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Preface

n 1995 the National Research Council organized the Committee on

International Conflict Resolution to respond to a growing need for

prevention, management, and resolution of violent conflicts in the
international arena; a concern about the changing nature and context of
such conflicts in the post-Cold War era; and a need to expand knowledge
in the field. The committee’s primary goal was to advance the practice
and theory of conflict resolution by using the methods and critical atti-
tude of social science to examine the effectiveness of various approaches
that have been advanced for preventing, managing, and resolving inter-
national conflicts. Its research agenda was designed in part to comple-
ment the work of the Carnegie Corporation of New York’s Commission
on Preventing Deadly Conflict, which sponsored a large number of spe-
cialized studies and issued its final report in December 1997.

The committee’s work was organized around a central question: How
effective are various techniques and concepts for managing, preventing,
and resolving conflicts in the international arena? In the early 1990s
many observers had begun to wonder to what extent the conventional
wisdom about international conflict resolution, developed from practice
and scholarship over many decades, was still valid after the passing of
the Cold War and global bipolarity. Some had argued that previously
underutilized techniques and strategies—such as types of track two di-
plomacy, the promotion of democracy in divided countries, and the es-
tablishment of truth commissions—were particularly well suited for deal-

ix
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ing with the conflicts that were occurring during the early years of the
post-Cold War period. Practitioners felt the need for an assessment of
such claims, and the committee aimed to help fill this need with respect to
selected conflict resolution techniques.

The committee invited a series of chapter-length studies focused on
particular approaches to conflict resolution. We wanted each study to
address pressing concerns of conflict management practitioners and also
to be intellectually rigorous in drawing conclusions. Thus, topics were
selected on the basis of three criteria: the perceived need of international
conflict resolution practitioners for additional knowledge, the availability
of new information and analyses for advancing knowledge, and the like-
lihood that knowledge or insights to be generated were not already being
made available from other projects or research programs.

The committee went to great lengths to bridge a gap that exists
between scholarship and practice by involving both scholars and practi-
tioners at each phase of development of its activities. Each study sur-
vived a three-stage process of review by practitioners and scholars, de-
signed to enhance its usefulness to both audiences. First, the topics
were chosen by consensus of the committee’s members. Both scholars
and practitioners served on the committee; the practitioners included
individuals with experience working on behalf of national governments,
international organizations, and nongovernmental organizations. Sec-
ond, the authors, who were selected for their knowledge of their topics
and their ability to address both practical and analytical issues, pre-
sented the ideas for their chapters to seminars for scholars and practitio-
ners selected to represent the audience for the chapter. Each author thus
had the benefit of the perspectives of both groups before beginning to
write in earnest. Finally, after the author had prepared a complete pa-
per, it was subjected to blind review by three to five reviewers, again
including both scholars and practitioners, who judged the draft paper
on its practical value and appropriate use of evidence. We believe this
effort has resulted in a set of studies that scholars and practitioners will
find enlightening and useful.

We strove to achieve the highest-possible quality of analysis by press-
ing authors to be explicit about definitions of the concepts or techniques
they examined, to discuss criteria for judging the effectiveness of each
technique, and to evaluate the strength of the evidence supporting their
conclusions. We asked them to consider whether their conclusions apply
equally across world regions, historical periods, and types of conflict and
to assess whether success depends on external conditions, present or past,
including the operation of other conflict resolution techniques. Thus, the
chapters address critical analytical issues and clarify concepts, as well as
try to summarize the lessons of experience.

Copyright National Academy of Sciences. All rights reserved.
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There are limits to what can be expected from a volume such as this.
Drawing conclusions about the effectiveness of interventions in historical
processes is very challenging, for the methodological reasons discussed in
Chapter 2. It is also risky in a rapidly changing world. The chapters are
current only to their dates of completion—in 1999, in most cases. More-
over, the study is selective. It does not cover the full range of techniques
and concepts in use for international conflict resolution and does not
draw overall conclusions about international conflict resolution as a field
or a practice.

Despite these limits, we believe that the studies in this volume, by
virtue of their thorough and critical examination of the relevant evidence,
will add appreciably to both practitioners” and scholars” understanding.
They will enable conflict resolution practitioners in governments, interna-
tional organizations, nongovernmental organizations, and academic cen-
ters to better diagnose conflict situations and make informed choices about
whether, when, and how to intervene. We believe these studies will also
advance a second goal of the committee, which is to improve the quality
of future analytical efforts to understand international conflict and con-
flict resolution.

We express our appreciation to the Carnegie Corporation of New
York for its generous support of the committee’s activities. We also thank
the many practitioners and scholars who participated in the committee’s
seminars on the topics covered in this book and to those who participated
in reviewing papers, whose names are listed separately. Our gratitude
goes to Heather Schofield, who managed the logistics of this project from
its inception to its near completion, and to Brian Tobachnick, who carried
it the rest of the way. We also owe a debt to Barbara Bodling O’Hare, who
did the copy editing, and to Eugenia Grohman and Christine McShane,
who managed the review and editorial processes.

Finally, we wish to thank the following individuals for their partici-
pation in the review of the papers in this volume: Harry Barnes, Carter
Center, Atlanta, Georgia; Cynthia Chataway, York University, Toronto,
Canada; Thomas Cook, Northwestern University; Chester A. Crocker,
Georgetown University; David Crocker, University of Maryland, College
Park; Abram de Swaan, Amsterdam School for Social Science Research,
Amsterdam, Netherlands; Kimberly Elliott, Institute for International
Economics, Washington, D.C. ; Robert Gallucci, Georgetown University;
Larry Garber, U.S. Agency for International Development; Ambassador
Maynard Glitman, Jeffersonville, Vermont; Richard Herrmann, Ohio State
University; Donald Horowitz, Duke University School of Law; Herbert C.
Kelman, Harvard University; Russell Leng, Middlebury College; Ambas-
sador Samuel Lewis, McLean, Virginia; David Malone, International Peace
Academy, New York, New York; Michael Mastanduno, Dartmouth Col-
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lege; John W. McDonald, Institute for Multi-Track Diplomacy, Washing-
ton, D.C.; Stephen Morrison, Center for Strategic and International Stud-
ies; Brian Pollins, Ohio State University; Jonathan Pool, Esperantic Stud-
ies Foundation, Seattle, Washington; Dean G. Pruitt, State University of
New York at Buffalo; Dennis Sandole, George Mason University; Timo-
thy Sisk, University of Denver; Richard Soudriette, International Founda-
tion for Election Systems, Washington, D.C.; Stephen Stedman, Stanford
University; Philip Tetlock, Ohio State University; James Wall, University
of Missouri, Columbia; Ronald Watts, Queen’s University, Kingston,
Ontario, Canada; Thomas G. Weiss, City University of New York Gradu-
ate Center; and Aristide Zolberg, New School for Social Research, New
York, New York.

Alexander L. George, Chair

Paul C. Stern, Study Director
Committee on International Conflict Resolution
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Conflict Resolution in a
Changing World

Committee on International Conflict Resolution

the Cold War. An old system is gone and, although it is easy to

identify what has changed, it is not yet clear that a new system has
taken its place. Old patterns have come unstuck, and if new patterns are
emerging, it is still too soon to define them clearly. The list of potentially
epoch-making changes is familiar by now: the end of an era of bipolarity,
a new wave of democratization, increasing globalization of information
and economic power, more frequent efforts at international coordination
of security policy, a rash of sometimes-violent expressions of claims to
rights based on cultural identity, and a redefinition of sovereignty that
imposes on states new responsibilities to their citizens and the world
community.!

These transformations are changing much in the world, including, it
seems, the shape of organized violence and the ways in which govern-
ments and others try to set its limits. One indication of change is the
noteworthy decrease in the frequency and death toll of international wars
in the 1990s. Subnational ethnic and religious conflicts, however, have
been so intense that the first post-Cold War decade was marked by enough
deadly lower-intensity conflicts to make it the bloodiest since the advent
of nuclear weapons (Wallensteen and Sollenberg, 1996). It is still too soon
to tell whether this shift in the most lethal type of warfare is a lasting
change: the continued presence of contested borders between militarily
potent states—in Korea, Kashmir, Taiwan, and the Middle East—gives
reason to postpone judgment. It seems likely, though, that efforts to pre-

I I 1he world has transformed rapidly in the decade since the end of
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vent outbreaks in such hot spots will take different forms in the changed
international situation.

A potentially revolutionary change in world politics has been a de
facto redefinition of “international conflict.” International conflict still in-
cludes the old-fashioned war, a violent confrontation between nation
states acting through their own armed forces or proxies with at least one
state fighting outside its borders. But now some conflicts are treated as
threats to international peace and security even if two states are not fight-
ing. Particularly when internal conflicts involve violations of universal
norms such as self-determination, human rights, or democratic gover-
nance, concerted international actions—including the threat or use of
force—are being taken to prevent, conclude, or resolve them just as they
sometimes have been for old-fashioned wars. In this sense some conflicts
within a country’s borders are being treated as international.

There are various prominent recent examples. They include the de-
layed international military responses to genocide in Rwanda, ethnic
cleansing in Bosnia, and repression in East Timor; the unprecedented
military response of NATO to repression in Kosovo; the establishment
and enforcement of no-fly zones in Iraq; and the use of economic sanc-
tions against South Africa and Yugoslavia. Threatened or enacted coups
d’état against democratically established governments have also some-
times been treated as international conflicts, as in Haiti. Similarly, threats
of the violent dissolution of states or of their dissolution into violence
have triggered international concern, as in Bosnia, Albania, and Somalia.

How important are such recent developments? In particular, do they
make any important difference in how the actors on the world scene
should deal with international conflicts? Do the tools developed for man-
aging international conflicts under the old world system still apply? Are
they best applied in new ways or by new entities? Are there new tools
that are more appropriate for the new conditions? How do the old and
new tools relate to each other?

This book is devoted to examining these questions. This chapter be-
gins the examination by identifying the major strategies of conflict resolu-
tion, old and new, that are relevant in the emerging world system. We use
the term conflict resolution broadly to refer to efforts to prevent or mitigate
violence resulting from intergroup or interstate conflict, as well as efforts
to reduce the underlying disagreements. We presume that conflict be-
tween social groups is an inevitably recurring fact of life and that the goal
of conflict resolution is to keep conflicts channeled within a set of agreed
norms that foster peaceful discussion of differences, proscribe violence as
a means of settling disputes, and establish rules for the limited kinds of
violence that are condoned (e.g., as punishment for violations of codes of
criminal conduct).
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The new world conditions are validating some past conflict resolu-
tion practices that can now be more precisely defined and conceptualized
and are bringing to prominence some techniques that had not been taken
very seriously by diplomatic practitioners in the recent past. We consider
the implications of these new developments for the practice of conflict
resolution. What knowledge base can conflict resolution practitioners rely
on in a world in which their accumulated experience may no longer fully
apply? What can the careful examination of historical experience and
other sources of insight offer them? We identify the ways in which a
careful and judicious examination of empirical evidence can be of use to
conflict resolution practitioners and the limitations of generalizations from
past experience. Finally, we introduce the rest of the book, in which con-
tributors address the above questions in the general case and in the con-
text of a set of conflict resolution techniques that are likely to be important
in the coming years.

TRADITIONAL AND EMERGING STRATEGIES FOR
INTERNATIONAL CONFLICT RESOLUTION

The major practices of international conflict management during the
Cold War period—the practices of traditional diplomacy—reflected the
state system dominant in world politics for centuries. It made sense to
treat international conflict as occurring between nation states that acted in
a unitary fashion on the basis of stable and discrete national interests
rooted in geopolitics, natural resources, and other enduring features of
countries. If the behavior of states was dictated by such interests, it fol-
lowed that conflict between states reflected conflicting interests. Such con-
flicts were often perceived as zero sum: the more one state gained, the
more its adversary lost.

In the world of national interests the chief methods of international
conflict management were the traditional diplomatic, military, and eco-
nomic means of influence, up to and including the threat or use of force.
These tools of power politics—the same tools that states used to engage in
international conflict—were the main ones employed in efforts to address
conflict.? Thus, states or coalitions of states tried to prevent or mitigate
violence by using threats of armed force (deterrence, coercive diplomacy,
defensive alliances such as NATO); economic sanctions and other tangible
nonmilitary threats and punishments, such as the withdrawal of foreign
aid; and direct military force to establish demilitarized zones. States were
also sensitive to the delicate balance of nuclear power that could be jeopar-
dized by this kind of coercive diplomacy. For this reason, in particular, they
sought security regimes (see Jervis, 1983) that provided norms devised to
reduce the risks of escalation. The implicit understandings gained through
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an extended arms control negotiation process served to reduce the chances
of superpower military confrontations during this period.

Negotiation in the world of national interests meant balancing or
trading the competing interests of states against one another or finding
common interests that could be the basis for agreement even in the face of
other conflicting interests. A search for common interests was characteris-
tic of Cold War-era negotiations aimed at preventing military confronta-
tions between the United States and the Soviet Union. For example, the
negotiations to end the Cuban missile crisis and to develop confidence-
building measures for avoiding accidental nuclear war were based on the
common interest in reducing the risk of confrontations that might escalate
to nuclear warfare. Such negotiations could proceed because it was pos-
sible to identify shared interests that cut across or partially overrode the
conflicting ones.3

The traditional diplomatic strategies of influence were refined and
elaborated greatly during the Cold War period. They continue to be rel-
evant in the post-Cold War world, although their application is some-
times a bit different now (see Chapters 3 through 6). In deploying and
threatening force to address and possibly resolve conflicts, there has been
increased emphasis during the post-Cold War period on multilateral ac-
tion (e.g., NATO intervention in Kosovo; the alliance that reversed the
Iraqi invasion of Kuwait). States have increasingly looked to regional
international organizations to advance conflict resolution goals, especially
where unilateral state action might create new kinds of conflict and where
influential nations within regions see merit in strengthening their regions’
institutions. Thus, for example, the Conference on Security and Coopera-
tion in Europe (CSCE), begun in the 1970s, matured in the 1990s into a
formal organization—the Organization for Security and Cooperation in
Europe (OSCE)—that has intervened in various ways in conflicts across a
broad region, although not by force (see Chapter 14).

Military organizations are now increasingly being used in new ways
and for new conflict resolution purposes. Armed force is infrequently
used in direct interventions, even in Europe, where regional organiza-
tions are particularly strong (exceptions are the NATO air campaign in
Bosnia and the Russian interventions in Chechnya and Tajikistan). Peace-
keeping missions still sometimes physically separate adversaries to pre-
vent further violence, but they also provide humanitarian relief, resettle
refugees, and rebuild infrastructure.

Another new development is that states and associations of states
are no longer the only actors that can use techniques of influence like
those of traditional diplomacy. For example, in the 1980s, even before
the end of the Cold War, transnational corporations, pressured by nega-
tive publicity about their investments, and even local governments used
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their economic power to exert pressure against apartheid in South Af-
rica. Small peace-oriented nongovernmental organizations (NGOs) can
sometimes threaten states’ interests, for example, by threatening pros-
pects for international assistance with a bad human rights report or
deciding to leave a country because humanitarian relief efforts are being
thwarted.

A striking development since the end of the Cold War has been the
emergence from relative obscurity of three previously underutilized strat-
egies for international conflict resolution. These strategies all deviate from
the zero-sum logic of international conflict as a confrontation of interests
(see Table 1.1). The observation that these strategies are now more widely
used is not meant to imply that they are always used effectively. Also, the
strategies are often used together, and sometimes the distinctions among
them may be blurred. One strategy may be called conflict transformation.
This is the effort to reach accommodation between parties in conflict
through interactive processes that lead to reconciling tensions, redefining
interests, or finding common ground. This strategy departs radically from
the logic of enduring national interests by making two related presump-
tions: that interests and conflicts of interest are to some degree socially
constructed and malleable, and that it is possible for groups to redefine
their interests to reduce intergroup tension and suspicion and to make
peaceful settlements more possible. Certain intergroup conflicts, particu-
larly those associated with the politics of identity, are seen as having
significant perceptual and emotional elements that can be transformed by
carefully organized intergroup processes so as to allow reconciliation and
the recognition of new possibilities for solution.

TABLE 1.1 Strategies and Tools for Conflict Resolution
Strategy Tools that Feature the Strategy

Power politics Threats of force
Defensive alliances
Economic sanctions
Bargaining as a tradeoff of interests
Power mediation
Conlflict transformation Problem-solving workshops
Alternative dispute resolution
Reconciliation by truth commissions
Structural prevention Electoral system design
Autonomy
Legal guarantees of free speech and association
Civilian control of military organizations
Normative change OSCE invocation of human rights norms

NOTE: These strategies and tools are often used in combination; moreover, the conceptual
distinctions among them are sometimes blurred in use.
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The conflict transformation approach is seen in its purest form in a set
of techniques pioneered in the 1960s by academics and NGOs under such
names as interactive conflict resolution, citizen diplomacy, and problem-
solving workshops (e.g., Fisher, 1997; Saunders, 1999; also see Chapters 7
and 8). This approach features facilitated meetings at which members of
groups in conflict seek to understand each other’s positions and world
views in order to create an atmosphere more conducive to the peaceful
resolution of disputes. The intent is that over the course of the meetings
the participants will come to reinterpret the relationship between their
groups and the possible futures of that relationship and that this change
in the perceptions of a small number of individuals will lead either di-
rectly (through concrete peace proposals) or indirectly (e.g., through the
rise to power of people who accept new ideas) to a more peaceful future
for the groups. In recent years, conflict transformation strategies have
also been promoted by NGOs that are spreading ideas such as alternative
dispute resolution to emerging democracies in Eastern Europe and else-
where. The so-called truth commissions in South Africa and some Latin
American countries use a strategy of conflict transformation when they
work to construct a shared understanding of history that can be a basis for
emotional reconciliation, tension reduction, and the creation of a more
cooperative political climate (see Chapter 9).

A second previously underutilized strategy for conflict resolution is
sometimes called structural prevention to distinguish it from “operational
prevention,” which involves dealing with immediate crises likely to erupt
quickly into deadly violence.* Structural prevention involves creating or-
ganizations or institutionalized systems of laws and rules that establish
and strengthen nonviolent channels for adjudicating intergroup disputes,
accommodating conflicting interests, and transforming conflicts by find-
ing common ground.

Structural prevention typically focuses on the problems of culturally
divided states, especially those with weak democratic traditions, deep
ethnic divisions, and histories of collective violence perpetrated by one
group against another or by past governments against civilian popula-
tions. Various tools are available for structural prevention, including in-
stitutions for transitional justice, truth telling, and reconciliation (Chapter
9); electoral and constitutional design (see Chapter 11); autonomy ar-
rangements within federal governance structures (Chapter 12); laws and
policies to accommodate linguistic and religious differences (Chapter 13);
training for law enforcement officials in following the rule of law; institu-
tions assuring civilian control of military organizations; and the develop-
ment and support of institutions of civil society. Such institutions, includ-
ing a free and pluralistic press, a set of NGOs dedicated to their members’
common and peaceful purposes, organizations for alternative dispute
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resolution, and the like, serve in part as arenas for the integrative negotia-
tion of differences.

The third strategy is normative change, defined as developing and in-
stitutionalizing formal principles and informal expectations that are in-
tended to create a new context for the management of conflict. Norms
may also define responsibilities for states to prevent violent conflict. Al-
though norms were established to manage conflict between states during
the Cold War, a notable feature of the post-Cold War period is the effort
to use international norms to regulate or prevent conflict within states.

In previous eras the principle of noninterference in the internal affairs
of sovereign states provided that sovereigns had license to control con-
flicts within their borders, free from outside influence. Although this norm
was often breached by great powers acting in their own national interest
within their spheres of influence, it was rarely overturned in favor of
universal principles that held all states responsible to common standards.
This situation began to change in the later decades of the Cold War, when
norms such as human rights, democratic control, and the self-determina-
tion of peoples were increasingly invoked against states that abused their
citizens. In Europe the Helsinki Final Act of 1975 was an historic water-
shed in this regard, permitting oversight by the 35 signatories of human
rights conditions in each of their territories. Efforts like those of the Hel-
sinki Watch groups in the former Soviet bloc, the disinvestment move-
ment against apartheid, the democracy movement, and the indigenous
peoples” movements in the Americas showed the potential of universal
norms to galvanize world opinion for conflict resolution.

Of course, we are a long way from a world in which what is good for
humanity consistently outweighs the prerogatives of states. Neverthe-
less, there are signs that universal norms, many of which are stated in
the United Nations Charter and other international documents, are be-
coming embodied in transnational institutions that can exert influence
on states. For example, human rights norms have, through the opera-
tions of the CSCE and OSCE, provided increasing leverage for the inter-
national community to curb organized state violence against minority
groups. Continuing dialogue about the tension in international law be-
tween the norm of noninterference on the one hand and those of human
rights and self-determination of peoples on the other may be leading
toward a new international consensus on how to provide for the rights
of minorities.> Within the OSCE, for example, norms seem to be emerg-
ing that under certain conditions favor working out autonomy arrange-
ments in preference to secession or submergence of minorities within
unitary state structures (see Chapter 14). And the growing international
acceptance of norms of democratic decision making are making it more
legitimate for states, international donors, and NGOs to support struc-
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tural prevention institutions in fragile states and to act against the per-
petrators of coups d’état.

It is too soon to be sure that the increased prominence of these new
strategies of international conflict resolution is an enduring feature of a
new world system. However, it seems likely that many of the forces that
have made these strategies more attractive are themselves enduring. If
intrastate conflicts continue to pose serious threats to global security, if
nonstate interests remain important, and if global integration makes for-
eign policy increasingly difficult to organize exclusively around coherent
and unitary notions of national interest, conflict resolution is likely to rely
more than in the past on the transnational activities of nonstate actors and
on techniques that do not depend on traditional definitions of national
interest. Nation states are likely to remain important actors in interna-
tional relations for some time to come, however, and the possibility of
violent interstate conflict remains a serious concern. But recent events
presage a more complex multidimensional arena of international conflict
in which both state interests and nonstate actors are important parts of
the mix.

Under such conditions some recent trends are likely to stabilize. For
example, NGOs with humanitarian and conflict resolution missions have
a good chance to remain prominent players in world politics. Their com-
parative advantage lies in using conflict resolution tools that do not de-
pend directly on power politics. Although NGOs can facilitate negotia-
tions that trade off interests, states are probably better positioned to do
this. NGOs are uniquely able to contribute by deploying the emerging
tools of conflict resolution, as they have increasingly done in recent years.
They have promoted conflict transformation by sponsoring interactive
conflict resolution activities (see Chapters 7 and 8), providing training in
informal dispute resolution techniques, and supporting various institu-
tions of civil society that participate in democratic debate. They have
contributed to structural prevention by advising on constitutional design
and the rule of law, monitoring elections, and delivering information on
other countries’” experiences with particular structural prevention tech-
niques (e.g., Chapter 11, written by two staff members of the International
Institute for Democracy and Electoral Assistance, summarizes knowledge
on some constitutional design issues). The roles for NGOs in structural
prevention are sometimes more prominent than the roles for states. And
they have contributed to the development and enforcement of new inter-
national norms by promoting and monitoring conditions of human rights,
treatment of minorities, and democratic governance (e.g., free and fair
elections) and by arguing for international organizations to use their re-
sources and influence to hold states to universal norms.

The recently increased acceptance of NGOs in international conflict
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resolution, as evidenced by their increasing use as conduits for interna-
tional aid, is attributable in considerable part to their increasing political
clout within democratic systems as well as to the potential that diplomats
see in the emerging techniques of conflict resolution and to the advan-
tages NGOs have in using those techniques. Their continued importance
will depend not only on their usefulness to diplomats in the aid-donor
states but also on their acceptance by the parties to the conflicts they want
to resolve. Thus, to be effective, these NGOs must be accepted by their
potential clients as democratic, accountable, and true to the humanistic
principles they espouse. They must also find ways to ensure that their
activities do not make conflicts worse (see Chapter 10).

\WHAT WORKS IN A CHANGED \YWORLD?

If the post-Cold War world is qualitatively different from what came
before, does it follow that what practitioners know about conflict resolu-
tion is no longer reliable? A provisional answer comes from the results of
a previous investigation by a National Research Council committee that
reviewed the state of knowledge relevant to preventing major interna-
tional conflict, including nuclear war. Between 1985 and 1987 this group
commissioned 14 comprehensive review articles covering major areas of
knowledge about international conflict (National Research Council, 1989,
1991, 1993). By the time the reviews were published, the Cold War was
over and it seemed timely to reexamine the reviewers’ conclusions on the
basis of the very surprising international events of the period around
1989. Stern and Druckman (1995) identified 104 propositions that the au-
thors of the reviews judged to be supported by the evidence available at
the time. Each proposition was coded in terms of how well it stood up
against a list of five political surprises of the period.®

The Stern-Druckman investigation reached conclusions that may also
apply to knowledge about conflict resolution techniques. First, the great
majority of the propositions (about 80) were not tested by the surprising
events. Thus, these conclusions from historical experience remained as
well supported as before. Second, of the propositions that were tested by
events, most were supported by the events that occurred. This knowledge
was also unchanged by the shift in the world system. Third, however,
some of the most critical events of 1989 were not addressed by any of the
propositions. Available knowledge about the international system had
virtually nothing to say about the conditions under which an interna-
tional epidemic of democratization would break out, or a great empire
would peacefully liquidate itself, or a new historical era would dawn
without a great-power war. So, although much of what passed as knowl-
edge before 1989 was still reliable knowledge after that time, much of
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what in retrospect was important to understand about 1989 had never
been seriously analyzed by the community of specialists. The main les-
sons of the end of the Cold War were not that previous knowledge was
wrong but that there was no knowledge about some of the most impor-
tant phenomena of the new era.

The results of that analysis suggest that, although it makes sense to
look carefully and critically at what is known about the traditional strate-
gies and tools of conflict resolution that have received considerable atten-
tion from scholars and practitioners, it is especially important to examine
what is known about less familiar strategies and tools that received lim-
ited attention in the past and that may be of major importance under the
new conditions. This book does not attempt to comprehensively review
knowledge about the effectiveness of the conflict resolution techniques
based mainly on the influence of tools of traditional diplomacy. Instead,
the contributors were asked to examine only a few of these techniques
and only in some areas of their application: threats of force by the United
States (Chapter 3), economic sanctions (Chapter 4), methods for control-
ling “spoilers” in peace processes (Chapter 5), and the issues of timing
and ripeness in negotiation and mediation (Chapter 6). Generally, what
the contributors find is that the new conditions in the world have not
invalidated past knowledge about how and under what conditions these
techniques work. However, the new conditions do call for some modifica-
tion and refinement of past knowledge and suggest that the old tools
sometimes need to be thought of and used in new ways. Each of the above
chapters includes a summary of the state of knowledge about the condi-
tions favoring effective use of the techniques it examines.

Much closer attention is paid to the emerging strategies of conflict
resolution and to the techniques that embody them, about which much
less has been written. For most of the conflict resolution techniques that
involve conflict transformation, structural prevention, and normative
change, there is no systematic body of past knowledge from the previous
era that is directly relevant to current needs.” Practitioners’ experience in
implementing these techniques has not been seriously applied to post-
Cold War conditions, and international relations scholarship did not pay
much attention to them in the past. Therefore, careful examination of
what is known about the effectiveness of these techniques is particularly
needed at this time.

Fortunately, these techniques, though underutilized, are not new.
Each has a history that may hold lessons for conflict resolution in today’s
divided states. For example, one type of structural prevention strategy is
to offer autonomy—special status and governance rights—for certain cul-
turally identified subunits in a unitary or federal state. There is a fairly
long history of happy and unhappy examples of autonomy that may hold
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valuable lessons for the current era. But it is only very recently that schol-
ars have looked to cases like Scotland, Puerto Rico, the Soviet republics
and autonomous regions, Catalonia, Greenland, the Native American res-
ervations of the United States and Canada, the French overseas territories
and departments, and the like to find lessons that might be informative in
places like Chechnya, Bosnia, and Hong Kong (see Chapter 12). In the
past, when such structural arrangements were the subject of scholarly
attention, it usually came from specialists in domestic politics (e.g., com-
parative researchers on federalism) or international law, not international
relations scholars, so the questions have been framed differently and the
answers discussed in a community that rarely interacts with specialists in
international conflict resolution.

The same situation holds for constitutional design. The world is full of
constitutions and electoral systems, and their consequences for conflict
management in their home countries are available for historical examina-
tion. However, until recently, relatively little systematic attention was paid
to the question of how electoral system design shapes the course of conflict
in a society (see Chapter 11 for a review and analysis of the evidence).

This book gives detailed attention to several nontraditional conflict
resolution techniques in order to shed light on the potential for using tech-
niques that employ the strategies of conflict transformation, structural pre-
vention, and normative change as part of the toolbox of international con-
flict resolution. It devotes chapters to evaluating the effects on conflict of
interactive conflict resolution workshops (Chapters 7 and 8), truth commis-
sions (Chapter 9), “engineered” electoral systems (Chapter 11), autonomy
arrangements (Chapter 12), language policy within states (Chapter 13), and
the various conflict resolution activities of the OSCE (Chapter 14) and hu-
manitarian NGOs (Chapter 10). The intent is to draw out lessons—what
George (1993) calls generic knowledge—about the conditions under which
each type of intervention in fact reduces the likelihood of violent conflict
and about the processes that lead to such outcomes.

Our primary intent in conducting this exercise is to provide useful
input to the decisions of conflict resolution practitioners—decision mak-
ers in national governments, international organizations, and NGOs—
who must consider a wider-than-ever panoply of policy options, some of
which they have not seriously considered before. The contributors to this
volume were asked to summarize available knowledge with an eye to
informing these decisions. We also hope, of course, to advance knowl-
edge among specialists about the functioning and effectiveness of the
various techniques of international conflict resolution. But the rationale
for developing this knowledge is more than the curiosity of science. It is
also to help in efforts to reduce both organized and nonorganized vio-
lence in the world.
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THE CHALLENGE OF DEVELOPING USABLE KNOWLEDGE

Conflict resolution practitioners need many kinds of knowledge to
achieve their objectives. Some essential knowledge is highly situation spe-
cific and can come only from examining features of particular conflict
situations in the present—the political forces currently affecting the par-
ties in conflict, the personalities of the leaders, the contested terrain or
resources, and so forth. Other kinds of essential knowledge apply across
situations. They tell what to expect in certain kinds of conflicts or with
certain kinds of parties, leaders, or contested resources. These kinds of
knowledge are generic, that is, cross-situational, and therefore subject to
improvement by systematic examination of the past.

Types of Usable Knowledge

The chapters in this book are organized around problems in conflict
resolution and techniques or classes of techniques for addressing them.
Problems are situations encountered repeatedly, though in different con-
texts, in the conduct of the practice of diplomacy or conflict resolution,
such as deterring aggression, mediating disputes, managing crises, achiev-
ing cooperation among allies, and so forth. Practitioners typically con-
sider several specific policy instruments and strategies for dealing with
each of these generic problems. In this process they can benefit from
several types of knowledge about them.

First, general conceptual models identify the critical variables for deal-
ing effectively with the phenomenon in question and the general logic
associated with successful use of strategies or techniques to address a
type of problem. For example, deterrence theory in its classical form (e.g.,
Schelling, 1960; George and Smoke, 1974) provides a conceptual model of
a strategy of conflict management. It presumes that the target of a deter-
rent threat is rational and thus, if well informed, can make a reasonably
accurate calculation of the costs and risks associated with each possible
response to the threat, and it prescribes the characteristics of threats that
are effective with rational actors. A conceptual model is the starting point
for constructing a strategy or response for dealing with a particular con-
flict situation.

Second, practitioners need conditional generalizations about what fa-
vors the success of specific strategies they might use. This kind of knowl-
edge normally takes the form of statements of association—that a strategy
is effective under certain conditions but not others. Although conditional
generalizations are not sufficient to determine which action to take, they
are useful for diagnostic purposes. A practitioner can examine a situation
to see whether favorable conditions exist or can be created for using a
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particular conflict resolution technique. Good conditional generalizations
enable a practitioner to increase the chances of making the right choice
about whether and when to use a technique.

Third, practitioners need knowledge about causal processes and mecha-
nisms that link the use of each strategy to its outcomes. For example, one
indication that an electoral system in a culturally divided society is chan-
neling conflict in nonviolent directions is that each major party is running
candidates from several ethnic groups. When party conflicts are no longer
reflections of raw ethnic conflict, future political conflicts are likely to be
less highly charged. Knowledge about such mechanisms is useful for
monitoring the progress of a conflict resolution effort and for deciding
whether additional efforts should be made to support previous ones.

Fourth, in order to craft an appropriate strategy for a situation, prac-
titioners need a correct general understanding of the actors whose behavior
the strategy is designed to influence.’ Policy specialists and academic
scholars agree on this fundamental point: to act effectively in the interna-
tional arena it is necessary to see events—and, indeed, assess one’s own
behavior—from the perspective of the others acting in the situation. Only
by doing so can a practitioner diagnose a developing situation accurately
and select appropriate ways of communicating with and influencing oth-
ers. Faulty images of others are a source of major misperceptions and
miscalculations that have often led to major errors in policy, avoidable
catastrophes, and missed opportunities. Area specialists in academia can
make useful, indeed indispensable, contributions to developing and mak-
ing available such knowledge, as can diplomats and other individuals on
the scene of a conflict who have personal knowledge about the major
actors.

All of these types of knowledge are generic in that they apply across
specific situations. It is important to emphasize, however, that although
such knowledge is useful, even indispensable to practice, a conflict reso-
lution practitioner also needs accurate situation-specific knowledge in
order to act effectively. Skilled practitioners use their judgment to com-
bine generic and specific knowledge in order to act in what are always
unique decision situations.

Developing Knowledge

The contributors to this volume have attempted to develop the first
three kinds of knowledge described above: general conceptual models of
conflict situations, knowledge about the conditions favoring the success
of particular conflict resolution techniques, and knowledge about the
causal processes that lead them to succeed or fail. In doing this they have
had to grapple with other important but difficult issues: defining success
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for a technique of conflict resolution, setting reasonable expectations and
time lines for evaluating success, identifying indicators of success, and
deciding how to make general inferences when historical evidence is im-
perfect and when one can never know what the outcome would have
been if practitioners had acted differently or if events beyond their control
had played out differently.

Each contributor to this volume was asked to carefully define a
technique or concept of conflict resolution and to evaluate the available
historical and other evidence regarding the conditions for its success.
In Chapter 2, Stern and Druckman discuss the challenges of making
such evaluations. They identify the difficulties of making valid infer-
ences about efforts to change the course of history and discuss strate-
gies by which knowledge can be developed in the face of these chal-
lenges. The other contributors tried to meet the challenges, each by
examining a particular technique, concept, institution, or problem. They
tried to be aware of the limitations involved in using historical evi-
dence to derive causal inferences about relationships between concepts
or variables and tried to look dispassionately at historical experience
and other sources of insight in order to evaluate the state of knowledge
and, if possible, develop conclusions about “what works” in conflict
resolution.

Most of the contributors used some form of structured case compari-
son to do their work.!? They defined the technique or concept they stud-
ied, identified a number of indicators of success and factors that may
affect the likelihood of success, and then examined the available historical
evidence to identify associations of conditions and outcomes (contingent
generalizations) and causal mechanisms that might lead to those out-
comes. The results of their efforts have been sets of propositions or em-
pirically based hypotheses about the conditions and mechanisms by
which particular efforts at international conflict resolution yield results
that can be considered successful.

Uses of Generic Knowledge

It is our hope and expectation that the knowledge developed by the
contributors will be of practical value. We do not expect that it will be
prescriptive in the sense of providing a standard set of procedures that
tell practitioners what to do in particular situations. However, it is in-
tended to be useful to practitioners when they combine it with specific
knowledge about what kind of situation is at hand. Generic knowledge
also has diagnostic value for practitioners because it describes the charac-
teristics to look for in situations that make a difference in terms of which
actions will be effective. After a practitioner has accurately diagnosed a
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situation, knowledge about what works in which situations comes more
strongly into play.

However, even with the perfect diagnosis of a situation, generic
knowledge cannot be expected to provide prescriptions for action, for
several reasons. First, this kind of knowledge will never be solidly estab-
lished in the fashion of a law of physics. For one thing, human actors can
defy the laws said to govern their own behavior; for another, world con-
ditions continually change in ways that may invalidate conclusions from
past experience. Second, the many tradeoffs in any decision situation
make general knowledge an imperfect guide to action. Sometimes, all the
aspects of success cannot be achieved at once and choices must be made.
Sometimes, conflict resolution outcomes are not the only ones relevant to
practitioners, who must then weigh those outcomes against other desired
outcomes (e.g., for government officials, continued domestic support for
the government).

Despite such limitations, we believe the kinds of knowledge devel-
oped in this volume will prove useful to conflict resolution practitioners.
They can help practitioners identify options for action they might not
otherwise have considered, think through the implications of each course
of action, and identify ways of checking to see if actions, once taken,
remain on track. However, one must recognize that practitioners may
resist accepting conclusions developed by systematic analysis. Many prac-
titioners mistrust such conclusions and prefer to trust their own experien-
tial knowledge and that developed by other practitioners. Anticipating
this possibility, we have involved current or former practitioners in dis-
cussion about each of the studies presented in Chapters 3 through 14 from
the earliest phases and in the review of the chapters. We hope that this
sort of interaction between researchers and practitioners will, over time,
improve mutual respect for and understanding of the kinds of knowledge
that direct experience and systematic analysis taken together can provide.
Bridging the gap between scholarship and practice remains an overriding
challenge for international conflict resolution (George, 1993).

We believe this volume will also be of value for scholars of interna-
tional relations and conflict resolution. For them it will collect useful
knowledge, raise important issues for the future development of knowl-
edge, and generate a variety of propositions to examine and hypotheses
to test in future research in this area.

ABOUT THE STUDIES

The remainder of this book consists of 13 studies, one methodological
and 12 substantive, concerned with particular techniques of conflict reso-
lution. In Chapter 2, Paul Stern and Daniel Druckman set the context for
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the substantive studies by discussing the general problem of making and
validating inferences about international conflict resolution techniques.
They identify the inherent difficulties of this task and show how progress
can be made in the face of these obstacles. They conclude that a systematic
approach based on social scientific concepts and techniques can produce
useful generalizations about which techniques work under which condi-
tions and thus raise the level of understanding available to conflict resolu-
tion practitioners.

The main challenges of evaluation defined in Chapter 2 concern de-
veloping analytical concepts, selecting cases for analysis, measuring out-
comes and the factors affecting them, and making inferences about cause
and effect. The conceptual challenges include defining and classifying
interventions, defining success, and setting reasonable expectations for
the effects of an intervention. The problems of case selection include de-
lineating the relevant universe of cases and drawing a representative
sample of them—for instance, the universe of known cases may not be
representative of all actual cases. Measurement problems include taking
into account events that cannot be observed, such as closed negotiations
or unpublicized mediation efforts. Key inference problems are raised by
the lack of adequate comparison situations and the need to compare ac-
tual events with imagined, or counterfactual, ones; the need to take into
account the effects of other events that occur at the same time as the
intervention; the need to consider indirect effects of the interventions; and
the need to sort out the overlapping and conflicting effects of the multiple
efforts that are often made to resolve a conflict.

The authors then consider ways of meeting these challenges. With
regard to the conceptual challenges, they emphasize the importance of
clear definitions and taxonomies of intervention types and of conceptual
frameworks that link concepts together and generate hypotheses about
the conditions under which interventions have particular consequences
over a short and longer span of time. With regard to sampling, sugges-
tions are made to carefully develop purposive sampling frames guided
by theory as an alternative to the sort of random sampling that only has
meaning in the context of a specified universe of cases. On measurement,
ways are presented to deal with incomplete information, improve reli-
ability, and construct appropriate indicators of various outcomes, rather
than attempting to measure “success” as a unitary variable. The chapter
discusses the strengths and weaknesses of the main available systematic
methods of making inferences: experiments (including quasi-experiments)
and simulations, multivariate analysis, and enhanced case study methods
such as the approach of structured and focused case comparison.

The authors reach three important conclusions. First, they conclude
that theory development, including taxonomies and hypotheses about
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causes, outcomes, contingencies, and causal mechanisms, is critically
needed to advance knowledge about what works in international conflict
resolution. Second, a dialogue between theory and experience, with pro-
gress in each leading to refinements in the other, is the best route to
improved understanding. Third, a strategy using multiple sources of data
and methods of analysis, referred to as “triangulation,” is preferred for
increasing confidence in evaluative conclusions.

Many of the substantive studies in Chapters 3 through 14 take up the
challenges defined in Chapter 2, making new contributions to knowledge
by clarifying concepts; defining types of interventions; stating explicit
hypotheses about causes, effects, and causal mechanisms; defining out-
come indicators; and so forth. In this respect these chapters may be pre-
views of the directions that the field is likely to take during the first
decade of the new millennium.

Below, we briefly summarize the topics and findings of the 12 sub-
stantive studies in this book. The summaries are not intended to substi-
tute for the studies; rather, they are intended as a guide to the reader. We
group the summaries under the four strategies of conflict resolution pre-
viously identified: traditional diplomacy and power politics, conflict
transformation, structural prevention, and normative change. This classi-
fication is artificial in some cases because some conflict resolution ap-
proaches employ more than one of these strategies. For example, truth
commissions may promote conflict transformation while also recom-
mending structural prevention measures. These complexities are men-
tioned below and are more evident in the chapters that follow.

Traditional Diplomacy and Power Politics

Chapters 3 through 6 assess conflict resolution techniques strongly
rooted in traditional diplomacy. Chapter 3, for example, focuses on the
use and threat of force. It examines the limited ability of the United States,
despite its military dominance in the post-Cold War era, to achieve diplo-
matic objectives through threats of force and limited (exemplary) uses of
force. Barry Blechman and Tamara Cofman Wittes explain this paradox of
power by identifying a number of conditions that, although neither neces-
sary or sufficient for the success of a U.S. threat, favor the effectiveness of
a threat when present.

The authors group these “enabling conditions” into two broad cat-
egories: those that make a threat sufficiently credible and those that make
it sufficiently potent to overcome the reluctance of foreign leaders to com-
ply with the demand. They conclude that the credibility and the potency
of a threat together shape the targeted leaders’ evaluation of the likely
costs of complying or not complying.
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Blechman and Wittes examine eight major post-Cold War cases:
Panama (1989-1990), Iraq (1990-1996), Somalia (1992-1995), Macedonia
(1992-1996), Bosnia (1992-1996), Haiti (1994-1996), Korea (1994-1996), and
Taiwan (1996). To a large extent they find that the enabling conditions
were present in those cases in which U.S. threats of force secured compli-
ance with the demands and absent in cases where the threats proved
ineffectual. The authors go beyond this correlation to suggest how the
enabling conditions operated to produce the outcomes in the eight cases.

The authors draw three noteworthy conclusions from their case analy-
ses. First is the critical importance of how much is demanded of the target.
The greater the demand made, the greater the reluctance to comply. Thus,
in six of seven cases of success the demand made was a relatively modest
one—compliance was relatively easy. A second finding was that coupling
threats with positive incentives for compliance increased success. Positive
incentives were employed in six of seven success cases. A third important
lesson concerned the degree of public support for the policy in the United
States. Potent threats are harder to sustain because they imply greater
risks, triggering the U.S. public’s aversion to suffering combat casualties.
This aversion, seen as a legacy of the Vietham War, constrains American
presidents from making threats that are sufficiently credible and potent to
achieve ambitious objectives. The authors’ review of available evidence
reveals that Bosnian Serb leaders, Haitian paramilitary leaders, Saddam
Hussein, and the Somali warlord Muhammad Farah Aideed all believed
they would be able to force a U.S. retreat by inflicting a relatively small
number of casualties on U.S. forces. U.S. officials often have great diffi-
culty breaking through such preconceptions of American weakness. The
authors conclude that, as long as this situation continues, the targets of
U.S. threats are likely to perceive them as signs of weakness rather than
determination and, as a result, are likely to continue to be willing to
withstand these threats until their perceptions are changed by strong
military action.

The findings of this study suggest these possible implications for U.S.
policy: (1) pick fights carefully, making demands that are not likely to be
perceived as difficult to meet; (2) seek to demilitarize U.S. policy some-
what, relying to a greater extent on skillful diplomacy and positive incen-
tives, backed in most cases by threats of force; and (3) when nonmilitary
instruments of policy seem likely to be ineffectual but the president still
perceives the situation to require action, act decisively. In this situation
the authors suggest that U.S. officials make demands clear and urgent,
make demonstration of military power incontrovertible, and make the
threat sufficiently credible and potent to persuade the adversary to accept
the demands.

In Chapter 4, Bruce Jentleson evaluates the success or failure of efforts
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to achieve diplomatic objectives by the use of economic sanctions. The
chapter clarifies several conceptual and methodological issues and identi-
fies lessons drawn from a comprehensive assessment of experience with
economic sanctions.

Jentleson discusses the use of sanctions both for deterrence and for
coercing states to reverse past actions (“sanctions for conflict resolution”).
His analysis reinforces the findings of previous writers on deterrence and
coercive diplomacy, including Blechman and Wittes in Chapter 3, that the
task of deterrence is easier than the task of compellence and that the success
of sanctions, either for deterrence or coercive diplomacy, depends on the
threat being perceived by the target as sufficiently potent to induce it to
accept the demands on it. Again, as in earlier studies, Jentleson finds that
the stronger the demand, the more credible and more potent the threat
must be to achieve compliance. Jentleson concludes that the effectiveness of
sanctions depends on “proportionality”—that is, the more far reaching the
demand made on the target, the less likely sanctions are to be effective.

Jentleson’s analytical framework stresses two main sets of factors, the
political economy of relations among the key actors and the design of the
strategy by which sanctions are imposed. The key aspects of political
economy are the extent of multilateral cooperation and the problem of
alternative trade partners, the target state’s economic and political capa-
bility to defend against sanctions, and the sender state’s ability to limit its
own domestic constraints. The crucial components of strategy design are
the definition of objectives, the targeting strategy, measures for sanctions
enforcement, and the broader policy of which sanctions are a part.

