboration of peace tools that 
fall between two mainstays of the Charter. collective security and peaceful settlement. Collective 
security (Chapter Vil) permits .. action by air. sea. or land forces as may he necessary to maintain 
or restore international peace and security. •• It was primarily intended to deter military 
aggression across the borders of states. Peaceful settlement (Chapter VI) can involve a variety of 
third party roles. including mediation. conciliation. arbitration and judicial settlement. 
Peacekeeping was im·ented to fill a percci\'ed gap between the t\VO. with the traditional 
multilateral peacekeeping force tending to patrol a cease-fire line, employing small arms used for 
defense only. and hm·ing the permission of states on whose territory they patrol. Thus it has 
frequently heen referred to as Chapter VI 1/2. I low far we have come since the Charter was 
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written is dramatized by the fact that peacekeeping forces, as exemplified by the UN Emergency 
Force (UNEF, 1956-1967) in the Middle East, and the UN operation in the Congo (ONUC, 
1960-1964), were challenged as violations of the Charter by the USSR, France, and other 
members. But their claims were turned aside in an Advisory Opinion of the I ntemational Court 
of Justice in 1962. 

Steven R. Ratner quite aptly refers to peacekeeping as "the ongoing experiment of the 
international community." (Ratner, 1995, 9) Beginning in 1947 with the UN Special Committee 
on the Balkans (UNSCOB), monitoring the Greek border, Robert Johansen I ists forty-nine 
peacekeeping operations through 1997. (Johansen, 1998, 119-122). Impressive is the fact that 
forty-two of these operations were placed in the field qfier the 1960 constitutional challenge to 
this application of the '"doctrine of implied powers" to the UN Charter. Twenty-eight of these 
operations (57%) were put into operation in the 1990s. Seventeen far flung operations still 
existed in May 1997, Arab-Israeli, India-Pakistan, Cyprus, Syria-Israel, Lebanon, Iraq-Kuwait, 
Western Sahara, Georgia, Liberia, Tajikistan, Bosnia and Herzegovina, Macedonia, Croatia(2), 
Angola, Guatemala, and Haiti. (UN. DPl/1634/Rev.6, May 1997) 

But much more noteworthy than the number of operations is the expansion of roles 
performed by these operations beyond the so-called classic functions of monitoring a cease-fire. 
These include monitoring elections, verifying military disengagements of force reductions or 
demobilizations, monitoring cantonment of military forces and equipment, maintaining internal 
security conditions essential for conducting elections, temporary or transitional administering of 
government ministries, repatriating refugees, providing humanitarian assistance to refugees, 
protecting UN personnel and humanitarian relief workers, fielding committees of reconciliation, 
and monitoring economic sanctions. (Johansen, 1998, 93) Impressive is the array of types of 
personnel assigned to single operations. For example, the United Nations Transitional 
Administration for Eastern Slavonia, Baranja and Western Sirmium (UNTAES), in former 
Yugoslavia, has an authorized strength of 5000 troops, I 00 military observers, 600 civilian 
police, 480 international civilian staff, 720 locally recruited staff, and I 00 UN volunteers. I f  we 
browse through the authorized strength of the more recent operations in the 808 page third 
edition of the United Nations review of peace-keeping operations, Blue Helmets (1996), we also 
find these personnel categories: military liaison officers, military observers, mine-awareness 
personnel, military support personnel, medical officers, electoral observers, security personnel 
and logistic support personne I. 

As amazing as the array of roles now performed by peacekeeping forces is the array of 
nationalities involved. For example, the United Nations Confidence Restoration Operation in 
Croatia (UNCRO) has participants from 38 countries, the United Nations Protection Force 
(UNPROFOR) in former Yugoslavia, from 36 countries, and ihe United Nations Advance 
Mission for Rwanda (UNAMIR) from 40 countries. These forces draw participants from 
Africa, Asia, Europe. Latin America. Oceania and North America. 

Johansen concludes, "despite the growing number of functions, most remain within the 
classic peace-keeping formula of not using force offensively and of relying on the consent of 
local authorities to cooperate with the UN mandate." ( 1998, 93) Nevertheless, it is instructive to 
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examine the exact dimensions of ·'mission creep:· Some of the enumerated functions, such as 
veri tying military disengagements and demobilizations. and monitoring economic sanctions, 
would appear to be logical refinements of Chapter 6 ½. 13ut fielding committees of 
reconciliation are closely related to peaceful settlement activities described in Chapter VI. Thus 
it might be said that their responsibilities are creeping toward Chapter VI, suggesting that they 
look more and more like Chapter VI 1/4 This is reflected in the tendency to expand the number 
of civilian personnel. 

Particularly notable is the extension of operations into internal political affairs, such as 
monitoring elections. maintaining internal security conditions essential for conducting elections, 
and administering government ministries. Others perform local police functions, such as 
protecting l.JN personnel and humanitarian relief workers. Still others perform local social 
services such as repatriating refugees and providing humanitarian assistance to refugees. Thus 
we sec here the incorporation of political and economic aspects of peace building into 
peacekeeping operations. More speci lically. peace tools such as human rights are being 
combined with peacekeeping into peace building strategies. 

Overall. particularly in the 1990s. the capacity of the UN to create peacekeeping forces. 
the willingness of member states to have their personnel involved, and the creative extension of 
fi.mctions has been very impressive. On the other hand, great difficulties have been encountered, 
and criticism of performance has been-widespread. To those evaluating these shortcomings, 
Johansen offers this advice: .. l;N observers need to exercise care to avoid being drawn 
inadvertently into great powers· scapegoating the United 1'-iations for ineffectiveness while 
depriving it of the wherewithal to be effecti\·e:· (Johansen. 1998. 96) I le, and others, attribute 
many peacekeeping deficiencies to the ad hoc procedures employed in deploying and managing 
the forces. In response. Johansen says that eight problems must be addressed: 

I. Insufficient force size. as in Angola. 13osnia. Burundi. Cambodia. Georgia, Rwanda 
and Somalia. 
2. lnabi lity to respond rapidly in a crisis. More rapid deployment in Iraq in 1990 and 
Rwanda in 1994 could hm·c played important preventive roles. 
3. Lack of staying power. as in early withdrawals in Angola. Cambodia. 13osnia, Croatia 
and Somalia. 
-+. lJnc\·en training. particularly lack of training for coordinated response by nationally 
separate contingents. 
5. Uncertain command. as when units await for orders from their own national 
commanders. 
6. Unn:liabk and inadequate financing. 
7. I nadequatc lJ, • staff. 
8. Diffusion of cumulative learning. ac; when useful precedents are forgotten and not 
passed on to new units. (Johansen. 1998. I 00-102) 

The potential of these Chapter 61/4 to 6 Yi forces. with their array of military, 
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police, political and economic roles, and their tendencies to link peacekeeping to peace building, 
has engendered a number of proposals for strengthening their potential. There have been a 
number of proposals for creation of a UN volunteer force, including the recommendation for a 
UN volunteer force of I 0,000 by the Commission on Global Governance. [t is believed that the 
availability of this force would serve as a deterrent, and that it could be useful in facilitating 
negotiation and peaceful settlement of disputes. The Commission carefully points out that they 
do not see this force as a substitute for peacekeeping forces or forces made available by member 
states, nor for military forces held on call under agreements that might be made in the future 
under Article 43 of the Charter. (Commission on Global Governance, 1955, 112) 

Johansen has made a somewhat more ambitious proposal for a permanent, individually 
recruited, UN police or constabulary force that would be responsive to most of the problems 
enumerated above. lt would consist of individually recruited persons from many countries, 
starting as a force of 10,000 to 20,000 and could grow to ten times that size. lt would have the 
merits of "rapid deployment. reliability and effectiveness, impartiality, equitable burden-sharing, 
case of coordination among UN agencies, ability to address inter-state and intra-state conflicts 
and 'teaching' effectiveness." (Johansen. 1998, 105-106) It would emulate a highly effective 
transnational police or constabulary force. Like the Commission, he sees that this volunteer 
force could overcome problems arising from delays encountered in deploying ad hoc forces. 