Proceeding from this framework, Jentleson assesses whether and how
the post-Cold War environment has affected the efficacy of sanctions. The
main pattern he identifies is “a paradoxical one of greater target state
vulnerability to the potential coercive potency of sanctions on the one
hand but more problematic political viability on the other.” He traces this
“vulnerability-viability paradox” to three major systemic changes—the
end of Cold War bipolarity, economic globalization, and greater global
democratization. These trends increase vulnerability because of reduced
geopolitical incentives for great powers to protect target states against
other powers, the greater economic openness of virtually all economies,
and increased political openings for target state domestic elites hurt by
sanctions to serve as “transmission belts” and pressure their governments
for policy change. At the same time, the “political viability” of sanctions
has become more problematic in several respects: (1) international coali-
tions in support of sanctions are harder to build in some cases than before;
(2) the economic impact of sanctions on nontarget citizens in target states
and on nearby countries now can raise tough ethical issues and humani-
tarian concerns; and (3) domestic politics in the sending state can create
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deep divisions as regards the state’s sanctions policies. We thus have the
dilemma, as Jentleson states it, that “in some respects sanctions have
more potential efficacy than before. In other respects it is more problem-
atic to tap that efficacy.”

Given this dilemma, Jentleson advocates a policy of “sanctions real-
ism,” which he describes in detail as “less frequent but more concerted
use of sanctions.” He places great emphasis on the importance of multilat-
eral cooperation, which he finds much more important for effective sanc-
tions in the post-Cold War era than before. Consequently, unilateral U.S.
sanctions are less effective than they were during the Cold War era. The
threat of serious Western collective action in pursuing sanctions is vital to
the sanctions being sufficiently credible and formidable to elicit compli-
ance. Jentleson advocates that U.S. policy makers be selective in pushing
allies for joint action on sanctions in return for eliciting sanctions coopera-
tion on issues on which fundamental shared interests exist, such as non-
proliferation of weapons of mass destruction, deterrence of interstate ag-
gression, and prevention of terrorism. U.S. leaders should recognize that
allied cooperation is least likely when it pursues sanctions that are largely
externalizations of U.S. domestic politics. With regard to sanctions strat-
egy, Jentleson emphasizes the greater potential efficacy of comprehensive
and decisive sanctions over partial and incremental ones and the need to
take enforcement more seriously, both to reduce leaks in sanctions and to
buttress credibility. He also cautions strongly against turning to sanctions
as a “default option” and stresses the need to integrate them into a well-
formulated influence strategy that may include other coercive measures
as well as positive incentives.

In Chapter 5, Stephen Stedman addresses the problem of dealing with
“spoilers” in peace processes—local actors who attempt to disrupt efforts
to terminate conflicts. Stedman examined the activities of spoilers in sev-
eral recent conflicts and drew the lesson that it is important to distinguish
between different types of spoilers. As noted above, it is important for
policy makers in dealing with conflict situations to have a correct image
of the adversary. Stedman presents an analysis of types of spoilers that
can be used to classify spoilers and judge how best to interact with them
in order to advance the peace processes they may try to derail. His typol-
ogy focuses on important differences in the motives of spoilers and in
their objectives; classifies spoilers as “limited,” “greedy,” or “total”; iden-
tifies three strategies for managing spoilers (withdrawal, a “departing-
train” strategy involving a threat to move the peace process forward with-
out involving the spoiler, and the use of inducements to address a spoiler’s
grievances); and evaluates these strategies in terms of their potential for
success with different types of spoilers.

Stedman finds that a correct classification of the type of spoiler is
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critical for choosing the most effective strategy for neutralizing the
spoiler’s effort to disrupt a peace process. He provides practitioners with
a framework that can assist them in classifying future spoilers and with
propositions that lead to advice on how to proceed once the spoiler has
been correctly classified. Thus, the chapter requires the practitioner to use
actor-specific knowledge to classify the spoiler; with that task done, Sted-
man’s analysis offers recommendations about the strategy to follow in
dealing with a spoiler. Stedman also discusses the difficulty and uncer-
tainty involved in correctly classifying spoilers.

In Chapter 6, I. William Zartman provides a major clarification and
extension of earlier writings on the concept of “ripeness” and its role in
bringing the parties to a conflict into serious negotiations. Unlike the
other substantive chapters in this book, Zartman’s is primarily an elabo-
ration of a theory as the basis for an empirical analysis of the effectiveness
of a conflict resolution technique. Ripeness focuses attention on the tim-
ing rather than the substance of proposals for conflict settlement. Zartman
maintains that more attention is needed to the timing question because
those who focus on substantive aspects of negotiation have generally
ignored or downplayed timing. Zartman reemphasizes that ripeness and
the related notion of the mutually hurting stalemate are perceptual phe-
nomena, necessary but not sufficient for the opening of productive nego-
tiations. Not all ripe moments are seized, and some kinds of negotiations
can take place in the absence of ripeness. In addition to a perceived stale-
mate, a perceived possibility of a way out through negotiation or media-
tion is also necessary for productive negotiations to begin.

Zartman summarizes references to ripeness in accounts by scholars
and diplomatic practitioners and reviews the literature on the ripeness
concept, presenting and analyzing a series of propositions about timing
and ripeness. He notes the important refinements of the ripeness concept
by a number of authors, including Stephen Stedman, who took the con-
cept “beyond a single perception into the complexity of [the] internal
dynamics” of each side to a conflict. This refinement expands the concept
of the perception of ripeness to include a country’s patrons, its military
officers, changes in leadership, and domestic rivalries.

Zartman notes a number of problems with the emphasis on the need
for ripeness. One is that increased pain may increase resistance rather
than reduce it. He postulates that “cultural” differences may explain this
variation: some parties to a conflict may act as “true believers” who treat
increased pain as a justification for intensified struggle. Zartman says that
“in the current era, cases of resisting reactions . . . come particularly from
the Middle East.” For example, he sees the United States in the Iran hos-
tage crisis as having acted under the logic of the hurting stalemate, exert-
ing increased pressure in the hope that the Iranian leaders would perceive
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a stalemate and agree to negotiate; Iran, however, saw the U.S. strategy as
indicating the opposite of the contrition Iran required as a basis for nego-
tiation. Zartman concludes that negotiations with true believers take
longer to come to fruition because ripe moments are harder to find.

Zartman discusses various suggestions for “ripening” conflicts to
bring about negotiations as a conflict resolution technique. He empha-
sizes that, when ripeness exists, practitioners need all their skills to turn it
into a successful peacemaking process. Ripeness, when created, only pro-
vides an opportunity for substantive knowledge and techniques of nego-
tiation to come into play.

Conflict Transformation

Chapters 7 through 10 discuss conflict resolution techniques that rely
heavily on the strategy of conflict transformation. Chapters 7 and 8 focus
on unofficial efforts by citizens outside government who use organized
processes of dialogue, analysis, and the like to change conflictual relation-
ships. The chapters examine these processes of “interactive conflict reso-
lution” to assess how these “public” peace processes can work together
with official processes. Interactive conflict resolution is a well-defined
and systematic approach used in small unofficial meetings of members of
groups in tension or violent conflict to stimulate their talk together about
the problems that divide them and the relationships that underlie these
problems. The objective, as Harold Saunders argues in Chapter 7, is dif-
ferent from official processes of conflict resolution. It is primarily to rede-
fine problems and develop new frameworks of interaction. Interactive
conflict resolution is especially useful for subjects that are taboo on offi-
cial agendas and when formal contacts between official representatives
are politically impossible. It can help to pave the way for negotiation,
address the obstacles to progress, and work in the larger society where
peace will be made.

The two chapters approach the same topic from quite different stand-
points. Chapter 7 examines it from the standpoint of its practitioners,
explaining what interactive conflict resolution activities try to do and
providing the experience-based judgments of practitioners about how
and why it succeeds or fails. Chapter 8§ complements Chapter 7 by exam-
ining interactive conflict resolution from an analyst’s point of view. It
approaches the issue of evaluation theoretically and methodologically
with a conceptual analysis of the ways that workshops might transform
conflict and a set of hypotheses that can be tested in evaluations of the
technique by future analysts.

In Chapter 7, Harold Saunders points to the difficulty of using stan-
dard instruments to evaluate public peace processes and sets as the crite-
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rion improvement in the practical capacity to make and build peace. He
sees processes as successful if they help to define and diagnose the prob-
lem, establish a strategic and operational framework, and design a tactical
framework or possible course(s) of action. Saunders and his collaborators
present six case examples: early experiences with Israelis and Palestinians
in the 1980s, meetings of a group of political leaders from opposing par-
ties in Northern Ireland that came together to create a bill of rights, an
expanded process in the Middle East, a six-year process in Tajikistan, a
series of dialogues in newly independent Estonia, and a program of train-
ing workshops in Cyprus.

The experience of 30 years has produced a significant track record for
interactive conflict resolution. According to Saunders, the work of citi-
zens outside government in a multilevel peace process is increasingly
fruitful as one moves across a spectrum from quasi-official situations—
those in which the primary task is to develop analysis of conflict not
available to government, provide a channel of communication where none
exists, or find a particular solution to a problem in negotiation—to those
situations where the main task is to analyze the dynamics of relationships
and design ways to work in the body politic to change them.

Saunders finds that the contribution of interactive conflict resolu-
tion increases as the capacities of government diminish. Governments,
Saunders concludes, desperately need this added tool for peace making
and peace building. He concludes that projects that “work” are those that
create well-designed opportunities for individuals in conflict to develop
the capacity to take responsibility for applying what they have learned in
new ways. As their skills increase, their sense of possibility increases.
Saunders also concludes that policy makers working to resolve conflict in
divided countries can extend the reach of peace making and peace build-
ing by consciously seeking ways of bringing both governmental and
unofficial work under the same conceptual umbrella. If citizens” groups
add a capacity for conflict resolution to the capabilities of governments,
the overall ability to make and sustain peace within civil society can be
enhanced.

In Chapter 8, Nadim Rouhana examines the major theoretical and
methodological issues in analyzing and evaluating processes of interac-
tive conflict resolution. He develops a conceptual framework that links
the activities of problem-solving workshops to their microobjectives for
the workshop participants and their macrogoals in terms of the larger
conflict. Rouhana argues that it is important to develop taxonomies of
practice in order to identify which methods work in what types of con-
flict, at what stage of conflict, and under what conditions. In his view it is
necessary to develop programs that provide training in intervention tech-
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niques that are explicitly based on theoretical foundations and guided by
research findings.

Problem-solving workshops, if they are to achieve their microob-
jectives, must generate new learning among the participants, who must
retain part of that learning when they return to the conflict arena and
demonstrate that learning in their political discourse and behavior. Learn-
ing can be measured by increased cognitive complexity and humaniza-
tion in participants’ understandings of the adversary and by their ability
to generate new options.

Problem-solving workshops that are successful at the macro level
tend to be those that create visions of peace before official processes be-
gin, help to overcome obstacles during negotiations, and help to create
supportive dynamics in the society that can sustain peaceful relations
once formal negotiations have concluded. Rouhana suggests that work-
shops may contribute through their exploratory function, their innovative
function, their capacity to legitimate discussion among adversaries, by
accumulating public support over time, by clarifying what can and what
cannot be agreed, and by preparing the terrain for political action.

Rouhana examines how the effects of interactive conflict resolution
may relate to the dynamics of conflict, proposes ways to conceptualize
these effects, and examines how the impact of these processes on the
dynamics of conflict can be assessed. He offers three tentative conclu-
sions about how to enhance the effect of interactive conflict resolution
workshops on the larger conflict. First, third parties can take on a more
active role in increasing the impact of the problem-solving workshop,
provided that the role itself is carefully coordinated with participants and
is part of the design of the problem-solving workshop. Second, future
workshops will have broader societal impact if conceived of as a joint
learning opportunity for both participants and third party, on whom equal
responsibility rests for transfer of insights into the broader societal con-
text. And third, problem-solving workshops can be used as laboratories
for conflict analysis. Understanding of the political needs of each party,
their internal dynamics, their limitations and constraints, and the views of
the other party of these constraints is important material to transmit to
experts, publics, and decision makers.

In Chapter 9, Priscilla Hayner considers official truth seeking—one of
the available mechanisms for confronting past crimes of a prior regime or
its armed opposition—as a mechanism for resolving and preventing vio-
lent conflict. Official truth-seeking efforts are sometimes advocated as a
way to heal the wounds of past conflicts—to transform a conflictual atmo-
sphere into one more conducive to peaceful intergroup relations. Hayner
notes an irony in this expectation that official truth seeking has come to be
seen as a peace-making tool, considering that the process of digging into
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such sensitive issues as the past crimes of powerful actors can easily lead
to further conflict and even to threats of violence. This potential is some-
times seen in the fear felt by victims and witnesses when providing testi-
mony to a truth commission.

The chapter summarizes the experience of over 20 truth commissions
and considers three ways they may help with conflict resolution. First, the
proposal to establish a truth commission may represent one of the posi-
tive components of a peace accord that entices the parties to a conflict (or
perhaps one of the parties) to agree to a peace. Nevertheless, the negotia-
tion of a mandate for a truth commission is often very difficult. Whether a
truth commission is adopted, and what shape it takes, depends on the
perceived interests of the parties, perceptions about whether truth seek-
ing would spark new violence, and whether indigenous mechanisms are
available to deal with past abuses. This positive effect of a truth commis-
sion happens, when it does, before the commission takes any action. How-
ever, the factors that determine whether a truth commission comes into
being also affect its mandate, which in turn affects the chances of future
violence.

Second, a truth commission may defuse conflicts over the past through
reconciliation, that is, by conflict transformation. Hayner identifies several
indicators that reconciliation may be occurring (e.g., acceptance of a shared
history, reduced conflict about “the past,” apologies by perpetrators) and
some conditions that affect the likelihood that reconciliation will occur (e.g.,
the existence of prior social ties between the sides). She also identifies condi-
tions that improve the chances that a truth commission’s activities will lead to
reconciliation. These include the extent to which the commission reaches out
to all victims, provides for their security and psychological support, holds
hearings in public, makes efforts to be fair in its process and its report, and
invites the participation of all segments of society, including perpetrators.

Third, a truth commission’s report may lead to the adoption of reforms
to mitigate conflicts and protect rights—that is, truth seeking may resolve
conflict through mechanisms of structural prevention. Two classes of re-
forms are judged relevant for conflict prevention: those that hold those
responsible for abuses to account (including legal and institutional reforms)
and those that strengthen institutions for democratic conflict management
(e.g., by strengthening the judicial system so that conflicts and grievances
can be addressed within the formal system of dispute resolution, or increas-
ing political representation of disenfranchised groups). The chapter identi-
fies several conditions conducive to a truth commission’s efforts to advance
effective structural reform. One is the strength of the commission (its re-
sources, funding, breadth of investigation, etc.). Another is the extent to
which careful advance thought was given to the kinds of structural reforms
that may be needed. A third is the strength of the forces internationally and
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especially within the society that can be brought to bear on implementing
good recommendations.

The chapter concludes that, although truth commissions tend to focus
mainly on their immediate products, “the real effect on conflict resolution
will be in how the process of truth seeking is undertaken,” the impact on
public policy, and the responses of public actors. Truth commissions make
their strongest contributions to preventing violence when (1) civilian au-
thorities are willing and able to implement the commission’s conclusions
and recommendations; (2) perpetrators are weak and have incentives to
acknowledge and apologize for past wrongs; (3) human rights groups
and other elements of civil society are strong and support the commission
and its recommendations; (4) the international community supports the
commission and its recommendations; (5) the commission has a strong
mandate and adequate resources; and (6) the old regime is no longer
strongly supported or feared. These conclusions imply that international
support for strong truth commissions, civil society organizations, and
domestic institutions for peaceful conflict management can all contribute
to peace making in transitional countries.

In Chapter 10, Janice Gross Stein considers what might be called a
new pathology of conflict transformation—a set of new challenges faced
by NGOs seeking to mitigate violence in the context of “complex humani-
tarian emergencies.” In many recent internal conflicts, humanitarian as-
sistance has been systematically diverted by those who perpetrate vio-
lence against civilians and used to sustain their capacity to continue the
violence. Humanitarian assets thus fuel rather than resolve the conflicts.
Stein’s analysis suggests that complex humanitarian emergencies are
likely to continue and that NGOs will continue to engage on behalf of
vulnerable populations. Given the privatization of assistance and the re-
treat of the major powers as well as the United Nations from involvement
in many world regions in recent years, Stein expects that NGOs will play
an even larger role in the regulation of conflicts than they have in the past.
They will continue to face situations in which a security vacuum exists
and the perpetrators of violence will be tempted to use humanitarian aid
as a weapon.

Stein assesses the troubling evidence that humanitarian NGOs have
at times contributed inadvertently to the escalation of violence rather
than to conflict resolution. The central challenge for NGOs is to find ways
of minimizing the negative externalities of assistance as aid flows to the
most vulnerable populations. NGOs have developed a set of practical
tactics to minimize the diversion of assistance: they select foods that are
less attractive to looters, “monetize” food, collaborate to standardize phys-
ical costs, and work to improve the sharing of information. These strate-
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gies can reduce the scope of diversion but never eliminate the political
incentives to tax assistance to fuel conflict.

Stein examines three explicit strategies, some of them counterintuitive,
which could contribute to the mitigation of violence, and offers three
recommendations to NGOs and international organizations. First, she
calls on humanitarian NGOs to think politically and coordinate with dip-
lomatic and military institutions. NGOs must acknowledge that their ac-
tions in a complex emergency can have profound political consequences.
Even as they insist on the imperative of legitimate authorities assuming
responsibility, they must explicitly analyze the political consequences of
their strategies to mitigate violence—relief delivery, refugee protection,
election monitoring, postwar reconstruction, peace building—and plan
for these consequences. Stein calls on NGOs to (1) improve their analyti-
cal capacity so that they can participate more effectively at global policy
tables; (2) improve their capacity to monitor the consequences of their
actions so that they can properly assess the consequences of their strategic
choices (e.g., by developing diagnostics for early identification of system-
atic diversion); (3) enhance the knowledge and skills required for effec-
tive negotiation with implementing partners, international institutions,
and political leaders; and (4) develop a specialized understanding of the
political economy of the humanitarian assistance marketplace that will
enable them to press for more flexible rules of engagement in complex
emergencies.

Second, Stein recommends that the UN secretary-general consider
providing security from private markets when (and only when) public
security for humanitarian operations is unavailable from global or re-
gional institutions. Paid, volunteer, or professionally trained security per-
sonnel, employed without regard to national origin and beholden to their
employer rather than to any single government, could reduce the likeli-
hood of systematic diversion of humanitarian assets to fuel violence.

Third, Stein advocates that NGOs be prepared to consider seriously
the option of temporary withdrawal when assistance intended for hu-
manitarian purposes is being diverted into renewed cycles of conflict.
Such a strategy requires coordination among the principal NGOs that are
providing assistance and a clearly stated set of conditions for return.

Structural Prevention

Chapters 11 through 13 discuss conflict resolution techniques that
rely primarily on the strategy of structural prevention: creating organiza-
tions or institutions that are intended to direct social conflict into nonvio-
lent channels. In Chapter 11, Ben Reilly and Andrew Reynolds consider
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“whether the choice of a legislative electoral system in a culturally plural
society can affect the potential for future violent conflict.” They conclude
that electoral system design can have a marked influence but that the
most helpful electoral system for conflict resolution must be selected to
suit the society.

The chapter classifies the great variety of electoral systems in use in
the modern world and discusses them in the context of four broad strate-
gies of constitutional design for divided societies, each of which features
a particular electoral system. It finds that the appropriate electoral system
design depends on factors specific to the country, including “the way and
degree to which ethnicity is politicized, the degree of conflict, and the
demographic and geographic distribution of ethnic groups. In addition,
the electoral system that is most appropriate for initially ending internal
conflict may not be the best one for long-term conflict management.” The
chapter notes that electoral systems are often chosen by historical acci-
dent (e.g., adopting the system of a colonizing country) and only rarely
designed on the basis of careful diagnosis of a country’s situation. More-
over, not all imaginable options are politically viable.

The authors discuss the strengths and weaknesses of each strategy of
electoral system design and its appropriateness for particular kinds of
countries, thus making it possible to diagnose a country’s situation for the
purpose of choosing an electoral system. For example, “centripetal” elec-
toral systems that seek to encourage vote swapping among ethnic groups,
usually by establishing multimember districts and an alternative vote
electoral system in which voters rank their preferences, seem to work well
for conflict management in countries where a small number of ethnic
groups are geographically intermixed or a very large number live in seg-
regation—that is, in countries where it is practicable to devise multiethnic
electoral districts. As another example, systems that allocate seats by eth-
nic category tend to ensure ethnic representation but also entrench ethnic
divisions; as a result, they seem advisable only in countries where these
divisions are already very deep.

Reilly and Reynolds note that new and established democracies have
different requirements in electoral system design. For instance, the need for
inclusiveness may decline, and the need for geographic accountability may
increase, as democracy becomes more firmly established. As a result, a
system that works well for an initial election or two in a transitional democ-
racy may not seem so good when the democracy becomes established.

The fact that each electoral system has strengths and weaknesses im-
plies that electoral design involves tradeoffs. It is necessary for the design-
ers to choose among desiderata for the electoral system. Consequently, for
a system to work well over time, the involvement of local actors in making
the design decisions is key. Electoral system designers must also choose
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between achieving a system that seems optimal and staying with electoral
features that are familiar to the electorate. The evidence suggests the value
of making moderate changes that take advantage of what familiar systems
do well and changing only what they do not.

In Chapter 12, Yash Ghai considers autonomy as a strategy for con-
flict management. He defines a variety of autonomy arrangements “that
allow ethnic or other groups claiming a distinct identity to exercise direct
control over affairs of special concern to them while allowing a larger
entity to exercise those powers which cover common interests.” The chap-
ter documents the great variety of possible autonomy arrangements—a
fact that creates broad opportunities for negotiation and compromise. The
variety, Ghai notes, also creates a danger that negotiation will lead to
agreement on arrangements that are too complex to make operational,
creating a conflict between immediate and long-term conflict manage-
ment objectives.

Ghai enumerates the various arguments for and against autonomy
and the variety of criteria for success. He concludes that “autonomy can
play an important, constructive role in mediating relations between com-
munities in multiethnic states . . . but it is not an easy device to operate,”
requiring great political and technical skills. To make autonomy work, it
is necessary to recognize both the particular needs of the group granted
autonomy and the common needs of the whole. Success does not depend
on particular provisions of an autonomy arrangement: similar provisions
have “produced quite different results in different countries.”

The success of autonomy arrangements can be assessed in terms of
the purposes of granting autonomy, such as to acknowledge a group’s
identity, to facilitate harmonious relations with other communities and
the central government, to end a dispute, and to maintain the integrity of
the state. It can also be judged by the extent to which interests are accom-
modated, by the durability of the arrangements, and by the ways it trans-
forms preexisting relations (e.g., by leading to fair resolution of future
disputes, improving ethnic relations, overcoming extreme positions, inte-
grating rebels into society). Different parties have different expectations
and apply different criteria of success.

Ghai finds that autonomy arrangements are most likely to be made at
times of regime change, when the international community is involved, in
countries with strong democratic traditions, when the area claiming au-
tonomy is small and relatively unimportant to the central state, when
sovereignty is not an issue (i.e., secession is not considered an option),
when there are more than two ethnic groups, and when the grounds for
autonomy are not explicitly ethnic. He finds that success, in terms of
many of the above criteria, is most likely to be achieved under the follow-
ing conditions: when autonomy is negotiated in a participatory manner,
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when the arrangement provides for consultation and negotiation, when
flexibility is built in, when there are independent dispute settlement
mechanisms in the political and judicial arenas, and when several specific
issues of institutional design are carefully addressed. Although history
provides exceptions to most of the above generalizations, flexibility and
independent dispute settlement mechanisms appear to be critical design
criteria for lasting autonomy arrangements. The best way to meet the
criteria seems to be situation dependent. For instance, what can work in a
federation created by aggregation of independent units may not work in
a federation created by the breakup of an empire. Also, success is more
likely in countries with established traditions of peaceful political bar-
gaining and judicial independence. The evidence implies that interna-
tional involvement may increase the chances of success in countries lack-
ing these traditions.

In terms of the social and political consequences of autonomy ar-
rangements, Ghai finds that such arrangements typically begin as asym-
metric, establishing special arrangements with the state for only certain
regions or communities. Typically, national governments that grant mean-
ingful autonomy feel pressure to offer similar opportunities to other re-
gions, with the result that successful autonomy arrangements tend to-
ward symmetry. There are exceptions for communities that are clearly
and historically distinct, such as Greenland or Corsica, whose autonomy
does not have this effect. A major conclusion is that true autonomy pre-
vents secession, mainly by reducing the stridency of minority groups:
cases in which autonomy preceded secession overwhelmingly involved
refusals of the central government to respect autonomy provisions or the
dissolution of the central state for reasons unrelated to autonomy.

Serious problems arise with autonomy when the autonomous com-
munity wants superior power to other groups or when it wants unique
powers not given to other communities in order to mark its special status.
Such problems with the theory of autonomy adopted in a country may
overshadow the practical problems of managing the arrangements.

In Chapter 13, David Laitin considers the roles of language conflict
and language policy in intergroup violence in multiethnic countries. The
chapter considers two questions: What is the effect of language differ-
ences within a country on the potential for violent conflict between lan-
guage groups there? What are the effects of policies for addressing lan-
guage differences on the likelihood of such violence?

On the first question, Laitin finds that, unlike some other bases of inter-
group conflict that are rooted in group identity, language differences do not
increase the likelihood of violence; under some conditions, in fact, he con-
cludes that language conflict can help contain violence. Laitin analyzed
data from the Minorities at Risk database (Gurr, 1993) on 268 politically
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active communal groups and found that rebellion of a minority group
against the state is most intense when both groups have the same language.
Controlling for levels of economic development and democracy in a coun-
try, for whether or not a minority group has an established rural base, and
for levels of religious grievance, language difference has no overall effect
on levels of violence but mitigates violence when religious grievances are
strong. Laitin, relying on game theoretical analyses and case studies, ex-
plains these findings in terms of the ease of subverting oppressive language
laws, the difficulties of organizing rebellion by minority-language entre-
preneurs, and the tendency of language conflicts to be “fought out in trans-
lation committees, school boards, and bureaucracies.” Religious conflict is
much more incendiary for several reasons—among them, that religious
groups’ hierarchies can impose discipline and organize resistance and that
there is much more social resistance to bireligionism than to bilingualism as
a way for a minority to get along in a society.

The analysis of language policies, again relying on multicountry statis-
tical comparisons, identifies five classes of language policies and reaches
two main conclusions. One is that political bargaining over language
grievances reduces the threat of violence regardless of the language policy
a state has in effect and even if it is perceived as unfair. It is the refusal to
bargain that predisposes to violence. The other conclusion is that there is
no clear benefit of one language policy over another for defusing vio-
lence. For instance, in countries where several languages are recognized,
there is no greater violence by minorities whose languages are not recog-
nized than by those whose languages are. For international actors Laitin
suggests that language policies that are unfair do not justify international
intervention on the grounds of incipient violent conflict.

Normative Change

Several studies in this book conclude that the success of international
conflict resolution techniques as varied as economic sanctions, truth com-
missions, and autonomy depends on international support. They suggest
that creating international norms that can provide such support may in
itself be an important strategy for international conflict resolution. In
Chapter 14, P. Terrence Hopmann sheds some light on this hypothesis
through his analysis of the efforts of the OSCE to prevent and resolve
conflicts. He argues that the OSCE has developed into a security regime
for the Eurasian region. It has created many of the conditions necessary
for regional cooperation to maintain European security since the end of
the Cold War. It has articulated shared values and constructed an institu-
tional framework within which all members may attend to the security
needs of one another, exchange information, and facilitate the peaceful
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resolution of differences. It has also emphasized the development of com-
mon political, economic, and social principles based on the ideas of liberal
democracy and market economies in an effort to create a “zone of peace.”
Finally, the OSCE has created a set of structures intended to prevent
conflicts, to mediate cease-fires in times of violent conflicts, to manage
and resolve the underlying issues that have produced violence, and to
assist states and regions that have experienced violence to rebuild their
security. Thus, Hopmann’s analysis shows that the OSCE has used the
strategies of structural prevention and normative change.

The chapter assesses the contribution of the OSCE to limiting the
escalation of conflict and to promoting the abatement and resolution of
conflict in the aftermath of violence. It pays particular attention to (1)
monitoring, early warning, and conflict prevention to head off incipient
violence; (2) negotiating cease-fires in ongoing conflicts; and (3) prevent-
ing the reignition of violence and assisting the resolution of underlying
issues in conflict situations.

With respect to conflict prevention, Hopmann concludes that the
OSCE experienced considerable success in Crimea. By intervening rap-
idly the OSCE mission was able to strengthen moderate forces on both
sides and helped avert violence. With respect to negotiating cease-fires,
the OSCE mission in Chechnya can be viewed as having played a positive
role in bringing an end to the intense fighting between Russian and
Chechen forces in the mid-1990s, but it fell short of its goal of restoring a
secure environment within which Chechens could reestablish anything
approximating a normal livelihood. With respect to prevention of the
renewal of violence and conflict resolution, Hopmann concludes that it is
necessary to establish an identity formula that guarantees the protection
of the identity of the vulnerable group. In Transdniestria the OSCE was
unable to achieve a long-term resolution of the conflict even though it did
help prevent an escalation to violence.

Hopmann concludes that a real strength of the OSCE is its broad
approach to security, linking the “human dimension” to virtually all of
its efforts to prevent escalation and to facilitate the abatement and resolu-
tion of conflict. He finds that the OSCE has contributed significantly to
strengthening democratic processes and institutions in countries under-
going transformation. The OSCE has also proven to be remarkably flex-
ible in reacting to potential crises, which has enabled it to react rapidly.

SOME RECURRING THEMES

Although the studies in this volume cover widely diverse topics in inter-
national conflict resolution, a few themes arise repeatedly. It is worth noting
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these recurring themes because the fact that they have emerged indepen-
dently in these studies may reveal important features of international conflict
and conflict resolution in the post-Cold War period. The themes may suggest
important issues for practitioners to consider when they apply conflict reso-
lution techniques, even those not reviewed in this book; they may also sug-
gest promising hypotheses for researchers to explore.

Perhaps the most frequently recurring theme is the need for interna-
tional coordination and support for conflict resolution processes. This theme
appears in studies focused on traditional techniques of diplomacy (see
Chapters 4 and 5 on economic sanctions and response to spoilers), conflict
transformation (see Chapters 9 and 10 on truth commissions and humani-
tarian relief activities), structural prevention (Chapter 12 on autonomy ar-
rangements), and normative change (Chapter 14 on the OSCE). Studies in
this volume repeatedly and independently find that, across a broad range
of conflict techniques, success is more likely if international support can be
organized behind the efforts. The pervasiveness of this theme may reflect a
general truth about the end of global bipolarity: coordination is difficult
when there are no opposing alliances to facilitate it. The studies suggest
that states and other actors in the international system that want to promote
conflict resolution need to do more work to build the bases for international
coordination in support of conflict resolution efforts.

Another frequently recurring theme is the need for strong internal
institutions for nonviolent dispute settlement in divided societies. This
theme appears explicitly in studies of conflict transformation (see Chap-
ters 7 through 9 on interactive conflict resolution and truth commissions)
and structural prevention (Chapter 12, autonomy arrangements). It is also
implicit in the study of electoral systems (Chapter 11), which presumes
that elections are an institution for nonviolent dispute settlement. The
frequent focus on internal institutions for conflict resolution may reflect
an increased international recognition of the threat of internal conflict. It
is worth noting that the themes of internal institutions and international
coordination are related: the studies of autonomy and of truth commis-
sions both note that appropriate international assistance may help com-
pensate for weaknesses in internal conflict management institutions.

Some recurring themes are associated with particular strategies of
conflict resolution. For example, the studies of traditional diplomatic tech-
niques (Chapters 3 through 6) confirm that basic principles of power
politics, such as set forth in past work on deterrence and coercive diplo-
macy, operate as well in the present era as in the past. What may have
changed, as the studies of economic sanctions and the threat and use of
force both report (Chapters 4 and 3), is the ability of states to exercise
these tools. Because of increased difficulty in applying these techniques,
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both of these studies advocate that those who would employ them be
more selective in their use and, when they do act, that they do so in a
concerted and decisive manner.

The studies of conflict transformation (Chapters 7 through 10) reveal
another recurring theme: that there are new and important roles for NGOs
in international conflict resolution. NGOs can be important both for build-
ing support for peace within societies, as indicated in the studies of inter-
active conflict resolution, and in responding to complex humanitarian
emergencies. The studies of electoral systems and truth commissions re-
veal yet another potential role for NGOs—as a carrier of lessons about
peace making from one country to another. These studies together sug-
gest that international conflict resolution may benefit from improved skills
of various kinds within NGOs, including skills in conflict analysis and in
coordination with governments and other NGOs.

The studies of structural prevention recurrently emphasize the im-
portance of involvement of a spectrum of local actors in institutional de-
sign. This theme appears in the studies of electoral design, autonomy, and
truth commissions (Chapters 11, 12, and 9) and is implicit in the study of
language conflict (Chapter 13). These studies suggest that, in an era in
which internal conflicts have gained greater importance, it is important
for the parties to be actively involved in conflict resolution: participatory
approaches are preferable to imposed solutions from above, and although
outside technical assistance can be helpful, lasting success may depend
on giving local actors the final say. Chapter 5 on spoilers addresses op-
tions for external actors when some of the parties will not participate.

The structural prevention studies raise two other recurring, and re-
lated, themes. One is that the institutions that can be agreed on in a peace
settlement may not be best for long-term conflict management in the
society. This finding appears in the studies of truth commissions, elec-
toral systems, and autonomy arrangements. The other theme is that the
success of structural prevention often depends on flexibility and willing-
ness to keep bargaining. This theme appears in the studies of language
conflict and autonomy. Both themes suggest that it may be very impor-
tant to design flexibility into institutional arrangements that are intended
to prevent future conflict.

We do not know enough yet to say that these recurring themes reflect
enduring features of the emerging world system or that the lessons they
may suggest are the right ones to draw from recent history. However,
these studies, completed a decade into a new era of world politics, do
suggest what some of the main issues may be in international conflict
resolution in this era. Many of these, such as international coordination
for conflict resolution, support of internal institutions for dispute settle-
ment, strengthening the NGO role, devolving decision making power to
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local actors, and designing flexible institutions, are quite different from
the main conflict resolution issues of the Cold War period. To the extent
that such issues emerge as critical, they will require new work from ana-
lysts and new understanding and skills from practitioners. We hope the
studies in this book will help analysts and practitioners better understand
and address the problems of conflict resolution in this new era.

NOTES

1Among the many scholarly works that address these changes and assess their poten-
tial implications are those of Ruggie (1993), Joseph (1998), Held et al. (1998), Russett (1993),
Doyle (1997), Keck and Sikkink (1998), Ratner (1998), and Gurr (1993).

2Researchers in the peace studies tradition often note the apparent contradiction be-
tween these opposed uses of the same tools of power politics. They typically stand these
techniques in opposition to those they see as embodying the true spirit of international
conflict resolution, which they define in terms of the use of nonviolent means in a spirit of
dialogue and cooperation. For example, see Burton (1990) and Laue (1991).

3Strategies of so-called integrative negotiation or integrative bargaining departed from
zero-sum thinking with the notion that there may be ways to accommodate both parties’
interests in a negotiation. See, for example, Homans (1961), de Callieres (1963), and Pruitt
(1986). In practice, integrative negotiation often involves adding inducements to bring one
or both parties to recalculate interests enough to support an agreement. Thus, although
integrative negotiation allows for nonzero-sum outcomes, in many applications it follows
the logic of stable interests.

4The distinction between structural and operational prevention was made in the re-
port of the Carnegie Commission on Preventing Deadly Conflict (1997). That report used
the term structural prevention broadly to include all strategies that can obviate the need for
operational prevention. We use the term more narrowly to include only efforts to modify
structural conditions within states so as to improve opportunities for nonviolent conflict
resolution. For example, although truth commissions do not engage in operational preven-
tion, not everything they do is structural prevention in our usage. When they recommend
modifications in the national judiciary or policing systems to prevent future human rights
abuses, they are recommending structural prevention in this narrower sense. However,
when their efforts are directed toward emotional reconciliation or establishing a common
understanding of the past, they are using the strategy of conflict transformation. These
changes, even if they are long lasting, are psychological rather than structural.

5The norm of territorial integrity is also undergoing an interesting transformation. The
cases of the former Soviet Union and Yugoslavia are making clear an emerging interna-
tional consensus that, when division of a state becomes unavoidable, the division should be
made along the lines of extant provincial subdivisions.

6The surprises were: “(1) The Soviet empire, and then the Soviet Union, disintegrated
without any major international or civil war. They effectively dismantled themselves. (2)
The probability of strategic nuclear war between great powers diminished greatly. (3) Au-
thoritarian regimes in many countries around the world, especially regimes that had been
controlled or strongly supported by one of the superpowers, were replaced by new regimes
voicing commitments to democracy. (4) Local wars erupted in areas where superpowers or
superpower conflict would have not permitted them before [e.g., Kuwait, Yugoslavia,
Nagorno-Karabakh]. . . . (5) Communist insurgencies faded or reached accommodations
with regimes in a number of countries, although not all (for example, Peru)” (Stern and
Druckman, 1995:109).
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7Arms control agreements during the Cold War often involved structural prevention
of conflict, but it was conflict between states, and its relevance to the current spate of
substate conflicts has not been clearly defined. On normative change, the spread of adher-
ence to human rights norms during the last decades of the Cold War probably holds lessons
for the current period. See, for example, Mastny (1992) and Lauren (1998).

8The term generic knowledge and much of the discussion in this section are adapted
from George (1993). However, unlike George, who restricts the term to knowledge about
which strategies work under which conditions, we consider that other kinds of knowledge,
for example, about the parties to a conflict, also may be generic in the sense of being appli-
cable across situations.

9George (1993) uses the term actor-specific behavioral models to refer to this kind of
knowledge.

10The method of structured, focused case comparison has been described in detail
elsewhere (see George, 1979; Bennett and George, forthcoming). Although the contributors
were not asked to follow this method in a formal way, most of them worked in that spirit.
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Evaluating Interventions in History:
The Case of International Conflict
Resolution

Paul C. Stern and Daniel Druckman

hen decision makers at any level organize interventions to pre-
W vent, mitigate, or resolve international conflicts, they are at

tempting to change the course of history.! They therefore need
to learn lessons from history about why past interventions had the results
they did—that is, they need to have the interventions evaluated in a rela-
tively systematic way.

Opinions are sometimes quite polarized about whether and how a
scientific approach to evaluation can help conflict resolution practitio-
ners. One extreme view, sometimes attributed to social scientists, follows
from a simple model of how science gains knowledge and how that
knowledge is used. Classical thinking about infectious disease illustrates
this model. Each disease is caused by a specific microorganism, and the
microbiologist’s task is to identify that organism so that applied scientists
can find effective vaccines and treatments. When a disease follows the
classic pattern, every case is sufficiently alike that, once it is correctly
diagnosed, the prescribed prevention or treatment will be universally
effective. Various scientific methods are used to identify infectious agents,
develop vaccines and treatments, and evaluate their effectiveness and
safety.

Conflict resolution practitioners are like physicians in that they work
to prevent or control noxious situations.? Few of them, however, believe
that violent international conflict follows the classical model of infectious
disease in which each condition has a single cause and a small number
of effective treatments that can be identified and evaluated by scientific
analysis and applied independent of the situation.? Practitioners are typi-

38
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cally suspicious or even contemptuous of generalizations put forth as
“scientific.” The extreme view sometimes attributed to them is that, be-
cause each international conflict situation is unique, scientific approaches
that seek general laws cannot provide useful insights. In this view, useful
knowledge is highly case specific. It requires detailed understanding of
the cultural, political, and historical contexts affecting the parties to a
conflict and experiential knowledge about the parties, their motives, and
their susceptibility to influence. In this view, useful knowledge can be
gained but not from systematic scientific investigation.

Neither of these extreme views is satisfactory—and neither actually
describes what competent scholars or practitioners do. International rela-
tions scholars do more than apply standard scientific techniques of mea-
surement and analysis when they try to understand the causes of interna-
tional conflict and its cessation. They know that the phenomena are
difficult to categorize and quantify and virtually impossible to manipu-
late in the style of experimental microbiology. The best a scientifically
oriented international relations scholar can hope to do is to apply some of
the methods of social science, such as event analysis, comparative case
study research, simulation, and modeling, and make inferences carefully
and judiciously, understanding the limitations of each method. In mak-
ing inferences, competent social scientists act a bit like practitioners, tak-
ing advantage of detailed knowledge about specific cases and their con-
texts to temper the conclusions that may seem at first glance to flow from
their analyses.

Similarly, skilled practitioners do more than rely on case-specific
knowledge to guide their actions. They typically search history for simi-
lar situations and are influenced by their judgments of what was effective
in those situations. For example, a foreign minister’s expressed desire to
avoid “another Munich,” “another Vietnam,” or “another Somalia” is
likely to be more than rhetoric used to justify a decision in the face of
political opposition. A practitioner who sees striking similarities between
a current situation and the situation preceding a well-known policy fail-
ure of the past is likely to treat very seriously the notion that the approach
that failed before would fail if tried again (e.g., Khong, 1991). Thus,
skilled practitioners benefit from acting a bit like social scientists: exam-
ining a body of presumably relevant evidence, drawing tentative conclu-
sions from it, and making inferences about the likely effects of the inter-
ventions they are contemplating in the new situation. They temper those
inferences, of course, with their specific knowledge of the current situa-
tion. But to the extent that they believe history holds lessons for them,
they are acting like empirical social scientists and ought to find it useful to
have thorough and carefully considered analyses available. There are
serious dangers, of course, in relying on single historical analogies for
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policy guidance (Neustadt and May, 1984). Practitioners can gain more
reliable insights from more sophisticated social science approaches, such
as the careful analysis and comparison of several relevant cases (George,
1979).

It is possible to move beyond caricatures of social science and diplo-
matic practice by distinguishing among three types of knowledge, all of
them useful to conflict resolution practitioners. One is case-specific
knowledge of the current situation facing the parties to a conflict; the
historical, cultural, and geopolitical contexts of the conflict; the internal
dynamics of the decision-making groups for each party; the political pres-
sures affecting decision makers on each side; and so forth. A second,
which George (1993) calls generic knowledge, crosses situations and fo-
cuses on particular strategies of intervention. It takes the form of propo-
sitions that, under certain kinds of conditions, a particular type of inter-
vention can be expected to yield certain kinds of outcomes. To make such
generic knowledge useful in practice requires not only that the proposi-
tions be correct but also that the practitioner can accurately classify the
situation at hand as to the types of conditions present. Thus, making
generic knowledge useful requires case-specific knowledge. George
(1993) also discusses “actor-specific behavioral models,” which include
general propositions about the behavior of a particular actor, such as the
state leader who is the target of an influence attempt. These propositions
take the form that under certain kinds of conditions the target actor can be
expected to behave in certain ways. When an actor-specific behavioral
model is correct, it offers a form of generic knowledge about an actor. As
with generic knowledge about intervention strategies, generic knowledge
about actors must be combined with case-specific knowledge to be of
practical value.

It may be presumed that case-specific knowledge comes only from
practical experience and that generic knowledge comes only from sys-
tematic research and analysis—that specific knowledge is “practical” and
generic knowledge is “theoretical.” We do not accept either of these
presumptions. For example, generic studies of actors and strategies can
create typologies of situations that are very useful for building case-
specific knowledge—the concepts tell observers what to look for in a
situation. And generic knowledge can be greatly informed by the intro-
spection of experienced practitioners who have developed useful practi-
cal distinctions among situations and working hypotheses about how
conditions affect outcomes that can be tested and refined by systematic
research. Thus, we are suspicious of theory in this field that does not have
a strong basis in practice, and we accept the aphorism attributed to psy-
chologist Kurt Lewin that there is nothing so practical as a good theory.*

Our concern here is with how systematic analysis can help distill the
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lessons of history and thus aid the practice of international conflict resolu-
tion. Social scientific analysis can make practical contributions in several
ways. It can help diplomatic practitioners check their tentative judg-
ments about the lessons of history against the evidence and confirm or
refine their judgments accordingly. For instance, it can test inferences
from history against a wider range of relevant historical evidence and
thus help keep practitioners from making errors because of gaps in their
experience or overreliance on single historical analogies. Analytical stud-
ies can critically examine the assumptions underlying conventional wis-
dom about which interventions work under which conditions and may
sometimes reveal weaknesses in policy thinking and suggest ways to
refine it. By examining historical cases systematically, analytical studies
can identify the conditions that have been favorable to the success of a
particular strategy in the past and thus help practitioners identify aspects
of a new situation that are especially important to consider in making
policy choices. They may also identify past situations that practitioners
have not considered that may have useful lessons to teach.

Although social science can be useful to conflict resolution practitio-
ners, it does not replace judgment. An analogy to the way medicine uses
biological science can help clarify what social science can and cannot
offer. Medicine is a practice that has a scientific base. Physicians use
biological science in diagnosis to tell what signs, symptoms, and test re-
sults are the best indicators of the nature of a patient’s disease. To make
an accurate diagnosis, however, a clinician must also rely on case-specific
knowledge and clinical judgment. This includes not only the specific
patient’s test results but also clinical knowledge about how to interpret
evidence (e.g., patients’ reports of symptoms) and judgment about how,
in a particular case, to combine evidence from different sources (symp-
toms, physical examination, lab tests) that may not all point to the same
diagnosis.

In treatment, physicians also draw on both scientific knowledge and
clinical knowledge and judgment. Scientific research can tell which treat-
ments are generally most effective and identify special conditions under
which the usual treatment is contraindicated and an alternative treatment
should be tried. But case-specific knowledge is required, among other
things, to determine whether special conditions apply and to decide
whether the patient will accept the usual treatment or might, because of
other medical conditions or personal characteristics, respond better to an
alternative treatment.

Social science can aspire to be useful to conflict resolution practitio-
ners in the same ways that biological science is useful to physicians. It can
develop and refine taxonomic categories that make it easier to accurately
diagnose conflict situations, and it can develop empirically supported
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general propositions about the conditions under which and the processes
by which particular interventions are likely to ameliorate particular kinds
of conflict situations. But practitioners still have to rely on their judgment
and experience as well as case-specific information (e.g., field reports) to
diagnose situations, interpret ambiguous information, select interventions
and combinations of interventions, and choose the right time to act. They
must also judge how to deal with constraints on choosing the best-quality
policy, such as the need for policy support, the limits on resources for
policy analysis, and the impacts of decisions on other policy goals and
domestic politics. And they must make choices about how risky a policy
to adopt, how to resolve value conflicts embedded in policy choices, and
the relative value of expected short- and long-term benefits. George (1993)
provides a more detailed discussion of the major types of judgments prac-
titioners must make for which social science can presently offer little
assistance.

The medical analogy is imperfect in that the social science of interna-
tional conflict resolution is not as well developed as the biological science
of disease. Because of the nature of international conflict, there are rea-
sons to believe it never will be. The next section identifies and critically
discusses the key challenges of taking a social scientific approach to evalu-
ating interventions for international conflict resolution. It identifies the
most serious obstacles to achieving a quality of knowledge that meets
rigorous scientific standards. The following section suggests ways to
make progress in the face of these obstacles. It proposes strategies for
developing useful evaluations of conflict resolution techniques even in
the face of the impossibility of achieving the highest levels of verification.
We conclude that a systematic approach to learning from the experience
of conflict resolution based on social scientific techniques and concepts
can yield useful generalizations about what works under which condi-
tions and thus make a modest but important contribution to practition-
ers’ skill. We also identify strategies for developing and validating these
generalizations.

CHALLENGES OF EVALUATION

Compared with evaluating the efficacy of a medicine for malaria, it is
very difficult to draw firm conclusions about the effectiveness of an inter-
vention to reduce, eliminate, or transform an international conflict. This
section identifies the major difficulties that face a social scientist who
would like to evaluate such an intervention. Although none of these
methodological difficulties of evaluation are unique to international con-
flict resolution, the scale of the difficulties and their conjunction around
this particular kind of social intervention make the evaluation of interna-
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tional conflict resolution efforts different from the evaluation of many
other kinds of social interventions.

Conceptual Challenges

In the standard model of social science, researchers develop and test
hypotheses about relationships among variables, including causal rela-
tionships. For conflict resolution interventions the key variables are the
types of intervention; the consequences of those interventions, judged in
terms of success; and the factors that may ultimately influence these con-
sequences. A researcher must define each of these with sufficient clarity
to allow other researchers and practitioners to duplicate the researcher’s
procedures or ratings of events and situations. It is difficult to achieve
this level of clarity with the phenomena of international conflict for sev-
eral reasons, as this section shows.

Defining the Intervention

Interventions in international conflicts can be considered analogous to
treatments in scientific experiments, but neither practitioners nor research-
ers are as precise in defining types of interventions as scientific canons
prescribe. For social scientific analysis it is critical to define each type of
intervention precisely enough to know how to classify each specific case.
But the terms that describe international conflict resolution activities are
not nearly this precise. A single term often refers to a family of related
procedures with varying objectives rather than to a single “treatment.” For
example, peacekeeping missions consist of many activities serving many
functions in local, regional, and international contexts: peacekeepers may
be stationed between combatants as an interposition force following a cease-
fire, may defend the victims of international aggression, may monitor elec-
tions following a peace agreement, may restore law and order in the ab-
sence of government authority, may quell civil disturbances, and may
establish safe havens or “no-fly” zones. The definition of peacekeeping has
expanded with the increasing number of operations over the past decade
(Diehl et al., 1998). Similarly, the term interactive conflict resolution and
related terms such as problem-solving workshops and interactive problem solv-
ing have referred to a variety of interventions that have some overall simi-
larities but also considerable differences in their operations and objectives
(see Fisher, 1997; Saunders, Chapter 7; Rouhana, Chapter 8). Some aim to
develop concrete proposals for immediate action by the parties to a conflict,
while the immediate goals of others are limited to improving mutual un-
derstanding and establishing informal lines of communication. Even the
traditional conflict resolution approaches of negotiation and mediation re-

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

44 EVALUATING INTERVENTIONS IN HISTORY

fer to a variety of forms and processes. Negotiation may be formal or
informal; it may be bilateral, trilateral, or multilateral or it may occur as part
of conference diplomacy. Mediation may take the form of facilitation, good
offices, the use of ombudsmen, or even slip into arbitration; it may be
practiced by parties who can and do use material inducements or threats or
by mediators who have little power of this sort.

Should activities with such different content be lumped together for
evaluation? Perhaps not, because the factors that affect success may not
be the same for all of them. The use of a common umbrella term like
peacekeeping or mediation suggests some similarity of purpose (various
peacekeeping missions aim to improve relations among conflicting groups
in a region, and various forms of mediation seek to help the parties to a
conflict find a common ground that can lead to lasting agreements). But
is such a common purpose a good enough guide for classifying inter-
ventions? If not, how should classification be done? The challenge is a
serious one.

Umbrella terms are particularly appropriate if there is a useful con-
ceptual model to go with them. For instance, theories of deterrence pro-
vide a conceptual model within which it is possible to understand a vari-
ety of policies as instances of the same general concept and to offer
postulates about which deterrence strategies are likely to work well in
which situations. If a single conceptual model can do this for peacekeep-
ing or interactive conflict resolution, it would demonstrate the usefulness
of the umbrella terms.

Defining Success

Conflict resolution interventions are generally intended to alter the
course of events in a particular direction, usually from violent to nonvio-
lent interactions or, more ambitiously, to transform relationships from
hostile and unstable to friendly and enduring (i.e., they may aim for
“negative peace,” defined as the reduction of violence, or “positive peace”
defined in terms of transforming relationships; Galtung, 1969). The ab-
sence of violent conflict is the most obvious observable criterion for suc-
cess of a conflict resolution technique. But it is not the only possible
criterion, and it may not be the best one. Some analysts have recom-
mended measuring success in terms of specific changes in a peace process
that indicate progress toward a negotiated settlement or a lasting peace.
For example, Stedman (1997; Chapter 5) defines success as the weakening
of actors opposed to the peace process vis-a-vis those engaged in it. Such
process-based criteria can be assessed independently of the intensity of
violence in the short term and may be preferable indicators under some
conditions. For instance, some spurts of extremist violence during the

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

PAUL C. STERN AND DANIEL DRUCKMAN 45

Israeli-Palestinian peace process during the 1990s occurred as a direct
consequence of progress in peace talks and had the immediate effect of
bringing the negotiating parties closer together.

Some observers, stressing international norms of human rights, self-
determination, or democratic participation, suggest that conflict resolu-
tion efforts should not be considered successful without improvements in
these aspects of the well-being of people affected by the conflict. Some-
times, the violence of civil war has been greatly reduced by the establish-
ment of a repressive and authoritarian regime (e.g., Zaire in the 1960s),
but many observers would not consider this outcome a success or an
instance of true conflict resolution. This is a good example of the achieve-
ment of negative peace without positive peace.

The definition of success may also vary with the standpoint of the
judge. The principals to the conflict, various interested third parties, and
representatives of international and nongovernmental organizations may
all have different criteria of success. Sometimes, what looks like a resolu-
tion from a certain external standpoint may look quite different from the
inside. U.S. interventions to resolve the conflicts in Guatemala and the
Dominican Republic in the 1950s and 1960s may have looked like conflict
resolution from Washington, but to many Latin American observers the
result was an imposed repression. Also, elites and general populations in a
country in conflict may see success differently. A settlement that seems
successful to national leaders or to outsiders who claim to see the big pic-
ture may seem not to be a resolution at all to members of populations
forced to sacrifice as part of the settlement. Historical examples include
populations that were moved between Greece and Turkey after World War
I'and between India and Pakistan after partition; the Bosnian conflict of the
mid-1990s is likely also to seem unresolved from the perspective of groups
that feel aggrieved by the settlement. If different parties have different
definitions of success, which one is an analyst to use? The issue here is that
many settlements have winners and losers, and in such cases the winners
are likely to consider the settlement more successful than the losers do.

It is also difficult to define success when an intervention has multiple
or competing goals. An example was the economic sanctions against
South Africa under apartheid. One goal was to reduce intergroup vio-
lence; another was to achieve adherence to international norms, such as
human rights. The two goals were not entirely compatible. For some
participants in the embargo, a period of increased internal violence in
South Africa was an acceptable price to pay for changes that would estab-
lish human rights and, eventually, majority rule.

To the extent that there is no consensus on what constitutes success, it
is difficult to judge whether it has been achieved. A possible solution to
the problem of defining success is to define multiple criteria and to judge
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the effectiveness of an intervention separately against each criterion. We
return to this possibility later.

Setting Reasonable Expectations—How Much, How Soon?

Closely related to the challenge of defining success is that of setting
reasonable expectations—deciding how high to set the bar. The challenge
here is to be clear about how much change to expect from an intervention.
Some interventions are expected to do only part of the job of resolving
conflict or preventing violence, so it is unfair to judge them failures sim-
ply because the whole job remains incomplete. For example, an economic
sanction may be designed to get a party to negotiate. If the negotiation
then fails to yield a settlement, it is unreasonable to judge the sanction a
failure. Similarly, a single problem-solving workshop with a few mem-
bers from the opposing sides in a civil war cannot reasonably be expected
to end the war by itself, though it may contribute to that result by improv-
ing communication. If an intervention is expected only to contribute to
conflict resolution and not resolve the conflict by itself, evaluation re-
quires clarity about what it is expected to contribute.

It is also important to set the appropriate time for assessment. How
long should it take for an intervention, such as economic sanctions, to
work? What looks like failure at one time might later turn into success.
On the other hand, a settlement that looks successful in the short run may
lead directly to violent conflicts in the future. The classic example is the
1919 Treaty of Versailles, which brought to a close the “war to end all
wars” but generated resentment that contributed to World War II. A
more recent example may be the consociational governmental arrange-
ments in Lebanon that seemed to be successfully managing conflict into
the 1970s but that may have contributed to conflict later on, when the
formulas for group representation no longer fit the distribution of the
groups in the population.

Thus, evaluation requires setting reasonable expectations as to what a
particular intervention should accomplish and over what period of time.
Observers may disagree not only about the appropriate definition of suc-
cess to apply in an evaluation but also on how much change the interven-
tion should reasonably be expected to accomplish and on the time period
that should pass before pronouncing success or failure.

ldentifying Relevant Characteristics and Contingencies

Scholars and practitioners are well aware that the consequences of
any intervention depend not only on the intervention itself but also on the
way it is carried out and on external contingencies that may influence its
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outcomes. The latter may include unexpected events in other parts of the
world, domestic political and economic forces in the countries in conflict
or those intervening, personal characteristics of leaders, and so forth. The
relevant contingencies may include both preexisting conditions and
events that intervene in time between the intervention and its expected
effects. Evaluation efforts should seek to determine the effects of an inter-
vention holding such contingencies aside or, better, to specify how the
outcomes depend on the conjunction or interaction of the intervention
with particular contingencies. But which factors are likely to be impor-
tant? It is difficult to know this a priori; consequently, specifying the
important contingencies is a continuing challenge.

Selecting Cases for Analysis

Generalizations in social science are supposed to apply to some uni-
verse of cases. The standard social scientific approach to developing
empirical generalizations is to define or enumerate the universe of cases
of interest and, if there are too many cases to study them all, to investigate
a representative sample of cases—that is, a sample that approximates the
entire population in terms of the distributions of the key independent and
dependent variables that will eventually become part of the explanation.
There are formidable difficulties in applying this scientific approach to
the study of international conflict resolution; however, other case selec-
tion strategies can help in developing useful generalizations (see below).

Enumerating the Universe of Cases

The appropriate universe of cases is determined in part by the choice
of how broadly or narrowly to frame the topic under analysis. This so-
called frame of comparison issue (Collier and Mahoney, 1996) is typically
discussed in terms of how broadly or narrowly the independent variable
(the type of intervention) is defined. This might be called the conceptual
framing of the topic. A narrowly conceived topic makes research easier
because the universe of cases is smaller, and, because the cases are likely
to be more homogeneous in their cause-and-effect relationships, these
relationships are easier to discern. However, conclusions drawn about a
narrowly defined universe are not intended to apply outside that narrow
frame. A more detailed discussion of such tradeoffs appears in Collier
and Mahoney (1996). It is sometimes useful to divide a type of interven-
tion into subtypes, to study each separately, and then to compare results
to see if the subtypes follow different processes or produce different
outcomes.

Topics are also framed historically. In recent years, for example,
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researchers have been concerned about whether the end of the Cold War
has so changed the international context that pre- and post-1989 conflict
resolution efforts should be treated as parts of different universes. As
with decisions about conceptual framing, the choice of a historical frame
presents a tradeoff in which a narrowly defined research task is easier but
yields more limited results. Comparing different time periods can illumi-
nate both the similarities and the differences between them.

Even if an analytical problem is given a clear frame conceptually and
historically, it may still be difficult to enumerate the universe of cases.
Interventions such as negotiation are so widespread that it is virtually im-
possible to locate all cases, although this may be less of a problem for
official intergovernmental talks. Further complicating this issue is the fact
that many negotiations and third-party activities are kept secret, based on
the assumption that secrecy may contribute to effectiveness. Recent evi-
dence suggests that secrecy enhances flexibility in negotiation (Druckman
and Druckman, 1996).

Moreover, it can be difficult to determine accurately whether an inter-
vention was a serious effort at conflict resolution or only a symbolic ac-
tion. Often threats, economic sanctions, and the delivery of foreign aid
are publicly represented as if the intent is to help resolve conflict in the
target country when the main objective is something else, such as to pla-
cate public opinion in the country that took the initiative. It may be
inappropriate to treat a purely symbolic effort analytically as part of the
same universe as a serious intervention, even if symbolic efforts may have
an impact on the conflict.

Getting an Appropriate Sample

A serious difficulty in the study of diplomatic activity is that the uni-
verse of known cases may be a biased sample of the full universe of cases.
For instance, successful third-party mediations tend to be widely publi-
cized, but many failures are kept hidden. If the known cases are biased
toward success and lacking in cases that exemplify the routes to failure, a
representative sample of the known cases would have the same biases. A
similar problem of bias arises if all cases can be identified but the subset
with adequate data for analysis forms a biased sample (e.g., if data are
systematically lacking on mediations involving authoritarian governments).
These possibilities can make it quite difficult to determine whether a sample
of conflict resolution interventions is appropriate for drawing inferences
about the universe of instances in which a technique was used.

Even when one can be fairly certain that all cases of a particular type
of intervention are known, there remain serious problems in selecting an
appropriate sample of them. One solution, only rarely available, is to
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examine the entire universe of cases. For example, Blechman and Wittes
(Chapter 3) examine what they say are all cases between 1989 and 1997 in
which the United States threatened to use force against another state to
advance its international political objectives. Although there can be no
objection to this sampling strategy, it does not lead to unequivocal con-
clusions. Typically, one can examine the universe of cases only when it is
quite small—and in such cases the data are typically rich enough to be
consistent with more than one explanation for the available cases. Thus,
the conclusions are likely to be only tentative, even regarding the cases
examined. The conclusions should be considered even more suspect if
they are to be generalized to future cases because with a small number of
cases—even when this number includes all cases that exist—little is likely
to be known about whether the outcomes are contingent on conditions
that were common to all past cases but might not hold in the future. In
short, sometimes there is not enough historical experience to draw firm
conclusions, even by examining all of the cases.

When all cases cannot be examined, sampling theory prescribes ran-
dom selection from the universe to assure representativeness—at least
when large sample sizes can be analyzed. Large-sample analyses have
occasionally been carried out on international conflict resolution tech-
niques (e.g., Bercovitch, 1997, on mediation; Druckman, 1997, on negotia-
tion), but typically only a few instances of the use of an international
conflict resolution technique are available for study or resources are in-
sufficient to study a large sample. In such situations the statistical theory
of randomization warns that randomly selected small samples may not
closely approximate the population because the presence or absence of a
particular extreme case can have a strong effect on the sample average.
For testing simple bivariate hypotheses, sample sizes in the dozens are
typically necessary to assure representativeness and meaningful results;
examining multivariate relationships involving complex contingencies
may require samples in the hundreds.

Because of these difficulties of case selection, the strategy of represen-
tative sampling often fails to bring the benefits to the study of interna-
tional relations that it brings, for instance, to survey research. Thus, it is
not clear that a representative sample is always the most useful one for
building generic knowledge. Because of this and for theoretical reasons,
researchers sometimes use purposive sampling, in which cases are se-
lected on theoretical grounds according to a taxonomy that specifies the
important types of cases that should be considered and the variables that
should be observed. There is a lively debate among methodologists about
whether purposive samples have inherent limitations, particularly when
selection is based on the values of an outcome variable, such as in a study
restricted to “successful” interventions. Discussions of the issue of selec-
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tion bias can be found in Achen (1986), Geddes (1990), King et al. (1994),
and Collier and Mahoney (1996). We return to this issue in a later section.

A serious problem with reasoning from small samples, even if they
are randomly selected, is that any factor that is constant in all of the cases
studied will not show up as important in the results of the study. For
example, the Cold War international regime is a constant in all pre-1989
studies of conflict resolution techniques, so these studies cannot deter-
mine whether bipolarity in the international system moderates the effec-
tiveness of the techniques studied. The problem is a general one: it is
always appropriate to ask whether new historical conditions invalidate
the conclusions of past research.

Researchers should therefore be cautious and self-critical about claims
that the cases they examine appropriately represent the intervention type
about which they wish to generalize. They should be especially alert to
the possibility that their samples may not include variation on particular
variables that may prove important to the success of an intervention tech-
nique. This may happen because of limitations of the sample or because
the universe of known cases has limited variation.

Observing and Measuring Interventions and Outcomes

A characteristic problem with historical data is that the events usually
cannot be directly observed or measured as they happen. They must
typically be observed indirectly and with hindsight, making it impossible
to have the sorts of reliable and dispassionate observations that scientists
rightly prize. Thus, interpretation is required to determine which inter-
ventions were used and what their outcomes were. Researchers may
have access to press accounts, to documentary evidence, and to the recol-
lections of actual participants, but these different sources of evidence
have characteristic biases and sometimes tell quite different stories. More-
over, experience suggests that understanding of what happened some-
times changes as new sources of information become available. Analyses
of recent historical events are particularly vulnerable to unrecognized
biases and gaps in the available data because the normal processes of
research and academic debate have not yet revealed them. Measurement
problems are especially severe in evaluating what happened in the course
of events that were not widely observed, such as closed negotiations or
unpublicized mediation efforts, and how events might have been affected
by the perceptions of parties in a conflict situation who are not available
for interviews or whose recollections are suspect.
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Challenges of Inference

Making causal inferences about conflict resolution efforts—the main
objective of evaluation—is risky business. The strongest evidence that
social science can provide about causation comes from controlled experi-
ments, and history does not lend itself to such experimentation. It is
rarely possible to achieve the necessary control and when it is, this is
usually unethical or politically unacceptable. Consequently, analysts usu-
ally rely on various forms of nonexperimental data—events occurring in
time without careful manipulation and control. They examine interven-
tions, outcomes, and extrinsic events and attempt to infer causation.

In this approach the main challenge of inference is that, although
interventions always precede outcomes, they may not cause them. Events
outside the control of the intervening actors may lead a conflict to inten-
sify despite a set of interventions that would otherwise have been effec-
tive or to diminish even though the deliberate interventions have had no
effect. Such associations between events are called spurious. Because
each international conflict situation is unique in some way, it is difficult to
draw firm conclusions from historical experience and particularly to make
judgments about the causal efficacy of interventions. This section dis-
cusses some of the reasons for these difficulties. A later section discusses
ways to address them.

Comparing Events with Counterfactuals

To support a conclusion that an intervention had a particular effect
requires answering the following question: What would have happened
if the intervention had not been tried when it was? It implies a compari-
son between what actually happened after the intervention and alterna-
tive histories in which the intervention was not tried, or was tried earlier
or later in the conflict, or a different intervention was tried. This in-
volves comparisons with hypothetical or counterfactual worlds, which
history does not provide (Tetlock and Belkin, 1996). As discussed in the
next section, social scientists have developed an array of techniques that
attempt to find appropriate comparison conditions from the real world
as a substitute for controlled experimentation and for the counterfactual
worlds that would provide the most convincing answer to the “what
if . . .” question: for example, simulation (Guetzkow and Valadez, 1981),
quasi-experimentation (Cook and Campbell, 1979), analysis of coded
sets of events data (Bercovitch, 1986), focused case comparisons (Faure,
1994; Putnam, 1993), process tracing (George and Bennett, 1998), and
surveys. Each of these analytical strategies is problematic, but each has
different limitations. Used together, the social science approaches can
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reduce the difficulties posed by the need to make inferences about
counterfactuals.

A particularly difficult challenge in making inferences concerns com-
parisons between what actually occurred after an intervention and what
would have happened if the intervention had been considered but not
used. This comparison is difficult for two reasons. First, it can be ex-
tremely difficult to find cases in which an intervention was considered
but not used because there may be no record of the rejected alternative.
Second, such cases are unlikely to be fully comparable to ones in which
the intervention was used because they will tend systematically to have
characteristics that the decision makers believe predispose the technique
to failure.

Assessing the Roles of Extrinsic Events

Evaluation requires determining how much an outcome should be
attributed to specific conflict resolution efforts and how much to events
independent of those efforts. For example, an outcome may be predeter-
mined by an antecedent condition and would have come about even if the
intervention being studied had not been used. Once a peace process gets
to a certain point, for instance, it may become inevitable that the parties
will seek mediation and that it will be successful. If the conflict is then
satisfactorily resolved, the mediation may deserve a small part of the
credit but not much. Or the form of a new democracy’s electoral system
may be strongly determined by its history. If the system put in place is a
historical accident rather than a choice, the consequences, whether peace-
ful or not, cannot reasonably be attributed only to the structure of the
electoral system.

Outcomes may also be affected by events subsequent to a conflict
resolution effort that are not part of that effort but affect the outcomes.
Consider, for example, the assassination of Israeli Prime Minister Rabin in
the midst of his negotiations with the Palestinians. That event probably
changed the course of the negotiations—in fact, the assassin intended that
it do so, although he may not have achieved the result he desired. But this
dramatic turn of events makes it very hard to discern the roles of the
various interventions that had been intended to move the negotiation
process forward. Would they have yielded the same outcome if the assas-
sination had not happened?

The longer the time between an intervention and its expected effect,
the harder it is to evaluate the intervention because there is more time in
which intervening events can occur and influence outcomes. Thus, the
inference problem is especially serious with techniques that are expected
or intended to have delayed effects, such as economic sanctions, efforts to
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build civil society in emerging multiethnic democracies, and interactive
problem-solving workshops. To evaluate the effects of such delayed-
effect techniques, it is important to postulate causal mechanisms that the
intervention might set in place—to offer hypotheses or predictions about
how the intervention will change the course of the conflict—and to iden-
tify indicators that can be used to assess the hypotheses or predictions.
Such hypotheses make it possible to observe whether history is following
a path postulated to lead to conflict resolution and thus to conduct partial
or interim evaluations.> For example, one way that problem-solving
workshops may be effective over the long run is by establishing relation-
ships of trust between potentially influential members of communities in
conflict that years later facilitate agreements between the communities,
when the participants in the workshops have risen to decision-making
positions. It is possible to observe indicators of the operation of this
causal mechanism: continued informal communication between work-
shop alumni from opposing sides after a workshop ends; back-channel
communication between these alumni when they later have the opportu-
nity to participate in formal negotiations; an increase in alumni in promi-
nent leadership positions during periods just before breakthroughs in the
negotiation process; and so forth. The explanatory strategy of comparing
a theoretically predicted course of events with the flow of history has
been called process tracing or monitoring (George, 1997).

Assessing Contingent Relationships

Even if extrinsic events do not affect outcomes on their own, an
intervention’s outcomes are usually contingent on its context. Thus, prac-
titioners want to know the conditions under which an intervention is
likely to succeed. However, social scientific analysis of this issue is chal-
lenging. Taking a purely empirical approach may not be fruitful because
there are normally a very large number of potentially relevant events
going on relative to the number of interventions available for study. Thus,
history normally leaves us with multiple, sometimes conflicting, explana-
tions based on different causal variables and each consistent with events.
In quantitative methodology this problem is often referred to as an over-
specification or overdetermination problem or a shortage of degrees of
freedom: there are a large number of variables available to explain the
outcomes of interventions compared with the number of historical cases
to test the explanations against (Campbell, 1975).

Since it is not possible to create new historical events to solve this
problem, other approaches are needed. One way to increase the ratio of
cases to variables is to simulate events or processes. The simulation can
be construed as an experiment using an analog to the historical process of
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interest. By replicating the simulation a number of times, it is possible to
evaluate the effects of an intervention on any number of cases. However,
inferences from simulations depend on the assumptions that the variables
being studied are among the important ones determining the conse-
quences of the intervention and that their effects are not modified in
major ways by other variables not included in the simulation. We discuss
simulation in more detail in a later section.

Researchers also develop and test theories about how or under what
conditions particular interventions work. Such theories focus attention
on a small set of variables and presume that the others make no difference
to the effects of an intervention. For example, deterrence theory posits
that deterrent threats are more effective when they are made by an actor
who has both the capability and the commitment to carry them forward
and when the recipient perceives the threat as sufficiently credible and
potent (George and Smoke, 1974). This set of hypotheses contains few
enough variables to allow testing against historical data. Theory can also
help by making a series of intermediate predictions—predictions about
the process an intervention is expected to set in motion. Such predictions
allow each case to support a larger number of hypothesis tests. We dis-
cuss this approach, sometimes referred to in terms of “causal mecha-
nisms” and “process tracing,” in more detail below. The challenge for
theory is to develop the necessary hypotheses about the contingencies
that matter for particular conflict resolution techniques or about the pro-
cesses they set in motion. One value of the analyses in this book may be
to help build such theories and hypotheses.

Accounting for Indirect Effects of Interventions

Peace processes sometimes take a twisting course in which the short-
term effects of an intervention in turn alter events in the future, some-
times in the opposite direction. For example, progress in a peace process
may lead to subsequent violence by “spoilers”—groups that are not par-
ticipating in the process or that do not want it to succeed (Stedman, 1997;
Chapter 5). The effects of the peace process on such spoilers can turn back
on the peace process, sometimes derailing it but at other times increasing
the resolve of the participants to reach a settlement. One implication of
indirect effects is that there may be several causal paths to the same out-
come (sometimes called equifinality or plurality of causes). For example, a
program of interactive conflict resolution workshops may help advance
the peace process in several distinct ways and might be counted success-
ful if it moves the process along any one of these causal paths (Saunders,
Chapter 7). Similarly, there may be several possible outcomes from the
same set of initial conditions. These possibilities are important for evalu-
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ation efforts to consider, though they can make it extremely difficult to
attribute causation.

Accounting for Actors’ Perceptions

Sometimes an intervention is misperceived (e.g., a threat is not be-
lieved or an inducement is viewed as a threat). Such possibilities are
discussed extensively in the literatures on the effectiveness of deterrent
threats (e.g., George and Smoke, 1974; Jervis, 1976; Lebow, 1981) and on
crisis decision making (Holsti, 1989; Tetlock, 1998). When misperception
can be documented, it is misleading to blame the failure on the interven-
tion technique, although it may be very useful to advise practitioners on
how to act so that their intentions are correctly perceived.

The Context of Multiple Interventions

In most conflicts there are numerous interested third parties, and
each of them may be doing several things at once to address the conflict.
This situation makes it hard to assess the effect of any single interven-
tion because the intervention cannot be meaningfully abstracted from
other simultaneous interventions that may or may not be coordinated
with it (see Kriesberg, 1996). In fact, diplomats often do several things
at once specifically because they believe one intervention will make
another more effective. Again, the challenge is to build theories of
enough specificity to give guidance on how to examine the evidence.
There are normally too many variables and too few cases to draw con-
clusions based on a purely empirical approach that examines all of the
combinations of interventions and other factors that may influence the
course of a peace process.

MEETING THE CHALLENGES

The above challenges are serious enough to indicate that social scien-
tists should be modest about how much insight they can offer practition-
ers. The phenomena of international conflict are too complicated and too
resistant to normal scientific methods to make it possible to produce
simple lawlike generalizations. Nevertheless, each of the above chal-
lenges has faced other social scientific endeavors in the past, and some of
the strategies that have been tried in other fields are available in this one.
Even where these standard strategies have only limited value, there are
ways to address the challenges effectively enough for careful analysis to
add something useful to practitioners’ understanding.
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Conceptual Challenges

We have noted that a lack of generally accepted concepts is a major
problem for evaluating international conflict resolution efforts. For in-
stance, concepts like peacekeeping and track two diplomacy do not have
the same meaning to all observers, and their meanings may shift over
time. Other social scientific fields have faced this sort of problem and
have made progress, even while conceptual debates have continued. For
example, the study of group cohesion has been characterized by concep-
tual disagreements since the 1940s. Social psychologists have disagreed
about whether cohesion is a single attribute (e.g., morale) or a collection
of them (e.g., morale, shared understandings, teamwork, productivity).
They have also disagreed about whether it applies only (or primarily) to
small groups or also to larger units such as organizations or even nations.
The field has progressed because social scientists developed several com-
peting concepts of cohesion with enough clarity and specificity to allow
reliable measurements of each and with enough theoretical elaboration to
generate testable hypotheses about how the various aspects of cohesion
are expected to affect group behavior. With careful measurement of each
clearly defined concept and with sets of testable hypotheses, it became
possible to continue the conceptual arguments with an empirical referent.
That is, it became possible to assess the usefulness of each concept of
cohesion for understanding and predicting group performance. Eventu-
ally, a widely shared concept of cohesion may be adopted, but in the
meantime much is being learned about group processes and performance
(for a discussion of these issues, see National Research Council, 1988).

This intellectual history, which has analogs in several other social
scientific fields, holds some lessons for the newer field of international
conflict resolution with its many loosely defined concepts, such as peace-
keeping and mediation. The most general lesson is that for a field to
progress it must develop its concepts with sufficient clarity to allow for
reliable measurement and must develop theories and hypotheses with
enough specificity to allow for empirical assessment. Four types of con-
ceptual advances are important.

First, the terms that define interventions need clear referents if the
interventions are to be evaluated meaningfully. An important first step is
developing taxonomies. For example, Diehl et al. (1998) have identified a
variety of activities that have been called peacekeeping. This kind of
taxonomic effort helps highlight important issues such as whether differ-
ent kinds of missions require different kinds of training for peacekeepers.
A continuing discussion of the peacekeeping concept is beginning to
clarify the meanings of the term in the post-Cold War setting (e.g.,
Druckman and Stern, 1997). Some writers have identified a number of
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distinct types of nontraditional diplomacy, or “tracks” (Diamond and
McDonald, 1991).

Useful taxonomies of interventions are those that embody, at least
implicitly, propositions that the variations between taxonomic types are
associated with variations in outcomes, either generally or under certain
conditions. To the extent that a taxonomy implies testable hypotheses, it
takes an important step toward developing theory that can guide further
analysis and refinement of the taxonomic categories (see Bennett and
George, forthcoming, on taxonomic theory).

Several of the chapters in this volume, particularly those that cover
relatively new interventions in the library of conflict resolution tech-
niques, deal explicitly with conceptual and taxonomic issues. For ex-
ample, Reilly and Reynolds (Chapter 11) attempt a classification of elec-
toral systems into four broad categories that they believe are useful for
finding the appropriate electoral structure for managing conflicts in dif-
ferent types of divided societies. Stedman (Chapter 5, also 1997) develops
a typology of “spoilers” to peace agreements that he believes will help
practitioners choose the best strategy for defeating spoilers and advanc-
ing peace processes. Ghai (Chapter 12) presents a classification of types
of autonomy and decentralization of power, and Hayner (Chapter 9) de-
velops a classification of transitional justice mechanisms and, within
that, defines attributes that can be used to classify various truth-seeking
efforts.

Second, the undifferentiated concept of “success” must be specified.
Because success has so many possible meanings, it is useful to identify the
various outcomes that signify success to at least some of the potential
evaluators of an intervention. In this way an intervention can be evalu-
ated separately against each outcome. Analytical efforts can focus on
whether an intervention has particular outcomes rather than on whether
it was a “success.” Of course, evaluating whether a particular outcome
has occurred and whether it is an effect of the intervention or of other
factors presents challenges of measurement and inference. We discuss
these below.

The evaluation of peacekeeping missions provides an illustrative ex-
ample. An exchange of views among analysts (Druckman and Stern,
1997) has identified a number of meanings of success: accomplishing the
mission’s mandate, containing the conflict in the host state or region,
advancing acceptance in the target area of larger values such as world
peace and justice, and (especially for humanitarian missions) reducing
human suffering among the local population. Because practitioners from
different countries or organizations, such as the United Nations, nongov-
ernmental organizations, or national military organizations, may have
different goals for the intervention or different perspectives on success,
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they may disagree on whether a particular intervention was successful.
However, with the help of careful analysis, they may come to agree on
what its outcomes were. Systematic analysis of what is responsible for
each of the outcomes of peacekeeping missions can help inform practition-
ers’ judgments about whether and how to support particular peacekeep-
ing missions, in light of their objectives.

Third, it is important to define reasonable expectations for an interven-
tion: to select a time horizon for evaluation and—when the time horizon
is long—to identify interim indicators of progress. If these choices are to
be other than arbitrary, it is necessary to have a theory of the peace pro-
cess and of how a particular intervention might affect it, or at least a set of
working hypotheses about how the intervention might affect the peace
process over time. Interactive problem-solving workshops provide a good
example. Many of the desired effects, such as an overall decrease in
intergroup hostility or the development of reliable channels for nonvio-
lent resolution of grievances, take a long time to become manifest. The
process is intended to change relationships and ways of thinking among
the participants and, eventually, among the communities in conflict. It is
fair for a practitioner to ask that evaluation not be finalized for years or
even decades, but it also fair to ask in return whether there is any way to
make an interim evaluation. Those who support slow-acting interven-
tions should be prepared to estimate how long it will take for them to bear
fruit and what the course of their progress might be, so that even if it is
not possible to reach a final conclusion for many years, it is possible to
judge whether the process is moving along as expected.

Fourth, it is important to develop conceptual frameworks that identify
contingencies that may shape the outcomes of an intervention or pro-
cesses by which it may have its effects. This is because the limits of
historical data make it virtually impossible for a purely inductive ap-
proach to yield useful understanding of how, when, and by what mecha-
nisms an intervention works. Conceptual frameworks link concepts to-
gether and form the basis for theory.

Central to meeting the conceptual challenges is the task of developing
theory, or at least the elements of theory. Among these elements are
taxonomies of interventions, outcomes, and contingencies that matter.
Taxonomies are a step prior to the development of theories in that they
are necessary for stating hypotheses or theoretical propositions of the
form that intervention A will have outcome B under conditions C and D
but not E and F. A well-developed theory also includes a sufficiently
explicit conception of the process surrounding an intervention so as to
embody expectations of what outcomes should be observable after de-
fined amounts of time or at particular well-defined stages of a successful
process or of how the intervention can be expected to change the trajec-
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tory of a conflict situation. The knowledge gained from exploring such
propositions, hypotheses, and expectations about contingent relationships
and temporal processes can provide practitioners with a useful diagnostic
guide for action. They are also necessary, although not sufficient, for
rigorous evaluation.

Selecting Cases for Analysis

We have already noted that the standard approach in social science to
making generalizations about a set of phenomena is to observe a repre-
sentative sample of those phenomena and presume that what holds for
the sample holds also for the population. This strategy works well when
the population is easily enumerated and it is possible to choose a large
representative sample within which the important variables are well mea-
sured for all cases. Unfortunately, it is rare for any of these conditions to
be met for studies of international conflict resolution techniques. Even
examining the entire universe of cases—a viable strategy when the uni-
verse is small—has limitations because the data often allow for multiple
explanations, making interpretation inconclusive. For such reasons it is
important to develop reliable methods of purposive sampling.

Advocates of purposive sampling in the case analysis research tradi-
tion hold that statistically representative samples, which in most instances
are impracticable to obtain, are not necessary for making useful infer-
ences from case study data (e.g., Bennett and George, forthcoming) and
that samples can be appropriate for making inferences if there is no way
of knowing whether they are representative or even, in some cases, if they
are known not to be statistically representative. They propose that under-
standing can be greatly advanced by analyzing samples of cases that
cover the expected range of variations on the theoretically important fac-
tors or variables or that focus on cases that are critical for resolving impor-
tant theoretical questions.

There is much to be said for this argument, especially in the early
stages of theory development. It is easier to meet this criterion of an
appropriate sample than to meet the criterion of representativeness be-
cause it is not necessary to enumerate the universe of cases. However, the
researcher must specify the variables with respect to which the sample
must be appropriate—the potentially important factors affecting the out-
comes of an intervention and the important outcome variables. The claim
that a sample study contributes to knowledge normally rests on a theo-
retical presumption that it has examined the range of variations on one or
more of the variables that matter and therefore illuminates the contingen-
cies that affect outcomes. Itis advantageous for theory development to be
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explicit about which variables matter, and it is especially important when
generalizations are being offered on the basis of a small sample of cases.

As yet there is no general theory of purposive sampling beyond the
admonition to select the sample to suit the research objectives. It often
makes sense to include cases generally considered successful and cases
generally considered unsuccessful, but beyond that what should the logic
of purposive sampling be? Does the region of the world matter? How
important is the identity of the intervening actor or that actor’s past rela-
tionships to the parties in a conflict? How important are conditions af-
fecting countries adjacent to the location of the conflict, and which condi-
tions are the important ones?

Researchers who use purposive sampling resolve these questions
by making judgments based on explicit or implicit theoretical proposi-
tions. The results of their studies often lead them to modify these propo-
sitions. Thus, the questions get resolved in stages. If researchers are
explicit about the theoretical presumptions that provide their rationales
for selecting samples, others can question their judgment. Meanwhile,
their analyses will produce tentative results. The combination of empiri-
cal results and critical debate is likely, over time, to lead to better ratio-
nales for case selection, improved theory, and more complete knowledge
of the phenomena in question.

We have noted that the usefulness of samples of any kind may be
compromised by a lack of sufficient data about possible cases. Some-
times, interventions occur that analysts never learn about because they
were secret or unpublicized. Sometimes there is not enough information
about a particular intervention to determine whether it was indeed a
member of the class being examined. Sometimes more complete data are
available for some kinds of cases (e.g., those publicized as successful)
than for others. The best way to address such problems is through a
combination of awareness of the possibility and openness in analysis.
Analysts should look for hidden cases, explain their case selection, and
leave it to future reviewers and readers to consider whether addition of
other cases to the analysis or more detailed research on some of the cases
would have altered the conclusions.

Observing and Measuring Interventions and Outcomes

Although it can be difficult to be sure an intervention is what it seems
(to classify the independent variable), the central measurement challenge
lies in measuring outcomes (the dependent variables). Changing the fo-
cus from “success” to outcomes is a first step, but it is not always easy to
agree on whether particular outcomes have occurred or on which out-
comes are relevant to success.
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Dealing with Incomplete Information

Often, key information about an intervention, its context, and the
outcomes is missing, and sometimes researchers are unsure how incom-
plete the information is. It is sometimes known or reasonably suspected
that government agencies have classified files on a matter or that certain
key participants are hiding or distorting information in order to defend
political positions or personal reputations. It makes sense for analysts, in
addition to specifying the sources of their information, to speculate about
the kinds of information that may be missing and the kinds of distortion
the available information may contain. It is also useful for analysts to
make efforts to develop information from sources that vary in their per-
spective on the conflict, so that each information source can be used as a
check on the others.

Achieving Reliable Measurement

One problem is to specify particular outcomes well enough that ob-
servers with access to the same information will agree on whether they
occurred—to achieve what methodologists call interobserver reliability.
Reliability is relatively easy to achieve for certain indicators of successful
outcomes, such as a signed agreement or a reduction in the number of
deaths in communal violence, but these are rarely the only outcomes of
interest. It can be difficult for observers to agree, for example, about
whether a peace process is stalled or still moving forward, whether or not
the police force in an emerging democracy is making progress in uphold-
ing norms of human rights, or whether an absence of violence indicates
conflict resolution or conflict suppression.

There are two main strategies for arriving at adequate interobserver
reliability. One is to rely on operational definitions—standard procedures
that an observer can follow to decide on whether an outcome has occurred.
This approach is easy to imagine for an outcome variable like deaths from
violence. An observer could consult official records or, in the absence of
those, reports coming from the different sides to a conflict and use a prear-
ranged formula for arriving at an estimate when the reports disagree. Not
everyone would agree with the result, but the procedures for arriving at it
would be explicit, so that criticisms could be focused on those.

For many important outcomes, using operational definitions is not
feasible because there is nothing approaching agreement on a procedure
for measuring the outcome in question. In such instances it is possible to
use another strategy, directly comparing the assessments of expert judges.
This is what analysts do in an informal way when they interview the
important practitioners involved on all sides of a peace process in order to
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construct a story of how it developed and to determine which interven-
tions were responsible for the results. This strategy is most successful at
demonstrating interobserver reliability when the interviewer can develop
a set of specific questions or probes to elicit each informant’s judgment
about whether particular outcomes were present at particular times.

An important complication in evaluating outcomes, especially when
relying on expert judgment, is that all observers do not have access to the
same information. Often, important parts of a peace process are private—
for instance, deliberations among negotiators on one side of a negotiation
are seen only by that side, and the progress of a problem-solving work-
shop is rarely recorded electronically, so only those present know what
happened. Those present at important private moments have relevant
information others lack, but they also often have motivations that can
distort their memories and their reports, so that others may suspect the
accuracy of their accounts. There is no standard procedure for addressing
this problem, but it helps to be aware of it, to search for corroboration
from participants whose incentives to distort may be different, and to
temper conclusions when it appears that much of the available informa-
tion is biased in one way or another. It may be possible to assemble a
group of experts at the same place and time or to confront each of them
with other experts” judgments in an effort to move toward a consensus of
expert judgment, as is done in Delphi panels (Frei and Ruloff, 1989).

There are well-known tradeoffs between reliability and validity. At-
tempts to maximize agreement between coders in order to enhance reliabil-
ity (accuracy), as in mechanical coding, may result in a distortion of the
concept being assessed, thereby detracting from validity (meaning). For
example, it is possible to obtain highly reliable measures of concessions in a
bargaining experiment, where concessions can be defined as the numerical
difference between an offer made at one time and the offer the next time. It
is much more difficult to reliably quantify a concession made in an interna-
tional negotiation, as it must be inferred from suggestions, exploratory
proposals, and packages that combine several offers. Coding is typically an
interpretive exercise and tends to result in a loss of intercoder agreement,
although possibly enhancing validity. The extent to which it enhances
validity depends, however, on the adequacy of the coding categories and
on the sampling of appropriate materials. Analysts often invent coding
systems to capture the essence of a phenomenon and thus enhance validity.
To enhance reliability they tend to adopt standard categories that can be
used repeatedly. Standard categories may be applicable across interven-
tion types (e.g., discussions in formal negotiations and problem-solving
workshops) but may sacrifice validity. Analysts often observe that the
coding categories that seem most useful are not the same from one type of
data to another.
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Developing Indicators of Success

We have noted that evaluation is complicated by the fact that short-
and long-term definitions of success may be quite different. This diffi-
culty can be addressed in part by focusing on particular outcomes rather
than overall “success.” Evaluations can be separated according to time
horizon, with outcomes at different times analyzed separately. As noted,
it is important to have short-term indicators of progress even for interven-
tions intended mainly to have long-term effects. This is so partly to pro-
vide interim indications of progress and also to allow for meaningful
evaluation even in cases in which intervening events not brought about
by the intervention throw the process of conflict resolution off its in-
tended course.

One way to develop interim indicators of progress for interventions
that have a long time horizon is to postulate mechanisms believed to
lead from the intervention to the desired long-term results and identify
indicators that can be used to tell whether events are moving along the
desired track. For instance, practitioners of interactive problem-solving
workshops as a way to improve intergroup communication over the
long term might postulate that one mechanism leading to long-term
effects such as formal agreements between the parties is through im-
proved communication and trust between workshop participants from
opposing sides and their advancement over time to more influential
positions in their groups. One could assess whether this mechanism is
operating by examining various indicators, such as improved communi-
cation between the participants immediately after the workshop, contin-
ued communication between them a year or two later, the rise of work-
shop participants to positions of increased influence, and evidence of
sensitivity to and accommodation of the opposite group in the policies
they influence. Using such indicators of intermediate progress improves
on an outcomes-only approach to evaluation by adding a process ele-
ment to the evaluation and by strengthening the case for a causal link
between the intervention and long-term outcomes.

Another important measurement issue is that of setting realistic ex-
pectations for interventions. This issue is especially important for evalu-
ating interventions that are intended to contribute to a peace process but
are not expected to produce peace by themselves; however, the issue has
not received much attention to date. A first step is to raise the issue—to
ask practitioners in interviews and to discern from their writings what
their expectations have been for the short- and long-term effects of par-
ticular interventions. Their own expectations constitute one reasonable
test of success. Of course, different practitioners may have different ex-
pectations, even for the same intervention. Conducting a dialogue among
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reflective practitioners on what expectations are reasonable can lead to
more defensible indicators.

Practitioners” own expectations are an imperfect guide for the ana-
lyst, however. One reason is that practitioners may state unrealistically
high expectations to get political support for intervening or unrealisti-
cally low ones to increase the chances that the intervention will be judged
successful. Also, they may have expectations unrelated to the peace pro-
cess that influence their statements. For instance, undertaking an inter-
vention or claiming success may benefit a practitioner’s career or the
standing of the government agency or nongovernmental organization he
or she represents. In such cases an intervention may be successful from
the practitioner’s viewpoint even if it has no effect on the conflict, and the
practitioner’s view of reasonable expectations may differ from the one an
analyst would want to adopt.

In the course of the project leading to this book, we have encouraged
scholars and practitioners to interact around the questions of interim in-
dicators and reasonable expectations and have asked authors to address
the issues explicitly. The chapters that follow help clarify these issues for
several conflict resolution techniques. A good example is Hayner’s (Chap-
ter 9) indicators that postconflict truth-seeking efforts are producing rec-
onciliation between past adversaries.

Inferences from Data

Social scientists have developed many analytical techniques for ana-
lyzing claims about cause-and-effect relationships, and numerous text-
books have been written that classify the techniques and assess the
strengths and weaknesses of each. The texts and typologies they present
usually emphasize applications in a particular discipline. For discussing
the challenges of inference about the effects of international conflict reso-
lution interventions, it is useful to group the methods into three broad
categories: experiments and simulations, multivariate analyses, and case
study methods. This section discusses the possibilities and limitations of
each.