Childers and Urquhart recommend a different kind of volunteer force that would also 
hasten UN competence to cope with domestic strife. lt would be a UN Humanitarian Security 
Police that would protect UN and NGO emergency personnel, their transport and their supplies. 
"This force would consist of contributed volunteering national police agreed by their authorities 
to be on standby for rapid formation and deployment to emergencies whether or not UN military 
forces may be deployed." The force would be trained in humanitarian security work in courses 
prepared in consultation with humanitarian relief NGOs. The force would have special rules of 
engagement, with a graduated range of weapons including armored transport. It would be able to 
act without the presence of UN military forces. (Childers and Urquhart, 1994, 204) 

Of course, none of these, and other. proposals for strengthened UN rapid competence to 
cope with disruptive conflict within states would be feasible without adequate financing. [ n the 
light of current arrears in payment of assessments by member states, and caps placed on budget 
growth, there are numerous recommendations for alternative sources of funding. They include 
levying surcharges on arms sales, on transnational movement of currencies, on international 
trade, and on international air and sea travel. Johansen proposes a tax on the roughly $900 
billion daily international exchange of currencies. He estimates that a tiny tax of 0.01 per cent 
would produce $28 billion annually, "enough to finance all UN peacekeeping operations and 
assist in subsidizing some preventive diplomacy and peace building operations that he has 
proposed. (Johansen, 1998, 24) 

There are proposals that would circumvent the present United Nations financial 
constraints. Boulding and Oberg assert that "the civilian arms of UN peace-keeping missions--­
the civil Police and Civil Affairs--are grossly understaffed." (Boulding and Oberg, 1998, 137) 
They support their argument by drawing attention to three UN documents that recognize the 
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growing importance of the c iv i l ian component of peace-keeping and the importance of better 
coord ination between m i l i tary forces and humani tarian and other c iv i l ian aspects of peace­
keep ing .  The fi rst is  a report from the Special General Assembly Committee on Peacekeeping 
Operations, (GA Doc . A/49/ 1 3 6, 2 May I 994). the second is a reso l ut ion of the General 
Assembly (A Res./48/42, 1 4  March 1 994) and the third is a Report of the Secretary-General to 
the Security Counc i l  and the General Assembly (A/48 403 S26450, 1 4  March 1 994) (Bou ld ing 
and Oberg, 1 998 .  1 29 )  Boulding and Oberg propose further development of the c iv i l ian 
component of peacekeeping. Their proposals bui ld not only on the growing c iv i l ian component 
of UN peacekeeping forces, but also on the historical experience of a number of small c iv i l ian 
forces around the world, inc luding the Gandhi Peace Brigades in I ndia; a Peace Army recruited 
by European pac ifi sts in the 1 930s; the World Peace Brigade, now active in Sri Lanka, the 
Sudan. the Balkans, I la i t i ,  and other places: Wi tness for Peace groups in Central America; and 
Christian Peacemaker Teams in I la i t i .  the Sudan, the Gaza Strip and elsewhere. 

Boul ding and Oberg propose that an independent coal i t ion of NGOs substantial ly 
strengthen the c iv i l ian component of peacekeep ing operations by providing trained, unarmed 
peace teams. This effort would bu i ld on the coal i t ion-bui ld ing l eadersh ip  al ready provided by 
London-based International Alert in its effort to create an early warning s}:stem based on NGO 
network ing .  Their  goa l  would be to create a · ·UN peace army" with an array of competenc ies :  

1 .  Confl ict mi t igation. mediat ion. and communication with officia l  local  bodies and other 
groups. 
2. Economic and soc ial reconstruction. rebu i ld ing agricul ture and human services. 
3. Demobi l izat ion and retra in ing of soldiers to part ic ipate in reconstruct ion .  
4 .  Socia l  heal ing for the traumas of war suffered by women, men and chi l dren . 

For performi ng these tasks. they would supplement the UN peacekeepi ng  B lue Helmets, with 
White Hel mets and Green Helmets. The B lue He lmets. supported by c iv i l ian pol ice and c iv i l  
affairs staff. would carry out  dem i l i tarization and di sarmament and prepare the way for the 
c iv i l i an adm in istrative i nfrastructure. The White Helmets would be active in community 
dial ogue. negot iation and social problem-so lv ing.  and Green Helmets would form reconstruct ion 
and environmental development teams. In  add it ion .  humani tarian service organizations, such as 
Medic ins Sans Fronti eres. Catholic Rel ief Services and the In ternational Red Cross. would 
conti nue to provide emergency assistance and ··rebui l d  the heal th,  educat ion .  and soc ial serv ices 
. . . .. (Bould ing and Oberg. 1 998.  1 42)  They envisage a c l ear-cut d iv is ion of labor between UN 
forces under m i l itary command and the NGO teams. and they would see peace teams expanding 
their act ivi t ies as the armed forces d imin ish theirs. 

This proposal by Boulding and Oberg. complementary to proposals of Kumar 
Rupesinghe. of In ternat ional Alert ( Rupesinghe, 1 998) .  is an i ntr iguing effort to speed up 
response to the l earn ing process underway in peacekeeping . .  laboratories" that has gradua l ly  
exh:nded c iv i l ian part ic ipation and very slowly explored poss ib i l i t ies for employ ing 
peacekeeping as a foundation for peacemaking and peace bui ld ing. I t  para l le ls  other efforts by 
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NGOs to supplement underfinanced and understaffed UN efforts, as exempl i fied by NGO 
contributions in implementing human rights and env i ronmental standards. Obvious ly  these NGO 
efforts raise very important questions about the nature of emerging global governance. Are the 
White and Green He lmets perceived as temporary--eventual l y  to he replaced hy the UN i f  
resources become available? Would they become a permanent form o f  cooperation between the 
l JN and c iv i l  society in an evolv ing new style  of global governance? I f  se(fselected NGOs are 
permi tted to bui ld economic, social and pol i t ical institutions in troubled countries, does this 
undermine the emerging democratic nature of global governance? 

Humanitarian I ntcrvcntion 

Humanitarian intervention has emerged largely unannounced because i t  has often been 
cal led peacekeeping--as exempl i fied by interventions in Somal ia and Rwanda--although it is a 
fundamental ly  d ifferent kind of peace tool. Humanitarian intervention d i ffers from peacekeepi ng 
in that i t  may take place without the permission of the state involved, thus i t  i s  occasiona l ly  
re ferred to as chapter V I  3 /4 ,  placing i t  between peacekeeping and Chapter V I I  enforcement. 
Recent humanitarian i nterventions i nclude the UN Observer M ission in  Haiti (UNMI !- 1) ,  UN 
Mission for Rwanda (UNAMIR) and UN Operation in Somal ia (UNOSOM). In these 
operations the Security Counci l authorized a group of states to deploy mi l itary forces outside the 
l JN context. But in other cases, including Somal ia and Yugoslav ia, enforcement was entrusted 
hy the Secur ity Counc i l  to the Secretary General or another international organization such as 
NATO. Arend and Beck (1993,  113-1 14) define humanitarian i ntervention as "the use of armed 
force by a state (or states) to protect rights violations there." It occurs within the borders of the 
target state without their expl ic i t  consent. Yayrynen, after cit ing the Arend and Beck definition 
of humani tarian intervention, reports that there is growing opinion that i nternational law permits 
access to crisis areas in which egregious v iolation of human rights override domestic jur isdiction. 
I lc re. of course, he refers to the provision in A rticle 2(7) of the Charter: prohibit ing i ntervention 
"in matters v.-hich are essential l y  w i thin the domestic jurisdiction of any state." (Yay rynen, 
1998. 61-62) 