Experiments and Simulations

The distinguishing feature of experimental methods is that a re-
searcher deliberately manipulates an independent variable—a variable
that is hypothesized to have an effect—and, controlling for other vari-
ables that might affect the outcome, observes the consequences. All con-
flict resolution efforts are experiments in the sense that they are deliberate
and intended to have an effect. Experimental methodology is devoted to
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identifying ways to conduct and collect data on experiments in order to
support strong conclusions about cause and effect and rule out alterna-
tive hypotheses for explaining the observed outcomes. There is little
experimental research on international conflict resolution because actual
conflict situations do not permit experimental controls and because, for
most types of intervention, conceptual models are not yet sufficiently well
developed even to conduct laboratory simulations (negotiation processes
are an exception to this generality).

The conditions for drawing strong conclusions from experiments are
rarely, if ever, met with international conflict resolution interventions.
The main condition is that all variables that might affect the outcome are
either explicitly manipulated or adequately controlled. Adequate control
may be achieved either by holding a variable constant—a condition re-
searchers may be able to approximate only in the laboratory—or by ran-
domly assigning each situation in which an intervention might be tried to
receive either the intervention or some control or comparison condition.
Because these conditions are rarely met for studies conducted outside the
laboratory, an alternative approach referred to as quasi-experimentation
has been developed (Cook and Campbell, 1979). Quasi-experimental re-
search involves using surrogates for experimental manipulation. For ex-
ample, a quasi-experimental study might compare the consequences of an
intervention in one situation to the consequences in another situation that
is comparable in important ways. A researcher might compare the conse-
quences of different efforts to mediate the same conflict at different times,
thus achieving control over some of the important variables extraneous to
the negotiation strategy (Stedman, 1991, used this strategy as part of his
study of mediation in Zimbabwe in the 1970s). Quasi-experimental re-
search methodology makes explicit the limitations of each research de-
sign and the most important threats to valid inference about causation
that arise with each type of research design. It thus helps researchers
evaluate the extent to which these threats can be ignored in a particular
study, taking into account its features and the pattern of results obtained
(see Robson, 1993). Classical experiments, in which cases are randomly
assigned to intervention conditions, generally do a better job than quasi-
experiments in ruling out alternative hypotheses; for quasi-experiments
and other research methods, it is important to specify each rival hypoth-
esis and seek evidence to rule it out.

Experimental evidence is sometimes used to draw conclusions about
international conflict resolution. Researchers subject individuals or small
groups to controlled manipulation of variables believed to affect behavior
in actual international conflict resolution situations, and use the results to
test hypotheses about the effects of those variables. This strategy obtains
the chief advantage of experimental method—the ability to rule out rival
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hypotheses about causation within the experiment—at the cost of corre-
spondence with real-world conflicts. In methodologists’ language it
achieves stronger internal validity (the ability to infer causation) at a cost
in external validity (the ability to apply conclusions from the situation
studied to other situations).

A laboratory experiment, such as a study of the effects of stress on the
accuracy of perception, may have very strong internal validity and poten-
tial relevance to real-world conflicts but be highly questionable in terms
of its external validity. One approach used to increase external validity is
the simulation experiment. An attempt is made to preserve the rigorous
features of experiments (random assignment, controls) while represent-
ing key aspects of the conflict setting of interest. By building in aspects of
the actual setting, it is believed that the results will be relevant to that
setting. Of course, this is an empirical issue that is best evaluated by
comparing findings obtained in simulations with those obtained in the
field (for more on these issues see Guetzkow and Valadez, 1981).

Experimental research on conflict resolution has been most useful for
identifying particular aspects of complex interventions that are critical
sources of variation in outcomes. This progress has come primarily in
research on small-group interventions such as negotiation, mediation,
and interactive problem-solving workshops. Simulations typically in-
clude considerable detail to enhance external validity and a careful ex-
perimental design to allow statistical separation of the key variables pos-
ited to affect processes and outcomes and to enhance internal validity.
For example, studies simulating the conflict between the Greek and Turk-
ish Cypriots have explored hypotheses about the impact of focusing on
values in negotiation. It was possible in a simulated setting to compare
interventions using Burton’s (1986) idea of confronting value differences
in prenegotiation sessions (“facilitation”) with Fisher’s (1964) notion of
focusing only on interests (“fractionation”). Facilitation was found to
produce more cooperative negotiations than fractionation (Druckman et
al., 1988), and further experimentation uncovered the specific factors or
mechanisms that accounted for the positive effects of facilitation (Druck-
man and Broome, 1991).

Experimental research on mediation has provided insights into the
ways that mediators’ role definitions, their tactics, and aspects of the nego-
tiating situation influence their effectiveness. Some studies show that when
a mediator is seen as having no stake in the outcome and when hostility
between parties is high, pressure tactics (leverage) are more effective than
rewards in producing concessions (Harris and Carnevale, 1990; Carnevale
and Henry, 1989). Other experiments show that mediators are more likely
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to be taken seriously if they suggest compromises early in the talks rather
than later because the implications for who gives up what are clear and do
not favor one party over the other (Conlon et al.,, 1994). Also, agreements
are likely to be more effective if the mediators encourage the parties to
generate and test hypotheses about the sources of the conflict and to take
ownership of any agreements that result (Kressel et al., 1994).

An illustrative finding on interactive problem solving comes from a
simulation by Cross and Rosenthal (1999), who recruited Palestinians and
Israelis to participate in a discussion of several issues that divided these
groups. Forty dyads were randomly assigned to one of four approaches
to organizing the discussion: distributive bargaining, in which partici-
pants emphasize group positions and bargain about them; integrative
bargaining, in which they identify interests and then seek to expand the
alternatives; interactive problem solving, in which they identify needs
and engage in joint problem solving; and a control condition in which
participants receive no instructions on how to discuss the issues. Partici-
pants using the interactive problem-solving approach became less hawk-
ish in their attitudes than those in the other conditions, and those using
the integrative bargaining approach, to the researchers’ surprise, became
more hawkish than those in all the other conditions. The study examined
only attitudes, not negotiating behavior or outcomes.

These examples illustrate how experimentation can be used to inves-
tigate the effects of well-defined aspects of conflict resolution interven-
tions on attitudes and behaviors. Experimentation is well suited for clari-
fying the mechanisms responsible for effects and thus contributing to an
explanation of why an intervention works the way it does. The useful-
ness of the approach is limited because the criteria for conducting strong
experiments are too stringent for collecting and evaluating data on some
types of conflict resolution interventions (e.g., the design of national elec-
toral systems, peacekeeping missions). Further, it is difficult to simulate
the many aspects of international interventions. Nevertheless, experi-
ments can make useful contributions to knowledge as part of a
multimethod research strategy (e.g., Hopmann and Walcott, 1977, com-
pared experimental simulations with the coded results of an actual arms
control negotiation). Insights from other research approaches can be
evaluated in a more precise way with experiments, experimental hypoth-
eses can be studied in field contexts, and the results from experiments can
be compared to those obtained from other methods in a search for conclu-
sions that do not depend on the research method. The classical experi-
ment is also a benchmark or a point of comparison in evaluating the
results of nonexperimental methods of analysis.
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Multivariate Data Analysis Methods

These methods measure aspects of the historical record of past inter-
national conflicts and conflict resolution efforts and search for regularities
in that record that qualify as generic knowledge. Researchers who use
these methods typically examine a number of aspects of each of several
interventions of a particular type. Their measurements may be qualita-
tive, such as simple tabulations of whether particular conditions were
present or absent, or they may involve numerical measurements (e.g.,
numbers of people killed) or the development of indicators (e.g., mea-
sures of attitudes derived from surveys or analyses of public statements).
Techniques of multivariate data analysis are designed to investigate the
strengths of associations and sometimes the temporal ordering of events
or indicators in order to support some hypotheses and rule out others
concerning the causes of these associations and temporal orderings. Al-
though most often used on datasets involving large numbers of separate
events, the approach can also be applied to small numbers of events if
many observations have been made of each. Thus, even case materials, if
properly prepared, can be subjected to multivariate analysis.

A common use of multivariate analysis for research on international
conflict resolution begins with the compilation of so-called events data on
conflicts and on the efforts that have been made to resolve them. For
example, Bercovitch and colleagues (e.g., Bercovitch, 1989, 1986; Berco-
vitch and Wells, 1993; Bercovitch and Langley, 1993) have assembled a
dataset on more than 300 mediation attempts since the end of World War
II. Each case is coded in terms of such indicators as type of mediator (e.g.,
individual, organization), mediator’s resources, mediator’s status, strate-
gies used, types of issues, duration and intensity of the dispute, timing of
intervention, complexity of the dispute, and outcome (impasse, partial
settlement, full settlement). These researchers used quantitative tech-
niques to analyze the coded data and test hypotheses about relationships
between the outcome of the intervention and conditions that may affect
the outcome, such as the use of directive or passive mediation strategies,
the nature of the issues as ideological or interest based, power imbalances
between the parties, and early versus late intervention. They also devel-
oped and tested various causal models of the connections among features
of the disputes and the mediation outcome (Bercovitch and Langley, 1993).
This analytical approach makes it possible to examine the outcomes of
mediation as a function not only of the mediation itself but also prior
contextual conditions (features of the dispute)—something that is diffi-
cult to examine by simulation.

The multivariate approach has also been used to study negotiation.
Using primary sources (interviews with delegates) and secondary sources
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(published accounts), it is possible to code each of a series of negotiation
cases in terms of such characteristics as the issues (large or small), parties
(strong or weak), conditions (public or private), processes (bargaining or
problem solving), and outcomes (impasse, partial agreement, compre-
hensive agreement). Researchers have used such data to define distinct
types of negotiations (Chasek, 1997) and to organize them along such
dimensions as the size of the negotiation (bilateral, trilateral, multilateral)
and the complexity of the issues (Druckman, 1997). Such analyses pro-
vide an empirical basis for developing typologies based on profiles of
negotiation characteristics. They may also enable practitioners to consult
the historical record for past cases that may be instructive for present
purposes.

Multivariate datasets like these can be compiled for a wide variety of
interventions. For instance, they have been used to illuminate the effec-
tiveness of economic sanctions (Hufbauer et al., 1990), the factors condu-
cive to ethnic conflicts (Gurr, 1993), and the relationship of language
policy to communal conflict (Laitin, Chapter 13). In all cases their useful-
ness depends on the relevance of the variables chosen, the validity of the
coding, and the level of detail. The chief strength of the approach is that
statistical analysis allows researchers to consider numerous possible
causal mechanisms using more cases than they can evaluate with the
unaided mind. The chief weakness is that much of the richness of each
case is lost when the case is reduced to a list of indicators. There is
obviously a tradeoff between breadth and depth in case analysis, and
multivariate data analysis normally exhibits both the strengths and the
weaknesses of breadth.

The above examples use a cross-sectional approach—that is, they ana-
lyze multivariate data in which each case is assigned a single value for
each characteristic being coded, without regard to time. While the cross-
sectional approach can, with sufficient data, probe complex contingent
relationships among variables, it is limited for investigating causal mecha-
nisms because the operation of these can only be assessed across time. It
is possible to apply statistical techniques of causal modeling to test the
consistency of the data with a hypothesis about causal mechanisms (e.g.,
Bollen, 1989; Stevens, 1996), but the strength of the inferences from these
techniques, even with sufficient data, is always limited by the lack of a
temporal dimension.

Multivariate analysis can also consider change over time—and ex-
amine causal mechanisms more directly—by analyzing data arranged in
a time series, in which the same variable is coded at many points in the
history of a case to allow the study of temporal processes. In one such
time series approach, historical data are used to “postdict” known out-
comes. The goal is to develop a conceptually coherent account of a
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conflict resolution process that is consistent with the known outcome.
For example, in a study of base rights negotiation between Spain and
the United States in 1975-1976, Druckman (1986) showed that the agree-
ment resulted from a sequence of identifiable crises and turning points.
The approach can also be used to identify a mechanism for the operation
of an intervention that is consistent with the observed chain of events.
Hopmann and Smith (1978) showed that the outcomes of the 1962-1963
partial nuclear test ban talks resulted from certain actions taken by na-
tions outside the negotiations. This multivariate time series research
design is quite useful for identifying how the temporal pattern of inter-
actions between the conflicting parties and interventions by external
actors led to the ultimate outcome. Postdiction can be considered as
something like an experiment in that theory can be tested by comparing
the actual outcome with “predictions” made on the basis of the theory
and the initial conditions.

Historical data that are coded by time of occurrence can be used to
evaluate the impacts of planned interventions and to trace the processes
by which these impacts occur. The research approach is referred to in the
technical literature as interrupted time series analysis. An example is a
study of five mediation efforts in the conflict between Armenia and
Azerbaijan between 1990 and 1995. Mooradian and Druckman (1999)
demonstrated that each mediation effort had limited effects on the time
series of events. However, the historical pattern of continuous violence
was altered dramatically after Azerbaijan’s major military offensive in
1993-1994, apparently due to a hurting stalemate suffered by both sides.
The pattern of conflictual events before the offensive (October 1992 to
March 1993) changed to a cooperative trend following the fighting (May
1994 to September 1994), only to turn again to conflict by October 1994. A
long time series of events enables the analyst to ascertain the extent to
which each intervention alters the trend and to consider whether the
effects are immediate or delayed. Inference is complicated by the fact that
the multiple interventions are not independent of each other—for ex-
ample, the effect of a successful intervention may be due in part to the fact
that past efforts failed. In addition, the validity of the time series is some-
times hard to establish.

Many of the problems of inference involved in time series analyses
have been addressed by quantitative methodologists. For example, they
have developed techniques for differential weighting of distant and re-
cent events (referred to as exponential smoothing), compensating for the
dependence of events on similar events in the recent past (statistical con-
trols for autocorrelation), accounting for possible explanatory factors that
are associated with each other (stepwise regression for unique variance
explained), and taking account of changes in the estimated subjective
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probabilities of events (Bayesian analysis, Markov chain processes; see
Frei and Ruloff, 1989, for discussion of these techniques). These tech-
niques have been used in sophisticated forecasting methodologies (e.g.,
Duncan and Job, 1980) and model-fitting analyses of interactive processes
(e.g., Druckman and Harris, 1990; Patchen and Bogumil, 1995, 1997). They
have not, however, solved some of the fundamental conceptual and mea-
surement problems of multivariate time series analysis, such as the need
to compare events with counterfactuals, the lack of valid measures for
some important variables, and the lack of sufficient size or variation in the
sample of historical events.

Multivariate analysis techniques, like other methods, have their char-
acteristic strengths and weaknesses. As already noted, their chief strength
is that they can simultaneously consider more cases, and more aspects of
a single case, than a human analyst can comprehend. This capability is
particularly useful for analyzing the effects of contextual factors on con-
flict resolution efforts because the potential effects are numerous and
because useful indicators are available for many contextual variables. In
such situations, multivariate analysis can reveal patterns that might oth-
erwise go unnoticed. The chief limitations of the approach are those of
the available data and concepts. The methods can only be applied when
a sufficient number of historical cases (or a sufficient richness of data on a
single case) exist for quantitative comparison—normally, dozens of data
points are necessary to test a single bivariate hypothesis, and more are
needed to test hypotheses involving a conjunction of several variables.
Also, the available data must include reasonably valid measures of the
variables that are central to the desired analysis. Sometimes the variables
for which valid measures are available for numerous cases are not the
ones of the greatest theoretical or practical interest, and sometimes the
variables of greatest interest are not well enough conceptualized to allow
for valid measurement. In such instances, multivariate analysis has obvi-
ous limitations.

Multivariate analysis is particularly useful at the current state of
theory development for uncovering patterns that deserve further analy-
sis by other analytical methods. When patterns evident in cross-
sectional studies suggest causal hypotheses, it may be useful to explore
those hypotheses further by using simulation experiments or detailed
analyses of individual cases through time. Similarly, patterns that
emerge from time series data are also worth further examination by
other methods, particularly intensive examination of case material. A
major value of quantitative research approaches is through the disci-
pline they impose on thinking. The measurement efforts that these
approaches demand (e.g., specifying operational definitions, develop-
ing valid indicators) force researchers to be precise about their concepts
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and may thus sharpen analysis and raise the level of debate among
scholars and practitioners.

Enhanced Case Study Methods: Structured, Focused Case
Comparisons and Process Tracing

The case study is one of the classical methods of political science, and
its uses and limitations for making inferences are well known (e.g.,
Smelser, 1976; Ragin, 1987; Collier, 1993; Collier and Mahoney, 1996; King
et al., 1994). Our interest here is in refinements of the traditional case
study approach that have been developed over the past two or three
decades to increase the rigor of the approach and overcome some of its
limitations, particularly the problem of noncomparability across cases
and the difficulty of using case material to test hypotheses. Traditional
case studies can be useful by demonstrating that a particular case is in-
consistent with an existing theory and thus stimulating scholarly research
and rethinking by practitioners. However, the contribution of traditional
case studies to cumulative knowledge has been limited by noncom-
parability across cases: there is typically no way to test the conclusions
from one case study against evidence from other case studies because
they fail to include information needed for the comparison.

The focus here is on two particular refinements to the case study
approach: the method of structured, focused case comparisons, and pro-
cess tracing. Both methods improve on the traditional case study by
being more theoretically explicit. By stating in advance which variables
are worth examining and which processes are worth tracing (and by im-
plication which are not), these approaches make it possible to focus case-
based research and thus to build knowledge cumulatively.

Structured, focused case comparisons differ from the traditional case
study approach in that cases are selected and case descriptions developed
with particular theory-guided questions or conceptual issues in mind
(Lijphart, 1971; George and Smoke, 1974; George, 1979; Collier, 1993;
Putnam, 1993; Faure, 1994). The method requires that an analytical proto-
col be developed before the case studies are conducted that defines the
variables of interest and some of the researcher’s key questions about
them. This allows the researcher to compare the cases on the central
issues of interest. The structured, focused case comparison method can-
not, as a rule, be applied to previously completed case studies because
they usually lack information demanded by the protocol.

A well-known application of the structured, focused case comparison
approach has been to test deterrence theory. Researchers select a set of
cases they judge to represent successful and failed deterrence and then
examine the historical evidence on each case to answer theoretically rel-
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evant questions such as whether the deterrent threat was credible,
whether it was clearly communicated, whether the leaders of the target
country followed principles of rational decision making, and the like
(George and Smoke, 1974; Lebow, 1981). This research has focused espe-
cially on deterrence failures because a failure that occurred when all of
the theoretical conditions for success were in place would call into ques-
tion the principles of deterrence theory and because of the difficulties of
establishing deterrence successes (when a deterrent is successful, the re-
sult is often that nothing observable happens). Blechman and Wittes’s
paper (Chapter 3) in this volume on the use of threats of force uses a form
of structured, focused case comparison.

The structured, focused case comparison method requires a theory or
conceptual framework that is sufficiently well specified to generate the
list of factors or variables that must be considered in each case. The
method is particularly attractive when a testable hypothesis exists along
with unambiguous indicators of the relevant variables that are obtainable
from available historical information. It also requires that several rel-
evant cases are available. Sometimes, useful results can be obtained with
fewer than a dozen cases—a contrast to the requirements of the multivari-
ate quantitative approach.

Compared to traditional case study research, structured and focused
case comparisons have the advantage of comparability: the same infor-
mation is collected about each case using the same methods. Because
only selected information is needed about each case, it may be possible to
do more structured comparisons with a given set of resources than un-
structured comparisons, but the method can miss information on aspects
of the cases that are not presumed in advance to be important. This is
both the advantage and the disadvantage of research methods informed
by explicit conceptualization. Structured and focused case comparisons
can to some extent overcome this problem by being flexible about the way
information is extracted from cases. Flexibility allows insights to be dis-
covered in individual cases that may have been missed in the answers to
structured questions. These insights can then be examined by collecting
the necessary information on the other cases under study.

Compared to the multivariate analysis approach, structured and fo-
cused case comparisons examine fewer variables and fewer cases (the
selection being made on theoretical grounds) but provide much more
detailed information on the variables they do examine. Because of these
differences, the multivariate approach has a comparative advantage for
exploratory analysis, like traditional case studies; in contrast, structured
and focused case comparison is comparatively well suited to testing hy-
potheses from theory and refining the theories it tests. It is sometimes
possible to treat a set of case comparisons as a source of events data and to
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apply multivariate quantitative analysis to the case-based data. For ex-
ample, Table 3.1 summarizes the results of Blechman and Wittes’s analy-
sis of the uses of threats of force by the United States since the end of the
Cold War by coding a number of key variables, usually as present or
absent. Such a table of categorical data can be analyzed statistically in the
manner of cross-sectional events-data analysis, although this particular
data table may be small enough for adequate analysis by inspection.

Just as structured case comparison is a sort of qualitative analog to
cross-sectional events-data research, the process-tracing approach is a sort
of qualitative analog to time series data analysis. In the process-tracing
approach (Bennett and George, forthcoming), a researcher postulates one
or more processes or “causal mechanisms” by which a set of initial events,
including a conflict resolution intervention, might lead to a set of out-
comes.® The historical record is then searched for evidence that the postu-
lated processes did or did not occur. The process-tracing approach can
allow for multiple tests of the same hypothesis in a single case, thus
dampening the criticism that a single case study cannot test a hypothesis
because a single test is never statistically convincing. However, repeti-
tions of similar conditions in the course of the same conflict are not in-
dependent in a statistical sense. This situation presents a threat to the
validity of cause-and-effect generalizations drawn from process-tracing
studies, analogous to threats to validity in quantitative time series re-
search. Process tracing could, in principle, be used in a way that allows
statistical tests of the relative explanatory power of different theories;
however, we are not aware of any such applications. It is important to
note that, for drawing inferences about learning and other experience-
dependent processes, statistical nonindependence between events is not a
problem and in fact is necessary for a case to be informative (Bennett and
George, forthcoming).

An important difference between enhanced case study approaches
and multivariate data analysis is that the former requires an explicit theory
or conceptual framework while the latter does not. The enhanced case
study approaches are an improvement over traditional case studies pre-
cisely because of their greater conceptual explicitness. It is useful to make
a similar distinction regarding how multivariate quantitative research is
conducted. This approach can be employed as a form of nearly pure
empiricism by simply analyzing whatever indicators are available across
a set of cases to see what regularities emerge. However, the results will be
unsatisfying if the available indicators do not include measures of the
important variables affecting outcomes. Thus, multivariate analysis is
likely to yield more useful results if concepts are made explicit—if an
effort is made at the start to specify the key variables and to develop
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indicators for them. This form of multivariate analysis is enhanced in
much the same way as enhanced case study methods are.

We are suggesting here that there can be some convergence between
case-based and multivariate quantitative approaches. We further believe
that progress in understanding depends on such convergence. Both case
study and multivariate research approaches to international conflict reso-
lution were initially used in an exploratory mode to examine the available
evidence (either case material or quantitative indicators) and to search for
empirical regularities. This empiricist strategy has not led to strongly
supported generic knowledge, but it has generated hypotheses that can
be tested with more carefully focused research, using either case-based or
quantitative research modes. It has also led to refinements in understand-
ing, in which bivariate hypotheses about relationships between interven-
tions and outcomes give way to conditional generalizations. These are
statements or propositions that specify the conditions (sometimes called
moderating variables) under which such relationships are likely to occur.
Propositions about these conditions contribute to more nuanced knowl-
edge, as exemplified by contingent theories of conflict resolution (Fisher,
1997).

Because of the limitations of each approach, progress seems most
likely if both methods are used. One promising way to do this is to apply
quantitative methods to data gathered by case study methods. This has
occasionally been done with traditional case study data (e.g., the work of
Ember and Ember, 1992, using ethnographic data from the Human Rela-
tions Area Files) and with enhanced case study material (e.g., quantitative
scaling of data from negotiation cases; Druckman, 1997). The approach
can be applied to several of the topics in this book, including the use of
threats of force (Chapter 3), electoral system design (Chapter 11), and
language policy (Chapter 13). Quantifying case study data may make for
more precise comparisons between theories in terms of how well they
explain available data and may also show more clearly where the data are
inconclusive. Following a similar logic, statistical techniques of time se-
ries analysis can be applied to data from process-tracing case studies. It
is also possible for quantitative researchers to build on the results of case
comparisons by designing large-N studies that focus on the key variables
identified in case-based research.

Another promising strategy for combining research methods is to use
the results of multivariate studies to guide the development of protocols for
structured case comparisons and process-tracing studies. Whenever multi-
variate research identifies a statistical regularity, it generates a hypothesis
that could be tested in case-based research. Case study researchers may
find the indicators from multivariate research too restrictive for their way
of thinking, but they have the option to add depth to these variables in their
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protocols. We believe that this sort of interplay between methods is much
more likely to be productive than a continuation of arguments about which
method is superior, such as have frequently appeared in the literature on
research methodology in international relations.

CONCLUSION

The challenges of evaluating efforts at international conflict resolution
and our suggestions for how to meet those challenges are summarized in
Table 2.1. This work leads to three major conclusions. First, theory devel-
opment is key to addressing many of the most serious challenges of build-
ing knowledge about what works in international conflict resolution. This
point has also been emphasized by others (e.g., Lijphart, 1971; Eckstein,
1975; George, 1979; Bennett and George, forthcoming). Second, under-
standing is most likely to progress through a dialogue between theory and

TABLE 2.1 Challenges of Evaluation and Strategies for Meeting Them

Challenges

Strategies

Conceptualization
Defining the intervention

Defining “success”

Setting reasonable expectations (how
much? how soon?)

Identifying relevant contingencies

Case Selection
Enumerating the universe of cases

Getting an appropriate sample

Observation and Measurement
Dealing with incomplete information
Achieving reliable measurement

Developing indicators of success

Making Inferences

Comparing events with counterfactuals

Assessing the roles of extrinsic events

Assessing contingent relationships

Accounting for indirect effects of
interventions

Accounting for actors’ perceptions

Assessing the context of multiple
interventions

Develop and improve taxonomy of
interventions

Enumerate outcomes of interest

State hypotheses about process

Develop hypotheses about contingencies

Frame the topic conceptually and
historically; look for hidden and
incomplete cases

Specify bases of sample selection

Develop multiple information sources

Develop operational definitions; seek
expert agreement

Develop interim and long-term
indicators

Use multiple analytical methods
(experimentation, multivariate
analysis, case study)

Develop and test hypotheses about
contingencies

Develop and test hypotheses about
mechanisms and processes
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experience, with progress in each leading to refinements in the other. Third,
the empirical research enterprise should use a strategy of “triangulation”
(Campbell and Fiske, 1959; Cook, 1985) that relies on multiple sources of
data and multiple modes of analysis to correct for the characteristic sources
of error or bias in each and to help analysis converge on results that can be
accepted with reasonable confidence.

Theory Development

The practical concern with how best to develop generic knowledge
about what works in international conflict resolution leads to a perhaps
surprising conclusion: there is a critical need to develop theory. This
conclusion follows from the recognition that improvements in the quality
of theory would help meet each of the major challenges of evaluation.

The needed theories would combine three elements. First, taxonomies,
which can focus on types within a kind of intervention (e.g., peacekeep-
ing missions), characteristics of interventions (e.g., strategies of coercive
diplomacy, strength and speed of the application of economic sanctions,
procedures used in problem-solving workshops), external contingencies
(types of conditions affecting the link from intervention to outcomes), and
types of outcomes (e.g., types of deterrence failures). The most useful
taxonomies are presented with enough specificity to allow each phenom-
enon to be reliably classified. Second, postulates about causal mechanisms
and processes that specify the ideal working of one or more types of inter-
vention, including the processes by which intervention changes the course
of a conflict and the outcomes that may result. Third, contingent generali-
zations—propositions or hypotheses that link the outcomes of a particular
type of intervention to the characteristics of the intervention and the ex-
ternal contingencies that shape these outcomes. Ideally, theory also speci-
fies the processes by which these characteristics and contingencies have
their effects, thus linking contingent generalizations to causal mecha-
nisms. This is a very demanding set of requirements given the current
state of knowledge, but it is an appropriate list of objectives for theories.

Theories with all three elements would incorporate most of the sug-
gestions in Table 2.1 and in this chapter for how to meet the challenges of
evaluation. They would thus help meet the most fundamental challenge
of evaluating conflict resolution interventions, posed by the fact that a
tremendous number of events may be consequential for the outcomes of
an intervention, especially if the outcomes are delayed in time. Without
some guidance from theory about which events to examine and which
aspects of those events matter, a researcher or practitioner faces an un-
sorted mountain of relevant and irrelevant detail and must make the
inevitable choices about what is and is not worth considering on the basis
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of unstated theoretical presumptions. The history of science shows that
more progress is made when such presumptions are made explicit so they
can be tested and refined through cumulative research.

Well-specified theory also helps meet many of the more specific chal-
lenges to developing generic knowledge. It helps meet the major concep-
tual challenges by providing clear definitions of the types of interven-
tions, the outcomes that might be considered indicators of their success or
effectiveness, and the characteristics and external contingencies that may
influence the relationships between interventions and outcomes. By ex-
plicitly identifying processes and causal mechanisms, a well-specified
theory helps analysts focus their attention selectively on those events that
follow an intervention that are postulated to have important effects on its
eventual outcomes. Well-specified theory helps meet the challenges of
case selection by clarifying which cases fall within the universe of any
particular type of intervention. By specifying the important variables
affecting outcomes, theory provides a rationale for purposive sampling
and a basis for judging the appropriateness of samples selected in other
ways. It helps solve the problem of a shortage of cases relative to explana-
tory variables by reducing the number of the latter and by postulating
processes that lead to multiple testable hypotheses about each case. Fi-
nally, by specifying ideal outcomes and the processes that lead to them,
theory can provide clear expectations about the course of a conflict after
intervention, thus helping both researchers and practitioners evaluate
progress and consider the next steps.

Knowledge about the techniques and concepts of international con-
flict resolution is not nearly well enough developed to strongly confirm
a theory about even one of the techniques. Nevertheless, enough think-
ing and study have been done to state fairly well specified theories
about many of them and subject those theories to focused empirical
analysis. Pressing ahead with clear theoretical statements is, we believe,
essential to developing generic knowledge about international conflict
resolution techniques. Although many of these theoretical statements
will be incomplete or wrong at first, they will nevertheless be useful for
advancing knowledge. Deterrence theory provides a good example of
what can be gained. Fairly well specified statements of deterrence
theory have been available for several decades (e.g., Brodie, 1959;
Schelling, 1960), allowing a cumulation of focused research using a vari-
ety of methods (e.g., George and Smoke, 1974; Lebow, 1981; Jervis et al.,
1985; National Research Council, 1989). Although the early theoretical
statements can now be said to have been incomplete, they sharpened
debate about the historical evidence and encouraged researchers to look
more closely at history to test the theory. As a result, practitioners of
deterrence now have a more sophisticated understanding than before of
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which factors to consider in their domestic situation, in the target coun-
try, and in the international context before making threats. We believe
that theory about other techniques and concepts can usefully follow this
model and that several of the contributions to this volume make ad-
vances in that direction.

Theoretical statements need not closely approach the ideal presented
here in order to be useful. Even partial theoretical statements—partial
taxonomies, for example, or limited sets of hypotheses about the ways
that certain contingencies affect the outcomes of intervention—help both
research and practice by directing attention to particular variables that
may be important to the outcomes of conflict resolution interventions. To
the extent that a theory is supported by evidence, it has identified vari-
ables worth considering. Both analysts and practitioners can economize
on time and effort by looking at those variables first and considering what
theory says about them. Of course, to the extent that a theory is incom-
plete or wrong, it may direct attention to the wrong variables. Scholars
and practitioners need to take theories only as seriously as the supporting
evidence implies. They are not absolute guides to action, only interim
statements that summarize and systematize available knowledge and that
may have suggestive implications about what is likely to work in new
historical situations.

Well-supported theoretical propositions have several uses for practi-
tioners. They help practitioners assess situations by identifying the fac-
tors to consider in deciding whether, when, and how to use a particular
type of intervention. They suggest scenarios leading from interventions
to outcomes, both desired and otherwise, that practitioners may examine
for their relevance to the situation at hand. They suggest what must be
put into an intervention if it is to achieve a desired outcome and identify
external conditions that are likely to lead to undesirable outcomes. Theo-
ries thus help practitioners identify policy opportunities and anticipate
policy pitfalls. In all these ways, well-supported theories have diagnostic
value for practitioners. Even theoretical propositions that are merely
plausible can have diagnostic value if used with caution.

A Dialogue of Theory and Experience

Theories such as deterrence theory have advanced practical knowl-
edge primarily because of how they help make sense of historical experi-
ence. Advances in formal theory by themselves may have very limited
practical value because such theories may make opposing predictions
depending on the specifics of a case. Wilson (1989), for example, shows
that game theory models predict different outcomes of deterrence at-
tempts depending on the structure of information and the parties’ interac-
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tion—variables whose values can be determined only by observation of
particular cases. From the researcher’s standpoint, a useful theory is one
that, by focusing attention on particular contingencies, causal mecha-
nisms, or distinctions between situations or classes and characteristics of
interventions, leads to empirically supported generic statements that dis-
tinguish between favorable and unfavorable conditions for particular
types of intervention and explanatory accounts of the processes by which
conflicts are resolved. Such theories are also useful to practitioners by
focusing their attention on aspects of conflict situations that are likely to
be important to their decisions and offering ways to think through the
possible consequences of their choices. Experience tests and refines theo-
ries, thus making them more useful over time.

Good theory gives practitioners advantages they are not likely to gain
from unaided reflection on their experience and past cases. Consider, for
example, the development of theory about how the structure of electoral
systems may affect the course of communal conflict in multicultural soci-
eties. Because each electoral system is unique, it would be hard for a
practitioner in such a country to make sense of historical evidence from
over 200 other countries without theoretical concepts that make it pos-
sible to classify those systems and consider their outcomes. Concepts like
vote-seat proportionality, geographic accountability, consociationalism,
and centripetalism and the theories in which they are embedded (Lijphart,
1984; Horowitz, 1985; Reilly and Reynolds, Chapter 11) offer useful ways
of thinking about how any specific proposed electoral design is likely to
shape the ethnic composition of political parties, interparty competition,
and the potential for interethnic cooperation, communal violence, and
peaceful transfers of power. Of course, there is no definitive theory in this
field. Nevertheless, the theories that exist, and even the debate among
them, are useful to practitioners by identifying causal mechanisms and
historical trajectories from the past that may represent models to emulate
or pitfalls to avoid. The theories not only point out good and bad ex-
amples but also specify what about them is good or bad.

It is important to be explicit about the ways in which theory can and
cannot help practitioners of international conflict resolution. No matter
how well a theory is established, it cannot eliminate the need for prac-
titioners to exercise judgment based on their experience and knowledge.
It will always be necessary, at a minimum, for practitioners to classify
current conflict situations into theoretically meaningful types based on
available information and their judgments of the parties, to define their
policy objectives, to make tradeoffs between competing objectives and
between short- and long-term objectives, to judge how to proceed given
the possibility of unforeseen events that might intervene, and to decide
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whether aspects of the current situation make it so different from past
experience as to question the applicability of the theory to the particular
case. A detailed discussion of practitioners” judgment can be found in
George (1993).

What good theory can do for practitioners is help them think through
the decisions they face. Theory provides diagnostic categories for classi-
fying conflict situations, and it advises on which aspects of a conflict
situation are diagnostically important. It offers generic knowledge about
the conditions that favor the use of particular interventions in particular
kinds of situations and about the effects of implementing the interven-
tions in specific ways. It also provides information on how strongly such
generalizations are supported by historical and other evidence. By offer-
ing accounts of the processes and causal mechanisms that lead from inter-
ventions to outcomes, it gives practitioners ways of checking on the
progress of their conflict resolution efforts. A theory of causal mecha-
nisms may also help a practitioner think of new approaches to conflict
situations designed to influence those mechanisms.

Thus, it makes sense for practitioners to use theories as guides to
thinking and action but not as sources of prescriptions for action. A
theory that is well supported by evidence may provide a better guide to
action than an individual practitioner’s experience; it certainly provides
an important supplement to that experience. A theory may also mis-
lead—either because it is in error or because it does not apply to the
situation at hand—but a theory built on careful analysis of the relevant
cases is less likely to mislead than an implicit theory based only on the
limited and perhaps biasing experiences of a few practitioners. Theories
can be useful and can be made more useful by careful research. However,
they cannot eliminate the need or the responsibility for practitioners to
make careful judgments appropriate to particular situations.

It is useful to distinguish between theory development and the evalu-
ation of interventions. Theory is intended to produce knowledge that
applies to a number of cases, referred to here as generic knowledge. Theo-
ries include propositions that specify contingent relationships among vari-
ables or causal processes or mechanisms to explain these relationships.
Evaluations are intended to throw light on whether particular interven-
tions were or were not effective and why. Evaluation depends on theory
development, which provides indicators or criteria of success and a body
of propositions describing the conditions under which success or failure
(under those criteria) can be expected and the processes leading to those
outcomes. Thus, theory provides the concepts needed to evaluate an
intervention and explain the reasons for its outcomes.
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Triangulation

Using several distinct research approaches or sources of information
in conjunction is a valuable strategy for developing generic knowledge.
This strategy is particularly useful for meeting the challenges of measure-
ment and inference. The nature of historical phenomena makes impos-
sible controlled experimentation with real-life situations—the analytical
technique best suited to make strong inferences about causes and effects.
Thus, making inferences requires using experimentation in simulated con-
ditions and various other methods, each of which has its own advan-
tages and limitations but none of which alone can provide the level of
certainty desired about what works and under what conditions. We con-
clude that debates between advocates of different research methods (e.g.,
the quantitative-qualitative debate) are unproductive except in the con-
text of a search for ways in which different methods can complement each
other. Because there is no single best way to develop knowledge, the search
for generic knowledge about international conflict resolution should adopt
an epistemological strategy of “triangulation” (Campbell and Fiske, 1959),
sometimes called “critical multiplism” (Cook, 1985, 1993). That is, it should
use multiple perspectives, sources of data, constructs, interpretive frame-
works, and modes of analysis to address specific questions on the pre-
sumption that research approaches that rely on certain perspectives, con-
structs, and so forth can act as partial correctives for the limitations of
research approaches that rely on different ones. An underlying assumption
is that robust findings (those that hold across studies that vary along sev-
eral dimensions) engender more confidence than replicated findings (a tra-
ditional scientific ideal but not practicable in international relations research
outside the laboratory). Thus, when different sources of data or different
methods converge on a single answer, one can have increased confidence in
the result. When they do not converge, one can make interpretations that
take into account the known biases in each research approach. A continu-
ing critical dialogue among analysts using different perspectives, methods,
and data is likely to lead to an understanding that better approximates
reality than the results from any single study, method, or data source. For
more detailed theoretical discussion of triangulation approaches to under-
standing, see Cook (1985, 1993).

A Final Word

Practitioners who wish to resolve international conflicts need to learn
the lessons of history, but history provides no definitive or comprehen-
sive text. This situation is inevitable in a continually changing interna-
tional system. A particular challenge in learning lessons from history is
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the tendency of individuals to assimilate new information to old ways of
thinking and the related tendency of organizations to reject information
that calls current policies into question. Both these tendencies may lead
practitioners to discount or misinterpret new information that does not
accord with their preexisting views. Because inferences from history al-
ways involve comparisons with unrealized, or counterfactual, worlds,
there is plenty of room for reinterpreting available knowledge to fit pre-
conceptions or policy commitments, thus undermining the potential value
of new knowledge.” Nevertheless, careful analysis of historical and other
evidence, together with the development of clear diagnostic concepts and
empirically tested theories of peace processes, can make a modest but
significant contribution to practitioners” ability to understand and inter-
vene to resolve conflicts. The following chapters are intended as part of
that contribution.
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NOTES

11t is useful to offer a few working definitions. We use the term intervene broadly to
include any action undertaken to change the course of a conflict process. Interventions by
force are only one type. International conflict includes violent conflicts between states as part
of a larger class. Our concern is with significant intercommunal conflicts that have the
potential to (1) generate violence that crosses state boundaries, (2) cause intrastate violence
that generates international concern, or (3) result in violations of international norms about
the appropriate uses of force to secure justice or order in states. Thus, our concern is with
intercommunal conflict that is or may become violent. The parties to international conflict
may be states, international organizations, or other collective actors that are defined or that
mobilize themselves as ethnic, cultural, religious, socioeconomic, political, or national enti-
ties. International conflict resolution efforts are activities that aim to decrease the level of
violence in international conflicts, to reduce the likelihood that conflicts will result in vio-
lence, or to provide or strengthen mechanisms or institutions for the peaceful expression
and resolution of intercommunal grievances so that they will not turn violent.

These efforts aim to change history at least in the narrow sense of altering the course of
events and the pattern of forces that have, over an extended period of time, shaped the
interaction between the parties to a conflict. They may also seek or produce broader his-
torical changes affecting relationships of additional parties or the international system. It
might be said that all social interventions are efforts to change the course of history in the
sense that all social relationships have historical contexts. However, interventions in inter-
national conflict processes are quintessentially historical: they aim to change the long sweep
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of relationships among classical historical actors such as states, nations, and social move-
ments in ways likely to be noticed by world historians.

2We adopt this analogy from George (1993).

3Medical science is finding that few diseases follow this model. Smallpox and yellow
fever may follow it, but cancer may be a more apt analogy for international conflict. There
are many types of cancer, many paths the disease may take through time, and many points
at which medical intervention may do some good. As with international conflict, the multi-
faceted nature of cancer makes it very hard to understand and treat. We are indebted to
David Laitin on this point.

4By theory we mean a conceptual model that defines a set of actors and conditions
(such as intervention strategies, outcome conditions, and factors other than the intervention
that affect outcomes) and postulates associations and causal relationships among them. To
the extent that evidence is consistent with a theory and inconsistent with alternatives, confi-
dence is increased that the postulated associations and causal relationships constitute ge-
neric knowledge about the actors or conditions. A theory is practical to the extent that it
produces reliable generic knowledge that can be used, along with case-specific knowledge,
to enable a practitioner to identify the intervention most likely to yield a desired outcome in
a particular situation.

5Such hypotheses and theories may be deductive in origin or they may be developed
inductively from studies of the historical paths that led from an intervention to expected or
unexpected outcomes. Inductively generated hypotheses can be tested on additional cases. An
example from the negotiation literature is the work of Druckman (1995) on “situational levers.”

6The search for causal mechanisms has increasingly been recognized as an important
aspect of explanation and an important complement to the search for contingent generaliza-
tions in understanding international historical processes (e.g., Elster, 1983; Dessler, 1991;
Little, 1991; Bennett and George, forthcoming). Whereas cross-sectional analyses tend to
focus on establishing associations among variables, the search for causal mechanisms fo-
cuses on explaining such associations.

7We are indebted to Philip Tetlock for emphasizing these points.
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Defining Moment:
The Threat and Use of Force in
American Foreign Policy Since 1989

Barry M. Blechman and Tamara Cofman Wittes

leaders for three decades. Ever since the failure of American policy

and military power in Vietnam, it has been hard for U.S. policy
makers to gain domestic support for the use of force as an instrument of
statecraft. U.S. military power has been exercised throughout this 30-year
period, but both threats of its use and the actual conduct of military op-
erations have usually been controversial, turned to reluctantly, and
marked by significant failures as well as successes. The American armed
forces are large, superbly trained, fully prepared, and technologically ad-
vanced. Since the demise of the Soviet Union, U.S. forces are without
question the most powerful, by far, on the face of the earth. Their compe-
tence, lethality, and global reach have been demonstrated time and again.
Yet with rare exceptions, U.S. policy makers have found it difficult to
achieve their objectives by threats alone. Often, they have had to use
force, even if only in limited ways, to add strength to the words of diplo-
mats. And, at more times than is desirable, the failures of threats and
limited demonstrative uses of military power have confronted U.S. presi-
dents with difficult choices between retreat and “all-out” military actions
intended to achieve objectives by the force of arms alone.

In the 1980s most U.S. military leaders and many politicians and
policy makers drew a strong conclusion from the failure of U.S. policy in
Vietnam. This viewpoint was spelled out most clearly by then Secretary
of Defense Caspar Weinberger in 1984: force should only be used as a last
resort, he stated, to protect vital American interests, and with a commit-
ment to win. Threats of force should not be used as part of diplomacy.

I I The use of military force has been a difficult subject for American
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They should be used only when diplomacy fails and, even then, only
when the objective is clear and attracts the support of the American public
and the Congress.!

General Colin Powell, former chairman of the Joint Chiefs of Staff,
was and remains a proponent of what was called the Weinberger doc-
trine. “Threats of military force will work,” he says, “only when U.S.
leaders actually have decided that they are prepared to use force.” In the
absence of such resolution, U.S. threats lack credibility because of the
transparency of the American policy-making process. For this reason
“the threat and use of force must be a last resort and must be used deci-
sively.”? Powell (1992a, 1992b) has argued that any use of force by the
United States should accomplish U.S. objectives quickly while minimiz-
ing the risks to U.S. soldiers.

Other U.S. policy makers have taken a more traditional geopolitical
view, believing that the U.S. failure in Vietnam needs to be understood on
its own terms. Regardless of what was or was not achieved in Southeast
Asia in the late 1960s and early 1970s, the United States, they believe, can
and should continue to threaten and to use limited military force in sup-
port of diplomacy, to achieve limited ends without resorting to all-out
contests of arms. In the words of then Secretary of State George Shultz in
December 1984, “Diplomacy not backed by strength will always be inef-
fectual at best, dangerous at worst” (Shultz, 1985). Moreover, Shultz
insisted, a use of force need not enjoy public support when first an-
nounced; it will acquire that support if the action is consonant with
America’s interests and moral values. In 1992 Les Aspin, then chairman
of the House Armed Services Committee and later secretary of defense,
branded the Weinberger doctrine an “all-or-nothing” approach. He as-
serted that the United States should be willing to use limited force for
limited objectives and that it could pull back from such limited engage-
ments without risk.3 From this perspective, force should be used earlier
in a crisis, rather than later, and need not be displayed in decisive quan-
tities. The “limited objectives” school describes the threat of force as
an important and relatively inexpensive adjunct to American diplomatic
suasion.

As the Soviet Union disintegrated and the Cold War came to an end,
this debate began to wane. U.S. policy makers began to wrestle with an
array of problems that were individually less severe than the threat posed
by the USSR but collectively no less vexing. The military situation
changed drastically as well. U.S. military power reigned supreme, and
the risk that a limited military intervention in a third nation could escalate
into a global confrontation quickly faded. During both the Bush and first
Clinton administrations, it became increasingly evident not only that there
were many situations in which limited applications of force seemed help-
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ful but that in the complicated post-Cold War world, opportunities for
the pure application of Secretary Weinberger’s maxims were rare. Dur-
ing this eight-year period, numerous challenges to American interests
emerged that were too intractable for diplomatic solutions, that resisted
cooperative multilateral approaches, and that were immune not only to
sweet reason but to positive blandishments of any sort. Unencumbered
by Cold War fears of sparking a confrontation with the powerful Soviet
Union, American policy makers turned frequently to threats and the use
of military power to deal with these situations, sometimes in ways that
conformed to the Weinberger guidelines but more often suggesting that,
rightly or wrongly, the press of world events drives policy makers inevi-
tably toward Secretary Shultz’s prescriptions for limited uses of force in
support of diplomacy.

The United States sometimes succeeded in these ventures and some-
times failed. Success rarely came easily, however; more often, the United
States had to go to great lengths to persuade adversaries to yield to its
will. Even leaders of seemingly hapless nations, or of factions within
devastated countries, proved surprisingly resistant to American threats.
Often, U.S. leaders had to make good on threats by exercising U.S. mili-
tary power. These further steps usually worked, but even when the
United States conducted military operations in support of its post-Cold
War policies the results were not always as clean and easy, or their conse-
quences as far reaching, as decision makers had hoped. Given the over-
whelming superiority of U.S. military power during this period, these
results are hard to understand.

Indeed, even the greatest military success of the U.S. armed forces in
the post-Cold War period—the expulsion of the Iragi occupation army
from Kuwait in 1991—became necessary because U.S. diplomacy, includ-
ing powerful threats of force, failed. Despite the most amazing demon-
stration of U.S. military capabilities and willingness to utilize force if
necessary to expel the Iraqi military from Kuwait, despite the movement
of one-half million U.S. soldiers, sailors, and air men and women to the
region, the call-up of U.S. reserve forces, the forging of a global military
alliance, even the conduct of a devastating air campaign against the Iraqi
occupation army and against strategic targets throughout Iraq itself,
Saddam Hussein refused to comply with U.S. demands and his troops
had to be expelled by force of arms. The United States was not able to
accomplish its goals through threats alone. The Iraqi leader either disbe-
lieved the U.S. threats, discounted U.S. military capabilities, or was will-
ing to withstand defeat in Kuwait in pursuit of grander designs.

Why was this the case? Why has it been so difficult for the United
States to realize its objectives through threats of using military force alone?
Why have U.S. military threats not had greater impact in the post-Cold
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War period, and why have limited uses of force, in support of diplomacy
and in pursuit of political aims, not been able to accomplish U.S. goals
more often? Is this situation changing as it becomes indisputably clear
that the United States is the only remaining military superpower? Or
have history and circumstance made U.S. military superiority an as-
set of only narrow utility in advancing the nation’s interests through
diplomacy?

To answer these questions, we examined all the cases during the Bush
and first Clinton administrations in which the United States utilized its
armed forces demonstratively in support of political objectives in specific
situations. There are eight such cases, several of which include multiple
uses of force. In two of the cases, Iraq and Bosnia, threats or uses of force
became enduring elements in defining the limits of the relationship be-
tween the United States and its adversary.

Actually, the U.S. armed forces have been used demonstratively in
support of diplomatic objectives in literally more than a thousand inci-
dents during this period, ranging from major humanitarian operations to
joint exercises with the armed forces of friendly nations to minor logistical
operations in support of the United Nations (UN) or other multinational
or national organizations. Moreover, the deployment and operations of
U.S. forces in Europe, and in Southwest and East Asia on a continuing
basis throughout the period, are intended to support U.S. foreign policy
by deterring foreign leaders from pursuing hostile aims and by reassur-
ing friends and allies. In some cases the presence of these forces, com-
bined with the words of American leaders, may have been sufficient to
deter unwanted initiatives. The presence of U.S. troops in South Korea,
for example, is believed to deter a North Korean attack. We did not look
at such cases of continuing military support of diplomacy in which “dogs
may not have barked.”# Instead, we looked only at the handful of specific
incidents in which U.S. armed forces were used deliberately and actively
to threaten or to conduct limited military operations in support of Ameri-
can policy objectives in specific situations.?

We did not examine such military threats prior to the Bush adminis-
tration because, as noted above, the Cold War placed significant con-
straints on U.S. uses of force. We believe that the demise of the USSR
altered the global political and military environments so fundamentally
as to make prior incidents irrelevant to understanding the effectiveness of
contemporary military threats. The puzzle we seek to explain is the fre-
quent inability of the United States to achieve its objectives through threats
and limited uses of military power despite the political and military domi-
nance it has enjoyed since 1989.

We supplemented published information about the cases we consid-
ered with interviews with key U.S. policy makers during this period,
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including individuals who served in high positions in the Pentagon and
at the State Department. At times these individuals are quoted directly.
More often, their perspectives provide background and detail in the ac-
counts of the incidents.®

We have concluded that the U.S. experience in Vietnam and subse-
quent incidents during both the Carter and first Reagan administrations
left a heavy burden on future American policy makers. There is a genera-
tion of political leaders throughout the world whose basic perception of
U.S. military power and political will is one of weakness, who enter any
situation with a fundamental belief that the United States can be defeated
or driven away. This point of view was expressed explicitly and concisely
by Mohamed Farah Aideed, leader of a key Somali faction, to Ambassa-
dor Robert Oakley, U.S. special envoy to Somalia, during the disastrous
U.S. involvement there in 1993-1995: “We have studied Vietnam and
Lebanon and know how to get rid of Americans, by killing them so that
public opinion will put an end to things.””

Aideed, of course, was proven to be correct. And the withdrawal
from Mogadishu not only was a humiliating defeat for the United States
but it also reinforced perceptions of America’s lack of resolve and further
complicated U.S. efforts to achieve its goals through threats of force alone.

This initial judgment, this basic “default setting” conditioning foreign
leaders to believe that U.S. military power can be withstood, has made it
extremely difficult for the United States to achieve its objectives without
actually conducting military operations, despite its overwhelming mili-
tary superiority. With the targets of U.S. diplomacy predisposed to disbe-
lieve American threats, and to believe they can ride out any American
military initiative and drive away American forces, it has been necessary
for the United States in many incidents to go to great lengths to change
these individuals” minds. Reaching this defining moment, the point at which
a foreign decision maker comes to the realization that, despite what may have
happened in the past, in the current situation U.S. leaders are committed and, if
necessary, will persevere in carrying out violent military actions, has become a
difficult challenge in U.S. diplomacy. It also creates a large obstacle to re-
solving conflicts and protecting U.S. interests while avoiding military
confrontation.

HOW THREATS ARE EVALUATED

There is a rich literature on the use of force in world affairs and a
considerable body of writing on the particular problems of the use of
American military power in the post-Cold War period. Some voices in
this debate include Gacek (1995), George (1995; George and Simons, 1994),
Jentleson (1997), Damrosch (1993), the Aspen Strategy Group (1995), and
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Muravchik (1996). There is also a large body of memoirs and contempo-
rary histories testifying to the perceptions of American decision makers in
particular incidents. Some examples are Baker (1995), Powell with Persico
(1995), Quayle (1994), Schwarzkopf with Petre (1992), Woodward (1991),
and Bush and Scowcroft (1998).

The authors of this literature have made any number of observations as
to the conditions that facilitate the effective use of military threats. Typi-
cally, these conditions are not proposed as prerequisites for effective threats
but merely as elements that make it more likely that threats will succeed.
We therefore term these variables enabling conditions. The large number
suggested in the literature, many of which differ from one another only in
nuance, can be grouped into two broad categories. Most enabling condi-
tions shape the credibility of the U.S. threat in the minds of the targeted
foreign leaders; these include both conditions pertaining to the context in
which the U.S. threat is made and to the character of the threat itself. Quite
apart from the credibility of the U.S. threat, however, some demands are
more difficult for foreign leaders to comply with than others, and some of
the enabling conditions directly affect this perception of how costly it would
be to comply with the demands. Together, the credibility of the threat and
the degree of difficulty of the demands shape the targeted leader’s evalua-
tion of the likely cost of complying, or of not complying, with U.S. de-
mands. The balance between the cost of compliance and the cost of defi-
ance represents the potency of the U.S. threat? These relationships are
expressed in Figure 3.1 and are discussed further below.

Enabling Conditions

The context in which a threat is made and the character of the threat
itself together shape the credibility of the threat. The degree of difficulty of a
demand is evaluated through this credibility screen to determine the likely
costs of compliance and noncompliance.

Context of the Threat

In previous work on this subject, Stephen Kaplan and Barry Blechman
determined that coercive uses of military power by the United States
were most likely to be successful when the United States acted in an
appropriate historical context, when there was precedent for its demands
and actions. This stands to reason. We know from experience that reaffir-
mations of long-standing positions are more likely to be taken seriously
than declarations of new demands, particularly when the credibility of
the traditional claim has already been tested through force of arms and
found to be genuine. Targets of new claims of U.S. vital interests may
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CONTEXT
* HISTORICAL PRECEDENT
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¢ INTERNATIONAL SUPPORT
* PRESIDENT'S REPUTATION
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OF THE DEMAND
* CONTENT OF THE DEMAND

* POSITIVE INCENTIVES
* DEGREE OF VISIBILITY

CHARACTER OF THREAT
* URGENCY

* TANGIBLE ACTIONS

* COMMUNICATION OF WILL

BENEFITS OF
CURRESN$ LIKELY NET COST
POSITION ’ « OF COMPLIANCE
POTENCY OF
THREAT

quite naturally want to test the claimant’s seriousness. Such a challenge,
when it occurs, means that the threat is ineffective, and the goals of the
U.S. demands must be asserted through direct military action. Precedents
may also have negative effects; as we shall see, the fact that U.S. military
power was resisted successfully in Vietham and elsewhere by weaker
military powers seems to have adversely affected the credibility of U.S.
military threats in recent years (Blechman and Kaplan, 1978; Jervis et al.,
1985; Schelling, 1966).°

A second contextual factor believed to shape the credibility of U.S.
military threats is the presence or absence of broad public support for
military action and, particularly, whether or not there is wide support
among members of Congress. Obviously, as in the case of Vietnam, do-
mestic dissent raises the possibility either that the United States will not
act on its threats if challenged or that, even if it does act, the force of public
opinion will sooner or later, probably sooner, compel a retreat. This does
not necessarily mean that any dissent negates a president’s threats; the
effect of dissent presumably depends on the importance attributed to it
by the intended target. Nonetheless, because since Vietnam there has
only rarely been broad public support for U.S. initiatives involving the

CREDIBILITY

FIGURE 3.1 Evaluation of threats.
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threat or use of military force—at least prior to the actual and successful
conduct of the operation—there is usually evidence that foreign leaders
can cite in persuading themselves and their people that the Americans
can be made to back down.1®

The presence or absence of third-nation support for the U.S. position is
a third contextual factor that seems to influence perceptions of the cred-
ibility of a U.S. threat. Allies” protests can curtail the willingness of the
United States to act on its threats or to persevere in any military action
needed to respond to a challenge, for fear of incurring high costs in more
important relationships. This factor has become increasingly important
in assessments of threats or uses of force in recent years, as the United
States has become increasingly reluctant to act without allies in the new
types of situations that have emerged following the Cold War. As with all
the enabling conditions, what matters is not the reality of allied support
but the targeted leader’s perception of this factor. In explaining Saddam
Hussein’s disbelief of American threats during the Persian Gulf conflict,
for example, former Secretary of Defense Richard Cheney cited Hussein’s
belief that the United States could never carry out military operations in
Iraq itself because—in Hussein’s view—the Arab nations allied with the
United States would make clear that in such circumstances they would
have to leave the coalition.!!

A final contextual factor often said to influence the credibility of U.S.
threats is the reputation of the president and other high-level U.S. offi-
cials. The scholarly literature is mixed in its assessments of the impor-
tance of this factor, however, and the case studies examined for this project
shed no light on the subject—no discernible difference could be seen in
responses to threats by Presidents Bush or Clinton that would seem to
pertain to the incumbent’s reputation. More basic attributes of U.S. cred-
ibility and of the situation itself seem to have been more important.

Character of the Threat

Other factors contributing importantly to the credibility of threats
reflect the manner in which they are conveyed. A sense of urgency must
be part of the threat or the targeted leader can believe that a strategy of
delay and inaction will be effective in avoiding compliance. The estab-
lishment of deadlines appears to be particularly important (George and
Simons, 1994). In 1989 Panamanian strongman Manuel Noriega under-
stood well that the United States would prefer to see him removed from
power and democracy restored. But because the United States endorsed
negotiations by the Organization of American States (OAS) with Noriega
and never articulated an “either-or” threat of Noriega’s forcible removal,
he apparently interpreted U.S. rhetoric as bluster and dismissed stepped-
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up American military exercises in the Panama Canal Zone as “mere pos-
turing” (Grant, 1991; Kempe, 1990; Treaster, 1989).

Verbal threats are also more effective when accompanied by tangible
military actions—steps that indicate the seriousness of the U.S. undertak-
ing. Not only can movements or other actions by military units demon-
strate actual capabilities, thus lending verisimilitude to threats, but by
demonstrating the U.S. president’s willingness to pay a price for the situ-
ation, they add credibility to his verbal demands. In this respect the
greater the commitment demonstrated by the action, the more likely the
threat is to be successful. Thus, Blechman and Kaplan (1978) found the
deployment of forces on the ground in the potential theater of operations
to be a more effective means of making threats credible than the move-
ment of naval forces, as ground deployments demonstrate a willingness
to pay the political price by putting U.S. soldiers, or air men and women,
at risk. Similarly, the mobilization of military reserves has been an effec-
tive means of adding credibility to threats. Disrupting the lives of U.S.
citizens by placing them on active duty, separating them from their fami-
lies and workplaces, indicates indisputably the president’s willingness to
pay a high political price to get his way.

Difficulty of the Demand

The context and character of a threat determine its credibility in the
mind of the target. But whether a foreign leader chooses to comply with
a U.S. demand is also conditioned by the degree of difficulty of the de-
mand itself. To be effective, a demand must obviously be specific, clearly
articulated, and put in terms that the target understands. There is no
shortage of cases in which the targets of military threats simply did not
understand what was being asked of them and therefore could not have
acted to satisfy U.S. demands even if they had wanted to.?

In addition, a demand can be more or less onerous for the targeted
leader to contemplate. In part this evaluation will depend on the de-
mand’s specific content: What is, in fact, being demanded? At the ex-
treme, some demands may not be satisfiable by the target. In some cases
the United States (and other nations) have misread situations, demanding
actions that the target of a threat was not capable of delivering. This may
have been the case in U.S. relations with the Soviet Union over the Middle
East in the 1960s and 1970s, for example, where the United States threat-
ened repeatedly but seems to have misjudged the Soviet Union’s ability to
influence certain Arab nations and factions (Whetten, 1974).

The inclusion of positive incentives in the overall U.S. diplomatic strat-
egy is an important way of improving the targeted leader’s perception of
a U.S. demand. Not only do positive incentives change perceptions of the

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

BARRY M. BLECHMAN AND TAMARA COFMAN WITTES 99

content of a demand itself, they also provide a political excuse for the
target to do what it might have wanted to do anyway: back down and
accept the U.S. demand.

A targeted leader’s perception of the difficulty of a demand also will
be affected by the degree of visibility of the retreat required. Regardless of
substance, an act of compliance that can be taken invisibly is far easier to
accept, as it may not convey additional political costs. A retreat that is
visible and humiliating may often be perceived as something to be re-
sisted at any cost.!?

It has been demonstrated in many studies that threats or limited uses
of force are more likely to be effective when the behavior demanded of a
target requires only that the target not carry out some threatened or prom-
ised action. This is a subset of the visibility factor: deterrent threats are
more likely to succeed than compellent threats; the latter require the tar-
get to carry out a positive and therefore usually visible action. In the case
of deterrent threats, on the other hand, it is usually unknown, and un-
knowable, whether or not in the absence of U.S. threats the target would
have carried out the action being deterred. Would the Soviet Union have
attempted to seize West Berlin in the late 1950s or early 1960s if the United
States had not threatened to contest such an initiative with military force?
No one can say with certainty. Thus, deterrent threats may appear to be
more successful because they are sometimes used to deter actions that
would not be carried out in any event. Moreover, in those deterrent cases
in which the initial threatened action would otherwise have been carried
out, it is easier politically for the target to back down, as it need not be
done in public; the target can always claim that, regardless of the U.S.
threat, it would not have acted in any event. When the U.S. threat re-
quires a positive act on the part of the target (e.g., withdrawal from Ku-
wait), the retreat is publicly evident and could have dire consequences in
national or regional politics.

Potency of the Threat

All of these enabling conditions—context of the threat, character of
the threat, and degree of difficulty of a demand—contribute to a targeted
leader’s understanding of the cost of complying, or of not complying,
with U.S. demands. In Alexander George’s phrase, an effective threat
must be potent relative to the demand. This means that the target must
perceive that the threat, if carried out, would result in a situation in which
the target would be worse off than if it complied with the U.S. demand. If,
for example, the demand is that a ruler give up the throne, the only potent
threat is likely to be that otherwise the ruler will be killed (or that a
situation would be created in which the ruler might be killed). Any threat
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less potent would likely be seen—even if it were carried out—as resulting
in a situation no worse, and possibly better, than that which would have
resulted from satisfying the demand. This evaluation, of course, will be
filtered through the target’s perception of the credibility of the threat—
how likely it is that the anticipated punishment will be carried out. If the
threat is perceived to be wholly incredible, the anticipated cost of non-
compliance will be low. If the context and character of the threat add
verisimilitude, however, the difficulty of the demand will be weighed
carefully relative to the cost of noncompliance, and a sufficiently potent
threat should produce compliance in a rational opponent.

CASE STUDIES

All these enabling conditions were examined for each of the eight
major cases in which military force was threatened or used in limited
ways in support of diplomacy during the Bush and first Clinton adminis-
trations. Although the authors examined each case extensively, only a
brief summary of each can be presented in this paper; the summaries
highlight the key findings.

Panama (1989-1990)'4

The Panamanian dictator Manuel Noriega was an agent of U.S. policy
in Central America for many years. In the late 1980s, however, his value
declined with settlement of the Nicaraguan insurgency, and he became
increasingly and more openly involved with the Colombian drug cartels.
After he was indicted in the United States in February 1988 for drug
trafficking and money laundering, first the Reagan administration and
then the Bush administration decided to seek his removal from office. As
tensions grew between the two countries in 1988 and 1989, the Panama-
nian Defense Forces, one key source of Noriega’s power, began to harass
U.S. military personnel in the country and in the Canal Zone, as well as to
step up repression of the democratic opposition in Panama.

Because of the upcoming presidential election, the U.S. government
did not initiate serious pressures against Noriega until 1989. Beginning in
April of that year, however, the United States tried to make clear that it
considered Noriega an illegitimate ruler and that it wanted him to step
down. It renewed economic sanctions against Panama, gave Panamanian
opposition parties $10 million in covert assistance toward their effort in
the scheduled May presidential elections, and provided election observ-
ers. After Noriega manipulated the elections, the United States initiated a
variety of diplomatic actions, including recalling its ambassador. The
Bush administration worked through the OAS to negotiate Noriega’s res-
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ignation and also carried out a series of military exercises and other ac-
tions in the Canal Zone intended to make the U.S. military presence there
more visible. Noriega continued to refuse to comply with U.S. demands,
however, and survived a coup in which the United States played a minor
role. When a U.S. naval officer was murdered in December 1989, Presi-
dent Bush quickly authorized the U.S. armed forces to invade Panama,
capture Noriega, and bring him to the United States for trial.

In this case, therefore, both diplomacy and military threats failed,
necessitating the direct use of military force in war to accomplish the U.S.
objective. Why was this the case? The main reasons appear to be related
to the context and character of the threat itself. Despite any number of
statements by U.S. leaders indicating that they believed Noriega should
step down and that they considered him an illegitimate ruler, it was never
stated clearly and definitively that the United States would be willing to
invade the country and throw Noriega out if he did not comply with the
demand to relinquish office.!> In short, no cost was ever specified for
noncompliance with U.S. demands; hence, a potent threat was never made.
The United States demanded that Noriega leave office and, although a
threat to expel him by force might have been inferred from U.S. state-
ments, it was never stated explicitly. Nor was any deadline set for his
compliance with the demand to relinquish office; Noriega was permitted
to defer action for months without any obvious penalty. Likewise, U.S.
verbal demands were not directly supported by tangible military actions.
Although reinforcements were sent to the Canal Zone and some exercises
were held there, they were all downplayed by U.S. officials and explained
by a general concern for the security of the Canal Zone in light of deterio-
rating U.S.-Panamanian relations (Buckley, 1991). Colin Powell has stated
that the limited military actions taken by the United States in 1988 and
1989 probably reinforced Noriega’s preexisting perception that the United
States was irresolute and that he could persevere.l® When the invasion
force was assembled, it was done in secrecy and never displayed publicly
or brandished in support of an ultimatum that Noriega surrender or face
forceful expulsion. This approach, of course, was dictated by the Wein-
berger maxims of how to use military power effectively.

It was harder for U.S. officials to threaten effectively in this case be-
cause the demand was extremely difficult for the target to contemplate.
Noriega was being told to relinquish office; this was not a deterrent, but
rather a compellent, situation. Only a clear and potent threat might have
had a chance of success and, as noted earlier, in this case the target really
did not understand that he faced a serious threat of U.S. action.

In the Panama case, in short, there was no defining moment because
of the U.S. failure to make clear its compellent threat. The United States

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

102 DEFINING MOMENT: THE THREAT AND USE OF FORCE SINCE 1989

did not explicitly state the action it was prepared to take if its demand
was not satisfied. Nor did it demonstrate a credible willingness to en-
force the demand. No deadline for action by Noriega was established.
The U.S. target, Noriega, never had to contemplate the seriousness of the
U.S. resolve until it was too late for him to yield. U.S. leaders failed to
press him into a defining moment.

U.S. Relations with Iraq (1990-1996)'7

Eight months after the successful military operation in Panama, the
Bush administration faced a far greater challenge in the Persian Gulf. In
this case the threat of force was a central element of the U.S. strategy from
nearly the outset of the crisis. President Bush and all other senior officials
stated repeatedly and unequivocally that, if Saddam Hussein did not
withdraw Iraqi forces from Kuwait, the United States was prepared, with
the help of its allies, to expel them by force of arms. The threat was made
increasingly credible throughout the remainder of 1990 by the mobiliza-
tion and deployment of an enormous U.S. and allied military force in the
region, an operation that could have left no question in Hussein’s mind
about the president’s willingness to run huge political risks to implement
the threat. Furthermore, the president’s credibility was strengthened by
the forging of a broad coalition that backed the American action, includ-
ing Arab nations as well as traditional U.S. allies, by authorization of the
allied military action by the UN and of U.S. military action by Congress,
and by the establishment of a clear deadline for compliance that imparted
a definite sense of urgency. Finally, the United States initiated an air
campaign prior to launching its ground offensive, providing even more
evidence of its military prowess and will and offering a final opportunity
for Iraq to withdraw from Kuwait rather than being thrown out.

The context and character of the U.S. threat would have predicted
success. Yet all these measures failed; in the end, U.S. and allied armies
had to invade Kuwait and compel the Iraqi retreat by force of arms. Why?
Because of the opacity of the Iraqi regime, the answer may never be clear,
although several possibilities come to mind.

Despite their visible display in the theater of operations, Hussein may
still have underestimated U.S. military capabilities relative to Iraq’s. He
may have believed that the war would be far less one sided, causing
sufficient U.S. casualties for President Bush to end (or to be forced by U.S.
and allied opinion to end) the hostilities short of the full expulsion of Iraqi
forces from Kuwait. If so, he would have been counting heavily on the
considerable opposition in the United States to the use of force prior to the
authorizing legislation, as well as the obvious fragility of the coalition that
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had been brought together for the war (Bengio, 1992). He also simply
may not have understood the extent of U.S. and allied power. Then
Secretary of Defense Richard Cheney believes, for example, that Hussein’s
subordinates were afraid to bring him bad news or negative evaluations,
as he was known to treat such messengers as traitors.!®

Alternatively, the U.S. threat might simply not have been potent enough
relative to the demand being made. The United States never threatened to
unseat Hussein or to destroy his regime if Iraqi occupation forces were not
withdrawn from Kuwait.!” The threat was deliberately restricted to the
destruction or expulsion of Iraqi forces in Kuwait, in part because Arab
coalition members would not or could not support a more ambitious threat
to destroy the Iraqi regime. From Hussein’s perspective, in the context of
his strategic vision, a military defeat while retaining power might have
seemed preferable to an ignoble retreat. He might first have miscalculated
and believed that the United States would not act to expel him from Kuwait
but, subsequently, when he realized the error, figured that in terms of his
overall goals in the region, and in terms of the likelihood of his being able to
hold on to power in Baghdad, it would be better to be defeated militarily by
the overwhelming forces that had been arrayed against him than to knuckle
down to U.S. demands (Stein, 1992). If this was the case, only a credible
threat to destroy Hussein and his regime would have been potent enough
to have achieved the objective—liberating Kuwait—without the direct use
of military forces in war. In the absence of such a potent threat, Hussein
never had to face a defining moment.

Because of this ambiguous outcome—military triumph for the United
States but political survival for Saddam Hussein—threats and uses of
force have remained a central element in U.S. relations with Iraq since the
Gulf War ended. Immediately following the war, the United States and
its allies, acting through the UN, intervened on the ground to protect the
Kurds in Iraq’s north and established no-fly zones in both the north and
the south to protect the Kurds and the Shi’a minority, respectively, from
Iraq’s air force. Both actions were accompanied by covert support for
rebellious elements in the two regions intended to destabilize the Hussein
regime. The no-fly zones have been enforced through combat air patrols
and, occasionally, by air and missile strikes against radars, surface-to-air
missiles, and command facilities.

The last such incident during the first Clinton administration took
place in September 1996, when the United States once again struck at air
defense sites in the south of Iraq, this time in response to an Iraqi inter-
vention in a conflict between two Kurdish factions in the north. The
United States maintained that the Iraqi military action was unacceptable
and responded both by reinforcing its forces in the Gulf region and by
launching cruise missile attacks on newly rebuilt Iraqi air defense sites in
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the south. (The United States took no action directly in the Kurdish
region.) When Hussein seemed to defy U.S. injunctions regarding the
need for Iraq to respect the no-fly zone in the south, the United States
threatened more devastating air strikes against Iraq (and moved aircraft
into the region that would be capable of carrying them out), and Hussein
seemed to comply with the U.S. demand.

In an odd incident earlier in the Clinton administration, the United
States launched cruise missile attacks against Iraq in retaliation for a plot
by Iraqi intelligence agents to assassinate former President Bush during a
visit to Kuwait. The plot was uncovered before the assassination attempt
could be made, but the United States retaliated anyway to punish Iraq
and deter future incidents. The cruise missile attacks, which included a
strike on an Iraqi military intelligence headquarters said to be implicated
in the plot, were intended to indicate to Hussein that such acts of terror
and similar covert operations would not be tolerated.

An even more dramatic threat of American military force in the Per-
sian Gulf took place in August 1994 when, in response to the movement
of Iraqi armored forces toward Kuwait, the United States deployed sub-
stantial quantities of naval and land-based air and ground forces to the
Persian Gulf and stated that it would resist any new invasion with force.
The United States had been building up its capabilities and facilities in the
Gulf ever since the 1991 war and used the occasion of the Iraqi armored
movements to reinforce its presence there so as to deter any new invasion
of Kuwait. The Iraqi units withdrew soon after the U.S. reinforcements
arrived, and the Clinton administration claimed that its threats had suc-
ceeded. This claim is uncertain, however, as many observers maintained
that the Iraqi leader could not possibly have contemplated an invasion
given the experience in 1991, the much weaker state of the Iragi armed
forces, and the much greater preparedness of the United States and its
allies three years later.

This sequence of incidents presents interesting evidence about the
difficulty of utilizing military threats. In each episode the United States
was apparently successful: the no-fly zones have generally been re-
spected; there have been no publicly known Iraqi terrorist plots directed
against American targets since U.S. retaliation for the planned assassina-
tion of President Bush; and there have been no further overt threats
against Kuwait since 1994. Yet in the larger strategic sense the United
States has failed. U.S. interests would be served most effectively either by
the fall of the Hussein regime or by a radical change in Hussein’s behav-
ior such that he complies willingly with U.S. wishes. But the Hussein
regime continues to skirt UN resolutions and the terms of the agreement
that ended the war, continues to terrorize its minority populations, con-
tinues to behave belligerently toward Kuwait and other states in the re-
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gion and, periodically, continues to challenge the United States politi-
cally. In short, the United States has had to settle for a lesser objective:
containment. In the words of one U.S. official, U.S. diplomacy and mili-
tary activity have served at best “to put Hussein back in the box.”

This failure has occurred despite the fact that most of the enabling
conditions surrounding U.S. policy are positive. There is now precedent
for the actions, the U.S. public is very supportive, and the allies have
generally cooperated (when they have not, the United States has been
willing to act unilaterally). All the enabling conditions that determine the
context and character of the threats are positive. While the demands
made have varied in their degree of difficulty, none have been onerous.
The failure, then, appears to be the result of the potency of the threat
relative to the demand. Asin the Gulf War, the United States and its allies
have not been willing to make and, if necessary, carry out the one threat
that might accomplish their long-term strategic interest. It is evident that
the United States is not willing to topple the Hussein regime through
force of arms or even to enforce its more far-reaching demands.

The weakness of the U.S. and allied position became evident in the
1996 incident. In response to Iraq’s military action against a Kurdish
faction in the north, which U.S. leaders termed unacceptable, the United
States was only willing to stage symbolic attacks against Iraqi air defense
facilities in the south—far from the scene of the Kurdish conflict. This
time most of the allies were unwilling to go along with the action, and
open dissent weakened the coalition. The crisis worsened for a time as
Hussein seemed to defy U.S. demands about the southern no-fly zone.
While he ultimately gave in, the broader U.S. strategic objective of con-
tainment was threatened. Hussein reasserted control over significant ter-
ritory in the north and dismantled the Kurdish opposition. Once again,
U.S. demands were not sufficiently potent to bring Hussein to a defining
moment.?

Somalia (1992-1995)2"

The disastrous U.S. intervention in Somalia probably did more to
undermine worldwide perceptions of the efficacy of U.S. military power
than any event in recent memory. Among other things, American actions
in Somalia influenced the calculations of leaders in Haiti and Bosnia as
they confronted U.S. threats simultaneously.

In Somalia, largely as a result of inattention at political levels, the
United States allowed its military forces to transform their original hu-
manitarian mission into a coercive activity intended to enforce a peaceful
settlement of the underlying political conflict by disarming factions in a
particular section of the country. When one faction resisted and killed 24
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members of the Pakistani component of the UN peacekeeping force, the
United States launched a low-level military offensive directed specifically
against that faction. When U.S. forces suffered a tactical defeat in October
1993, Washington suddenly curtailed its objectives and announced that it
would withdraw virtually all U.S. forces from the country.?

Once U.S. forces assumed the larger political role, the mission became
extremely difficult. Most of the enabling conditions with respect to the
context of the threat were negative. There was no significant precedent for
U.S. involvement in Somali politics, and the American public did not sup-
port the mission beyond its initial humanitarian boundaries. Other coun-
tries with troops participating in the UN mission were extremely reluctant
to undertake any actions implying a threat of conflict. The degree of diffi-
culty of the demand escalated sharply once the U.S. offensive against Mo-
hamed Farah Aideed began. Finally, because of the shift in objectives, the
U.S. demands were unclear—to U.S. officials and the U.S. public as well as
to the Somali targets. Also, the Somali leaders were constrained by their
mutual competition, as well as by internal conflicts within their respective
factions, making it unclear whether compliance with U.S. demands was
ever feasible.

Nonetheless, the character of the threat suggested potency. A clear
sense of urgency was implied, and positive inducements for compliance
were supplied—yet the threat and use of force both failed. The clearest
reason was noted previously and stated by the faction leader, Aideed, to
the U.S. negotiator. Based on his understanding of recent U.S. history, he
believed that the United States could not sustain a campaign against him
in the face of casualties. The lack of precedent for the U.S. action in
Somalia and the dissension already evident in the United States and
among its allies served to confirm his preexisting view that the United
States could not sustain its threats against even nominal opposition. The
U.S. threat was not credible because contextual factors reinforced the
target’s preexisting judgment about U.S. credibility.

Macedonia (1992-1996)%3

The deployment of U.S. and other nations’ ground forces to Mace-
donia to deter any extension of the Bosnian war to that nation, or any
internal ethnic conflagration, represents an apparent success for U.S. mili-
tary threats. Despite their reluctance to become involved in Bosnia itself,
first the Europeans and then the United States were willing to deploy
troops to Macedonia as a means of guaranteeing their involvement should
the conflict spread. As noted, the deployment also was intended to
strengthen warnings to Serb leaders not to tighten oppression of the Alba-
nian population in Kosovo, a secondary aim that was ultimately not
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achieved, as evidenced by the 1999 Serbian offensive in Kosovo. In a way
the unwillingness of U.S. leaders to take decisive action in Bosnia at the
time made Macedonia seem more important in the eyes of Washington
decision makers. It was a means of demonstrating some “on-the-ground”
involvement and a willingness to prevent a widening conflict, thereby, it
was hoped, earning some credits with the Europeans.

In this case, virtually all the enabling conditions were positive. There
was support in the Congress, unanimity among the allies, the demand
was stated clearly and reinforced by military actions, and the threat (auto-
matic involvement in any extension of the Bosnian conflict) was potent
relative to the demand. Its self-implementing nature intrinsically con-
veyed a sense of commitment and urgency.?*

Of course, the U.S. threat with respect to Macedonia had another
great advantage. It was intended to deter hostile actions whose likeli-
hood was not clear. Whether or not the Serbs or anyone else might have
tried to extend the Bosnian conflict to Macedonia absent the allied de-
ployment of ground forces there is anyone’s guess. The threat might have
worked because the degree of difficulty of the demand was low. Compli-
ance with the demand required no visible action; in fact, it might have
required no action at all.

Bosnia (1992-1996)

The Bosnian war and its accompanying humanitarian tragedies be-
deviled both the Bush and the Clinton administrations. Throughout the
conflict, threats and limited applications of force have been used for tacti-
cal purposes, with mixed results. Early in the conflict, the United States
and its allies established a no-fly zone to protect their humanitarian ship-
ments and forces, and the threat of selective air strikes was employed to
remind the Serbs of these rules—generally with some tactical success. On
the other hand, the United States and its allies, working through the UN,
threatened and used limited amounts of force repeatedly in efforts to
protect the so-called safe areas from Serb encroachments and subsequent
mass murders. These efforts failed miserably, climaxing with the occupa-
tion of Zepa and Srebrenica in 1995 and the murder of thousands of their
residents.

On the strategic level, from the earliest days of the Clinton adminis-
tration, U.S. leaders repeatedly threatened a deeper level of involve-
ment in the conflict if Serb forces did not comply with various resolu-
tions. The United States also deployed a considerable number of forces
to the Adriatic and to Italian air bases, helping to enforce sanctions
against Serbia and an arms embargo in Bosnia, as well as carrying out
the limited strikes mentioned above. But the vagueness of the U.S.
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strategic threats encouraged Serb intransigence and continued Serb ef-
forts to seize additional territory. The appearance of a lack of American
resolve was compounded by clear indications that the United States was
not willing to deploy ground forces to Bosnia and that the allies were
willing to deploy troops but not to place them in danger, as would be
required by any serious effort to compel Serb compliance with Western
demands. It was not until August 1995, following the atrocities in Zepa
and Srebrenica and the successful Croat offensive against the Serbs, that
the United States and its allies made a serious effort to pressure the
Serbs into entering peace negotiations by carrying out repeated air
strikes against a variety of targets. Soon thereafter the Dayton talks
were begun and the peace agreement now being implemented was con-
cluded. Whether the Serbs were brought to the peace table by the Croat
offensive, the new allied will to end the conflict suggested by the air
campaign, or their own weariness with war and sanctions is anyone’s
guess. Whether the peace will last is an even greater unknown. In the
post-Dayton phase, of course, the United States and its allies again used
military force, deploying ground troops of the Implementation Force, or
IFOR, throughout Bosnia to help keep the peace. IFOR was successful
in ensuring that the parties observed the military aspects of the Dayton
Accords and completed its mission in December 1996. (It has been
succeeded, of course, by a smaller force known as the Stabilization Force,
or SFOR.)

In the end, therefore, U.S. strategic threats appear to have been suc-
cessful in persuading the Serbs to stop fighting and start talking, or at
least were coincident with success. But this one success capped a long
period of clear failure, consistent with the negative values of most of the
enabling conditions in this case. All the contextual variables were nega-
tive: there was no precedent for U.S. involvement in the former Yugosla-
via, the Congress and the American people were starkly divided as to the
wisdom of U.S. involvement, and the allies were obviously reluctant to
risk the lives of their soldiers. The credibility of the threat was strength-
ened by the deployment of forces, but the actual uses of these forces were
so limited as to convey a message of reluctance and weakness rather than
of strength. This is certainly the view of Undersecretary of Defense Walter
Slocombe, who has said that “UNPROFOR’s mistake was tolerating hos-
tile behavior. It should have slapped down the people who were shoot-
ing at them.”?

Similarly, the enabling conditions pertaining to the final demand
made of the Serbs were mainly negative. The U.S. demand to halt the war
was not articulated clearly until the final air offensive, and no sense of
urgency was conveyed until then. The U.S. objective was to compel par-
ticipation in a peace process, rather that deter certain actions, requiring a
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positive and visible step by the target. And that target—Serbia’s presi-
dent—often was unable to deliver the Serb leaders in Bosnia even when
he wanted to meet the U.S. demands.

The enabling conditions only turned positive, for the most part, fol-
lowing the massacres at Zepa and Srebrenica and the beginning of the
massive NATO air strikes. As the air strikes continued, they not only
raised the cost of noncompliance but also encouraged the development of
a sense of urgency among Serb leaders. At this point, the choice became
more clear to the Serbs—peace or destruction of the military infrastruc-
ture of the Bosnian Serbs. Given other conditions at the time, particularly
the successful Croatian ground offensive that was changing the entire
strategic situation and the evident weariness with the war in Serbia, the
U.S. threats at last gained the potency necessary to achieve their objective.
Then Secretary of Defense William Perry, in fact, believes that he can
identify the defining moment: a visit by the chiefs of the U.S., British, and
French armed forces to Bosnian Serb military leaders in Belgrade, on July
23, 1995, to convey the new resoluteness of the NATO nations in the
aftermath of the Srebrenica massacres.?®

The picture that thus emerges with respect to the efficacy of U.S.
military threats in Bosnia is mixed. For the most part the threats failed,
mainly because the element central to their potency—a willingness to
deploy U.S. ground troops and to utilize European forces already on the
ground—was missing. Seeing the disarray in the United States and the
dissension among the allies, the Serbs had little reason to comply. Only
when the NATO allies, reacting to the murders in Srebrenica and the
Croat offensive, made clear that they would be willing to act more force-
fully did the Serbs perceive a real cost to their noncompliance and begin
to take the allies’ threats seriously.

Haiti (1994-1996)%

Haiti presents a similar picture: ineffective threats and excessively
limited military actions showed U.S. irresoluteness for a considerable pe-
riod of time but were followed by a potent threat that finally achieved its
objective.

The crisis in Haiti actually began in 1991, when a military coup ex-
pelled the country’s first elected president, Jean Bertrand Aristide. The
United States pursued a diplomatic strategy to reinstall the president,
accompanied by sanctions, for more than two years. Only when the
Governor’s Island agreement that would have permitted Aristide to
regain office failed in the fall of 1993, and the Haitian military govern-
ment turned back a U.S. ship delivering the lead element of a UN peace-
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keeping force, did the United States threaten to overthrow the military
government and reinstall Aristide by force, if necessary.

The turning away of the U.S. ship followed closely on the defeat of
U.S. forces in Somalia, a coincidence that was particularly harmful to
the efficacy of U.S. threats (Ribadeneira, 1994; Downie, 1993a, 1993b).
For the next eight months the United States made numerous demonstra-
tions of its military capabilities through deployments of Navy and Ma-
rine forces off the island and by staging exercises intended to show
practice for an invasion. Yet the Haitian ruler, General Raoul Cedras,
with virtually no means of defending himself if the United States did
invade, refused to back down. Finally, President Clinton received au-
thorizations to utilize military force from the OAS and the UN and set a
deadline for the invasion. Still, the Haitian ruler refused to back down.
It was only when he received word that U.S. airborne troops had left
their bases and that the operation was actually under way that he ac-
cepted a U.S. offer, conveyed by a delegation chaired by former Presi-
dent Jimmy Carter, to step down with some semblance of dignity and a
guarantee of safety.

It should have been easier to make effective threats in the Haitian case
than in Bosnia. While U.S. opinion tended to oppose the use of American
forces in both cases, there was ample precedent for U.S. interventions in
Haiti and the Caribbean and most other hemispheric nations were sup-
portive. The demand was clear, the target could easily comply, the threat
was potent relative to the demand, and U.S. military power was dis-
played with great visibility. There were also positive inducements for
compliance: U.S. representatives offered to provide for the personal safety
of the Haitian dictator and his family.

Why, then, was it so difficult to make a threat that worked? Why was
it necessary to actually launch a huge invasion force before Cedras would
believe that President Clinton was truly committed to his ouster? Two
factors relating to the context of the U.S. threat seem to have been essen-
tial. First, the opposition of much of the American public and Congress to
invasion plans may have conveyed hope to Cedras that Clinton could not
possibly go through with his threats. Indeed, knowing that he would be
defeated, Clinton did not seek congressional authorization for the inva-
sion. Second, particularly in view of this opposition, Cedras may have
taken heart from the recent American behavior in Somalia, as well as from
his success in compelling the ship carrying UN peacekeepers to with-
draw.?®. He may have believed that, even if the United States did invade,
all his forces would have to do would be to inflict some casualties and the
Americans would withdraw. If this is the case, the persuasiveness of the
Carter mission, which made clear both the magnitude and commitment

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

BARRY M. BLECHMAN AND TAMARA COFMAN WITTES 111

of the U.S. effort and provided positive inducements for compliance, was
essential in increasing the potency of the U.S. threat and bringing Cedras
to his defining moment.

Korea (1994-1996)%°

The Korean case is probably the most successful use of military threats
during this period. Essentially, in this case, threats of military force were
used as one element in a strategy that concentrated mainly on using eco-
nomic instruments—both positive and negative—to halt the North Korean
nuclear weapons program. While threats were not the most prominent
element of the strategy, they clearly played a role, enforcing boundaries on
Pyongyang’s choices. According to Walter Slocombe, when Pyongyang
tried to counter the U.S. threat to impose economic sanctions by stating that
such an action would constitute an act of war, the United States made clear
that it was willing to escalate along with North Korea through visible ef-
forts to increase its readiness for war on the peninsula.®

The threats generally were vague in character and articulated indi-
rectly. Neither the president nor other high-ranking U.S. officials threat-
ened explicitly to destroy North Korea’s nuclear facilities, but the admin-
istration let it be known that it was considering military options and
reinforced the message by strengthening its presence in South Korea with
air defense missiles and other items. Consultations with the U.S. com-
mander in Korea to discuss possible military options were held with a fair
amount of publicity. The fact that prominent Republicans, such as former
National Security Advisor Brent Scowcroft, were calling for military
strikes reinforced the message that the administration could not rule out
direct military action if negotiations failed.

Enabling conditions in this case were generally positive for effective
threats. The U.S. interest and willingness to use force in Korea had strong
precedent, public opinion and the Congress supported the need to do
something about North Korea’s nuclear weapons program, the demand
was clear, and the threat was supported by visible military actions. The
major negative condition was that the U.S. ally, South Korea, was reluc-
tant to see the crisis get out of control, as it faced the possibility of major
casualties if combat resumed on the peninsula.

In the end, North Korea probably ended its nuclear program because
it had gotten what it wanted—an economic payoff and, more impor-
tantly, the beginning of a dialogue with the United States that might lead
eventually to normal relations. Still, U.S. officials believe that Pyongyang
took the U.S. threats seriously and that they played some role in bringing
about the so-far positive outcome.
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Taiwan (1996)3'

The final case is an odd one—more symbolic than real. In 1996 China
staged a series of military exercises and missile tests near Taiwan as the
latter moved toward an election in which opposition parties were cam-
paigning on a platform that demanded independence from the mainland.
The Chinese actions were apparently intended to intimidate the Taiwan-
ese and to remind all other parties—particularly the United States—that
China would not tolerate de facto Taiwanese independence indefinitely
and especially would not tolerate overt steps toward a de jure sovereign
status. In response, the United States sent an aircraft carrier task group
through the straits that separate Taiwan from the mainland and later in
the crisis deployed a second carrier near the island. The U.S. actions
apparently were intended to remind China of the American interest in
preventing Taiwan’s unification with the mainland by force.

Both parties’ actions, of course, were shadowboxing. China was prob-
ably not seriously contemplating invading Taiwan. It does not have the
means to accomplish that goal, and Taiwan could probably defend itself
against an invasion without U.S. help. Moreover, the fallout from such an
action would set back China’s economic development immensely, as well
as antagonize neighboring states (especially Japan) and trigger massive
armament programs on their parts—a counterproductive outcome from
China’s perspective.

But if China’s threat was not serious, neither was that of the United
States. Despite a great deal of hype in the news media, both countries
apparently understood that they were playing on a stage, making points
for world opinion and for domestic audiences. Both Chinese and Ameri-
can statements explicitly discounted any risk of a U.S.-Chinese military
confrontation and anticipated continued relations in the future (Burns,
1996). In this sense the U.S. threats were effective—the target, however,
was not China but rather Taiwan and domestic U.S. audiences.

CONCLUSION

The results of the case studies discussed above are summarized in
Table 3.1. The cases are arrayed in rows, moving chronologically from
top to bottom. The outcomes of each case and a description of the en-
abling conditions constitute the columns.