But humanitarian intervention can also be used to prevent escalation of a domestic 
dispute that would jeopardize the security of other states. In this case. support of the Charter is 
easier. since these cases would seem to come under Article 39 of Chapter V I I  which appl i es to 
''threats·· to the peace. In the case of appl ication of enforcement measures under Chapter V I I ,  
Article 2 (7) docs not app ly. But some might say that humanitarian cri ses seem to "endanger" 
peace rather than he a ··threat" to it. cal l ing for use of Chapter Y I .  By using Article 39, "threat" 
to the peace. .D . White thinks that the Security Counc i l  has stretched the concept, and 
developed a new pol i tical and legal j usti fication fo r quick en forcement against "rogue" states or 
to meet humanitarian needs. (White, 1993 ,  38-49, c i ted by Yayrynen. 1998, 63)  

Although the development of humanit.arian intervention as an acceptable peace tool is  
sti l l  in process. i t  seems to be wide ly acceptable  that the l imits of Article 2 (7) have been 
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cons iderah ly  narrowed in practice, and i n  legal defin itions. Lori Damrosch succ i nctly descri hes 
the change that has taken place: 

In a few short years the terms of debate have shi fted dramati cal l y. Instead of the 
view that interventions i n  internal con fl icts must he presumpti vely  i l l egit imate, 
the preva i l ing trend today is to take seriously the c la im that the international 
com munity ought to intercede to prevent bloodshed with whatever means are 
avai lah le. (Damrosch, 1993 ,  364) 

Yayrynen clearl y  discerns the development of a new peace tool .  I- le concl udes: "despite the 
practical intermingl ing of col lecti ve enforcement and human itarian intervention, they should he 
considered separate legal and pol i tical categories . . . . The i nternational commun ity should agree 
on a set of rules defin ing the goals, means and l im its of adm iss i hle human itarian interventi ons. 
They should also be given real istic mandates in which ohjectives. resources, and rules of 
engagement match each other. " (Yayrynen , 1 998, 65, 67) 

There is widespread agreement that mandates should he more clearly matched with 
ohjecti ves. resources and rules of engagement. On the other hand, there is much less certain ly  
ahout how the rules defin ing the goal s. means and l im it of hurr.anitarian i nterventions should be 
devel oped. Farer notes that the Security Counc i l  ··enjoys a k ind of leg i s lati ve supremacy as long 
as it commands the support of. i f  not the great majority of states, then the great majority of states 
that count in international relations:· But he is not fearful o f  this · ·supremacy" hecause he 
hcl ieves. as attested hy .. the s laughter in the Balkans:· that ··the threat to a humane international 
order cons ists not of Counc i l  hyperaction, but rather of no action at al l . "  In these circumstances, 
he is fearful that some states --may experience an almost uncontrol l able impul se to i ntervene." 
Therefore. he would require that these i mpulses he channeled through suhglohal i nstitutions .  
But he would requ ire that i nterventions by these institutions be submitted to the Security Counc i l  
for review. • •  . . .  whi le prior authorization should not he  necessary. any intervention should he 
reported to the Counc i l  and justified at the t ime it occurs. ' '  ( Farer, 1993 , 330-333 ) 

Damrosch hel ie\·es that deterrence o f  unacceptable behavior within states would req uire 
c l ari fication hy the international commun ity of its expectations i n  two respects. It must identify 
its thresho lds. and it must c lari fy the responses that wi l I be forthcoming. Recogniz ing that th is 
would not be easy. • • onetheless. attention to devel oping and implementing international 
mechan isms analogous to domesi ic  law enforcement should help deter vio lations of community 
norms in internal as wel l as i nternational confl icts .' · But she sees tens ion resulting from the fact 
that the same organ. the Security counc i l , ful fi l l s  hoth the function of preserving impartia l ity and 
neutra l ity. and of enforc i ng norms. As a result. she fears that it may end up fai l i ng at both." 
( i)amrosch. 1993. 354-355 ) 

This l eads her to concerns that thoughtful l y  i l l um inate how peace tools have been 
dc\ 'cl oped. either expl ic it ly or tac it l y. She notes the val ue of i ncorporati ng emerging norms of 
i ntervention into treaty hut hel ieves that • •  . .  any attempt to address the general problem of 
i ntervention i n  i nternal confl icts by purport ing to cod i fy a consensus that is necessari l y  sti l l i n  
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the process of formation not only would be premature, but could even be counterproductive. 
Rigid formulations could retard necessary evolution and work against flexibility." Instead, she 
would "favor allowing trends to continue to develop and precedents to accumulate, without any 
explicit move in the near term to change existing legal texts." " .. . interpretation can accordingly 
be dynamic and teleological rather than static and literal." (Damrosch, 1993, 358-359) 

I nstead of writing new law defining humanitarian intervention, Damrosch would enhance 
its legitimacy by treating like cases alike, and by developing case by case consensus in the 
Security Council, in a process that builds on each new precedent. This would be supported by 
improving the consultation and transparency in Security Council deliberations and by reforming 
Council membership so that it is more representative of member states. At the same time, she 
would strengthen implementation of humanitarian intervention along the same I ines of those who 
would strengthen UN peacekeeping, i.e. ,  by creating a standing UN force that "could enable 
ef

f
ective responses to international conflicts where the objective circumstances call for serious 

treatment, but where no major power has sufficient interest to initiate action. (Damrosch, 1993, 
361-362) 

As we have already noted, this new tool can be perceived as a second delineation of a 
tool that falls between third party intervention and enforcement in response to aggression across 
state borders. The first was peacekeeping which, in a sense, introduced a third party with 
defensive weapons--peacekeeping. But humanitarian intervention would seem to be much more 
than Chapter VI 3/4 because it is basically a means for stopping violation of human rights within 
states. Thus, in UN Charter terms, it is actually a tool created by grafting together Chapter YI 3/4 
with the seven Charter references to human rights, which are not mentioned specifically in either 
Chapter YI or Chapter V I I .  Yayrynen believes that the Security Council has developed new legal 
interpretations to meet political needs imposed by public opinion and media calling for proactive 
measures in response to humanitarian crises. His emphasis on the role of the media and public 
opinion in the emergence of humanitarian intervention is very important in that it suggests that 
our tool number 12, communications, is quite relevant here. It would seem quite likely that 
without worldwide reporting, particularly on TV, of events in Somalia, the former Yugoslavia, 
Rwanda. and other places, public demand that "something must be done" would not have 
occurred. Evidence of this is the fact that equally disturbing violations of human rights are 
occurring in many other places, such as the Sudan and Afghanistan, but without humanitarian 
intervention. This suggests that we are in need of proposals through which comprehensive 
knowledge of gross violations of human rights could be widely disseminated. This would be 
preferable to the present state of affairs in which an arbitrarily selected small set of cases are the 
subject of temporary media avalanches, whi le other equally gross violations of human rights are 
ignored--by the media. by the international community, and by the Security Council. 

Self-Determination 

In the Twentieth Century the state system has been remarkably successful in developing 
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multilateral standards for self-determination, creating institutions for fulfilling these standards, 
and then implementing procedures for peaceful movement toward self-determination--in the case 
of colonies of overseas empires. 1 These developments are reflected in three dramatic steps, 
between 1 920 and 1 960. First, the League of Nations Covenant signified that a dramatic change 
in acceptance of overseas colonies was taking place when the victorious states found it prudent 
not to seize outright the colonies of the defeated states. Instead fourteen territories were made 
League of Nation Mandates. Although seven of the victors (Australia, Belgium, France, Great 
Britain, Japan, New Zealand, and Union of South Africa) supervised these Mandates, they were 
required to report to the League and to justify their treatment of peoples in the territories. The 
Mandates were placed under the Council of the League, which established, and appointed 
members of, a Permanent Mandates Commission composed of experts in colonial administration. 
The Committee received annual reports from the Mandatories and received petitions from 
indigenous inhabitants, although they had to pass through the Mandatories. Furthermore, the 
Committee did not have the authority to make on-the-spot investigations of the reliability of 
reports. Thus, " In  summary, the whole mandate system was under the shadow of the philosophy 
of ' White Man "s Burden ' and consisted primarily of colonists judging themselves and other 
colonists." (Chen, 1 979. 1 54) 