Overall, the use of military power by the United States clearly failed
in only one of the cases—Somalia. U.S. threats to use military force clearly
succeeded in three—Macedonia, North Korea, and Taiwan. In the four
other cases—Panama, Iraq, Bosnia, and Haiti—the use of military power
ultimately succeeded, but either success came only with great difficulty,
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at considerable cost to other U.S. interests, or the United States was suc-
cessful only in achieving its immediate objectives, not its longer-term
strategic goals. In Panama, Bosnia, and Haiti, success came only after
long periods of failure, with high costs for the administration domesti-
cally and internationally; in Iraq each individual use of military power
was successful, but the strategic situation remains unchanged and unsat-
isfactory from an American perspective; in Bosnia and Haiti the underly-
ing political conflicts remain unresolved and easily reversible.

With respect to the enabling conditions, none alone appear to be a
sufficient condition for success; nor can it be said for certain that any one
condition—other than that the target indeed be able to fulfill the demand—
is a prerequisite for success. Still, one noteworthy partial correlation can be
seen between the difficulty of the demand and positive outcomes. In all
seven successes (counting individual uses of force within cases as well as
overall cases) but one, fulfillment of the U.S. objective demanded relatively
little of the target. Typically, the actions required of the targets also tended
to be less visible in these cases (with the exceptions of the action required of
North Korea and of the Bosnian Serbs with respect to entering the Dayton
negotiations). The U.S. posture in six of the seven successful uses of mili-
tary power also included positive incentives, further reducing the difficulty
of the demand as perceived by the target.

Enabling conditions pertaining to the credibility of U.S. threats (as
determined by the context and character) present a less consistent pat-
tern. There was precedent for U.S. action in only half of the cases, and the
results were mixed in those cases with precedents and those without.
Third-nation support and whether or not a sense of urgency was con-
veyed present no clear pattern. Tangible military actions were taken in all
cases and hence shed no light.

The presence or absence of public support is more interesting. It was
present in the three clear successes and absent in the one clear failure. The
remaining four cases, which had mixed results, were also split with re-
spect to public support. Public support for a threat evidently cannot
guarantee its success, but an evident lack of public support apparently
can make it difficult to make threats credibly. In Somalia and Haiti, as
well as Bosnia for most of the conflict, the evident lack of public support
in the United States for the policies being pursued by the administra-
tion—at least at the price level that potentially would be implied if the
relevant threat had been carried out—seems to have given great comfort
to the target of the U.S. action and encouraged him to attempt to stay the
course. Evidence of public dissension was probably a factor encouraging
Hussein to defy U.S. threats as well, and each of the former officials
interviewed cited this factor as greatly complicating the use of military
power by the United States.
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Looking beyond the scoreboard of results to the cases themselves, the
question of potency also appears to be especially important. Potent threats
relative to the cost of noncompliance were made in each of the clearly
successful cases (Macedonia, North Korea, and Taiwan) and were not
made in the one clear failure (Somalia). In the case of Iraq, as in Panama
and in all but the so-far-final stage of the Bosnian conflict, the unwilling-
ness of the United States to make threats that would clearly offer the
target the prospect of an unacceptable cost seems to have been an impor-
tant reason for the failure of U.S. policy.

The problem that the United States faces, therefore, is very clear. Itis
rare that it can both make potent threats and retain public support. Potent
threats imply greater risks. And the American public’s aversion to risk,
particularly the risk of suffering casualties, is well known; the legacy of
Vietnam is real. This is particularly true in the types of conflict situations
that have arisen since the end of the Cold War—where there is little
precedent for American action, where American interests are more ab-
stract than tangible, where the battle lines are uncertain, and where none
of the contending parties wear a particularly friendly face.

Recognizing this public aversion to casualties, or predicting such op-
position in particular cases, American presidents have been reluctant to
step as close to the plate as has been required to achieve U.S. objectives in
many post-Cold War conflicts. They have made threats only reluctantly
and usually have not made as clear or potent a threat as was called for by
the situation. They have understood the need to act in the situation but
have been unwilling or perceived themselves as being unable to lead the
American people into the potential sacrifice necessary to secure the proper
goal. As a result, they have attempted to satisfice—taking some action
but not the most effective possible action to challenge the foreign leader
threatening U.S. interests. They have sought to curtail the extent and
potential cost of the confrontation by avoiding the most serious type of
threat and therefore the most costly type of war if the threat were
challenged.

The American public’s sensitivity to the human and economic costs of
military action is a clear legacy of the Vietnam experience. But it has been
reinforced since then by sharp reactions—by the public and elected offi-
cials—to the suicide bombing of U.S. Marines in Beirut and to the deaths
of U.S. soldiers in Mogadishu. Both Presidents Bush and Clinton have
been keenly cognizant of this sensitivity, and their attempts to threaten to
use military power have been hesitant as a result.

This syndrome would impair the effectiveness of U.S. coercive diplo-
macy under any circumstances, but its deleterious effects are magnified
by the impact of those same historical events on foreign leaders. Vietnam
syndrome is not solely an American disease—its symptoms are visible
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abroad, when potential targets of U.S. threats see the American public’s
sensitivity to casualties as a positive factor in their own reckoning of the
risks and benefits of alternative courses of action. A review of the evi-
dence reveals that Bosnian Serb leaders, Haitian paramilitary leaders,
Saddam Hussein, and Somalia’s late warlord all banked on their ability to
force a U.S. retreat by inflicting relatively small numbers of casualties on
U.S. forces. That places American presidents attempting to accomplish
goals through threats in a dilemma. Domestic opinion rarely supports
forceful policies at the outset, but tentative policies only reinforce the
prejudices of foreign leaders and induce them to stand firm.

Vietnam'’s legacy abroad pushes foreign leaders” defining moments
back, requiring greater demonstrations of will, greater urgency, more tan-
gible actions by U.S. forces, and greater potency for threats to succeed.
But Vietnam’s legacy at home makes it much harder for U.S. presidents to
take such forceful actions without significant investments of political
capital.

As a result of this dilemma, American officials have often been unable
to break through the preconceived notions of U.S. weakness held by for-
eign leaders to bring about a defining moment. Indeed, the cases in
which decisive U.S. actions were taken only after long periods of indeci-
sion (especially Panama, Bosnia, and Haiti) may have only reinforced
foreign leaders’ preconceptions about America’s lack of will. Until U.S.
presidents show a greater ability to lead on this issue, or until the Ameri-
can people demonstrate a greater willingness to step up to the challenges
of exercising military dominance on a global scale, foreign leaders in
many situations will likely continue to see American threats more as signs
of weakness than as potent expressions of America’s true military power.
As a result, they will likely continue to be willing to withstand American
threats—necessitating either recourse to force to achieve American goals
or embarrassing retreats in the pursuit of American interests abroad.

This suggests that American presidents have several options when
considering potential uses of military power in support of diplomacy:

¢ They can pick their fights carefully, choosing to make public
demands of other nations mainly in situations in which the actions they
require will not be perceived by the target as excessively difficult, and
when they can leaven their threats with positive incentives to encourage
compliance, as in the cases of Taiwan and North Korea.

* They can seek to “demilitarize” U.S. policy somewhat. Strategies
close to those used in the Korean case may be more appropriate, and
more effective, than the quick recourse to military threats seen in most of
the other cases. Threats and limited military force have a clear role but
more as reinforcing elements in policies dominated by economic,
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diplomatic, and political factors than as the primary policy instrument.
In Haiti it was ultimately a skilled diplomatic team backed by force, not
the force itself, that secured Cedras’s removal from power. Given domestic
constraints on U.S. ability to use military power, in threats or in actuality,
Presidents Bush and Clinton may have leaned too heavily on the armed
forces to advance American interests in the immediate post-Cold War
world. Policies that deemphasize the role of force may be more
appropriate more often.

* When nonmilitary instruments of policy seem likely to be ineffectual
but the U.S. president still perceives an imperative to act, and the foreign
leader seems likely to perceive compliance with U.S. demands as onerous,
the president must act decisively. In these situations the demand must be
clear and urgent, the demonstration of military power incontrovertible,
and the threat itself potent relative to the target’s alternatives. The ultimate
achievement of U.S. objectives in Desert Storm and at the end of the Bosnian
and Haitian scenarios demonstrates that presidential decisiveness can be
effective, even at the later stages of a crisis. Most importantly, in Colin
Powell’s words, “The president himself must begin the action prepared to
see the course through to its end. . . . He can only persuade an opponent of
his seriousness when, indeed, he is serious.”*?

NOTES

A version of this article appeared in Political Science Quarterly (1999)
114:1-30.

1Remarks by Secretary of Defense Caspar W. Weinberger to the National Press Club,
November 28, 1984; published as Department of Defense News Release No. 609-84.

2Interview by Barry Blechman with General Colin Powell, February 21, 1997.

3Les Aspin, chairman of the House Armed Services Committee, address to the Jewish
Institute for National Security Affairs, Washington, D.C., September 21, 1992.

4A database listing all uses of the American armed forces since the end of the Cold
War was prepared by DFI International for the U.S. Air Force. It is based largely on official
unpublished documents prepared by the major U.S. Air Force commands and other official
data. For additional information, please contact Oliver Fritz, DFI International, 11 Dupont
Circle, NW, Washington, DC 20036, U.S.A.

SIn principle, there may also have been cases in which the United States achieved its
ends through verbal threats alone, threats not backed by deliberate military activity. Some
have suggested, for example, that President Bush was successful in preventing greater
Serbian oppression in Kosovo through verbal warnings alone. In that specific case, how-
ever, President Bush’s warnings were given weight both by U.S. military activity in support
of the UN Protection Force (UNPROFOR) in Bosnia and in enforcing the embargo on arms
shipments to the region and by the deployment of U.S. troops to Macedonia. Overall, the
authors could not identify any cases of verbal threats unaccompanied by military activity
during this period, successful or unsuccessful, and would be grateful for any suggestion of
such incidents.
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6The individuals interviewed include Richard Cheney (secretary of defense, 1989-1993);
William Perry (secretary of defense, 1994-1997); Walter Slocombe (undersecretary of de-
fense for policy, 1994-present); Colin Powell (chairman of the Joint Chiefs of Staff, 1989-
1993); Strobe Talbott (deputy secretary of state, 1994-present); James Steinberg (director of
policy planning, Department of State, 1994-1996).

7Letter from Robert Oakley to Barry Blechman, August 7, 1997.

8This term was first suggested by Alexander George. See his discussion of credibility
and of the magnitude of demands in George and Simons (1994).

9 Some scholars argue that forceful precedents are useful only when they reflect core
U.S. interests; for example, see George and Smoke (1974).

10For discussion of the role that public opinion plays in America’s ability to take effec-
tive military action abroad, see Jentleson (1997) and Holl (1995).

HInterview by Barry Blechman with Richard Cheney, January 15, 1997. See also Stein
(1992) and George and Simons (1994).

12Lauren (1994) suggests that ultimatums are the most explicit and precise method of
communicating demands and that they may lessen the chances of misperception or miscal-
culation by the opponent.

130n the effect that degree of difficulty and “losing face” have on the effectiveness of
threats, see George and Simons (1994).

14Sources used for this case study include contemporaneous news reports, Powell
with Persico (1995), Baker (1995), Grant (1991), Woodward (1991), and Kempe (1990).

15President Bush even stated in a news conference on October 13, 1989, that using
force in Panama was “a stupid argument that some very erudite people make” (transcript
printed in New York Times, October 14, 1989).

16Interview by Barry Blechman with General Colin Powell, February 21, 1997.

17Sources used in this case study included for the Persian Gulf crisis, Freedman and
Karsh (1993), BBC World Service (1991), Bengio (1992), Baker (1995), Woodward (1991), and
Powell with Persico (1995). For the post-1991 incidents, sources included Foreign Broadcast
Information Service (FBIS) transcripts of statements by Iraqi officials, statements by U.S.
officials, and contemporaneous Western news reports.

18Interview by Barry Blechman with Richard Cheney, January 15, 1997.

19There have been some suggestions, however, that the United States made such a
threat to deter the Iraqis from using chemical weapons. See James Baker’s comments on his
Geneva meeting with Tariq Aziz in January 1991, in The Gulf War, a BBC/WGBH Frontline
coproduction, written and produced by Eamonn Matthews (Seattle: PBS Video, 1996).

20The consequences of this failure were seen throughout 1997 and early 1998. In late
1997 Hussein barred U.S. citizens from the UN teams inspecting Iraq for weapons of mass
destruction in compliance with the agreements ending the war; he also refused to permit
inspections of certain types of sites, such as presidential palaces. Although Hussein seemed
to relent on the first issue, in January 1998 Iraqi officials refused to allow a particular
inspection team, led by an American claimed to be a spy, to carry out its work. The United
States and some of its allies threatened once again to carry out air strikes, and eventually
the UN Secretary General, Kofi Annan, was able to negotiate an acceptable resolution of the
conflict.

21Primary sources for this case study include FBIS transcripts of Radio Mogadishu
broadcasts, contemporaneous news reports, Baker (1995), Powell with Persico (1995), and
Blechman and Vaccaro (1995).

22U S. forces initially entered Somalia in December 1992 as part of a multilateral mis-
sion, UNITAF, intended to secure the delivery of food and other relief supplies that would
end the famine and prepare the way for a broader UN force. Having accomplished this
limited mission, in May 1993 UNITAF gave way to UNOSOM II, which included only 4,500
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U.S. troops. UNOSOM II's mission included disarming the various clan factions that were
making the reestablishment of a central government impossible. U.S. forces and the entire
UN peacekeeping mission had withdrawn from Somalia by March 1995.

23This and the following case study on Bosnian policy are based on public statements
by President Clinton and then Secretary of State Warren Christopher, news reports, and
extensive FBIS transcripts of Croatian, Bosnian Serb, Serbian, and Bosnian TV and radio
broadcasts containing statements by leaders of these groups.

24There have been virtually no complaints from the Congress about the Macedonian
deployment despite the fact that U.S. troops serve under UN command—a hot issue among
conservatives. Of course, the support would probably disappear quickly if the troops in
Macedonia appeared in danger of entering combat.

25Interview by Barry Blechman with Walter Slocombe, January 27, 1996.

26Interview by Barry Blechman with William Perry, January 21, 1997.

27Sources for this case study included Powell with Persico (1995), contemporaneous
U.S. news reports, and FBIS transcripts of Port-au-Prince Radio Metropole.

28 According to a wire service report (Downie, 1993a), Haitian paramilitaries demon-
strating in Port-au-Prince chanted, “We're going to make a second Somalia here!” and UN
envoy Dante Caputo said that the Haitians were “trying to create an atmosphere where it
would be a disaster, a blood bath, if foreign troops came.”

29Sources for this case study included The Public Perspective (1994); statements by Presi-
dent Clinton, Secretary of Defense Perry, and other U.S. officials; and contemporaneous
news reports.

30Interview by Barry Blechman with Walter Slocombe, January 27, 1996.

31Sources for this case study included public statements by President Clinton, Secre-
tary of State Christopher, and Secretary of Defense Perry; transcripts of State Department
press conferences; and Chinese Foreign Ministry statements, including press conferences
by Foreign Minister Qian Qichen.

2[nterview by Barry Blechman with General Colin Powell, February 21, 1997.
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Economic Sanctions and
Post-Cold War Conflicts:
Challenges for Theory and Policy

Bruce W. Jentleson

clusive in international relations. Survey the studies of major sanc-
tions cases—from pre-Cold War ones like the 1935-1936 League of
Nations sanctions against Mussolini’s Italy, to Cold War-era ones like the
U.S. sanctions against Cuba, the 1960s-1970s United Nations (UN) sanc-
tions against Rhodesia, the 1981-1983 Siberian gas pipeline and the 1980s
antiapartheid sanctions, and post-Cold War cases like Iraq, Serbia, Haiti,
Libya, and Iran—and one finds some studies that claim success while
others of the very same cases conclude that the sanctions were failures.
The basic theoretical debate is often cast as traditionalists versus revi-
sionists. Traditionalists see little efficacy in sanctions. “It would be diffi-
cult to find any proposition in the international relations literature more
widely accepted,” as David Baldwin puts it in his critique of the tradition-
alists, “than those belittling the utility of economic techniques of state-
craft.” Among the works Baldwin cites are studies by Henry Bienen and
Robert Gilpin, who accept “the nearly unanimous conclusion of scholars
that sanctions seldom achieve their purposes and more likely have severe
counterproductive consequences”; Charles Kindleberger, that “most sanc-
tions are not effective”; Klaus Knorr, on their “uncertain effectiveness and
decidedly low utility when used for purposes of coercing other states”;
Margaret Doxey, that “in none of the cases analyzed in this study have
economic sanctions succeeded in producing the desired political result”;
Johan Galtung, that “the probable effectiveness of economic sanctions is,
generally, negative”; and Donald Losman, that the cases he studied “failed
to accomplish their political ends, and it seems unlikely that economic

I I 1 he sanctions literature is among the most contentious and incon-
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measures alone will fare better in the future.” Among more recent au-
thors, Robert Pape takes this view quite strongly, titling his article “Why
Economic Sanctions Do Not Work.”?

In his Economic Statecraft, often cited as the leading revisionist work,
Baldwin questions whether sanctions are held to an “analytical ‘double
standard’ . .. prone to accentuate the negative and downplay the positive
aspects of such measures.”?> Among other studies that are or lean toward
revisionism are those by M.S. Daoudi and M.S. Dajani, concluding that
sanctions “are useful and effective political weapons in international poli-
tics”; Barry Carter, that “there is persuasive historical evidence that sanc-
tions can sometimes be an effective tool for achieving foreign policy ob-
jectives”; Lisa Martin, that “sanctions can be a useful foreign policy tool”;
Jonathan Kirshner, that “one fundamental conclusion is clear . . . [mon-
etary sanctions] have demonstrated considerable power”; and Elizabeth
Rogers, that “economic sanctions are more effective than most analysts
suggest.”3

Perhaps the best example of the inconclusiveness over sanctions is the
study Economic Sanctions Reconsidered (by Gary Hufbauer, Jeffrey Schott,
and Kimberly Ann Elliott; hereafter referred to as the HSE study), which
is cited by both traditionalists and revisionists as supporting their argu-
ments.* Revisionists hail the 34 percent success rate in the HSE study as
higher than traditionalists claimed, while traditionalists raise method-
ological issues about the validity of the 34 percent rate and question, even
if it is valid, just how impressive it is.

The uncertainties of the sanctions efficacy debate have become even
more problematic in the post-Cold War era because of the frequency with
which sanctions are used, as a veritable weapon of choice, in many differ-
ent cases by many different actors. Some cases have involved the United
States acting unilaterally; others have involved multilateral action by the
UN and regional organizations such as the Organization of American States
and the Organization for African Unity; still others have involved other
international actors, as with Greece against Macedonia and Russia against
various ex-Soviet states. All told, sanctions have been used in pursuit of a
broad range of objectives related to international conflict prevention, con-
flict management, and conflict resolution. Yet as one recent study put it,
“contemporary scholarship and policy analysis [lag] behind the current
plethora of sanctions episodes . . . [and] scholars and policy makers readily
acknowledge that judgments about current sanctions cases are made on the
basis of ill-defined generalizations.”> Of course, there cannot be a single
theory or strategy, foolproof and universal. But we can do better in devel-
oping middle-range and conditional generalizations that balance the desir-
ability of parsimony of explanation with the complexity of the range of
factors that affect the policy utility of sanctions.
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This study seeks to move toward this goal and to do so in a manner
that has the theoretical significance as well as the policy relevance needed
to help “bridge the gap.”® It begins with a discussion of the main concep-
tual and methodological issues that complicate empirical research and
theory development on sanctions. The next section reviews the theoretical
debate and Cold War-era record through an analytical framework of sanc-
tions as a coercive bargaining strategy, encompassing both the political
economy of the relationships among the major actors and the design of
the strategy by which sanctions are imposed.

The third section analyzes the use of sanctions thus far in the post-
Cold War era in the context of the broader systemic changes—strategic,
economic, political—that mark our transitional period. Three major em-
pirical patterns are identified: the increased frequency with which sanc-
tions are being used, the increased economic impact they are having,
and their mixed record of policy success and failure. The central dy-
namic is what I term the “vulnerability-viability” paradox of shifts in
the post-Cold War political economy both conducive and counter to
sanctions’ efficacy, heightening target state vulnerability on the one
hand but making the political viability of sanctions more problematic
on the other. The fourth section then considers the challenges this analy-
sis poses for both theory and policy in an effort to move toward greater
“sanctions realism” that recognizes both the scope and the limits, the
possibilities as well as the requisites, for sanctions to be an effec-
tive strategy for international conflict prevention, management, and
resolution.

CONCEPTUAL AND METHODOLOGICAL ISSUES
IN SANCTIONS RESEARCH

As noted, one of the striking aspects of the literature on sanctions is
the extent to which there is debate even over what constitutes success and
failure, let alone the policy strategies for achieving success and the theo-
ries for explaining when and why success is most likely to be achieved.
The HSE study sought to resolve these analytical differences with an
ordinal scale of “success score” rankings. In the HSE study the two mea-
sures were “the extent to which the policy objective sought by the sender
state was in fact achieved” and “the contribution made by the sanctions
(as opposed to other factors, such as military action).” Each was coded on
a scale from 1 to 4: for the policy result, running from failed (1) to success-
ful (4); for the sanctions contribution, from zero or negative contribution
(1) to significant contribution (4). The two codings were multiplied and
scores of 9 and above were deemed successes and 8 or below failures.”
However, far from resolving the methodological problems, the HSE meth-
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odology itself has been the subject of extensive debate, with serious ques-
tions raised about its own reliability and validity.8

All of this is indicative of a number of inherently difficult conceptual
and methodological issues that complicate research on economic sanc-
tions: (a) the lack of a consensual definition of the basic term of investiga-
tion, “economic sanctions”; (b) the need to differentiate among the differ-
ent types of objectives that sanctions can have; (c) selection bias problems
in identifying sets of cases for analysis; (d) the problem of establishing
reliable and valid criteria for measuring policy outcomes as a dependent
variable; (e) the independent variable problem of attributing causality for
whatever impact is measured to sanctions vis-a-vis other aspects of the
overall foreign policy strategy; and (f) setting a standard for what consti-
tutes an acceptable rate of success.

Establishing a Working Definition of Economic Sanctions

One of the problems for research on economic sanctions is that there
is no common accepted definition in the literature. Some definitions are
broad and encompassing; some are narrow; some, as Kim Richard Nossal
laments, are “idiosyncratic, often sloppy.”® The most useful working
definition in my view is of sanctions as the actual or threatened denial of
economic relations by one or more states (sender[s]) intended to influence the
behavior of another state (target) on noneconomic issues or to limit its military
capabilities. The key elements this definition seeks to convey are that (a)
this is a coercive act, as distinct from inducements and other more posi-
tive influence efforts; (b) that the instrument is economic, most often trade
relations but also monetary relations, investments, credits, foreign aid,
and foreign assets; and (c) that the objective is impact on noneconomic
policy, such as foreign policy behavior or domestic politics, but excluding
trade disputes and other economic bargaining objectives.

As such this is a narrower definition than some, such as Baldwin’s
“economic statecraft,” which holds to element b but by including positive
inducements among the instruments and trade and other economic bar-
gaining cases among the objectives not to elements a or c.!” On the other
hand, itis broader in its scope of objectives than those, such as Pape’s, that
principally focus on whether sanctions can achieve the same goals as
military force.!!

Objectives of Sanctions

Here, too, as with the definition of sanctions, and even within the
noneconomic parameter of point ¢ above, there is huge variation in the
literature in the terms of conceptualization of the objectives of sanctions.!?
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TABLE 4.1 Typology of Sanctions’ Objectives

Limited Extensive
Containment Military capabilities Economic warfare
Antiaggression Policies (e.g., terrorism, Wars, invasions
proliferation)

Domestic Political Influence Democratization, human rights Regime change

Consistent with the purposes of this paper, my focus is on those objec-
tives that pertain most directly to conflict prevention, conflict resolution,
and conflict management—on “ ‘what works’ . . . for preventing, mitigat-
ing, resolving, or nonviolently managing conflicts of concern to the inter-
national community.”!3

Table 4.1 sketches a typology based on the purpose and scope of
sanctions’ objectives. The principal distinctions are among three different
purposes: containment, limiting the target state’s military and other rel-
evant capabilities so as to constrain its capacity for causing conflicts; anti-
aggression, deterring or compelling the target state to refrain from or cease
military or other aggressive actions; and domestic political influence, coerc-
ing change in the target state’s domestic politics or policies. The sub-
distinctions in each of these between limited and extensive objectives are
consistent with the more general literature about the need for proportion-
ality between means and ends.!* Containing a target’s military capabili-
ties is a more limited objective than broader economic warfare; coercing
change in aggressive policies such as terrorism or proliferation of weap-
ons of mass destruction is more limited than deterring it from launching
or compelling it to end a war or invasion; pressuring for democratization
or protecting human rights is more limited than forcing a change in the
governing regime.

Case Selection

The question of what constitutes a sanctions case is important for
both comparative case analyses and aggregate data studies. Even within
the definitional parameters set above, there are three other methodologi-
cal issues about how and what to count. One is the problem of how
substantial the action must be to constitute a case. We know to include
“big” cases like Iraq, Cuba, Haiti, and Serbia. But what about instances
that involve more limited measures? For example, in May 1998 Turkey
suspended a $145 million arms purchase with France because of a resolu-
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tion passed by the French National Assembly recognizing the Armenian
“genocide” of 1915. Was this a sufficient action to be considered a sanc-
tions case? There is no definitive answer.

Second is the question of what to do about cases in which sanctions
were invoked but did not have to be imposed because the threat sufficed
for the desired coercive effect. The problem here is akin to that for general
studies of deterrence, when the standing deterrence posture may have
impact even if no explicit threats are made. While such cases are inher-
ently harder to identify empirically, their exclusion can bias the sample
from which conclusions about efficacy are drawn.!

Third is the question of how to count cases like the U.S. sanctions
against Cuba that have gone on for many years. Is this a single case?
Should it be analytically split over time? These questions are important as
we need to know the time frame in order to know at what point(s) to take
the measures of success or failure.

Dependent Variable Measurement: Assessing Policy Outcomes

Consistent with the HSE approach we can cast the dependent vari-
able as a measurement of the extent to which the sender achieves its
objectives at an acceptable cost. The operationalization of such terms,
though, in a methodologically sound manner is more complicated than
their 1 to 4 ordinal scale depicts. Three factors are key—differentiation,
net assessment, and relativity—each of which has its own problems to be
overcome.

Differentiation: The measure of success and failure needs to be differ-
entiated in two respects. One is that multiple objectives often are pursued,
with some achieved to a greater degree than others. The objectives in
Table 4.1 are not at all mutually exclusive; many sanctions cases involve
more than one of these types of objectives. Objectives thus need relative
weights on a case-specific basis. And this must be done despite the fre-
quent discrepancy, and at times even inverse relationship, between the
emphasis on an objective in public rhetoric and its genuine policy impor-
tance. The other is the need for the measure to be cast in nondichotomous
terms even as applied to success/failure on a particular objective. It is
hard enough to find cases of total victory in war, let alone with a less
directly coercive policy instrument like economic sanctions. We thus need
to have measures that pick up on degrees of success/failure and that
work with ranges and not strict yes/no conceptions of outcomes.

A caveat, though, is that too minimalist criteria must be avoided.
While our analytical measures must be gauged to register whether some-
thing is achieved even when everything is not, too low a bar should not
be set. It is one thing to acknowledge degrees of success, but some
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midpoint needs to be defined, a threshold established, so that a claim of
some degree of success is not necessarily sufficient for a positive bottom
line.

Net assessment: Net assessments take into account costs incurred as
well as gains made. It would be of sufficient concern if the only conse-
quence of ineffective sanctions were nonpositive—that is, that they sim-
ply did not achieve the objectives for which they were intended. How-
ever, they also can be not just nonpositive but also net negative in terms of
the costs they end up carrying in one or more of four respects: backfiring
and having a politically integrative effect strengthening the will of an
embattled people to resist; misfiring and inflicting a humanitarian crisis
on the civilian populace, making the “civilian pain” much greater than
any “political gain”;¢ cross-firing, straining relations with key allies; and
shooting in the foot with high self-inflicted costs.

The argument that costs incurred can actually have a beneficial effect
as a show of resolve is often made.” It is said to be part of U.S. leadership
responsibilities to be willing to bear costs to take actions that, even if
others do not join in, convey a message of resolve. Or in the Wilsonian
version of the argument, it is holding high the mantle of democratic val-
ues. Credibility, though, is not just about resolve; it also is about judg-
ment. It therefore cannot be too readily assumed that incurring costs will
be a credibility-enhancing demonstration of fortitude. Incurring costs can
deter, but it does not necessarily do so. It also may convey weakness,
damage prestige, and erode credibility.

Relativity: The assessment must be relative to other available policy
options. What sanctions did or did not achieve and at what cost must be
compared to the pros and cons of available alternative policy strategies.
As Baldwin rightly stresses, “policy making involves making decisions,
and decision making involves choosing among alternative courses of
action. The advantages and disadvantages of various policy options
acquire significance primarily by comparison with the options.”® This
also is a point to which policy makers give great emphasis. If not sanc-
tions, then what? Business as usual has a derogatory ring to it, both
strategically and within domestic politics. The caution here is that sanc-
tions not become a default option, resorted to based more on the nega-
tives of other options than any systematic or convincing analysis of the
probable efficacy of sanctions themselves. If an American president’s
choice genuinely is between sanctions and a policy response with a high
likelihood of war, the relative merits of the sanctions option are obvious.
But while the sanctions option often gets justified in this way, the reality
is often more complicated. As Alexander George argues with respect to
coercive diplomacy, the relative attractiveness of a particular policy op-
tion compared to others must not be confused with an assessment of its
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own feasibility and utility.!? Thus, the question regarding relativity to
other policy options should be asked but the answer not assumed a
priori.

In addition to the methodological complexity that these factors add
up to, there are rigorous data requirements if analytical reliability and
validity are to be achieved. This is another of the methodological prob-
lems with the HSE study. The empirical evidence on which the HSE au-
thors base their case codings is exceedingly limited, quite unsystematic,
often very selective, and mostly from secondary sources.

Independent Variable: Attributing Causality

Once we have a measure of impact, the next question is the extent to
which sanctions get credit for the success or blame for the lack thereof
relative to other components of the sender state’s overall strategy. Here
too the HSE construct (“the contribution made by sanctions”) has signifi-
cant empirical and analytical deficiencies that leave two main problems
that can undermine the validity of the causal analysis.

One is a false positive reading—that is, cases in which success is
achieved but mistakenly attributed to sanctions rather than one of the
other policies involved in the situation. This is one of the main bases for
Pape’s critique of the HSE study—that the principal or even exclusive
credit for many of the HSE study’s successes should go to the use of
military force, covert action, and other such policies rather than to sanc-
tions. While some of Pape’s criticisms are stronger than others, the prob-
lem remains that many outcomes are overdetermined in their causality,
making it hard to reliably establish where the credit lies. Moreover, part
of the problem here as well is the data quality one, with much more
systematic data gathering and analysis required if we are to have the
empirical base needed to determine how and why key policy decisions
were made.

The bigger problem is with false negatives. Here there are two sub-
types: (1) cases of policy failure in which sanctions did their job, but other
policies that were part of the overall strategy did not, and (2) cases in
which sanctions did fail but could have worked had mistakes of strategy
and implementation not been made in the ways in which they were used.
Sensitivity to reaching falsely negative conclusions and keeping analyti-
cally open to the possibility that sanctions may have worked had they
been done right, whether in themselves or as they fit into an overall
foreign policy strategy, is a no less crucial consideration for drawing ap-
propriate policy lessons from certain failure cases than is caution about
reaching premature analytical closure around a false positive. I come back
to this point later with regard to some key post-Cold War cases.
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This does get into the realm of counterfactual analysis, of trying to
make claims and offer explanations about what could have happened.
While there is no strict singular method for doing counterfactual analysis,
as Philip Tetlock and Aaron Belkin state, it must be done substantively
and according to explicit criteria if we are to be able “to distinguish plau-
sible from implausible, insightful from vacuous arguments.”?’ These are
methodological challenges worth tackling, both with regard to sanctions
and other areas of foreign policy strategy, because important insights and
policy lessons can be gained.?!

Reasonable Expectations for the Success Rate of Sanctions

Even once all these conceptual and methodological problems are
worked out and one has confidence in the success rate that is measured,
the question is: Measured against what? What are “reasonable expecta-
tions” for the percentage of successes needed for sanctions to be consid-
ered an effective strategy??? In baseball a batter who hits .300—that is,
three successes out of 10 tries—is considered to have had an excellent
year. But in football a quarterback needs a passing completion rate of
more than 50 percent to be considered as having had even a good season.
In gymnastics a 9 out of 10 is actually a little low.

Even taking the HSE study’s 34 percent success rate on its face, there
are differing views of whether it meets expectations. Elizabeth Rogers
sees it as “respectable” compared to other coercive foreign policy strate-
gies, such as military intervention and covert action.?® Others, though, see
a one in three success rate for a strategy that carries such significant costs
as much less acceptable.

ANALYTICAL FRAMEWORK:
SANCTIONS AS A COERCIVE BARGAINING STRATEGY

The working definition given earlier conveys a conceptualization of
economic sanctions as a coercive bargaining strategy. There are strong
similarities with Alexander George’s concept of coercive diplomacy, as
well as with Thomas Schelling’s work on political-military bargaining.2*
All these strategies have coercive components but are used in ways and
kept at levels that entail inducing rather than fully and forcefully impos-
ing compliance.

For sanctions this means both having economic impact and convey-
ing political credibility. Sanctions need to hurt. The target state needs to
feel their economic impact if and when imposed or, if still at the stage of a
threat, be convinced that it will. The HSE study showed a differential in
the average level of economic impact between success (2.4 percent of
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TABLE 4.2 Sanctions as Coercive Bargaining: An Analytical Framework

Main Factors Dimensions

Political economy of sanctions Alternative trade partner cooperation
Target state defense
Sender state constraints

Design of sanctions’ strategy Objectives
Targeting
Enforcement
Broader policy context

gross domestic product [GDP]) and failures (1.0 percent). In addition, T.
Clifton Morgan and Valerie Schwebach subjected the HSE data to more
rigorous analysis and found their own relationship between costs im-
posed and effectiveness.?® This is not to say that the efficacy of sanctions
neatly correlates to economic impact. Kirshner’s comparison of the 1960-
1962 U.S. sanctions against the Dominican Republic and the 1987-1989
sanctions against Panama is an example of greater political influence in
the case with lesser, albeit still significant, economic impact.26 It stands to
reason, though, that if a target state has to take into account significant
economic impact, whether felt or anticipated, this will affect its political
decisions. In addition, beyond the immediate material impact of sanc-
tions, political credibility comes into play as a matter of conveying a
strong sense of the sender state’s will and capacity to do what is necessary
to gain compliance. It must be clear that the sender state will stay the
course of the sanctions as imposed and ratchet them up to an increased
level if need be, as well as take other coercive actions as necessary. Nor is
it enough for the sender to claim credibility; the key is the target state’s
perceptions.

Two main sets of factors are key to the efficacy of sanctions as a
coercive bargaining strategy: the political economy of the relationships
among the key actors and the design of the strategy by which sanctions are
imposed (Table 4.2). Each is discussed along with illustrative and sub-
stantiating Cold War-era examples.

The Political Economy of Sanctions

Here there are three dimensions: (1) the alternative trade partner di-
lemma and the likelihood of multilateral cooperation, (2) the target state’s
“sanctions defense” capacity, and (3) the domestic constraints on the
sender state.
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The Alternative Trade Partner Dilemma

Historically, the most frequent cause of the failure of sanctions has
been other states acting as alternative trade partners for the target state.
“A country menaced with an interruption of trade with a given country,”
as Albert O. Hirschmann stated as the general proposition in his classic
1945 work, National Power and the Structure of Foreign Trade, “has the alter-
native of diverting trade to a third country: by so doing it evades more or
less completely the damaging consequences of the stoppage of trade with
one particular country. The stoppage or the threat of it would thus lose all
its force.”?’

There are two main reasons why the need for multilateral cooperation
from prospective alternative trade partners is so important. First, even if a
premium must be paid or some efficiency is lost, the ability to trade with an
alternative partner substantially reduces the economic impact that sanc-
tions can have. This has been true even in cases of extreme economic depen-
dence, as in the Cold War-era Soviet-Yugoslavia and U.S.-Cuba cases.”
Second, alternative trade partners also can have a political effect that plays
into the political credibility and influence conversion problem. If, as in the
Yugoslavian and Cuban cases, the alternative trade is provided by states
that are adversaries of the sender, the target can feel it has the safe haven of
a protector. From this more secure position there is less pressure to be
compelled into submission or even to be deterred from future provoca-
tions. And if the alternative trade comes from the sender state’s own allies,
the threat to sustain the sanctions or escalate the level of confrontation loses
much of its credibility. The message of resolve is much less credible if other
states, especially allies, do not show solidarity.?

Multilateral cooperation on sanctions can be achieved in three ways:
shared interests, sender state leverage, and institutionalized cooperation.
“Identity of interests,” as the old adage from Thucydides has it, “is the
surest of bonds, whether between states or individuals.”3° The surest of
bonds, perhaps, but not the most common, not even among Cold War
allies, as was evident in the 1981-1983 Siberian gas pipeline case with the
major intraalliance differences and disputes stemming from divergences
between the United States and key Western European allies over both the
economic interests at stake and divergent foreign policy strategies for
relations with the Soviet Union.%!

In this and other cases sender states resorted to imposition of second-
ary sanctions, claims of extraterritoriality, and other modes of leverage
seeking to coerce cooperation. An interesting contrast in this regard is
between the 1962-1963 “Friendship” oil pipeline case, when the United
States was able to coerce its European allies to reduce their oil trade with
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the Soviet Union, and the 1981-1983 Siberian gas pipeline case, in which
comparable cooperation could not be coerced. In the 1960s case U.S. lever-
age was sufficient in both its political and economic sources to get Italy to
cut back on its imports of Soviet oil and Germany to block its exports of
wide-diameter pipe.3> However, in the early 1980s, Reagan administra-
tion efforts to coerce European compliance through the secondary sanc-
tions of the extraterritorial application of U.S. law set off bitter charges
and countercharges, and the Reagan administration eventually had to
accede, lifting the secondary sanctions with but a few face-saving conces-
sions by the allies.®

The third main strategy is through multilateral institutions. One of
the problems with East-West energy trade issues like the Soviet pipelines
was that they largely fell outside the framework of the Coordinating Com-
mittee on Multilateral Export Controls (COCOM), which was the semifor-
mal NATO-like organization established in 1949 to coordinate Western
alliance policy on dual-use exports and other militarily relevant and stra-
tegically significant trade. While conflicts did occur within COCOM, go-
ing back even to the 1950s, for the most part the norms, procedures, and
structures established through COCOM provided the basis for managing
these differences and maintaining prevailing Western multilateral coop-
eration, including in some instances by the United States making compro-
mises with an eye to sustaining COCOM.34

The United Nations played a very limited role in sanctions prior to
the post-Cold War era. It is vested by its charter with sanctions authority:
if the UN Security Council determines under Article 39 the “existence of
any threat to the peace, breach of the peace, or act of aggression,” under
Article 41 it can authorize “complete or partial interruption of economic
relations” and under Article 42 it can enforce these through “such action
by air, sea or land forces as may be necessary.” But the UN only used this
authority twice during the Cold War era—in 1966 for comprehensive
sanctions against Rhodesia following the white minority regime’s unilat-
eral declaration of independence and in 1979 for an arms embargo against
South Africa. While in both cases the UN’s role was an important one,
this did not make for much of a frequency rate. One factor constraining
UN action was the Security Council’s veto threat from one or the other
superpower. Another was the disinclination to intervene even through
sanctions on human rights and other intrastate issues that was rooted in
the “sovereignty as sacrosanct” strict constructionism that was a legacy of
postcolonialism.3®

The one other institution that had some success in facilitating coop-
eration on sanctions was the European Community in the Falklands War
case. Lisa Martin shows how Britain worked through the EC to gain coop-
eration with its sanctions. This was more the exception, however, than the
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rule.?® The issue was the extreme one of a war, not just a foreign policy
dispute or human rights violation. And the EC, for all its problems and
rivalries, generally was well ahead of other regional organizations in its
capacity for collective action.

Target State Characteristics and Sanctions Defense Capacity

One key aspect of a target state’s sanctions defense capacity is the
extent to which it can mobilize its own economy for domestic substitu-
tion. This can reduce the immediate disruptive effects as well as the ongo-
ing economic impact. In some cases sanctions have even served as the
functional equivalent of high tariffs, “protecting” domestic industry from
foreign competition. Thus in Rhodesia, while sanctions ultimately did
help bring down the white minority regime, the domestic substitution
capacity by which it increased domestic manufacturing capacity from 602
products presanctions to 3,837 five years later was one of the reasons it
took 14 years and the added pressure of a number of other forces, most
particularly the guerrilla war.3”

In other cases this economic self-defense may be less economywide
and more the bastion of the governing regime and supporting elites
through black markets, sanctions busting, and other profiteering. U.S.
sanctions against Noriega in Panama, for example, wreaked the most
damage “to the Panamanian economy since Henry Morgan, the pirate
who sacked Panama City in 1671,” yet Noriega well insulated himself and
his cronies.3® The pattern can be seen in post-Cold War cases such as
Haiti and Iraq.

The other aspect of target state self-defense against sanctions is the
relative political will it can muster to bear whatever costs are imposed
and thus block any significant conversion of economic impact to political
influence. It is in this regard that the political effects in fact often end up
backfiring. Johan Galtung, writing in the early days of the sanctions
against Rhodesia, assailed as “naive theories of economic warfare” those
theories that “do not take into account the possibility that value depriva-
tion may initially lead to political integration and only later—perhaps much
later, or even never—to political disintegration.”

It is in this sense that it is argued that nondemocracies are harder to
influence through sanctions than are democracies. However, we need to
get beyond this categorical distinction as there are cross-cutting patterns
in both political regime categories. The key element is not just the formal
domestic political structure but the extent to which the political system is
apt to react to sanctions in the politically integrative dynamic that Galtung
warned about or is open to sanctions having a more undermining effect
on regime support. This means getting at the permeability of the regime
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as indicated by the degree of independent activity of domestic actors that
can act as “transmission belts,” carrying the economic impact of the sanc-
tions into the target’s core political structures.*’

The likelihood of transmission belt effects depends on two factors.
One is the role of key elites (e.g., political, the military, business) and
whether they calculate their interests as served by or at risk from sanc-
tions. As an economic assessment this depends on the degree of interna-
tionalization of elite economic interests. This may be a general macroeco-
nomic internationalization or it may be more particularistic; the latter is
what financial assets freezes and other sanctions targeted at the financial
sector in part are intended to get at. However, if target state elites are not
substantially engaged in the international economy, be it through trade or
investment or finance, they are less likely to have enough to lose to spur
them to bring pressure on their government. They may even stand to
gain from import substitutions, black markets, or other economic oppor-
tunities induced by sanctions. In addition, if the sanctions are seeking to
bring about democratic or other political reforms that in themselves are
inconsistent with elite interests, elites have an added political calculus for
blocking the transmission.

The other key factor is whether there is a reasonably strong internal
political opposition and whether it is strengthened or undermined by
sanctions. The effect can be strengthening both as a show of international
solidarity and through economic disruptions on which the opposition can
capitalize; it also, though, may backfire, cutting the opposition off from
outside contact and providing nationalist cover for the regime to increase
repression.*!

One of the main reasons for the limited efficacy of sanctions during
the Cold War was that so few states had “activatable” transmission belts.
This was true of the Soviet Union and other communist countries but not
just communist countries. In Latin America few elites did much transmis-
sion of the human rights sanctions. Their interests were with the regime.
Moreover, they knew that in the Cold War context there were limits to
how much the United States would push and pressure them. So too with
other semiauthoritarian, semidemocratic U.S. Third World allies.

South Africa was the Cold War-era case that best demonstrates the
transmission belt effect. The sanctions “affected key sectors of the South
African economy ... thus creating the powerful effect of chilling business
confidence.” Moreover, “South African whites, who consider themselves
European, were shunned by these countries. The non-economic sanction
of banning sports-crazy South Africa from international sporting events
had a particularly potent negative effect on the psyche of South African
whites.” At this juncture the elites shifted from buttressing the regime
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against international pressure to transmitting that pressure internally “to
abandon apartheid and to opt for a negotiated transition to democracy.”42

Another factor often cited is the sender/target state bilateral relation-
ship. When this relationship is already highly adversarial, target states
are more apt to resist sanctions. Daniel Drezner shows how this comes
through as calculations of relative gains based on “conflict expectations”
in his study of Russian sanctions against other states in the formerly
Soviet space.*® HSE and others take this argument further to claim that
sanctions generally work better against allies than adversaries. While there
is some logic to this it does not generalize to countersanctions and claims
of extraterritoriality, which as in the U.S.-European relationship consis-
tently touch a nerve.

Sender State’s Domestic Constraints

The third dimension to the political economy of sanctions gets at the
sender state’s motivations. On the one side are any strategic calculations
that lead it to see benefits in sanctions even if they are unilateral and even in
the face of a well self-defending target. On the other hand are domestic
constraints from interest groups and bureaucratic actors that seek to block
the enactment of sanctions, impede their imposition, or prompt their lifting.

For much of the Cold War there was a strategic logic for the United
States to still impose sanctions unilaterally when multilateral cooperation
was not possible. More often than not the case was a strong one for acting
even when other states would not because of the responsibilities of global
leadership. On the political side there were few domestic constraints,
both because of the Cold War consensus and the general lesser impor-
tance of trade to the American economy than for Europe or Japan. How-
ever, over the course of the Cold War, as the former weakened and the
latter grew, the calculus became more ambivalent.

Take, for example, grain trade with the Soviet Union. When in 1963
President Kennedy proposed the first major grain sale ($250 million) to
the Soviets, the reaction even in the farmbelt was lukewarm at best. At
that time farm income was increasing at a rate of 11.8 percent, and exports
constituted only 21 percent of total grain output. There was, though, a
strong sentiment, as expressed by 10 farm belt members of the House
Agriculture Committee, that “the vast majority of American farmers, like
the vast majority of all Americans, are unwilling to sell out a high moral
principle, even for solid gold.”#* Yet in 1980 when President Carter im-
posed the grain embargo against the Soviets in retaliation for their inva-
sion of Afghanistan, it set off a wave of prairie fever that was among the
key factors in his overwhelming defeat in the 1980 presidential election.
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Now the domestic political economy was very different: exports ac-
counted for 40 percent of total grain output; exports to the Soviet Union
were 15.6 percent of total grain exports; and the agricultural sector no
longer was prosperous, indeed was in a deep recession. Ronald Reagan
felt this pressure, too, and notwithstanding the rest of his tough anti-
Soviet positions (“Why shouldn’t the Western world quarantine the So-
viet Union,” one of his 1980 campaign stump speeches went, “until they
decide to behave like a civilized nation?”), promised to lift the grain em-
bargo if elected. He not only lifted the embargo but also signed a trade
agreement with the Soviets pledging not to impose one ever again—this
on the one American export on which the Soviets relied heavily and in the
same year that he proclaimed the Soviet Union an “evil empire.”

Another example involved Iraq in the period prior to the Gulf War.4®
In 1988, following Saddam Hussein’s chemical weapons warfare against
the Kurds in northern Iraq, the Senate passed an anti-Iraq sanctions bill
by a unanimous vote. The Reagan administration actually opposed the
bill, both because of the trade benefits and because of the strategic ratio-
nale for trading with Iraq, at least as the administration saw the relation-
ship in terms of the enemy of my enemy as my friend. It thus did little to
oppose, and even tacitly supported, efforts by groups with trade interests
at stake to head off the bill in the House of Representatives. Iraq had
become the twelfth-largest overall market for American agricultural ex-
ports, and as House Agriculture Committee Chairman E. “Kika” de la
Garza (D-Tex.) put it, while “I in no way wish to condone the use of
chemical weapons by Iraq . . . in light of the difficulties our nation’s
farmers have faced over the past few years, I am deeply concerned over
any possible loss of a major market.” The U.S. Chamber of Commerce
urged that the United States “set aside the emotions of the moment” and
ponder the economic costs of sanctions. The U.S.-Iraq Business Forum,
whose member companies included major oil companies and other For-
tune 500 companies, asserted that while “morality is an essential ingredi-
ent in foreign policy in a democratic society . . . morality detached from
reality is stupidity.” The sanctions bill died in the House.

Design of Sanctions’ Strategy

When it comes to military strategy, questions of strategy design are asked
as a matter of course. They also should be, but often are not, when it comes to
sanctions. Here they involve four main components: the definition of objec-
tives, as already initially discussed; targeting strategy; measures for enforce-
ment; and the broader policy context of which sanctions are a part.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

BRUCE W. JENTLESON 139

Sanctions’ Objectives

The different objectives identified in Table 4.1 play into the political
economy of sanctions (Table 4.2) in distinct ways. Military containment
objectives have two inherent advantages but also one major disadvan-
tage. The advantages are that target states have fewer self-defense options
because of limited ability to domestically substitute for the sophisticated
technologies and unique materiel denied and that the strong national
security rationale can help limit the domestic constraints in the sender
state. The disadvantage is that these sanctions are especially vulnerable to
the target state finding even one alternative trade partner that can pro-
vide it with the military capability it is seeking, such as equipment and
technologies for nuclear and other weapons of mass destruction.

On the other hand, economic containment poses difficulties along all
three political economy dimensions. Its economic warfare requires even
broader cooperation from alternative trade partners yet provides a weaker
sense of shared interests. Its image of the enemy “trying to choke us”
feeds right into target state leaders’ nationalistic appeals. Domestically
for the sender state it means taking on a wider range of interest groups yet
with a weaker claim to an overriding strategic rationale.

Because the antiaggression and domestic political influence objec-
tives require not only affecting capabilities but also influencing policy
behavior, their success requires both having economic impact and con-
verting that impact into political influence. This makes them more reliant
on the transmission belts in the target state by which economic denial is
converted into policy or political change. Moreover, they have the same
difficulties of proportionality as do other limited coercive strategies. This
is reflected in the HSE study’s findings of a 50 percent sanctions success
rate for “modest policy change” but only a 23 percent success rate for
“high policy.”

Targeting Strategy

One of the main points of agreement in the literature is that sanctions
that are comprehensive in scope as well as decisive in their imposition are
more effective than partial ones ratcheted up incrementally.#® The usual
arguments for an incremental approach are that it constitutes a measured
method of conflict management and that it is easier to get multilateral
cooperation. The critique, though, is that this approach undermines the
coercive capacity of sanctions by limiting their immediate economic dis-
ruptive impact, by making the political message one of less than firm
resolve, by providing time for the target to build up its defensive counter-
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measures (e.g., stockpiling oil or other strategic commodities), and by the
onset of “sanctions fatigue.”

The specific and intentional policy choice to target sanctions at certain
sectors deemed economically strategic is different from just keeping sanc-
tions partial. Past cases of sectoral targeting show oil sanctions to have
been the most successful. The lessons of the 1973 sanctions by the Organi-
zation of Petroleum Exporting Countries (OPEC), which as the London-
based International Institute of Strategic Studies put it were a success
“at the highest level of politics,” still are with us.#” Conversely, in the
Mussolini-League of Nations case, it was the unwillingness of the British
and the French to embargo oil that doomed the sanctions. Mussolini him-
self was quoted as having told Hitler three years later that, if his oil
supply had been embargoed, “I would have had to order a withdrawal
from Abyssinnia [Ethiopia] in a week.”48

The various sanctions targeted at the financial sector also appear as-
sociated with a number of successes. HSE found a 41 percent success rate
for financial sanctions, compared to 25 percent for trade sanctions. Three
factors explain this greater efficacy: (1) greater target state vulnerability
because of the limited domestic substitution capacity for foreign capital;
(2) the ability to target financial sanctions, as through freezes of foreign
assets, at transmission belts in the regime and at its key supporters; and
(3) a tendency for domestic constraints in the sender state to be weak—in
fact, financial sanctions often are in the interest of groups seeking to re-
cover assets or debts. Examples include South Africa, where the currency
crisis set off by the credit crunch was “the last nail in the coffin that drove
[President Frederick] de Klerk to negotiate with the ANC [African Na-
tional Congress],”*’ and the 1979-1981 crisis over the American hostages
held in Iran, in which the financial sanction of freezing over $11 billion in
Iranian assets was “one of the key elements in their [the hostages’] even-
tual release.”>

Enforcement

Leaky sanctions not only mitigate economic impact but also under-
mine political credibility. For if you tell me you are going to hurt me, but
I know that for all your tough talk I am able to get around your threats,
you won't be very credible in my eyes the next time you make a threat.
Yet enforcement often has been a problem. The UN’s role in the enforce-
ment of sanctions during the Cold War era was more on paper than in
practice. It had set up a mechanism called the Collective Measures Com-
mittee back in 1951-1952 to address the enforcement problem, but its
recommendations were buried under the general paralysis of such type of
action by the Cold War.>! In the U.S.-Soviet case there was serious leakage
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of technology transfer controls, especially of dual-use technologies, reach-
ing the Soviets in the late 1970s to early 1980s.5? This also was a major
problem with Iraq in the 1980s, as Saddam Hussein’s regime took advan-
tage of lax Western enforcement to establish a global front company net-
work and other means for acquiring weapons of mass destruction-related
technologies, thus both acquiring proscribed capabilities and drawing
damaging conclusions about Western credibility.>

Broader Policy Context

HSE used the term “companion policies” to make the point that sanc-
tions rarely if ever are used on their own and thus, aside from all the
above sanctions-specific criteria, their effectiveness in part depends on
the other components that constitute the broader policy context. Analyti-
cally, the false positive and false negative methodological problems often
come from not taking this broader policy context into account and attrib-
uting credit to or placing blame on sanctions that should go to another
aspect of policy.

In policy terms this can cut one of two ways. One relates to questions
of credibility and whether the broader policy context leads the target state
to perceive sanctions as either a step away from or a step toward the use
of military force. The sign-of-weakness perception is risked when sanc-
tions come out of a policy debate that expresses doubts about if not rejec-
tion of more coercive measures; the sign-of-resolve perception is more
likely when sanctions are arrived at perhaps as a first step and within a
broader policy message of other tougher steps likely to follow if there is
no compliance.

The other key aspect of the broader policy context is how the stick of
sanctions links to whatever carrots are being offered as inducements.
Here the problem can either be that the inducements are too much and/or
too quick for the stick to have the credibility it needs or that they are
insufficient to provide balance to the bargaining strategy.

SANCTIONS IN THE POST-COLD WAR ERA:
PATTERNS AND ANALYSIS

Given the profound changes that have come with the end of the Cold
War, how have sanctions been affected? In this section four major pat-
terns are identified: the increased frequency with which sanctions are
being used; the substantially greater economic impact that sanctions are
having; their mixed policy record of success and failure; and changes in
the political economy of sanctions along the lines of what I term the
“vulnerability-viability paradox.”
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TABLE 4.3 Major Post-Cold War Economic Sanctions

Year Principal Principal
Imposed? Target Sender(s)? Objectives
1990-1991 Iraq UN Military containment,
antiaggression
1990 China u.s. Domestic political
influence (human rights)
1990 El Salvador U.S. Antiaggression (civil
war), domestic political
influence (human rights)
1990 Lithuania USSR Domestic political influence
(revoke independence)
1990 Suriname Netherlands Domestic political influence
(regime change)
1990 Zaire U.S., EU, Belgium Domestic political influence
(human rights)
1991 Former Yugoslavia UN Military containment
(arms embargo)
1991 Kenya U.S., Western Domestic political influence
Europe (democratization)
1991, 1993 Haiti U.S., OAS, UN Domestic political influence
(regime change)
1991 Thailand U.S. Domestic political influence
(democratization)
1992 Peru u.s. Domestic political influence
(democratization)
1992 Somalia UN Antiaggression (civil war)
1992 Liberia UN Antiaggression (civil war)
1992 Malawi U.S., Western Domestic political influence
Europe (democratization)
1992 Syria u.s. Antiaggression (terrorism)
1992 Serbia UN Antiaggression (ethnic war)
1992 Turkmenistan Russia Domestic political influence
(Russian ethnic minority)
1992 Latvia Russia Domestic political influence
(Russian ethnic minority)
1992 Azerbaijan Armenia Antiaggression (war)
1992 Azerbaijan U.sS. Antiaggression (war)
1992 Algeria EU Domestic political influence
(democratization)
1992 Cambodia UN Domestic political influence
(Khmer Rouge) (democratization)
1992 Cameroon u.s. Domestic political influence
(democratization)
1992 Equatorial Guineau EU, Spain Domestic political influence
(democratization)
1992 Estonia Russia Domestic political influence
(human rights)
1992 Peru u.s. Domestic political influence

(democratization, human
rights)
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Year Principal Principal

Imposed? Target Sender(s)? Objectives

1992 Togo U.S., EU Domestic political influence
(democratization)

1992-1993, Libya UN (1992-1993), Antiaggression

1996 U.sS. (terrorism, proliferation)

1992, 1995, Iran U.S., Europe, and Military containment,

1996 Japan (some) economic containment,
antiaggression

1993 Guatemala U.S., OAS, Domestic political influence

Germany (block regime change)
1993 Nigeria U.S., British Domestic political influence
Commonwealth  (democratization, human
rights)

1993 Sudan U.S. Antiaggression (terrorism)

1993 Mauritania u.s. Domestic political influence
(workers’ rights)

1993 Rwanda UN Antiaggression (civil war)

1993 Kazakhstan Russia Domestic political influence
(ethnic minority)

1993 Macedonia Greece Domestic political influence
(national identity)

1993 Angola-UNITA UN Antiaggression (civil war)

1993, 1996 China U.S. Antiaggression
(proliferation)

1993, 1996 Pakistan u.s. Antiaggression
(proliferation), domestic
political influence,
democratization

1993 India U.sS. Antiaggression
(proliferation)

1994 Gambia U.sS., UK Domestic political influence
(democratization)

1994 North Korea U.sS. Antiaggression
(proliferation)

1994 Albania Greece Domestic political influence
(human rights)

1995 Afghanistan u.s. Domestic political influence
(drugs, democratization)

1995 Saudi Arabia, U.S. Domestic political influence

Qatar, (workers’ rights)
United Arab Emirates

1995 Maldives us. Domestic political influence
(workers’ rights)

1995 Colombia U.sS. Domestic political influence
(drug cartels)

1995 Peru, Ecuador u.s. Antiaggression (border war)

Continued on next page
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TABLE 4.3 Continued

Year Principal Principal
Imposed”? Target Sender(s)? Objectives
1996 Paraguay U.S., OAS, Domestic political influence
Mercosur (block regime change)
1996 Nations trading u.s. Domestic political influence
with Cuba (regime change)
1996 Nations trading us. Antiaggression
with Iran, Libya (terrorism)
1996 Burma (Myanmar)  U.S. Domestic political influence
(human rights)
1996 Burundi East African Domestic political influence
nations (regime change)
1996 Turkey EU Domestic political influence
(human rights)
1996 Niger U.S., France Domestic political influence
(democratization)
1997 Palestinian Israel Antiaggression (terrorism)
Authority
1997 Kenya World Bank Domestic political influence
(corruption)
1997 Sierra Leone ECOWAS Domestic political influence
(democratization)
1998 India, Pakistan U.S. Antiaggression
(proliferation)

NOTE: EU, European Union; OAS, Organization of American States; UNITA, Union for the
Total Independence of Angola; ECOWAS, Economic Community of West African States
Monitoring Group.

Many of these cases had preexisting sanctions as well; dates are for new sanctions im-
posed in the 1990s.

bCases in which both the United States and an international institution or other countries
are listed indicate more extensive unilateral U.S. sanctions.

Frequency of Use

While some of the methodological issues noted earlier regarding case
identification and selection complicate fully accurate case counting, the
basic pattern of sanctions being used with great frequency is clear. Table
4.3, covering the 1990-1999 period, includes 59 sanctions cases. This list
follows the same counting rule as in the HSE study of including newly
initiated and ratcheted up sanctions but not those ongoing with minimal
change from an earlier period. The 1990s total of 59 is substantially greater
than the 37 for the 1970s, the highest previous total for a decade. No
wonder so many see sanctions as the post-Cold War weapon of choice.

Three reasons explain this initial pattern of frequency of use. First, it
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is indicative of the nature and scope of conflict that has been characteriz-
ing the post-Cold War international system. The initial euphoria circa
1989 of “the end of history,” “a new world order,” and the like did not last
very long. The post-Cold War era is all too replete with its own extensive
agenda for conflict prevention, management, and resolution.

Second is the relativity calculus, that sanctions are even more attrac-
tive as an alternative to military intervention than in earlier periods. Ma-
jor powers find themselves on the one hand with weaker claims to inter-
national legitimacy for using military force than during the Cold War and
greater need in this less realpolitik age for such legitimacy. Thus, for
example, it was one thing for Russia to impose sanctions on Lithuania but
would have been quite another had it invaded. And when the United
States went beyond sanctions to military action in Haiti, it did so only
after getting a separately legitimizing UN resolution. While as we will see
it is often a mistake to view sanctions as a preferred alternative to military
intervention, the point here is explanatory not evaluative.

Third is the shift in the U.S. domestic political dynamics of sanctions.
The number and range of groups pressuring for sanctions have increased
quite substantially. These particularly include ethnic and other “identity”
groups (e.g., the American Israel Public Affairs Committee (AIPAC) on
Iran and Libya, the Cuban American National Foundation on Cuba), hu-
man rights groups on a number of issues, and the conservative Christian
right on religious freedom and human rights issues. Pressures from pro-
sanctions groups have been targeted most intensely on Congress, con-
tributing to a shift in Congress’s role to being even more “directive” and
“prescriptive” than in the past, leaving less executive discretion for decid-
ing whether to actually impose sanctions and instead “mandating, rather
than simply authorizing their use . . . [and] identifying the precise condi-
tions for their removal.”> The same politics underlie the increased impo-
sition of sanctions by state and local governments using pension fund
holdings and their procurement contracts with companies trading and
investing in offending countries as a form of intra-U.S. countersanctions
(e.g., Burma).

In some cases the Clinton administration sought to oppose or at least
temper these pressures; in others it welcomed or at least went along with
them. The business community has been the principal source of opposi-
tion to sanctions, emphasizing the much greater costs to the American
economy than in the past given the greater relative importance of trade.
In some cases (e.g., China, India-Pakistan) opposition has also come from
the general foreign policy community. While the antisanctions forces have
been gaining some ground and the dynamic has begun to shift, the pro-
sanctions forces have tended to dominate thus far.
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Greater Economic Impact: On Target States
But Also Civilian Populaces

A second main post-Cold War pattern is the increased economic im-
pact sanctions have been having on their targets. Whereas the overall
average impact on gross national product (GNP) in the original HSE study
was less than 2 percent and only 2.4 percent in HSE’s success cases,
double-digit effects are seen in a number of post-Cold War cases, much of
which remains attributable to sanctions even taking into account self-
induced factors such as corruption and internal inefficiencies.

For example, in Iraq the original 1990 sanctions had the immediate
effect of cutting off 97 percent of Iraqi oil exports and over 90 percent of its
imports and caused a 40 percent decline in civilian production.®® Later, in
the initial aftermath of the 1991 Gulf War, there was a miniboom as
Saddam Hussein drew on accumulated stocks of industrial equipment,
hidden cash reserves, materials stolen from Kuwait, and smuggling and
transshipment routes through then-ally Jordan. And for a period thereaf-
ter Saddam was able to use rationing to provide Iraqis with food and
other basic needs.® But these compensatory measures provided only
partial and temporary relief. By 1993 GDP had fallen by more than half,
from $40 billion (in 1990) to $17 billion. Food imports had to be cut to
about one-third of prewar levels, and the resulting shortages and black
markets drove inflation up to 170 percent overall and to such astronomi-
cal levels as 350 percent for eggs, 2,857 percent for bread, and 2,222 per-
cent for infant formula. Through both official devaluations and black
market activity the Iraqi dinar plummeted from about one-third to the
dollar before the Gulf War to over 3,000. Salaries of government employ-
ees were cut to the equivalent of $1 to $2 a month. From electricity to
telephone service to drinking water to hospitals, the basic economic infra-
structure of Iraq severely deteriorated. “Every day is worse than before,”
one Iraqi told a foreign correspondent in mid-1994.5 Overall estimates
are of Iraq having lost $120 billion in oil sales because of the sanctions.

In the case of Iran, as one economist put it, the sanctions “did not, by
any means, create the current economic situation, but they have made a
bad situation worse.”?® Iran’s economic problems were rooted most fun-
damentally in the softness of international oil markets and in the corrup-
tion and inefficiencies of the Iranian political system. Inflation, for ex-
ample, hit 100 percent in 1994; imports were down to $12 billion, lower
even than nonadjusted 1977 figures. Even though the sanctions imposed
by the United States in 1995 were not fully supported by other major
Western nations, because the Iranian economy was so tied to the dollar
the immediate impact was quite substantial. A wave of dollar buying was
set off, and the Iranian rial took an immediate plunge of 50 percent, recov-
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ering somewhat but still down by about one-third later in the year. Infla-
tion went up even higher, indeed to the highest rates since the Iran-Iraq
war, and hit consumer goods especially hard. Hard currency reserves
also were being stretched, making servicing of Iran’s large debt ($4.5
billion to $6 billion) more difficult, which in turn made foreign investors
and creditors more wary of providing new capital.® This has begun to
change in recent years for a number of reasons, notably the improved
outlooks in the oil and gas sector, the political and economic reforms
initiated since 1997 by President Mohamed Khatemi, and the increased
willingness of European and other governments and companies to buck
U.S. efforts to claim extraterritoriality and impose secondary sanctions.
But the likely decreasing future economic impact that sanctions will have
is a separate point from the impact they have had.

With Serbia in the Bosnia conflict, while also guarding against over-
attribution to the effects of sanctions relative to other factors such as the
Milosevic regime’s mismanagement of the economy, the overall economic
picture was characterized by one observer as “terrible”: “Inflation sky-
rocketed. Necessary agricultural supplies and fertilizers virtually disap-
peared, as did fuel, spare parts and supplies for all industry. Production
fell sharply while unemployment jumped. Average salaries plummeted.
... [Bly 1993 close to 80 percent of the population had fallen below the
poverty line.”®® GDP fell from $26.6 billion in 1990 to $10 billion in 1994.
With sanctions lost trade was estimated at $20 billion.%! If sanctions were
not lifted, the national bank governor direly warned in August 1994, “it’s
all over for us.” Effects lingered even after the Dayton Accords were
signed and the sanctions lifted, with the average monthly wage in mid-
1996 only about $100, an 80 percent drop, and even then often months late
in payment.6?

In the India-Pakistan cases sanctions had less economic impact but
still had some. The sanctions were primarily U.S. ones and were limited
mostly to aid, loans, and investment financing and export credits. Nor
were even these maintained for very long, first being relaxed to allow
agricultural exports and then mostly lifted after less than six months.
Still the economic impact was not inconsequential. In the month after
the sanctions were imposed, the Indian rupee dropped about 19 percent
in value, and the Bombay Stock Exchange fell about 30 percent. While
still more self-reliant than most post-Cold War economies, India had
been opening up more and more. The Bharatiya Janata Party (BJP) gov-
ernment had plans on the books for 50 projects involving over $600
million in foreign investment and was looking to increase these even
further. The Pakistani economy was weaker and more vulnerable gener-
ally. Prime Minister Nawaz Sharif defiantly told his people to “let them
eat grass,” but fortunately for all concerned things never got to such a
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point. This is not to say that sanctions have substantial economic impact
in all cases. But the pattern of much greater economic impact than in the
past is quite pronounced.

A second point, though, is the huge collateral costs being borne by
civilian populaces. The number of cases in which sanctions have caused
or contributed to major humanitarian crises for the civilians in a target
state bearing the brunt of the economic impact, and that economic im-
pact being so severe as to push living standards below (in some cases
further below) subsistence levels, is unprecedented. The Haiti case poses
this dilemma particularly sharply. Sanctions hit the already weak Hai-
tian economy very hard. One former U.S. ambassador assessed the sanc-
tions as having “set the Haitian economy back 15 years.” Per capita
GDP, while falling by about 1 to 2 percent prior to sanctions, plum-
meted 25 percent in the ensuing two years. Unemployment was run-
ning 60 to 70 percent and inflation 60 percent at the time of the U.S.
invasion. The agriculture sector was in “complete disarray,” including
an estimated 400,000 to 500,000 displaced people. The assembly sector, a
major urban employer, lost 36,000 jobs as 140 plants shut down. The loss
of export earnings left Haiti $76 million in arrears to the World Bank
and the Inter-American Development Bank. Yet while the vast majority
of the Haitian people were enormously vulnerable to this further eco-
nomic deprivation, because the sanctions were so poorly targeted the
regime and its supporters were minimally affected. A former Aristide
government official recounts how in Creole this led to such take-offs on
anbago (embargo) as anba gwo, meaning “under the heels of the rich and
powerful.”®3

In the case of Serbia a system was set up under UN auspices to con-
sider requests for humanitarian exemptions for specific goods and ship-
ments. The UN Security Council established terms of reference to guide
consideration by the sanctions committees of the individual cases. One
problem, though, was the sheer volume of such cases, which went from
2,000 in 1992 to 18,000 in 1993 and 34,000 by 1995.%4 A second problem
was that many of the shipments that were approved under humanitarian
auspices were diverted to other purposes, including reselling on the black
market and using the hard currency for arms purchases.

The Iraq case also is often raised, and the debate over how much
responsibility falls on the international community and how much on
Saddam Hussein has been a difficult one. Numerous reports by the UN
and nongovernmental organizations have documented the deterioration
of basic standards of subsistence, health, and nutrition for the Iraqi people.
In mid-1993 the UN’s Food and Agriculture Organization (FAO) warned
that “a vast majority of the Iraqi population” was facing “persistent dep-
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rivation, severe hunger and malnutrition” and that “larger numbers of
Iraqis now have food intakes lower than those of populations in disaster-
stricken African countries.” In mid-1995 another UN report found the
Iraqi hospitals had lost 75 percent of their pre-1990 staff and that waste-
water facilities in Baghdad were running at 30 percent capacity. In late
1996 the United Nations International Children’s Emergency Fund
(UNICEF) estimated that 4,500 children under the age of 5 were dying
every month. Another FAO report in 1997 found food shortages and mal-
nutrition to have become more “severe and chronic.”®®

But provisions were offered all along to allow for humanitarian relief,
with the caveat of UN control of the funds to assure that Saddam did not
divert them for weapons of mass destruction or other such purposes, yet
Saddam did not accept these terms until late 1996 with UN Security Coun-
cil Resolution 986. Meanwhile, there were ample reports that he and his
cronies manipulated the humanitarian supplies that were coming into
Iraq, using them to reward supporters and punish opponents as well as
reselling them at huge markups. His regime also was still finding the
money to clandestinely import missile guidance systems and other weap-
ons of mass destruction items. Still the humanitarian issue presents itself,
and the Iraqi people have continued to suffer.

The other misfired economic impact has been the high collateral costs
borne by third-party front-line states deprived of their natural trade part-
ners. The lost revenues to Turkey from pipeline transit charges on Iraqi oil
and other trade have been estimated at $20 billion. Among other effects,
these losses contributed to the economic hardships and anti-Western re-
sentments that helped the Islamist Refah party come to power in 1996-
1997. In the Serbia case Macedonia was particularly hard hit, sanctioned
from its largest trade partner and with its land and river links to the rest
of Europe cut off at the same time that to its south Greece imposed sanc-
tions on it. In both cases these costs came on top of other factors compli-
cating the stability of countries important in their own right to U.S. for-
eign policy.

Assessments of Success and Failure

As to whether this greater economic impact is being converted into
policy success, for a number of reasons, including the methodological
problems raised earlier, the record of sanctions success and failure is
more mixed and ambiguous than proponents or opponents often ac-
knowledge. There are few major successes but some limited and qualified
ones. There are numerous failures but some that raise the false negative
question of whether sanctions could have worked had mistakes not been
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made in the strategy design and implementation. And there are other
cases for which contending assessments of success or failure exist. A few
cases are summarized below as examples.

Iraq: Limited and Qualified Success

With regard to the first major phase of sanctions imposed on Iragq,
those immediately following its August 1990 invasion of Kuwait, the as-
sessment is largely negative. The sanctions as first established by UN
Security Council Resolutions 661 and 665 did have value as an immediate
response to Saddam’s invasion and one expressing the broadest possible
multilateral support. But the extent of the foreign policy influence objec-
tive of compelling Saddam to withdraw from Kuwait was disproportion-
ate to the limited instrument that even comprehensive and UN-mandated
multilateral sanctions constituted. Saddam also was able to draw on the
wealth he plundered from the Kuwaiti economy as a target state defense
for ameliorating the economic impact of sanctions at least in the short
term.

As to the post-Gulf War sanctions, some success can be attributed
with regard to the military containment objective. While the problem of
Iraqi weapons of mass destruction has yet to be fully resolved, the basic
terms of “give up your weapons and we’ll give you your oil,” as Ambas-
sador Rolf Ekeus, the first chair of the United Nations Special Commis-
sion on Iraq (UNSCOM) put it, were crucial to UNSCOM'’s disarmament
work.? The more general economic denial that has cost Iraq an estimated
$120 billion in lost oil revenues has also been a factor, for as Eric Melby
observes, those revenues “in all likelihood would result once again in
significant Iraqi expenditures for offensive military weapons.”® It there-
fore is one of the less uncertain counterfactuals to conclude that without
sanctions Iraq would be even more of a military threat than it still is.

Sustaining this success over time, though, has grown harder and
harder. The collapse of UNSCOM in 1998 raised concerns about the unfin-
ished business of the Iraqi threat of weapons of mass destruction as well
as possible new unchecked advances. While UNSCOM'’s collapse is more
attributable to flaws in and failures of other aspects of U.S. and Western
strategy, it exemplifies the problems that arise when the time that sanc-
tions can buy is not used effectively. Moreover, the resumption by Russia
of its role as an alternative trade partner for Iraq, reportedly providing a
range of military equipment, including missiles, is a sanctions problem.
While some such sales had been reported earlier, they apparently were
stepped up substantially in early 1999 as sanctions fatigue increasingly
set in and other policy disputes had their repercussions.®® Thus, the suc-
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cess of the Iraq sanctions at military containment is best assessed as sub-
stantial but eroding.

While claims of success also are made for the foreign policy objective
of limiting Saddam’s regional influence—the helping “keep Saddam in
the box” contention made by the Clinton administration—this too is time
sensitive. Over time Russia, France, Turkey, and some Arab states, in-
cluding Egypt, have been pushing harder for lifting many of the sanctions
and for an overall shift to a less coercive and more cooperative strategy.
For each of these countries the motives have been a mix of economic
interests, geopolitical regional interests, and part of a broader diplomatic
fencing with the United States related to other issues in the respective
bilateral relationships. Whatever the particulars and irrespective of the
relative merits of one position or the another, the point was that the status
quo was becoming less and less tenable.

As to the regime change goal (i.e., to help bring down Saddam), sanc-
tions have had some backfiring effects. One cannot really call it a politi-
cally integrative effect in the terms Galtung coined back in the Rhodesia
case, given the nonvolitional nature of politics under a dictator as brutal
as Saddam. Nevertheless, sanctions have served as a rallying point and
scapegoat for channeling popular discontent into anti-Americanism. They
also ended up having perverse effects on the 1995-1996 covert strategy
being worked with the Kurds in northern Iraq. The further weakening of
the Kurdish economy that sanctions caused set off a competition for lim-
ited economic resources that exacerbated the long-standing factional ri-
valry between the Kurdish Democratic Party (KDP) and the Patriotic
Union of Kurdistan (PUK). The KDP-PUK splits had so widened that by
mid-1996 the PUK struck an alliance of convenience with Iran, in turn
prompting the PUK to actually invite Saddam and his military forces in to
fight on their side, all of which created a major crisis for U.S. policy.

In summary, the Iraq case exemplifies the need for differentiation
among the various objectives that sanctions have so as to take into ac-
count both what has and what has not been achieved. It is based on this
analysis, as well as a net assessment weighing costs incurred against gains
made along the lines noted earlier, that the success claimed for Iraqi sanc-
tions is only limited and qualified.

Iran: Mixed Assessment and the “Cross-Fire” Problem

The Iran case involves a wide array of sanctions with a range of
objectives, many of which have been U.S. unilateral ones, some of which
are multilateral albeit none UN authorized. Some success can be claimed
for military containment, as Iran has been partially restrained in building
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conventional and nonconventional military capacities. This was due in
part to the overall economic impact from the full package of sanctions as
noted earlier and the budget shortfalls and credit, forcing a scaling back
of planned weapons purchases by about 35 percent.®’ It also was due to
the extent to which there has been substantial Western multilateral coop-
eration on arms, dual-use exports, and weapons of mass destruction-
related exports. While there have still been intraalliance differences, there
has been enough of a sense of shared interests and strong enough multi-
lateral institutional mechanisms such as the Group of Seven (G-7), the
Nuclear Suppliers Group, and the Wassenaar Agreement for cooperation
to prevail on military-related sanctions. The greater problem has been
with North Korea, China, and Russia, the latter a particular problem with
regard to nuclear and missile technology. This is a major item on the debit
side of the sanctions assessment. Still it seems a balanced assessment that
“Iranian efforts to acquire nonconventional weapons and expand and
modernize its armed forces have been delayed and that some success can
be claimed. . . . [T]o the extent that U.S. policy toward Iran has prevented
Teheran from becoming more of a threat than it now is.””?

For the broader economic containment and foreign policy influence
the United States has sought, there has been much less success, largely
because of limited multilateral cooperation. When it comes to oil and gas,
there is a fundamental divergence of interests between the United States
on one side and Europe and Japan on the other. The United States is much
less dependent overall on imports for its oil and gas consumption than
are its allies. The difference is especially marked in terms of the impor-
tance of the Persian Gulf per se as reflected in respective rates for OPEC
oil as a percentage of total oil imports at about 50 percent for the United
States, 85 percent for Europe, and 80 percent for Japan.

This was why the Iran-Libya Sanctions Act (ILSA) focused its threat of
countersanctions particularly against European and other investments in the
Iranian energy sector. ILSA supporters claim that it has been effective, that its
coercive threat helped dissuade major investments by European and other
companies that had more to lose from penalties against their trade with the
United States than to gain from trade and investments with Iran. Such assess-
ments, though, seriously undervalue the costs in intraalliance tensions. ILSA
was widely seen as a combination of big power bullying and as the United
States playing out its own domestic politics (AIPAC laid claims to having
virtually written ILSA). A major test of ILSA came in late 1997 when a $2
billion natural gas development deal was announced by the French company
Total, with Russia’s Gazprom and a Malaysian company as partners. The
Clinton administration took no punitive action, making its own calculation of
having more to lose than to gain from doing so. The same calculation has
been made on a number of ensuing oil and gas deals, albeit with various
partially face-saving compromises.
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It should also be stressed that these differences were not just from
divergent economic interests; they also reflected very real differences in
foreign policy strategy. The United States has pushed for “dual contain-
ment,” the allies for “critical dialogue.” At various times the Europeans
have stepped back from critical dialogue in reaction to particular incidents,
such as the Salman Rushdie fatwa and the “Mykonos” trial, in which Ger-
man courts found the Iranian government guilty of complicity in the assas-
sination of an Iranian dissident leader in a Berlin restaurant by that name.
But stepping back has not led to backing off. President Khatami’s election
in 1997 was seen by many as further opening up new possibilities for criti-
cal dialogue and undercutting the argument for dual containment.

Serbia: Success? Failure? Contending Assessments

The case of Serbia shows how different analysts provide fundamen-
tally contrasting success/failure assessments. Susan Woodward and Sonja
Licht are among those who see sanctions as having been more negative
than positive all along because of their unintended impact of reinforcing
Milosevic’s political ideology as well as the economic position of his state
apparatus in allocating scarce goods while weakening and demoralizing
the opposition.”! On the other hand, others see a discernible pattern in
Milosevic’s actions of responding to sanctions when they were seriously
applied but reverting and deviating when he could. David Owen, the
former British foreign minister who was one of the lead international
negotiators in 1993-1994, writes that, “I had no doubt then, and never
have doubted since that it was the prospect of financial sanctions which
Milosevic most feared: the chance of avoiding any further economic mis-
ery was too attractive domestically for him to go on humoring Karadzic
as he obstructed virtually any deal.””2 General Rupert Smith, commander
of the UN peacekeeping troops in Bosnia, made a similar point, that
Milosevic’s shift to greater willingness to enforce the sanctions against the
Bosnian Serbs as he was supposed to, substantially weakened Karadzic.”

Haiti: Failure, But a False Negative?

There is no disagreement about the Haiti sanctions having failed.
They did not bring down the military junta led by General Raul Cedras
and restore the democratically elected regime of Jean-Bertrand Aristide. It
took U.S. military intervention to do that. But the question is whether
sanctions did not work because they could not work or whether they
could have worked had they been done differently. The plausibility of the
question is based primarily on sanctions having been imposed partially
and incrementally rather than comprehensively and decisively. Haiti was
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the epitome of target state economic vulnerability—a small country with
a weak economy, dependent on the United States for almost 70 percent of
its trade, and pretty conducive to enforcement given its mostly island
geography. From the start a Bush administration official stressed its par-
ticular vulnerabilities to an oil cutoff and to sanctions against its manufac-
turing assembly industry, which employed 35,000 people. He predicted a
60 percent chance that the sanctions would achieve their objective of bring-
ing Aristide back to power within just two months.” Yet six months into
the sanctions exemptions were granted for American-owned assembly
plants. “The mood of optimism among many who supported the coup,”
The New York Times reported at the time, “turned to bravado and frankly
expressed glee.””> Moreover, in accommodating its own economic inter-
ests the United States weakened its standing for leaning on the Europeans
or Latin Americans.

Nor was it until June 1993 that the Haiti sanctions finally became more
comprehensive. The United States now banned from its ports all foreign
ships still doing business with Haiti and froze financial and other assets of
the major coup leaders. The United Nations now imposed an oil embargo.
There is at least a correlation between these steps and the signing shortly
thereafter of the Governor’s Island agreement setting the terms for ending
the coup. But a little more than a month after the agreement was signed, the
oil embargo was lifted. While intended as a carrot, this was exploited by the
junta to enhance its antisanctions defenses by stockpiling oil and other key
commodities and then abrogating the agreement a few months later. Other
factors also entered into the junta’s decision to abrogate the agreement, but
it is hard to dismiss the on-off pattern of the sanctions. Even then the U.S.
and international responses kept moving only incrementally. The UN oil
embargo was reimposed, but it would be another six months or so until
enforcement was seriously tightened. The assets freeze was broadened to
include another 41 individuals, but it was not until January 1994 that the list
really expanded (another 523 names were added).” Elliott and Hufbauer
make the case that “carefully crafted financial sanctions, swiftly applied,
might have captured the attention of the economic elite, without whose
support the military would not be able to rule. The Haitian elite keeps little
of its wealth in Haiti and enjoys spending time and money in the United
States and Europe. A global assets freeze, coupled with a travel ban, would
have hit primarily that class.””” But it was a long time coming. Meanwhile
the regime and its supportive elites stayed well insulated, continuing to
make large sums of money off the sanctions-facilitated black market, while
the suffering deepened for the masses of Haitian people the sanctions were
supposed to be helping.

Another factor in raising the false negative question stems from the
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weakness of the broader policy context, specifically the absence until the
very end of a credible threat to use military force. Without this backdrop
the message conveyed by the sanctions to the Haitian regime and its
supportive elites was of sanctions being resorted to as a way of avoiding
more serious action than a sense that more coercive steps lay on the hori-
zon if the sanctions were not complied with.

India-Pakistan Nuclear Proliferation: Failures as Foreign Policy Influence

The 1998 case of nonproliferation sanctions against India and Paki-
stan is unequivocal in terms of sanctions as prevention. The Glenn amend-
ment and other sanctions that the United States had on the books did not
dissuade India from nuclear weapons testing. The “nuclear nationalism”
motivations were quite strong, making for a case of disproportionality
with sanctions inherently inadequate for the objectives in question, espe-
cially given the intense domestic political reactions on both sides.”® Once
India had tested, threats of U.S. sanctions were sorely inadequate to pre-
vent Pakistan from following suit. This was especially so when the G-7,
which by coincidence was holding its annual summit just after the Indian
nuclear tests, balked at a genuinely collective stance. This undermined
the credibility of sanctions even more than their economic effects, show-
ing that even on an issue like nuclear nonproliferation Western multilat-
eral cooperation was problematic. Still it is worth thinking through
whether had the G-7 taken serious and decisive collective action against
India and cast the issue as one in which Pakistan could make significant
diplomatic and economic gains, Pakistan might have made a different
calculation. Whatever threads of credibility may have been left were
stripped bare when under domestic political pressure the United States
waived its agricultural sanctions against India.

Political Economy of Post-Cold War Sanctions and the
“Vulnerability-Viability” Paradox

Other cases also could have been cited and also would have fallen
short of definitively substantiating either the sanctions-don’t-work or yes-
they-do schools. All told, while some definite patterns can be identified,
the overarching one is a paradoxical one of greater target state vulnerabil-
ity to the potential coercive potency of sanctions on the one hand but
more problematic political viability in a number of respects on the other.
This “vulnerability-viability” paradox is a consequence of the three major
systemic changes that mark the transition to the post-Cold War era—the
strategic changes of the end of bipolarity, the economic changes of glo-
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balization, and the political changes of the spread of democratization—
which cut in both directions, conducive to and counter to the efficacy of
sanctions.

On the target state vulnerability side, these broad systemic forces
have made for a weakening of target state defenses in three respects. First,
in economic terms, while the impact of globalization does vary across
countries, few if any countries have been able to stay sufficiently insu-
lated or isolated so as to not face major GDP effects from disruptions set
off by economic sanctions. Broad global trends toward greater economic
interdependence, openness, and transnational economic activity have
been one of the strongest forces of the post-Cold War international sys-
tem. The importance of trade, investment, finance, and other interna-
tional economic relations has been increasing for virtually all states at
least in relative terms. Notwithstanding the normal benefits of these
trends, the effect here is to make for greater susceptibility to economic
impact from sanctions. Nor is this just a matter of initial disruptive effects.
Autarky and domestic substitution are not as viable as target state de-
fenses as they were in earlier less economically globalized periods.

A number of recent cases from Africa show this dynamic with respect
to aid conditionality. Larry Diamond cites Malawi, where the joint deci-
sion by international donors in May 1992 to freeze $74 million in aid
“compelled” the Banda dictatorship to liberalize. A national referendum
on multiparty elections was called, which the regime lost, and then was
“severely crushed” in actual multiparty elections. Conversely but consis-
tently, in Togo in 1991, less than a week after French President Francois
Mitterand weakened the French stance on aid conditionality, a coup was
launched to stop the democratic transition. More generally, as Diamond
concludes from these and other cases, “if aid dependence is extreme
enough, as it is in much of Africa, and the donor community is suf-
ficiently united . . . even a regime in which hard-liners predominate
may have little choice but to give in to the pressure (or face financial
collapse).””?

Second is the strategic context of the end of bipolarity. While alterna-
tive trade partners still can be a significant factor, absent the geopolitical
incentives of the Cold War, it is much more difficult for target states to
find a protector, as Tito’s Yugoslavia was able to get from the West and
Castro’s Cuba from the Soviet Union. Also there is the increased use by
the United Nations of its sanctions authority, broadening the coalition
and establishing its legitimacy in ways only the UN can. Indeed, the UN
has authorized more sanctions in the 1990s than in its entire previous
history—for example, against Iraq, all of the former Yugoslavia (arms
embargo), Somalia, Serbia, Libya, Haiti, the National Union for the Total
Independence of Angola (UNITA), and Rwanda. The same holds true
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albeit in more limited ways for regional multilateral organizations, such
as the Organization for Security and Cooperation in Europe (OSCE), the
Organization of American States (OAS), and the Organization for African
Unity (OAU), all of which used sanctions in the 1990s.

Third is the spread of democracy and the consequent fostering of
transmission belts in places they did not previously exist. One does not
have to become a democratic triumphalist, with the attendant underesti-
mations of the instabilities and uncertainties that the institutionalization
of democracy will continue to face for a long time to come to acknowledge
the trend in this direction.®? The effect of this trend combined with the
economic globalization one is that more groups in target states have inter-
ests at risk to sanctions, and these groups are more likely to be in a posi-
tion to transmit their concerns about those interests in a politically mean-
ingful way.

The Guatemala 1993 and Paraguay 1996 cases provide examples. Both
involved efforts to turn back antidemocracy coups. Guatemala stood to
lose $67 million in direct aid, trade, and investment benefits under both
the GSP (Generalized System of Preferences) and the CBI (Caribbean Ba-
sin Initiative) and a World Bank loan. For Paraguay, even more than its
economic relations with the United States, the threat from its Mercosur
partners, with which total trade had grown from $4 billion in 1990 to $13
billion in 1995, risked becoming a major economic disruption.8! In both
cases key elites acted as transmission belts:

Most important, it seems, was the concern of business leaders that Gua-
temala’s rising exports to the United States and Europe could be devas-
tated if threatened sanctions were imposed. Within hours of an Ameri-
can threat to cut Guatemala’s trade benefits, business leaders who in the
past had supported authoritarian rule began pressing government and
military officials to reverse Mr. Serrano’s actions.??

Paraguay’s business and professional classes are now reliant upon ex-
ternal markets and supplies. . . . [The sanctions] send shivers through
the country’s commercial classes, and helped convince Oviedo’s fellow
officers that he could not prevail. . . . [T]he recent episode presents in
stark terms the powerful links between commercial ties and democratic
stability in the Western Hemisphere.3

This constitutes a very significant shift in the Latin American political
economy. Economic elites and the military had long been far more in-
clined toward authoritarian than democratic rule. It may well be that
their intrinsic preferences still are not particularly prodemocracy. But the
combination of the generally more moderate nature of the democratic
forces and the new calculus of their self-interests based on the greater
importance of international economic relationships has made these elites
more susceptible to international influence.
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On the other hand, other aspects of these same systemic trends have
made the political viability of sanctions more problematic. Economic glo-
balization also has intensified the political gain/civilian pain tradeoff from
sanctions misfiring and setting off humanitarian crises through their mas-
sive effects on civilian populaces. Some have questioned whether in such
cases sanctions are to be seen as “an alternate to war or an alternative
form of war. . .. If the harm they [the sanctions] cause is like that caused
by war, are they, in fact, morally superior to war? And even if the harm
caused does not compare with that caused by war, how can one justify
imposing even a lesser harm on the civilian population?”8*

There are also cross-cutting trends with regard to alternative trade
partners. While Russia and China are no longer U.S. adversaries, they are
still rivals for influence in post-Cold War geopolitics, as evident in cases
like Iraq, Iran, and India-Pakistan. Within the Western alliance, without the
overriding rationale of a common enemy and first-order security threat,
Europe and Japan are more inclined to take foreign policy initiatives that
may be inconsistent with those of the United States and to give salience to
their economic interests. The Persian Gulf again is a prime example, par-
ticularly the Iran case. In this case and especially in the Cuba case the
intraalliance feuding set off by the U.S. secondary sanctions and claims of
extraterritoriality has been exacerbated by the extent to which U.S. policies
are seen as being heavily motivated by domestic politics. Moreover, there
are more and more countries that, thanks to the diffusion of technology and
capital that have come with economic globalization, are in a position to act
as alternative trade partners. They may not be able to totally replace the
United States or other major industrial countries, but they can assuage
some of the economic impact. Malaysia, for example, was among those
pursuing major energy-sector investments in Iran, through its state-owned
Petronas Company. South Africa was pursuing arms sales exports to Syria.
Numerous other examples could be cited as well.

With regard to the UN and regional multilateral organizations, there
are both limits and exceptions to the trend identified earlier. In cases like
Libya the UN sanctions were far less than the United States sought. And
in other cases the UN has not acted in large part because of the resistance
of member states that feared further strengthening precedents legitimiz-
ing international action to intervene in domestic affairs. The Nigeria case
in part exemplifies this. The push for sanctions came in response to the
nullification by the military regime of the June 1993 presidential election,
clearly won by the opposition candidate Chief Moshood Abiola, and the
ensuing brutal violations of human rights, including the execution of the
internationally renowned dissident Ken Saro-Wiwa and the assassination
of the wife of Chief Abiola. Yet the most that came out of the UN General
Assembly in the Nigeria case was a nonbinding resolution calling on the
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UN Human Rights Commission to “give urgent attention” to the situa-
tion in Nigeria—and even that drew 42 abstentions and 12 negative votes,
the latter coming from 10 African countries as well as China and Iran.