Second. the UN Charter built upon League practice by establishing a Trusteeship Council 
responsible for ten Trust Territories. composed partly of states administering Trusteeships and 
partly of those who did not. Extending the powers of the Permanent Mandates Commission, the 
Council was given power to directly receive oral and written petitions, and to send visiting 
missions, which it did every three years until all Trust Territories became independent. Because 
the Trusteeship Council was made up of half  administering states and half  nonadministering 
states it was judged to have .. a tendency to be conservative with regard to colonial problems." 
(Chen, 1 979. 1 5 ) But the Charter also significantly broadened the United Nations '  concern for 
overseas colonies beyond that of the League. in Chapter X I :  Declaration Regarding Non-Self­
Governing Territories. Although only a declaration. it signified escalating unacceptance of 
overseas colonies by indicating that all states administrating seventy-four non-self-governing 
territories were obliged ··to develop self-government, to take due account of the political 
aspirations of the peoples. and to assist them in the progressive development of their free 
political institutions . . . .  •· In fulfillment of Article XI the General Assembly established a 
Committee on Information from on-Self-governing Territories. Modeled on the Trusteeship 
Council it had an equal number of administering and nonadministering members, but it was not 
empowered to receive petitions or to visit territories. 

Third. ft fteen years later. following the seating of sixteen new members from Africa in its 
historic 1 960 session, the General Assembly passed a Declaration on the Granting of 
I ndependence to Colonial Countries and Peoples. This resolution passed 89 to 0. with 9 
abstentions by eight colonial powers and the Dominican Republic. Although the United States 
abstained. a member of the delegation. Zelma George, an Afro-American from Cleveland, added 
to the drama by standing and joining the thunderous applause throughout the hall that greeted the 
vote. Plano and Riggs see this vote as a significant chapter in decline of the legitimacy of 
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overseas colonies. 

"It was an ideological triumph. The old order had not merely been challenged 
and defeated in the field--its adherents were no longer wil l ing to be counted 
in its defense." (Plano and Riggs, 1994, 195) 
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In fu l fi l lment of this Declaration, the Assembly established a Special Committee of Twenty­
Four to replace the Committee on Information. Consisting of an anti-colonial majority, this 
committee extended all of the powers of the Trusteeship Council to all overseas colonies. 
Indeed, Plano and Riggs concl ude: "For its terms of reference, the committee was given a blank 
check--a mandate to do whatever it was able to do in implementing the 1960 declaration." (P lano 
and Riggs, 1994, 1 95) 

This largely non-violent dissolution of overseas empires represents a significant 
achievement of the inter-state system and its first two experiments in global governance, the 
League of Nations and the United Nations. It offers an encouraging example of ( 1) incremental 
redefinition of a basic value, (2) in dialogue among an ever broader array of participants, 
(3 )gradual development of new institutions for implementing this value, and ( 4) measured 
acceptance of a new val ue and new institutions by states who had power to hold out against them 
much longer than they did. Certainly the end of overseas colonies stands a longside the victory 
over slavery as an advance toward more humane governance. At the same time, it represents the 
most fundamental transformation in the state system in this century, although many scholars and 
policy makers, largely because of their immersion in the Cold War, have lacked the capacity to 
perceive it. 

Nevertheless, when viewed from 1990s concerns for the "fail ure" of many of these newly 
independent states, this evolving drama of responsive statecraft is immersed in a larger sea of 
failure consisting of two key dimensions. The first has been fail ure of the major Western states 
to understand that this phase in the self-determination struggle, preceded by earlier ones, would 
most certainly be fol lowed by others. After granting political independence to their arbitrary 
creations. they failed to take into account the broader implications of this successful sel f­
determination struggle for the multi-nation states, and multi-state nations, that they had created, 
as we l l  as for others throughout the world. Of course, most scholars joined them in this fail ure, 
as revealed by this statement in a leading international organization textbook as late as 
1991 : "The struggle for sel f-government is a revolution that has nearly run its course. " (Bennett, 
1991, 3 71) The second failure was inability to perceive the importance of the institutions that 
had been created for shifting sel f-determination struggles from battlefields to the hal l s  of 
parliamentary diplomacy. It now seems surprising that leading states have employed ad hoc 
responses to a new era of sel f-determination challenges instead of building upon institutions 
which they had created in the earlier seventy-year struggle. Some scholars and former 
practitioners, admittedly with hindsight, are now advocating this approach. We wil l now review 
a number of proposals. 

Hal perin. Scheffer and Small offer a succinct justification for, and approach to, reform 
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proposa ls .  They advocate lJN inst i tut ional reform that draws on past ex perience, bas ing their 
argument on three poi nts. F i rst, they strongly argue that "a more act ive  se l f-determ inat ion 
po l i cy  cannot be premised . . .  on a un i l ateral approac h . "  ( Ha l per in,  e t .  al . ,  9)  Second, they note 
that : 

Deve lopments in the protect ion of  minority rights, the promotion o f  democracy, 
and the law of recogn i t ion point, together with new perspectives on the law o f  
se l f-determ inat ion itse lf.  toward the evolut ion o f  a new reg ime o f  i nternat ional 
law to govern se l f-determi nation c l ai ms ( I  la l per in,  et .  a l . ,  1 992. 5 3 )  

Th i rd, they conc l ude that " A n  approach that addresses se lf-determ inat ion c la ims on ly after a 
ru l i ng  government col lapses or a wide-scale confl ict  is underway is dangerous . . . .  a better 
approach would be to develop a set of pri nc ip les that can in form a t imely response to the 
spectrum of se l f-determ inat ion c l a ims:  ant i -colon ia l ,  sub-state, trans-state, those of d ispersed or 
i nd igenous peoples, and representat ive. " ( I la lper in .  et .  a l . .  1 992, 72) We w i l l  present four 
proposed approaches to se l f-determ ination c la ims :  ( I )  rev i ve the Trusteesh i p  Counc i l , ( 2 )  g ive 
nations and peop les world legal status. ( 3 )  estab l i sh funct i onal territories and (4) estab l i sh  new 
modes of UN representat ion .  

(1 )Revive the Trusteeship Council 

Proposals for Un i ted Nations counc i l s  to deal wi th "fai led state" issues obviously draw 
on experi ence in respond ing to the se l f-determ inat ion c l a ims of overseas co lon ies .  One proposal 
would give organi7.at ional recogn i t ion to the now wider se l f-determi nat ion agenda of the UN by 
transform i ng the UN Trusteesh i p  Counc i l  i n to a c leari nghouse for se l f-determ inat ion issues . A 
second proposal recogn i7.es the intersect ion between se l f-determi nat ion issues, human rights and 
democracy by advocat ing a Counc i l  on Divers i ty .  Representat ion and Governance .  

Ha lperi n .  Scheffer and Smal l propose transformat ion of  the  Trusteesh i p  Counc i l  i nto a 
modem c leari nghouse for se lf-determ i nat ion. based on their  j udgment that "The Trusteesh i p  
Counc i l  i s  one  of  the  lesser known success stori es of  the  Un i ted N at ions ."  (Halper in .  e t .  a l ,  1 992, 
1 1 3 ) Th is  would be a forum i n  wh ich  se l f-determ inat ion movements could l odge c l a ims. 
iden t i fy and understand the i r  rights. negot iate with government authori t ies, estab l ish j ust 
admin i strat ion of the ir  affa i rs. and peaceful ly  work out rea l is t ic  po l i t i cal and territorial 
a rrangements for the future. The Trusteesh i p  Counc i l  could work wi th member states to develop 
cr i teria for recogni t ion of new states. Objec t ives of the Counc i l  wo uld remain  as i n  Arti c le  76 of 
the Charter. "to further in ternat ional peace and sec urity. to promote progress ive development 
toward se l f-government or independence. to encourage respect for human rights and fundamental 
freedoms. and to ensure equal treatment in soc ia l ,  economic .  and commerc ial  matters for U.N . 
member states and the i r  nat ionals. " ( I  l a lperi n. et .  a l . .  1 992,  1 1 3 )  

Ha lper in .  Scheffer and Smal l  recommend also that i t  wo uld be poss ib le  to create new 
"trust territories" that would be voluntari ly  placed in to trusteesh ip  by the government of a state 
for the purpose of reso lv ing  a se l f-determ i nat ion c la im .  As prov ided for in the Charter, the 
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administering authority could be "one or  more states or  the organization itself ." (Article 8 1 ) "A 
trusteeship agreement would lock in the cooperation or acquiescence of the ruling government." 
(I lalperin et. al . , 1 992, 1 1 3 )  Noting that this procedure might seem to be implausible. the authors 
point out that, in the case of seemingly unsolvable di lemmas and bloody civil wars that imperil 
the existence of a government, this could be a way out. Eventual ly the area in question could be 
integrated into the original state. become an _autonomous entity in that state, become 
independent. or become in some way af

f
i liated with a neighboring state. 

I lalperin, Scheffer and Smal I also suggest that some new trust territories could be 
designated "strategic areas" under the Charter because of the threat of civil war. They would 
then fa l l  under the direct jurisdiction of the Security Council ,  which could deploy forces or 
employ sanctions to prevent armed conflict. Halperin, Scheffer and Smal l don't underestimate 
difficulties. "But the current ad hoc manner in which self-determination is being addressed by 
the United Nations and other institutions urgently requires a more systematic process. If the 
international trusteeship system is not restored and modernized, some other mechanism wil l need 
to be devised." (Halperin et. al . ,  1 992, 1 1 4) 

Chi lders and Urquhart. two former members of the UN Secretariat, also would build on 
the Trusteeship Council, in their broad and chal lenging volume, Renewing the United Nations. 
They offer a new "indicative title" of Council on Diversity, Representation and Governance. It 
is important that they position their proposal as the first of three in a "Human Rights" category. 
The other two would make the High Commissioner for Human Rights a Deputy Secretary 
General and establish an Independent Ombuds-Panel for monitoring compliance "of a l l  major 
entities of the UN system with a l l  Human rights instruments." They succinctly define the 
mission of their proposed Counci l :  

The chief recommendation concerns a set o f  problems arising from the weakening 
of the post-Westphalian nation-state, from unresolved legacies of the age of 
empires, and from the aspirations of cultural and ethnic groups. (Childers and 
Urquhart, 1 994, 20 1 )  

This Council would have a composition and method of election similar to that for ECOSOC 
(fifty-four members e lected by the General Assembly), but member states "should nominate 
experts in one or more of the disciplines involved in its mandate." (Childers and Urquhart, 1 994, 
20 I )  The last requirement recal ls  the expert composition of the Permanent Mandates 
Commission of the League of Nations. 

Their proposal can be most succinctly presented under �he two functions of the proposed 
Council :  

Function 1 :  ' ·The Council should have an exploratory and dialogue function without 
attempting the formulation of universal policies." 
I . Accommodating cultural and ethnic aspirations. 
2. Providing adequate domestic and international expression to groups hitherto treated as 
minorities within states but aspiring to such expression. 
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3. Adj usting exogenously establ i shed boundaries. 
4. Offering creati ve opt ions for the transit i on of societies from tradi t ional centra l i st nation-state 
structures. 
Performance of th is  function wou ld  inc lude inv i tation of l earned papers and d ia logue with a wide 
range of spec ia l i sts and non-governmental persons that wou ld  come from al l d i sc ip l i nes, and 
have a variety of experiences re lated to cu l tural d i versi ty, representation and governance. I ts  
ru les of procedure wou ld  faci I i tate open and congen ial  d ia l ogue. 

Function 2: "The Counc i l  shou ld  act as a forum of resort and pet i t ion by groups seeking 
accommodation . . .  " 
I .  Groups seeking he lp wou ld  be guaranteed, under re levant human rights instruments, that no 
harm wou ld  befal l them for making the i r  appeals. 
2 .  Pet i t ions could be ref erred to a relevant human r ights body or to the H igh Commissioner for 
Human Rights. 
3 .  In "exceptional instances where a col l apsed state, by the ascertai ned wishes of i ts communi ties 
and the i r  intact leadership systems, shou ld  be admin istered under a UN authori ty, the counci l 
wou ld  establ i sh the gu ide l ines, oversee the admin i strat ion, and dec ide i ts termination ."(Ch i l ders 
and Urquhart, 1 994) 

The Ch i lders and Urquhart proposal has four d ist inct ive features. First i s  i ts strong 
emphasis on a broad search for the widest poss ib le  input of in formati on and ideas for "peaceabl y  
accommodating cu l tural and ethn ic  aspirat ions'' from a "wide range of spec ia l i sts and non­
governmental wise persons in a l l d i sc ip l i nes and experiences re l ated to cu l tural d i versi ty, 
representat ion and governance .'' Second is i ts emphasis on the i mportance of "dialogue in the 
most open and congen ia l  manner." Third, i t  expl ic i t ly  l i nks the work of the counc i l  to UN 
human rights machinery . Fourth is the proposal that members of the Counc i l ,  a l though 
nominated by states. shou ld  '·be experts i n  one or more of the d isc ip l i nes invo lved in [the 
Counc i l " s] mandate . '' These features do not conflict with the spi r i t  of the Ha lperin, Scheffer, 
Smal l proposal .  On the other hand, i t  must be noted that the prov is ion for "strategic areas" to be 
establ i shed under the Security Counc i l  i s  not i n  the Chi l ders and Urquhart proposal . (Ch i l ders 
and Urquhart, 1 994. 20 1 -202) 

(2) Give Nations and Peoples World Legal Status 

In contrast to emphasis on wider defin i t ion of se l f-determination, to be implemented by 
UN counc i l s  with wider authori ty, supported by enhanced capac i ty to respond to early warning, 
Gotl ieb focuses on the need of  "the in ternat ional  l egal system" for "addit ional concepts and a 
richer vocabu lary to accommodate the national c la ims that cannot be expressed with in  exist ing 
state structures . ' '  (Gotl ieb, 1 993 , 45) He  is concerned that "the international l egal system lags 
beh ind the pol i t ical and soc ia l  real i t ies in many countries ." In  recogn it ion of these real i t ies, he 
advocates a .. states p lu s  nations" approach that wou ld  permit  some externa l relat ions for nations 
wh i l e  at the same time not undem1 in ing  the integrity of exist i ng states .  He wou l d  a l so g ive 
formal recogn it ion to .. functional assoc iations" that transcend state borders . These nations and 
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functional assoc iations would then have representation, as  appropriate, i n  i nternational 
organi zat ions .  No doubt many wi l l  perceive thi s approach as "unrealistic", but Gotlieb is 
actual ly try ing to break through the exceed ingly art ificial simpl icity of prevai l ing perceptions of 
the inter-state system. There is no doubt that nations are important actors in world polit i cs--the 
l i terature on ' • fa i led states" is but one indicator. The question that must be confronted is how this 
real i ty should be recogn ized . At the same time, it cannot be disputed that functional associations 
transcend state borders throughout the world, as c learly i l luminated by studies of border areas. 
(Aukac, 1 994; I- l ouse, 1 980) 

Gotl ieb's notion of "national home regimes" is meant to serve as "a comprehensive 
response to ethnic claims" while simultaneously maintaining "the integrity and the sovereignty 
of states" that have claims of national groups within them. It would also recogn ize that more 
than one nation can be located in a common territory, as in the case of Bosnia, and that some 
nati ons--for example, the Kurds--are divided by state boundaries. Essential would be distinction 
between the concepts of nat ional ity and citizenship. C i t izenship would be derived from the state 
and national ity derived from the nat ion. Thus. he could see the i ssuance of two sets of passports 
to the inhabitants of a state: national passports to the inhabitants of national-home areas and 
cit izensh ip  passports to the citizens of states. I nhabitants of different nations could carry the 
same cit izenship passport. And a common national passport could be issued to persons of 
di fferent cit izenship. Unfortunate ly, Got l ieb does not describe the exact uses, nor give us 
examples of the uses of  these different passports. Although administrat ion of this system might 
be compl icated. there is no reason to bel ieve that cit izens and nationals could not cope with their 
dual status. Most already do this. as they play a variety of roles in  their daily lives: within their 
state, within their nation (sometimes across state borders) and in their inter-nation relat ions 
within their state. Mult inational marriages, unions and business relations confirm this. F i fty­
three years ago Harold Guetzkow offered scholarly ins ight to this k ind of widespread phenomena 
in his sti l l  valuable study: Mulliple Loyallies: Theorelica/ Approach 10 a Proh/em in 
lnlernalional Organizalion. ( 1 955 )  

Gotl ieb proposes that "the i nternational legal community can be broadened beyond states 
and i nternational organizations . . .  Nations and peoples that have no state of their own can be 
recognized as such and endowed with an international legal status." (Gotlieb, 1 993 ,  39)  Those 
that are polit ical ly organized would be given the right to be a party to treat ies and to take part i n  
international organ izat ions .  He  believes that this could be  done without chal lenging the 
sovereignty of  the states in which these nations and peoples are located. Thus, "peoples 
organized on a nonterritorial basis" would have a status "similar to that of states, albeit l imited to 
nonterritorial concerns." ( 39) Bui lding on existing procedures for Observer Missions at the UN, 
these "new forms of participation" could be offered a status of "Associated People of the 
Un ited Nations." Members could negotiate rol es within the UN which might include the right to 
address selected UN organs (without a vote) and to display symbols of nationality, such as flags. 
Gotlieb bel ieves that "th is  can happen in a manner that, far from threaten ing the integrity of the 
states from which they hai l .  could rein force their cohesion by providing a coveted outlet for the 
expression of nalional sentiments . "  ( 40) 



38  The Quest for Peace: What Are We Learning? 

(3) Functional Territories 

Gotlieb would further d i versi fy the world system by establishing functional assoc iations 
of peoples side by s ide with associations of states: 

A functional approach i nvolves the demarcation of d i fferent layers of lines for 
di fferent purposes . . . . l ines drawn for security purposes need not coincide with 
other li nes drawn for other purposes. The functional approach . . .  encourages the 
redistri bution of competence in land use matters to the local level i n  order to 
reduce their contentiousness at the level at which national sens i bil i t ies are the 
most acute . "(Gotl ieb,  1 993 .  46-47) 

Gotlieb beli eves that creative solutions to territorial d isputes can be achieved by extending 
concepts used i n  domestic territorial d i sputes to  problems transcending state boundaries. 
Domestically t i tle to territory often involves a bundle of rights in the land rather than ownership 
of the land. Thus. in c i t ies owners of land can be constrained by regulations on dens ity, 
res ident ial and commerc ial use. architectural features. the height of build ings, maintenance of 
properties of historical i nterest .  The need for spec ific  ki nds of regulations often transcends the 
boundaries of towns and c i ties .  In response spec ial agencies have been created such as h istorical 
districts. a irport authorities .  port authorit ies. bridge authorities .  and park authorities .  Gotlieb 
admits that s im ilar k i nds of special regimes transcend state borders but it i s  his concern that "the 
basic notions of territorial sovere ignty conti nue to i nvite settlement of territorial d i sputes i n  
terms of simple boundary li nes ." ( Gotlieb.  1 99 3 .  46) 

Useful in illuminating not only poss ibil it ies .  but actual experience with functional 
associations is Aygen Aykac · s  Analysis <�l Transborder Cooperation Structures in Western 
Europe. He i n forms us that there are over 30 transborder structures l ink ing local and regional 
authorities in  Western Europe.  They are i nvolved in an array of is sues ,  such as tourism. 
education. regional pol icy and plann ing. com munications and transport . One group is  Work i ng 
Communit ies that i nvolve transborder cooperation based on a common hi storical and cultural 
past. as well as common economic and communications problems .  They have a general 
assembly. executive committee. com mi ttees. and general secretariat . Delegations are composed 
of elected regional and local representatives. Examples include a Work ing Communi ty of the 
Central Alp ine Region (ARGELA P) .  piercing borders of Germany. Italy. Switzerland and 
Austria. and a Work ing Community of the Western Alp i ne Region (C OTRAO) cutt ing across 
borders of Italy. France and Switzerland. Of special interest with respect to . . failed states" is the 
Alpen-Adria Work ing Commun i ty, founded i n  1 978. that includes not only regions in Italy and 
Austria. but also Slovenia and Croatia. ( Aykac. 1 994. 1 - 1 4) 

From one perspective. Gotl ieb's  contri bution lies in his focus on an alternative. or 
complementary. approach to the UN Council approach that would centralize efforts to antic ipate 
self-determination d isputes and resolve them peacefully. H i s  approach would find a new status 
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for nations and functional associations through which they might directly participate in UN 
bodies. The insight that he contributes is based on  the recognition that the realities of pol itical 
organization arc for more complicated than the artificial ly simpl istic state-centered view of world 
politics. His proposals are based on the assumption that direct representation of nations and 
functional associations would often diminish the need for conflict resolution in UN Councils .  
Of course, this would not tota l ly  e l iminate the need for these Counci ls .  At  t imes, Got l ieb 's  ideas 
could also o ffer Counci ls  another approach to preventing disruptive violence. 

(-I) New Modes <�lU N Representation 

Gotl ieb 's  proposals provoke speculation on possible forms of representation of nations in 
the UN reach even beyond his  proposals. One possibi l ity would be to give nations representation 
in state delegations to the UN General Assembly and the assemblies of the specialized agencies .  
This could, however, vio late Gotl ieb ' s  desire not to threaten the integrity of the state. On the 
other hand, it would in some ways be simi lar to the tripartite mode of representation in the 
International Labor Organization, in which each member state has representatives from the state 
government, labor and business. A second possibi l ity would be to admit nations to participation 
in speci fic issues and/or spec ific organizations in the UN system. For example ,  a persuasive 
case could be made for admitting nations to UNESCO del iberations on preservation of cultures 
and efforts to promote cross-cultural dialogue. A third option would be to have a second 
assembly of the General Assembly, and possibly of some of the specialized agencies, composed 
of nations, and perhaps also certain transnational functional associations. Over the years there 
have been numerous proposals for a second United Nations assembly, including ones composed 
of NGOs, of national legislators and of directly elected representatives. There have been several 
recent proposals ,  including the Chi lders and Urquhart proposal for a UN Parliamentary 
Assembly directly e lected by universal adult franchise. ( 1 994, 1 7 1 - 1 8 1 )  But such an assembly, 
e lected by a constituency of 6 b i l l ion people would not satisfy the desire of  nations for 
representation. The role of an Assembly of Nations could be l imited to certain issues. And, l ike 
a number of other second assembly proposals, it could initially be l imited to an advisory role .  

IV. Preventive Diplomacy 

There is widespread commentary declaring that one of the prime fail ures in world politics 
has been the tendency of states and inter-state organizations to respond to crises rather than to 
anticipate and work to prevent them. The growing number of proposals for overcoming this 
fail ure are now increasingly called "preventive diplomacy." These proposals i l luminate the fact 
that the institutions of mult i lateral diplomacy have created potential for monitoring world 
conditions, anticipating crises, and responding before they erupt into chaos and violence that has 
only been faintly developed. We bel ieve that "prevention" deserves the status of a separate too l .  
I n  h i s  Agendaf<Jr Peace, Boutros-Ghali ( 1 995 ,  46-5 1 )  defines preventive diplomacy as "'action to 
prevent disputes from arising between parties, to prevent existing disputes from escalating into 
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confl icts and to l im i t  the spread of the latter when they occur." M ichael S. Lund defines it as 
"action taken in vul nerable p l aces and t imes to avoid the threat or use of  armed force and re lated 
forms of coercion by states or groups to settle the pol i t ical  di sputes that can arise from the 
destabi Ii z ing effects of econom ic. soc ia l .  po l i t ical , and i nternat iona l  change." (Lund,  1 996, 3 7) 

For Boutros-Ghal i  prevent i ve d ip lomacy requires three e l ements:  measures to create confidence, 
early warn ing based on i n formation gatheri ng. and i n formal or formal fact-finding .  "I t  may a lso 
involve prevent ive deployment and. i n  some situations. demi l i tarized zones:· 

Kittani ( 1 995 )  reports that Boutros-Ghal i presided over major i nnovations for 
i nstitutional izing prevent ive d ip lomacy i n  the UN Secretariat. They i nc l ude the creation of  
regional  desks wi th in  the  Department of Po l i t ical A ffai rs (DPA) charged wi th  responsib i l i ty of  
moni toring deve lopments around the  world, creat ion of  Task Forces on peace operations, and 
interdepartmental work i ng groups. But after drawing attent ion to these improvements, Kumar 
Rupesinghe neverthe less concl udes that there are --severe constra ints that h i nder the U nited 
Nations· attempts to advance prevent ive d ip lomacy." These i nc l ude i nadequate Secretariat staff. 
lack of long-term commitment of  professionals wi l l i ng  to undertake good o ffice m i ssions, 
i nadequate financial resources for m issions. and l ack of pol i t ica l  w i l l  on the part of Security 
Counci l  members. ( Rupcsi nghe, 1 998.  1 64- 1 65 )  I t  i s  i ndeed puzz l ing  to compare the vast 
resources, effort and number of people that the more powerful members of the Counc i l  i nvest i n  
un i l ateral efforts to col lect in fom1at ion.  p lan and prepare for future contingencies, with the scant 
personne l .  financial  support and e ffort which these states d i rect tov,ards UN e fforts. Is  there a 
more b latant fai l ure to app ly  l earn i ng than that demonstrated by the fai lure of the Security 
Counc i l  to develop capac ity for consistently employing prevent ive d ip lomacy? 

The chal lenges confronted in recent UN response to disputes wi th in  states, and 
cel ebrat ion of the Fi ftieth ann iversar y of the Uni ted ations. have produced a great number of 
prevent ive d ip lomacy proposals .  :Many of these proposals underl ine the degree to which the 
Uni ted Nations has been woefu l l y  unprepared to cope with new chal lenges thrust upon i t  i n  
p laces such as Somal ia. Cambodia. and Yugoslavia .  Furthermore. a s  these demands on  the UN 
have unfo lded. i t  has been unable to bui l d  new capac i ty to cope with them because it has at the 
same t ime been experiencing requ i rements that personnel  be cut and that budgets remain stab le .  
V./e shal l first briefly present an array of proposals for fact fi nd ing and early warn i ng, and a 
proposal for an I nternat ional  i\toni toring Agency. We w i l l  then tum to proposa ls  for 
strengthening the capac ity of the Ut • to respond through med iat ion and d ispute resol ut ion, and 
enticements for dem i l itarizat ion .  

Not surpr is ingly .  fact find i ng and ear ly warni ng are emphasized by m any pract i t ioners 
and scholars. Some note the i mportance of  i n format ion  col lected by the Secretary General i n  h i s  
contacts with governments. and  wi th  others. and  h i s  power to  d i spatch spec ia l  envoys. (Boutros­
G ha l i .  I 995 .  4 7-48)  The Commission on G lobal Governance welcomes the greater freedom the 
Secretary Genera l  now has to d i spatch missions. but is concerned that he does not have the 
resources for doing the job. (Commiss ion on  Global Governance. 1 995 .  99) B ut there is 
i ncreasing recogni t ion that the k i nd of fact fi nd ing that i s  needed for  competent ear ly warn i ng 
would have to draw systemat ica l ly  on the in formation resources of the enrire UN system. 
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Boutros-Ghal i has drawn attention to the valuable UN networks of i n formation o n  environment, 
nuclear accident, natural d isasters, mass movement of populations, threat of famine and threat of 
disease. He underl ines the need to synthesize these sources with pol itical indicators, to assess 
threats to peace that they suggest, and to analyze action that might be taken. (Boutros-Ghal i ,  
1 995 ,  48-49) The I ndependent Working Group proposes the creation of an  Early Warning and 
Threat Assessment section in the Secretary Genera l ' s  office. Noting the capacity of the 
Secretariat to col lect and process data from pub l ic  sources, they assert its need to "access first­
hand reports of iri.ternal conflicts and economic, social and humanitarian crises from 
governments, field representatives of UN agencies, specia l ized agencies and non-state actors." 
Particular note is taken of the need for early warning of growing tensions among ethnic groups. 
A sign i fi cant aspect of this recommendation is that members of the Early Warning and Threat 
Assessment section would be seconded from UN functional agencies . ( I ndependent Working 
Group, 1 995 ,  1 7- 1 8) 

Complementary to this proposal is one by Robert Johansen for a UN International 
Monitoring Agency that would integrate diverse monitoring activit ies . Its monitoring too l s  
would incl ude high- a l titude aircraft and sate l l ites. In addit ion to monitoring arms agreements, i t  
could mon itor c landestine tests of missi les o r  warheads, cease-fire l ines, economic sanctions, 
i l legal shipments of technology and arms and covert operations to manipulate e lections. Of 
course, early warning would be of l itt le value without the capacity to quickly respond. Toward 
this end, Johansen suggests that the Security Counc i l  authorize the Secretary-General to employ 
more roving ambassadors to meet with those i nvolved i n  festering conflicts. He would a lso 
estab l i sh standing confl ict-resolution committees i n  each maj or region.  These efforts would be 
supported by a UN I nstitute for Mediat ion and Dispute Resolution, "emphasizing early efforts at 
con fl ict resolution" that would mediate conflicts, and provide seasoned expertise to conflict 
resolution committees in  each world region. An example of long range appl ication of early 
warning information would be Johansen ' s  recommendation that UN economic agencies be 
employed in providing economic benefits for vio lence prone societies in return for their 
wi l l ingness to lower mi l itary expenditures and demil i tarize their societies. (Johansen, 1 998, 1 02 -
1 04) 

There are a lso proposals for engaging NGOs more deeply in preventive action, as 
exempli fied by Rupesi nghe ' s  proposal for the mobi l ization of peace constituencies within 
countries for desi gning early preventive act ion. This would i nc lude forums of eminent persons 
and round table seminars i nvolving NGOs, i nternational organizations and states . (Rupesinghe, 
1 998,  1 7 3 )  He would bui ld effective NGO coalit ions that focus on the non-mi l itary aspects of 
pre-con flict peace bui lding, early warning and prevent ion .  (Rupesinghe, 1 998, 1 7 1 )  Three other 
examples i l luminate searching efforts to more explicit ly define future NGO institutions out of 
emerging NGO activity . Bould ing and Oberg propose that peace researchers train both c iv i l ian 
and mi l i tary practitioners i n  mediat ion, negotiation and confl ict reso l ut ion .  (Bould ing and Oberg, 
1 988 ,  1 50) Apodaca. Stohl and Lopez suggest a more expl icit UN-NGO-partnership that would 
recognize present dependence of the UN on NGO human rights monitoring. (Apodaca, et . a l . ,  
1 998,  2 1 0-2 1 1 )  A very far reaching proposal is Kumar's advocacy of a G lobal Coal ition for War 
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Prevention, inc lud ing the Uni ted Nations, regional  organi zations, states, anJ popular movements, 
with NGOs as catalysts .  (Rupesinghe.  1 998 , 1 79 - 1 80) 

There are a plethora of recom mendations for making more adequate mi l itary forces 
avai lable in a timely fash ion . Bui ld ing on efforts to acquire early warning,  Boutros-Ghal i  has 
recommended preventive dep loyment of forces " in  cond itions of national c ris is  . . .  at the request 
of the Government or all parties concerned, or with their consent ." ( Boutros-Gha l i ,  I 995, 49 -5 1 )  
He notes a number of ways in which prevent ive deployment might a l leviate suffering and l imi t  
or control violence. Th i s  could inc lude human itarian assistance. mai ntenance of security through 
m i l i tary, pol ice or c iv i l ian personne l and assistance in conci l iation efforts. He would see the 
possi b i l i ty of i nvol vement of various agencies in the UN system and of non-governmental 
organizations. 

NGOs have become increas ing l y  i nvolved in areas of i ntense confl ict. particularly i n  
humanitarian re l ief. As NGO involvement has reached beyond humanitarian re l ief, there are 
now numerous proposals that NGO involvement in these areas should be extended and more 
expl ic i t ly defined. for examp le, the Com mission on Global Governance asserts that "The world 
community should recognize the important role - -beyond humani tarian rel ief- -that NGOs can 
p lay i n  s ituations of con fl i ct". and that they should be given '·access to con fl ic t  areas . . . .  " ( 1 995 ,  
I 00) . One theme in defini tion of th is  l arger role i s  for a l arger and more expl ic i t  role for NGOs in 
confl ict monitor ing and early warni ng. After not ing that there are "th ings NGOs . . . can do that 
the Uni ted Nations and its governments cannot do:· E l ise  Bou ldi ng and Jan Oberg note that 
"confl ict monitoring i s  an important contribution NGOs can make". through humanitarian 
agencies. conflict analysts . and local grass-roots peace -oriented groups. ( Bould ing and Oberg, 
1 998 .  1 47) The Com miss ion on Global Governance not onl y  advocates an improved UN early 
warn ing system but also supports proposals ··for an NGO Early Warning Service. i n  which the 
United Nations would work with re levant NGOs to develop early-warning consu ltative and 
operat ional mechanisms. ( I  995 . 98 )  I n  a complementary vein,  Rupesi nghe would in tegrate 
preventive act ion undertaken by the NGO community with preventive d ip lomacy of "states and 
state agencies ." ot ing that increas ing i nvolvement of the GO community i n  humanitarian 
re l ief and post -conflict peace -bui l ding has brought states and 1GO i nto · ·very close contact," he 
conc ludes: ·· What is miss i ng. however. is a serous evaluat ion of the role  of NGOs in confl ict 
prevention." ( Rupes i nghe . 1 998 . 1 72)  

I n  response to  i nput from confli ct moni tori ng. Bou ld i ng and Oberg a l so recommend the 
development of GO Rapid Response Teams of up to 1 00 person s that would work with local 
groups in dampen i ng escalat i ng conflicts. This would be based on the development of an NGO 
coal it ion that would estab l i sh  a coord inating body for tra in ing and deployment of peace teams . 
But they are careful to emphasize that th is should not be done without efforts to train local 
peop le, and that outside tra iners should  not rep lace local peace makers. (Bould ing and Oberg, 
I 998 . 1 47 - 1 4 8 )  
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Conclusion 

We have reviewed four peace tools toward the end of obtaining a better understanding of 
their emergence and development. Two might be cal led "old tools". Se(f-determination was 
placed, but only as a Declaration, in the UN charter. Peacekeepinx was invented in the UN 
" laboratory" in the 1 950s. Both have been very successfully applied. Peacekeeping has provided 
a very useful tool that fal ls  between Chapter V I  and Chapter V II. In practice it has developed a 
number of roles beyond patro l l ing cease-fire zones, inc l uding observation of e lections, 
temporary administring of government ministries, repatriating refugees and fie lding committees 
of reconcil iation. Notable is the growth of civil ian participation in peacekeeping operations. 
Sel f-determination was applied with great success in the largely  non-violent granting of 
independence to components of overseas empires. Beginning with the embryonic Permanent 
Mandates Commission of the League of Nations, successive councils and committees were 
created to carry out this function. But ,  surprisingly in retrospect, these procedures were not 
adapted for employment in more recent demands for sel f-determination--primarily by sub-units 
of states created by colonial powers. Proposals for reviving use of these institutions and 
procedures are largely coming from scholars, and former officials. 

We have also examined two ·'new tools, humanitarian intervention and preventive 
diplomacy. H umanitarian intervention has risen substantial ly under the growing influence of  
another peace too l --human rights. This has involved a remarkab le  diminution of t h e  scope of the 
"domestic jurisdiction" c lause of the UN Charter. Preventive diplomacy is very much in the 
proposal stage. This j udgment does not, of course, deny that the members of the UN Secretariat, 
state offic ials, and others, frequently work to prevent violence and other kinds of crises. But we 
mean by preventive diplomacy the development of strong institutions for sustained mul tilateral 
action. Here there has been only slight achievement, largely  because of financial constraints, 
personnel limitations and lack of support for sustained mul tilateral action by the most powerful 
members of the Security Counci l .  But potential is c learly delineated by numerous proposals 
coming from scholars, former officials, and also from the UN Secretariat. 

Overal l we have encountered a remarkable  capacity to l earn from experience and develop 
institutions and procedures responsive to that experience. This is particularly so in the case of 
peacekeeping. and in the appl ication of sel f  determination to overseas colonies. Overal l we have 
encountered an impressive tendency to extend civilian roles and procedures that would serve as 
alternatives to mil itary roles. Disappointing, however, is the difficul ty encountered in applying 
creative social inventions in preventive strategies. Limited personnel and resources, and limited 
support from powerfu l states sti l l  too often l ead to ad hoc responses, rather than application of 
preventive measures. 

Impressive has been evidence of the growing influence of human rights standards, as 
rellected by issues confronted in peacekeeping, self-determination, humanitarian intervention, 
and preventive diplomacy. Notable  is the assertion that humanitarian intervention has been 
propel led by human rights violations perceived by the media and public opinion. On the other 
hand. we have noted that many equal ly brutal violations tend to go unnoticed. This suggests that 
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proposed early warning and fact finding proposals should be accompanied by proposals for wide 
dissemination of their results. If the media and pub I ic opinion are to play a role, an effort should 
be made to provide, and disseminate, reliable information that gives equal attention to all 
systematic abuses of human rights. 

Significant has been the growing involvement of organizations of civil society in the 
quest for peace, as well as the wide range of proposals for extending their participation. At times 
it has been frankly admitted by those advancing proposals that they are attempting to fit I gaps 
created by UN institutions with limited personnel and budgets. These proposals, and the reasons 
that foster them, create a fundamental challenge to choices being made in evolving procedures 
and institutions for emerging global governance. When should extensive new roles for 
organizations of civil society be encouraged and supported? What criteria should be employed 
in making these decisions? To what degree should emphasis be placed on means for raising 
additional financial resources for the UN system, so it can more ably carry out some of these 
functions? 

As we ponder participation of actors other than states in emerging global governance, 
Gotlieb challenges us to think beyond civil society, with his proposals for new "legal actors". 
His proposals for giving a legal role in world politics to nations and functional territories that 
transcend state borders are a creative challenge to simplistic notions of sovereignty. Nations and 
certain functional territories •re actors in world politics, as well as the states in which those who 
also identify with nations and functional units reside. Why not recognize this fact, and admit 
their direct participation in the organizations in the UN system, and in other external relations, in 
ways that constructively complement the activities of states? 

In conclusion, we have gathered additional, beyond our earlier inquiry, that the Twentieth 
Century will be recognized as one in which our array of peace tools has been creatively 
extended. There are an increasingly impressive number of alternatives to violence in coping 
with problems that transcend state borders. In addition, a remarkable number of scholars and 
former practitioners are advancing numerous creative proposals based on their perception of 
additional potential for strengthening our quest for peace. As a result, the gap of what we know, 
and what we are able to apply is, unfortunately growing. This should definitely not be cause for 
pessimism. But it should heighten our determination to acquire deeper understanding of how 
knowledge can be more rapidly applied in action. 

Notes 

I .  This section includes extracts from Alger 1 998a. 
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