As to the democratization trend, those types of regimes that had been
least permeable still are—for example, highly personalized dictatorships
as in Iraq and Cuba and a strong single-party state as in China. Sanctions
against these regimes and others like them thus continue to be limited in
what they can achieve. The boomerang effect of sanctions setting off po-
litically integrative reactions also remains possible in a number of politi-
cal systems, especially when the sanctions have domestic political influ-
ence objectives and are imposed overtly and “loudly.”

It is in large part because of this vulnerability-viability paradox and
the ways in which both proponents and opponents of sanctions can argue
that the post-Cold War political economy favors their positions that sanc-
tions are more politically contentious than they have ever been. In the
past there were specific case controversies, like over the 1980 Soviet grain
embargo. In recent years, though, it has been one case after—actually, on
top of—another. Opposition to sanctions comes principally from the busi-
ness community. Some of its estimates of the costs incurred are open to
question and are taken up below as a separate analytical point that bears
on net assessments of unilateral sanctions. The relevant point here is that
the increased opposition in itself reflects the greater relative importance
of trade in the American domestic political economy. Just since 1980 ex-
ports as a share of U.S. GDP increased almost 50 percent, from 8.5 to 12.3
percent. Moreover, exports have accounted for a disproportionate one-
third share of overall economic growth, including a startling 65.3 percent
in the recession year 1990. Exports also tend to be associated with higher-
paying jobs, with an estimated 5 to 15 percent differential 5

More general foreign policy considerations also motivate opponents
of sanctions, as manifested along one or both of two lines of argument.
One is a questioning of the conception of interests underlying sanctions
when they are motivated by a particular issue seen as being given undue
emphasis in the context of the overall set of issues and interests in the
bilateral relationship (e.g., the China case). The other is more a question of
the utility of sanctions in those cases in which they are seen as a weak
substitute for the use of military force or other more concerted coercive
action, in effect raising the proportionality problem between the nature of
the issue and the instruments selected (e.g., Iraq).

The strongest support for sanctions has come from ethnic and other
“identity” groups. The Jewish-American lobby was a key force behind the
Iran sanctions, both unilateral and extraterritorial secondary; so, too, with
the Cuban-American lobby and Helms-Burton. In precisely these ways
these cases also exemplify the interaction effect across different dimen-
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sions of the political economy of sanctions, as one of the reasons for Euro-
pean and Japanese ire about the Iran and Cuba sanctions was their bla-
tancy as externalized domestic politics. Human rights groups also tend to
be prosanctions. Their role is particularly noteworthy in the ways that
they have taken the politics of sanctions to the state and local levels. This
started in the 1980s with the antiapartheid sanctions, and its success in
that case became a model that has been emulated and expanded.

Sanctions at this level usually are through prohibitions on state and
local government pension fund holdings and contracting with companies
trading and investing in offending countries, in effect a form of intra-U.S.
secondary sanctions. In the Burma case, for example, cities such as San
Francisco, Boulder, Ann Arbor, Chapel Hill, and Madison (Wisconsin)
imposed their own sanctions, and a number of state governments consid-
ered similar action.8¢

These and other opponents of sanctions also make their own claims
about the national interest and invoke core national principles. Issues like
relations with Iran or how best to facilitate a democratic transition in
Cuba do not have consensual answers, and politics aside there is room for
serious policy debate. So too with human rights and other issues that raise
difficult questions about tradeoffs and prioritization between values and
other interests.” We “don’t want to make the gross national product the
be-all and end-all of American foreign policy and trade relationships,”
stated one Christian right leader. “There are other American values which
are higher.” Again the politics are obvious, but there is a debate to be had.

In summary, target states generally are more vulnerable than they
used to be. Their economies are more open, they are less likely to find a
great power protector, and they are more likely to feel pressure from
domestic elites. Sanctions can hit and they can hurt more than in previous
eras. They unquestionably have potential coercive potency. But their
political viability is problematic in a number of respects. International
coalitions are harder to build than before on some issues; on others not
harder but also not much easier. The very economic impacts that sanc-
tions now can have raise tough ethical issues and deep humanitarian
concerns. Domestic U.S. politics are deeply divided and highly conten-
tious, a more salient issue for groups on both sides.

It would be one thing if we could simply conclude either that sanc-
tions really just do not work or that they are push-button easy to wield. It
would be even easier if we could just say that the patterns are largely the
same as during the Cold War. But none of these hold up. The post-Cold
War political economy of sanctions definitely has changed in significant
ways, but these changes do not cut strictly one way or the other. In some
respects sanctions have more potential efficacy than before. In other re-
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spects it is more problematic to tap that efficacy—thus the paradox and
the policy dilemmas.

TOWARD A STRATEGY OF “SANCTIONS REALISM”:
CHALLENGES FOR THEORY AND POLICY

One thing we can be sure of is that international conflict prevention
and resolution will remain crucial in the post-Cold War era. The post-
Cold War world, as we most assuredly know by now, is not one in which
history is over, or war is obsolescent, or some new order will spring forth
like Athena from Zeus’s head. Security threats, other interstate conflicts,
ethnic conflicts and civil wars, and violations of democracy and human
rights will be with us far into the foreseeable future. The international
community thus needs as many tools of statecraft at its disposal as
possible.

Sanctions can and should be one of those tools. The post-Cold War
changes that have made target states more vulnerable mean that sanc-
tions can work, but they do not guarantee that sanctions will work. Prob-
lems of political viability also have increased, which is why this is cast as
a paradox. And when sanctions do fail, it is not just that success is not
achieved but that significant costs and consequences have to be borne,
economic of course but also often strategic, political, and humanitarian.

Sanctions thus can neither be written off nor turned to as a default
option—not by the United States, the United Nations, or others in the
international community. What is needed is a strategy of “sanctions real-
ism,” one that takes into account both the scope and the limits, the possi-
bilities and the requisites, for sanctions’ efficacy. Doing this poses chal-
lenges for policy that not only have political aspects but also could be
informed and facilitated by further theory development and scholarly
research in the sanctions literature. We thus come back to the coercive
bargaining framework that has guided our analysis as the basis for draw-
ing policy implications.

Post-Cold War Political Economy of Sanctions:
“Mini-Maxing” the Vulnerability-Viability Paradox

The crucial change giving sanctions more potential efficacy than be-
fore is the heightened vulnerability of target states especially to the eco-
nomic impact of sanctions and also, albeit with some exceptions, to the
political conversion of that economic impact. But the concomitant increase
in problems of political viability constrains the capacity to actualize this
potential. The key policy challenge thus is a “mini-max” one; that is, how
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to manage this vulnerability-viability paradox so as to minimize the prob-
lems impeding the latter and maximize the potentiality of the former.

Maximizing the Prospects for Multilateral Cooperation

Of all the factors identified, the most important in the post-Cold War
context is multilateral cooperation. In those cases in which false negative
questions were raised, one of the key issues was the alternative trade
partner problem and the greater likely efficacy if there had been greater
multilateral cooperation. The difficult but essential question is the mallea-
bility of this factor. Could greater multilateral cooperation have been
achieved and, if so, how? Or is the lack thereof to be treated as a limiting
parameter? The policy lessons fundamentally depend on which is true.
The answer is perhaps the single most important sanctions-related area
for further research, both at the case level and more broadly regarding
theories of cooperation.

The most contentious conflicts over sanctions in the post-Cold War
era have been intra-Western. Some of this is inevitable given differences
in interests, both economic and geopolitical. And it must be added that
“ally bashing” often has its political benefits at home, be it by or of the
United States. But surely the scope and intensity of these battles can be
scaled back.

The basic terms for an intraalliance sanctions strategy compromise
that maximizes shared interests are for the less frequent but more con-
certed use of sanctions. The threat of serious Western collective action on
sanctions is vital to sanctions having the credibility needed as part of
making the threat sufficiently formidable to deter and prevent. The allies
would need to be more willing to acknowledge that sanctions can work
and to agree that when sanctions are used they will be backed by strong
unity, including follow through on their enforcement and maintenance.
For their part they cannot take freedom of foreign policy action to the
point of free riding on U.S.-supplied security. On issues such as nonpro-
liferation, deterrence of interstate aggression, antiterrorism, and ethnic
conflict in Europe, there are fundamental shared interests at stake. They
are not always sufficiently recognized as such, but they are.

The U.S. part of the strategic compromise would be to be more selec-
tive on when it pushed its allies for joint action on sanctions. In particular
it would recognize that cooperation is least likely when sanctions are
largely externalizations of American domestic politics in the garb of secu-
rity or foreign policy concerns and/or when the means of leverage are
secondary sanctions based on claims of extraterritoriality. We have seen
that these types of and approach to sanctions have a long history of being
highly contentious within the Western alliance. The post-Cold War con-
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text makes this even more the case, especially when the political motiva-
tions are as unmistakable as they were in the Helms-Burton Act and ILSA.

There is an argument to be made that secondary sanctions targeted at
the firm level can have impact.8® If forced to choose, few foreign firms
would opt for their business in the Soviet or Cuban or even Iranian markets
over doing business with and in the United States. This speaks to the con-
tinued quasi-monopsonistic power the United States has because of the
sheer size of the American market. One of the key factors such an argument
inadequately takes into account, though, is the interceding of those foreign
firms’” own governments to pass their own domestic laws prohibiting com-
pliance with U.S. extraterritorial assertions. Moreover, the reverberations
and fallout are quite high collateral costs in their own right. American
leverage is far from insubstantial, but it is a more finite asset than it used to
be and thus strategically wise not to expend it indiscriminately.

On sanctions seeking military containment objectives, Russia and
China also enter the picture. It would indeed be unrealistic to ignore the
differences of interests that are inherent to the mix of cooperation and
rivalry in these post-Cold War relationships. The target states with which
the United States is most concerned regarding proliferation and military
capabilities generally—Iran and Iraq, Pakistan and India—are states with
which Russia and China have their own strong geopolitical interests to
pursue, both viz their respective rivalries with the United States and with
each other. This will not be easy to resolve. It means striking a balance
between not risking broader damage to the strategic relationship from
conflict on one particular issue but also not being prone to Russia or
China playing on this concern for reverse leverage.

Another key is to strengthen and expand the United Nations and
regional institutions. The UN Security Council needs to act more expedi-
tiously and firmly in imposing sanctions, including using its authority to
authorize interdiction and other military operations to enforce sanctions.
Also, the gap between the sanctions imposed by the Security Council and
the UN’s capacity to effectively monitor and enforce them needs to be
closed. One approach could be, as John Stremlau proposed, the creation
of a new Collective Measures Committee, building on the useful but still-
born ideas of the early 1950s, the mandate of which would be “seeking the
removal of the structural obstacles to implementing sanctions resolutions
and to proposing ways to improve the chances that sanctions will suc-
ceed.”® The Collective Measures Committee also could be one of the
mechanisms for providing assistance to national governments in improv-
ing their capacities to enforce their sanctions. Most UN sanctions resolu-
tions even when making sanctions mandatory have left to individual
states the decisions and procedures for enforcing compliance. Thus, as
Christopher Joyner writes, “the real effectiveness of international sanc-
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tions essentially turns on decision-makers in national governments.”
Such efforts also need to include more effective coordination against glo-
bal front companies and other methods of sanctions busting. These have
been favorite target state strategies for undercutting the economic impact
of sanctions, especially as it affects themselves. Additionally there is the
credibility-undermining effect if official statements are claiming tough
sanctions yet the target knows it is getting what it needs clandestinely.

Minimizing Target State Defenses

Another part of the policy challenge is making sanctions effective
against governments that lack transmission belts or, for that matter, much
of any kind of openness and permeability. Sanctions against regimes like
Saddam Hussein’s in Iraq will continue to be limited in the impact they
can have especially for foreign policy influence and domestic political
change objectives. Yet the range of states so excluded from the reach of
sanctions has been diminishing. China, for example, is likely to continue
to be highly resistant to pressures on domestic political issues but much
less incontrovertibly resistant for other objectives. The failure of sanctions
in cases like Haiti and Nigeria, dictatorships to be sure, had more to do
with the strategy as pursued than with inherent limits based on the na-
ture of the regime. More generally, economic globalization and the inter-
ests thus created in the international economy for elites and other groups,
combined with the opening up of more and more political systems
through democratization, will continue to create increased opportunities
for transmission belt effects.

The Political Gain/Civilian Pain Dilemma

To be sure, as a number of recent cases have shown, flawed sanctions
can end up doing significant damage to the states and peoples they are
supposed to help. Surely if the “civilian pain” side of the calculus is much
higher than the “political gain” one, sanctions must be assessed as net
negative. The same can be argued if the political gain is relatively high but
the civilian pain of achieving it also is. Precisely because sanctions now
can have so much greater economic impact than in the past, the humani-
tarian issues and ethical considerations are difficult.

Yet so too can that be said of the consequences of inaction. As in the
case of Nigeria, amidst the failure to impose anything more than partial
sanctions, the military regime considered itself free to intensify and spread
its repression. The point here is similar to the other side of the coin with
“ripeness” theory—that waiting for a process to reach the point when it
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seems opportune to take action also risks allowing “rotting” to
set in.

Clearly there are difficult moral choices all around. Sanctions with
high misfiring collateral costs can pose grave humanitarian-socioeconomic
crises; inaction by sanctions can pose its own humanitarian-human rights
crises. The optimizing strategy again would be for the threat of sanctions
to be sufficiently credible that it could be invoked without sanctions actu-
ally being imposed or to make sanctions as effective as possible as quickly
as possible. The former point relates to the discussion above of maximiz-
ing the credibility of the threat that sanctions will be multilateral. The
latter point ties in to the discussion of targeting strategy below.

The United States and the Debate Over Unilateral Sanctions

The United States, in particular the U.S. Congress, has been using uni-
lateral sanctions more in recent years than ever before. This has engendered
increasingly intensive debate, with strong opposition from the U.S. busi-
ness community.”! Many of the issues raised are very political and do not
relate directly to the particular concern herein with sanctions and interna-
tional conflict resolution. Two points, though, seem most pertinent.

First, even if one accepted the argument as made during the Cold
War about the utility of unilateral U.S. sanctions for message-sending/
leadership-asserting purposes, its salience is significantly less today. For
sanctions to convey the credibility needed to coerce behavioral changes in
targets, it is much more important in the post-Cold War context that the
international community speak with a single voice than there be one loud
voice amidst multilateral cacophony. There are times when the United
States needs to take the initial action unilaterally in an effort to set the
pace and get others to follow. But that is tactically different than simply
going its own way. Messages as received are not necessarily the same as
messages as sent and intended. Unilateral sanctions may convey isolation
and disunity rather than resolve. To the extent that the United States or
any other sender state is constrained by domestic political pressures from
imposing sanctions, it risks being saddled with the “bluffer’s dilemma.”
For when, as Bruce Russett and Harvey Starr argue in a more general
context, a government is prevented “from pursuing certain policies or
using certain capabilities, the credibility of that government declines in
the eyes of other states. Its ability to influence them shrinks as its reputa-
tion as a ‘bluffer’ grows.”*?

Second, though, is the what’s-the-alternative question. The business
community’s response has focused almost exclusively on establishing
rigorous criteria to circumscribe the use of unilateral sanctions.”® It is
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insufficient, however, to simply claim a trickle-down-like effect of con-
tributing to a nation’s growth, having a “moderating influence,” and
“contribut[ing] by example.”** An array of alternatives need to be pre-
sented and pursued, such as voluntary codes of conduct, clear corporate
policies that establish the importance of human rights and the rule of law,
and cooperation between multinational corporations and nongovernmen-
tal organizations on democratization and other programs in these areas.
Incentives can at times work better than sanctions for conflict resolution
but only if they do not become blank checks and their conditions are
enforced.

A number of calls are being made for process reform in U.S. policy,
for a more deliberative process with more access and check points for
assessing the range of interests at stake and the groups affected. Some
even call for “sanctions impact” statements akin to environmental impact
statements and a comparable process of review prior to action. Disciplin-
ing Congress’s tendency to invoke sanctions with more rhetoric than
analysis, and the executive branch’s tendency to fall back on them as a
default option, would be a positive development. But the real contribu-
tion will come only if the deliberative process can help forge the political
will to meet the requisites for making sanctions more effective when they
are used, for thinking analytically about what the limits of using them are,
and for doing more to develop alternatives.

Key Elements of Effective Desigh of Sanctions’ Strategy

The post-Cold War cases largely reinforce the basic patterns and con-
ditions as identified analytically and from earlier periods regarding objec-
tives, targeting, enforcement, and the broader policy context.

Objectives

First, with respect to objectives, the general rule of proportionality is
again borne out. The basic parameter of greater effectiveness for limited
objectives over extensive ones still holds. Sanctions at their most are a
strategy of measured coerciveness. The “fit” between strategy and objec-
tives therefore is most congruent with respect to objectives that are lim-
ited in scope.

As to the three types of objectives, none are inherently nonachievable
through sanctions. The important analytical point is that each has some-
what different requisites. In many cases seeking domestic political influ-
ence, universal multilateral cooperation may not be necessary. Even if
some trade seeps in, so long as the sanctions coalition includes the states
that are the target’s principal trading partners and that politically are
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most relevant, both the economic impact and the political credibility of
the sanctions can be sufficient to have an impact (e.g., sanctions by the
OAS and Mercosur against Paraguay). For antiaggression objectives the
requisite coalition tends to be a bit broader as all the major global powers
are likely to come into play in one aspect or another.

For military containment the requisites are at once easier and more
difficult. As noted, intra-Western cooperation has been more readily
achieved. But Russia and China play larger roles. Ultimately, the objec-
tive is to prevent the target state from acquiring certain military capa-
bilities. Sanctions with less than universal cooperation still may succeed
in slowing the acquisition, imposing additional costs, and even limiting
the level of capability, but only with full multilateral cooperation can
actual denial be achieved.

Economic Strategic Targeting

One of the strongest conclusions to be drawn from recent cases is the
fundamental flaws in partial incremental sanctions. This was the most
frequently used targeting strategy and consistently contributed to the
limits and inefficacy of the sanctions. We already discussed the Haiti case
and the questions as to whether sanctions imposed comprehensively and
decisively might have worked. The 1993 sanctions against Nigeria raise
similar questions. Whereas Nigerian oil exports amounted to over $1 bil-
lion a year and accounted for 90 percent of Nigeria’s export earnings and
80 percent of government revenue, the sanctions as imposed in a limited
fashion by the United States, Britain, and some Commonwealth countries
did not include oil. Had comprehensive sanctions been imposed that in-
cluded oil, would the military regime still have resisted or would it have
conceded to the pressure? The Nigerian economy already was in quite
bad shape. Unemployment was estimated to be as high as 40 percent in
Lagos; inflation exceeded 50 percent; the currency had to be devalued;
and debt rescheduling negotiations with the International Monetary Fund
were not going well. Given their economic vulnerabilities and with Abiola
having demonstrated what noted Africanist scholar Crawford Young as-
sesses as “a remarkably broad distribution of electoral support,” there
could have been some transmission belt effect of business and other in-
fluential groups whose interests stood to be negatively affected by the
sanctions reinforcing the political opposition with their own pressure.
General Abacha also may not have felt as free to act if he were convinced
the international community genuinely intended to impose significant
costs.

These and other cases strongly support the greater strategic logic of
comprehensive decisive sanctions. They are a more formidable threat both
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economically and in terms of credibility, they hit harder if imposed, and
they recognize that time often is not on the side of sanctions. The HSE
study and other past studies stressed this, and it is even truer in recent
cases where we have seen severe humanitarian crises and a neutron-
bomb-like effect of destroying the target’s economy but leaving the re-
gime standing. Moreover, the longer sanctions last the harder they are to
maintain as sanctions fatigue sets in. Front-line states grow especially
restless because of the costs they must bear. Leakage increases over time.
Black markets get organized.

To be sure, the main question posed is political: if it is so difficult to
get multilateral cooperation with limited sanctions, how could coopera-
tion be expected with comprehensive ones? But there is an argument to
be made that the economic costs to sanctioning states may actually be
less, not more. If the strategy works and the sanctions achieve their objec-
tive more quickly, the larger “unit” costs but for a shorter period of time
can end up being less than smaller unit costs stretched out over a much
longer period of time through the graduated sanctions approach. More-
over, there is the possibility that the greater credibility of the more deci-
sive threat can actually achieve the goal without ever having to get to the
point of actual imposition.

Also one of the lessons learned from cases like Haiti and Serbia, in
which financial assets were targeted only very late in the game, was the
importance of doing this more fully and more quickly. Financial sanctions
can be strategically targeted at the assets of the target regime and its
principal supporters. They can also be aimed fairly well so as to reduce
collateral costs. And they can be more effectively enforced than trade
sanctions (although not totally so given banking havens and other money-
laundering mechanisms). The key, though, is “quick, decisive action” so
as to “prevent the target from moving funds and enlisting the cooperation
of banks and governments that are unwilling to make such disclosures.”%

Enforcement

The cases discussed above also show the problems entailed in effec-
tive enforcement of sanctions. Even in the context of the 1999 NATO war
against Serbia over Kosovo, proposals for strict and intrusive enforce-
ment of sanctions were so controversial they had to be scaled back. On the
other hand, the Serbia-Bosnia sanctions case shows what can be achieved
when there is the will to impose strict enforcement and resources are
committed. To be sure, the mechanisms of the “sanctions assistance mis-
sions” (SAMs) was far from watertight. Even once they started to be
firmed up in 1993, goods got through. There was also the problem of how
to allow for humanitarian exemptions yet make sure they were in fact
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humanitarian and then not diverted to other purposes, including resell-
ing on the black market and using the hard currency for arms purchases.
The UN Security Council established terms of reference to guide consid-
eration by the sanctions committees of the individual cases, but the sheer
volume of such cases was a problem in itself. Still, the SAMs were effec-
tive overall and showed that with enough resources sanctions can be
effectively enforced even under very difficult geographic and political
circumstances.

Broader Policy Context

Finally, as to the broader policy context the point here remains what
has been emphasized throughout. To the extent that sanctions are seen as
a means for evading tougher action in a conflict situation that requires it,
their chances for success are reduced substantially. They can be an effec-
tive part of a broader coercive strategy, indeed in some situations the lead
part, but this needs to be manifested positively and assertively, not re-
sorted to as a default option. A number of examples could be cited here,
but the Iraqi case especially makes the point that, even in a case with such
extensive multilateral support and such comprehensive sanctions, the
overall success of sanctions requires that the other pieces of the overall
strategy be sound and functional.

Further Considerations for a Research Agenda

A number of questions and areas where a stronger understanding of
the theoretical dimensions and underpinnings of sanctions would be ben-
eficial already have been stated. Others are implied, and hopefully in-
spired, by the overall discussion.

There are two further points on a research agenda. One is the need to
work through the conceptual and methodological issues that have been
identified. We will not be able to have better theories about the efficacy of
sanctions unless we have sounder empirical bases for developing and
testing those theories. Reliability and validity problems plague both the
dependent variable assessment of the impact of sanctions and the inde-
pendent variable analysis of causal attribution. Part of what is needed is
an empirical database that allows for what Alexander George calls “pro-
cess tracing.” We need to have both the quantity and the quality of data to
allow for cases to be analyzed in depth and questions about the extent of
the impact of sanctions to be answered more systematically.”

Finally, more and better research and theorizing are needed on alter-
natives to sanctions. It is not enough to just recognize where sanctions
will not work when there are issues to be dealt with; what can work also
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must be identified and acted on. What about incentives, carrots, induce-
ments? To what extent are these alternatives to sanctions? To what extent
are they potential complements? If complements, what are the key condi-
tions for tapping their synergy? In more specific terms, what are the pos-
sibilities and conditions for such options as voluntary codes of corporate
conduct, cooperation between multinational corporations and nongov-
ernmental organizations on civil society /democratization programs, and
other ideas and strategies that reach out to other areas of study?

Conclusions

While it is often easier to get action on sanctions when conflicts are
active and threats are imminent and the need for policy action is more
explicitly evident, sanctions as conflict resolution strategies have the diffi-
culties inherent in all efforts to compel policy change or reverse a new
status quo. As with other strategies, sanctions also need to follow more of
a conflict prevention approach. Yet doing this with sanctions involves
many of the same difficulties as with other forms of preventive statecraft.
Most especially there is the problem of political will. Policy makers tend
to prefer to act only when absolutely necessary, which usually means
later rather than earlier. They are more attuned to the immediate costs
that a policy incurs and the short-term risks that it runs than to arguments
about longer-term costs and benefits. Bureaucracies are even harder than
usual to move when the issue is not clear and present. And that is with-
in each government, let alone adding on the need for multilateral
coordination.

Yet even in such terms preventive statecraft does have a strong logic,
as another study I have been involved with strongly shows.”® Whereas
the costs of waiting to act tend to be assumed to be less than the costs of
acting preventively, in sanctions cases as well as all too many other post-
Cold War conflicts, the costs have proven to be much greater than ex-
pected and arguably more than those for preventive action would have
been. This also comes back to the basic tenet of compellence being more
difficult than deterrence or other forms of prevention. It also is the case
that many interests dismissed as being of insufficient importance to war-
rant action end up cascading to greater importance as their conflicts in-
tensify and spread, thus calling into question this part of the original
calculus as well.

It is always easiest if either a foreign policy strategy that is difficult is
not all that necessary or if one that is necessary is not all that difficult. The
use of economic sanctions for international conflict resolution in the post-
Cold War era is both difficult and necessary. Heightened target state
vulnerability creates opportunities, while more problematic political vi-
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ability poses challenges. Sanctions realism requires prudent weighing of
where the constraints of political viability are so unmalleable as to need to
be treated as limiting parameters, combined with strategic assessments of
the optimal strategies for maximizing the efficacy of sanctions for conflict
resolution within those parameters. It needs to be recognized both that
sanctions can be net negative, not just nonpositive, and that inaction and
delayed action risk a worsening of the conflicts. These are difficult analy-
ses but necessary ones in a world in which conflict resolution requires as
many effective strategies as possible.
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Spoiler Problems in Peace Processes

Stephen John Stedman

risk comes from spoilers—leaders and parties who believe the

emerging peace threatens their power, world view, and interests
and who use violence to undermine attempts to achieve it.2 By signing a
peace agreement, leaders put themselves at risk from adversaries who
may exploit a settlement, from disgruntled followers who see peace as a
betrayal of key values, and from excluded parties who seek either to alter
the process or destroy it. By implementing a peace agreement, peace
makers are vulnerable to attack from those who oppose their efforts. And
most important, the risks of peace making increase the insecurity and
uncertainty of average citizens who have the most to lose if war is
renewed.

When spoilers succeed, as they did in Angola in 1992 and in Rwanda
in 1994, the results are catastrophic. In both cases the casualties of failed
peace were infinitely higher than the casualties of war. When Jonas
Savimbi refused to accept the outcome of United Nations (UN)-moni-
tored elections in 1992 and plunged Angola back into civil war, approxi-
mately 300,000 people died. When Hutu extremists in Rwanda rejected
the Arusha Peace Accords in 1994 and launched a genocide, over 800,000
Rwandans died in less than three months.

If all spoilers succeeded, the quest for peace in civil wars would be
dangerously counterproductive. But not all spoilers succeed. In Mozam-
bique the Mozambique National Resistance (RENAMO), a party known
as the “Khmer Rouge of Africa,” stalled in meeting its commitments to
peace and threatened to boycott elections and return to war. In the end,
however, RENAMO joined parliamentary politics, accepted losing an elec-

I )eace making in civil war is a risky business.! The biggest source of
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tion, and disarmed, thus ending a civil war that had taken 800,000 lives. In
Cambodia the peace process was able to overcome the resistance from the
real Khmer Rouge, the party that has provided the sobriquet for fanatic
parties elsewhere.

The crucial difference between the success and failure of spoilers is
the role played by international actors as custodians of peace. Where
international custodians have created and implemented coherent, effec-
tive strategies for protecting peace and managing spoilers, damage has
been limited and peace has triumphed. Where international custodians
have failed to develop and implement such strategies, spoilers have suc-
ceeded at the cost of hundreds of thousands of lives.

This study begins to develop a typological theory of spoiler manage-
ment and pursues the following research objectives: (1) to create a typol-
ogy of spoilers that can help custodians choose robust strategies for imple-
menting peace, (2) to describe various strategies that custodians have
used to manage spoilers, (3) to propose which strategies will be most
effective for particular spoiler types, (4) to sensitize policy makers to the
complexities and uncertainties of correctly diagnosing the type of spoiler,
and (5) to compare several successful and failed cases of spoiler man-
agement in order to refine and elaborate my initial propositions about
strategies.

This research is a first step toward understanding spoiler problems in
peace processes and evaluating the effectiveness of different strategies of
spoiler management. The findings of this study are provisional. As more
case studies of spoiler management emerge, as new research develops on
the case studies examined below, and as more theoretical attention is
trained on the problem, some of the findings will need to be reconsidered
and revised. Moreover, this study addresses only the strategies and ac-
tions of external actors who oversee peace processes; the topic of spoiler
management from the perspective of domestic parties committed to peace
is beyond the scope of this study.

This paper argues that spoilers differ by the goals they seek and their
commitment to achieving those goals. Some spoilers have limited goals;
others see the world in all-or-nothing terms and pursue total power. Fur-
thermore, some spoilers are willing to make reasoned judgments concern-
ing the costs and benefits of their actions, whereas others show high
insensitivity to costs and risks and may hold immutable preferences. Cus-
todians have a range of strategies to deal with spoilers, from ones that
rely heavily on conciliation to ones that depend greatly on the use of
coercion. The case studies discussed below suggest three major findings.
First, the choice of an appropriate strategy requires correct diagnosis of
the type of spoiler and thoughtful consideration of constraints posed by
other parties in the peace process. Second, to make good diagnoses, policy
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makers must overcome organizational blinders that lead them to misread
intentions and motivations. Third, implementation of a successful strat-
egy depends on the custodian’s ability to create an external coalition for
peace, the resources that the coalition brings to its responsibility, and the
consensus that the coalition forms about the legitimacy (or lack thereof) of
spoiler demands and behavior.

SPOILERS: A PRELIMINARY TYPOLOGY

Peace processes create spoilers. This is a statement about definition
and causality. In war there are combatants, who can be identified in
myriad ways—for example, rebels, bandits, pariahs, rogues, or terror-
ists—but not as spoilers. Spoilers exist only when there is a peace process
to undermine, that is, after at least two warring parties have committed
themselves publicly to a pact or have signed a comprehensive peace agree-
ment.? Peace creates spoilers because it is rare in civil wars for all leaders
and factions to see peace as beneficial. Even if all parties come to value
peace, they rarely do so simultaneously, and they often strongly disagree
over the terms of an acceptable peace. A negotiated peace often has losers:
leaders and factions that do not achieve their war aims. Nor can every
war find a compromise solution that addresses the demands of all the
warring parties. For example, the most perfectly crafted power-sharing
institutions in the world are useless if one of the parties does not want to
share power.* Even the best-designed settlements may be attacked by
leaders and parties who decide that the kind of peace in question is not in
their interest.

Custodians of peace processes confront several different spoiler prob-
lems, which differ on the dimensions of the position of the spoiler (inside
or outside an agreement); the number of spoilers; the type of spoiler (lim-
ited, greedy, or total); and the locus of the spoiler problem (leader, follow-
ers, or both).

Position of the Spoiler

Spoilers can be inside or outside a peace process. An inside spoiler
signs a peace agreement and signals a willingness to implement a settle-
ment, yet fails to fulfill key obligations to the agreement. Examples in-
clude President Juvenal Habyarimana of Rwanda, who failed to imple-
ment the Arusha Accords to end his country’s internal war; the Khmer
Rouge (KR) in Cambodia, which signed the Paris Peace Accords and then
refused to demobilize its soldiers and chose to boycott elections; and the
Union for the Total Independence of Angola (UNITA), which signed the
Bicesse Accords in 1991 but returned to war in 1992 when it lost the
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election. Outside spoilers are parties who are excluded from a peace pro-
cess or who exclude themselves and use violence to attack the peace
process—for example, the Committee for the Defense of the Revolution
(CDR) in Rwanda, which committed genocide to prevent implementation
of the Arusha Accords.

Inside spoilers tend to use strategies of stealth; outside spoilers often
use strategies of overt violence. Spoilers who have signed peace agree-
ments for tactical reasons have an incentive to keep their threat hidden
and to minimize the amount of violence they use; they want the peace
process to continue as long as it promises to strengthen them against their
adversary. Inside spoilers need to comply enough to convince others of
their goodwill but not so much that it weakens their offensive military
capability. Outside spoilers, on the other hand, tend to use overt violence
as a strategy toward undermining peace. Favorite tactics include the as-
sassination of moderates who stand for a negotiated peace, massacres
that coincide with any progress in reaching a negotiated settlement, and
the creation of alliances with conservative members in the armed forces
and police to sabotage any agreement.

Number of Spoilers

The presence of more than one spoiler creates a compound challenge
for custodians. Any strategy a custodian chooses to deal with one spoiler
has implications for the strategy selected to deal with other spoilers. Ac-
tions taken to marginalize one spoiler may inadvertently strengthen an-
other. To give an example from the case studies, in Rwanda the stability
of the peace process was endangered because Habyarimana refused to
fulfill his obligations to the peace agreement he had signed. The UN
threatened to withdraw its peacekeeping operation in order to coerce
Habyarimana into implementing the agreement. Yet Habyarimana was
only one of two spoilers. The CDR, former members of Habyarimana’s
regime, rejected the peace agreement and conspired against the peace
process from outside. The UN strategy succeeded in pressuring Habyari-
mana but emboldened the CDR to attack the peace process.

Types of Spoilers

Recent work on civil war termination suffers from a flawed attenu-
ated portrayal of combatants and their aims. At one extreme are analyses
that posit that parties are solely motivated by insecurity and only seek
party survival.> According to this view, the only reason for parties in civil
wars to fight is their fear that, if they make peace and disarm, their adver-
sary will take advantage and eliminate them. The lack of an overarching
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authority that can enforce a political settlement in civil war means that
warring parties cannot credibly commit to making peace, either in the
short term (through disarmament) or the long term (through a constitu-
tion). Thus, any party that violates or opposes a peace agreement does so
out of fear, not some other motivation. Scholars who embrace this view
believe that spoiler behavior can be addressed only by reducing the
spoiler’s fears through international guarantees. Like those international
relations theorists steeped in the security dilemma, these writers believe
that the central theme of civil war termination “is not evil but tragedy.”®

At another extreme are those who assert that all parties in civil war
seek total power.” This, however, is too facile; all parties in civil war seek
power, but not all parties seek total power. Some parties desire exclusive
power and recognition of authority; some want dominant power; some
seek a significant share of power; and some desire to exercise power
subject to democratic controls. This should not be surprising: power is a
means or resource to realize other goals. Some goals—for instance, the
permanent subjugation or elimination of an ethnic group, race, or socio-
economic class—need more power than the goals of creating a democratic
political regime or gaining recognition of political equality among races
or ethnic groups. That parties differ in their goals and commitment to
total power can be seen by all of the parties that have accepted and lived
with compromise solutions to civil wars (in Colombia, Zimbabwe,
Namibia, El Salvador, South Africa, and Mozambique). Similarly, not ev-
ery winner of a civil war creates a totalitarian regime or slaughters its
opponents. A thought experiment makes the point: if you had to be on
the losing side of a civil war, would you rather surrender to Abraham
Lincoln or Hafez al-Assad, to Nelson Mandela or Mao Zedong?

Successful management of spoiler problems requires the recognition
that parties in civil wars differ in their intentions, motivations, and com-
mitment—dimensions that are crucial for understanding why some par-
ties undermine peace agreements. Spoilers vary by type: limited, greedy,
and total. These types differ primarily on the goals that the spoiler pur-
sues and secondarily on the spoiler’s commitment to achieving its goals.
At one end of the spectrum are limited spoilers, who have limited goals—
for example, recognition and redress of a grievance, a share of power or
the exercise of power constrained by a constitution and opposition, and
basic security of followers. Limited goals do not imply limited commit-
ment to achieving those goals, however. Limited goals can be nonnego-
tiable and hence subject to heavy sacrifice.

At the other end of the spectrum are total spoilers, who pursue total
power and exclusive recognition of authority and hold immutable prefer-
ences: that is, their goals are not subject to change. Total spoilers are led
by individuals who see the world in all-or-nothing terms, who often suf-
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fer from pathological tendencies contrary to the pragmatism necessary
for compromise settlements of conflict. Total spoilers often espouse radi-
cal ideologies; total power is a means for achieving the radical transfor-
mation of society.

The greedy spoiler lies between the limited spoiler and the total
spoiler. The greedy spoiler holds goals that expand or contract based on
calculations of cost and risk. A greedy spoiler may have limited goals that
expand when faced with low costs and risks; alternatively, it may have
total goals that contract when faced with high costs and risks.

The spoiler type poses different problems for peace processes. Total
spoilers are irreconcilably opposed to any compromise peace; any com-
mitment to peace by a total spoiler is tactical—a move to gain advantage
in a struggle to the death. Limited spoilers can conceivably be included in
peace processes, if their limited nonnegotiable demands can be accommo-
dated by other parties to the conflict. Greedy spoilers can be accommo-
dated in peace processes if their limited goals are met and they are con-
strained from making added demands.’

Locus of the Spoiler Problem

A key issue concerns the possibility of change in type. For example,
can a total spoiler become a limited spoiler? The answer depends on the
locus of spoiler behavior—that is, whether it is the leader or the followers.
If the impetus for spoiler behavior comes from the leader, the parties can
change type if their leadership changes. This seems particularly relevant
for total spoilers because their total goals and commitment are so ex-
treme. A change in leadership may be enough to alter a party from a total
spoiler to a limited spoiler. For instance, a negotiated settlement to Zim-
babwe’s civil war became possible only when Abel Muzorewa replaced
Ian Smith as leader of Zimbabwe-Rhodesia. Likewise, the willingness of
the South African government to implement the Namibian peace process
was aided by the incapacitation and replacement of President P.W. Botha.
Long-time observers of Cambodia argued that the KR would never accept
a negotiated peace as long as Pol Pot was in power. Other cases, however,
suggest that there are times when followers are the locus of spoiler behav-
ior. As one of the cases below suggests, in Rwanda in 1994, Habyarimana
was reluctant to fulfill his commitments to the Arusha Accords for fear
that his followers would attack him.

STRATEGIES OF SPOILER MANAGEMENT

Custodians of peace processes are defined here as international actors
whose task is to oversee the implementation of peace agreements. Im-
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plicit in their role is the cultivation and protection of peace and the man-
agement of spoilers. International custodians can be international orga-
nizations, individual states, or formal or ad hoc groups of concerned third
parties. Custodians can be tightly organized or loosely coordinated. With
the exception of the implementation of the Dayton Peace Agreement on
Bosnia and implementation of the South African peace settlement, the
chief custodian of peace processes in the 1990s was the United Nations.

Custodians of peace processes in the 1990s pursued three major strat-
egies to manage spoilers. In order of conciliation to coercion, the strate-
gies were (1) inducement, or giving the spoiler what it wants; (2) social-
ization, or changing the behavior of the spoiler to adhere to a set of
established norms; and (3) coercion, or punishing spoiler behavior or
reducing the capacity of the spoiler to destroy the peace process. These
strategies are general conceptual types; in practice each takes on a specific
configuration likely to be more complex than the general version of it
identified here. It should also be noted, as will be evident in some of the
cases to be examined, that international actors can employ more than one
strategy—either simultaneously (with different priority and emphasis) or
in sequence.

Inducement as a strategy for managing spoilers entails taking positive
measures to address grievances of factions that obstruct peace. Custodi-
ans attempt to induce the spoiler into joining a peace process or fulfilling
its obligations to an existing agreement by meeting the spoiler’s demands,
which can be of several types. Spoilers may insist that their behavior is
based on (1) fear, and demand greater protection; (2) fairness, and de-
mand greater benefits; or (3) justice, and demand legitimation or recogni-
tion of their position. The custodian must assess the veracity and signifi-
cance of such claims.

Inducement can be rigorously applied by meeting costly demands
made by spoilers, as the UN did in Mozambique in 1993-1994. Or it can be
something as lax and questionable as offering a spoiler a continued role in
negotiations, even when the spoiler has returned to war, as in the case of
Angola in 1992, or when the spoiler has committed genocide, as in
Rwanda in 1994. Indeed, the frequency of inducement attempts in peace
processes suggests that it is a “default mode”—that is, a convenient strat-
egy that is applied without adequate consideration of whether it is an
appropriate strategy for the type of spoiler in question.

The strategy of socialization requires custodians to establish a set of
norms for acceptable behavior by parties that commit to peace or seek to
join a peace process. These norms then become the basis for judging the
demands of the parties (are they legitimate or not?) and the behaviors of
the parties (are they acceptable in the normative framework?). In turn this
strategy relies on two components to elicit normatively acceptable behav-
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ior: the material and the intellectual. The material component involves
custodians carefully calibrating the supply of carrots and sticks to reward
and punish the spoiler. The intellectual component emphasizes regular
persuasion by custodians of the value of the desired normative behavior.
Normative standards can include commitment to the rules of democratic
competition and adherence to the protection of human rights. The intel-
lectual component can be aimed at both elites (the attempt to inculcate
appropriate values) and citizens (the attempt to educate the mass of citi-
zens into norms of good governance, democratic competition, and ac-
countability, as a means of pressuring elites).

A strategy of coercion relies on the use or threat of punishment to
deter or alter unacceptable spoiler behavior or reduce a spoiler’s capabil-
ity to disrupt the peace process. The strategy of coercion has several varia-
tions. The use of coercive diplomacy, or the use of threat and demand, has
been used infrequently against spoilers in peace processes, the notable
exception being the use of NATO air strikes against Bosnian Serbs in
1995.10 Likewise, the use of force to defeat a spoiler has been attempted
infrequently—most notably, in Somalia, when the UN decided to hold
Somali warlord Mohammed Farah Aideed responsible for an ambush by
his forces against Pakistani peacekeepers, and in Sri Lanka, when an In-
dian peacekeeping force attempted to forcibly disarm Tamil rebels and
capture their leader, Velupillai Prabakaran.!!

Two more common variations of the coercion strategy are what I
call the “departing-train” strategy and the “withdrawal” strategy. The
departing-train strategy combines a judgment that the spoiler’s demands
and behavior are illegitimate with the assertion that the peace process will
go irrevocably forward, regardless of whether the spoiler joins. In Cambodia
the strategy was linked to the holding of an election, thereby setting a
deadline for joining the process and promising a change in the status quo.
The departing-train metaphor implies that the peace process is like a train
leaving the station at a preordained time and that, once set in motion,
anyone not on board will be left behind. The departing-train strategy may
require active measures to protect the parties of peace and limit the ability
of the spoiler to attack the peace process.

The withdrawal variation of the coercive strategy assumes that the
spoiler wants an international presence during the peace process. This
strategy aims to punish the spoiler by threatening to withdraw interna-
tional support and peacekeepers from the peace process. This was the
dominant strategy pursued by the UN in Rwanda and the Implementa-
tion Force in Bosnia; it was also used in a tertiary manner in Mozambique.
The strategy is a blunt instrument in that the punishment—withdrawal—
promises to hurt parties that have fulfilled their obligations and reward
any spoiler that opposes international engagement.
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Matching Strategies to the Type of Spoiler

A correct diagnosis of spoiler type is crucial for the choice of an
appropriate strategy of spoiler management. Total spoilers cannot be
accommodated in a peace settlement; they must be defeated or so mar-
ginalized that they can do little damage. A limited spoiler can be accom-
modated by meeting its nonnegotiable demands. A greedy spoiler with
limited goals may be accommodated, but such accommodation may whet
its appetite to demand more concessions. A total spoiler, because it de-
fines the war in all-or-nothing terms and holds immutable preferences,
cannot be appeased through inducements, nor can it be socialized; more-
over, both strategies risk strengthening the spoiler by rewarding it. Two
versions of the coercive strategy are also dangerously counterproductive
for managing total spoilers. Coercive diplomacy is unlikely to succeed
given the cost insensitivity of total spoilers; they call bluffs and test wills.
If custodians fail to carry through on threats or fail to establish escalation
dominance, the spoiler’s position may be strengthened. By showing the
inadequacy of international force, the spoiler adds to its domestic reputa-
tion for coercive strength. The withdrawal strategy also backfires against
a total spoiler, who has everything to gain if custodians abandon the
peace process.

Two strategies are appropriate for managing a total spoiler: the use of
force to defeat the spoiler or the departing-train strategy. Because few
custodians are willing to use force to defeat a total spoiler, they should
strengthen the parties of peace so that they can defend themselves. The
departing-train strategy can do this by legitimizing the parties of peace
and delegitimizing the spoiler, by depriving the spoiler of resources—
both capital and weapons—for war, and by redeploying peacekeepers to
protect the parties of peace.

A limited spoiler can be included in a peace process if its demands are
acceptable to the conflict’s other parties. Thus, inducement may be an
appropriate strategy for managing a limited spoiler, but the strategy de-
pends on the bargaining range established by the other parties that have
already committed to peace. If the demands of the limited spoiler cannot
be accommodated through inclusion, the custodian may have to choose
socialization or coercion. The danger is that the threat or use of force may
prompt a counterescalation of violence by the limited spoiler.

The greedy spoiler requires a long-term strategy of socialization. Be-
cause the spoiler is not total, there is at least a possibility of bringing it into
the peace process. In the short term the greedy spoiler presents a serious
dilemma. As inducements alone will serve to whet the appetite of the
greedy spoiler, the legitimacy and illegitimacy of its demands must be
clearly distinguished. Moreover, depending on the cost insensitivity and
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risk taking of the spoiler, coercion may be necessary to impose costs and
create a strong sense of limits to the spoiler’s demands. On the other hand,
sole reliance on a coercive strategy ignores that even the greedy spoiler has
legitimate security goals that can only be met through inducements.

Limitations of the Custodian

Policy makers often have concerns other than a specific conflict at
hand; a strategy that may be the best from a perspective of solely manag-
ing a conflict may not be the best for a policy maker considering a range of
interests. This is certainly true for U.S. policy makers when it comes to
conflict resolution in small, unimportant (to U.S. national interests), and
faraway countries. Even the UN considers its actions in light of its organi-
zational interests and the need to protect the reputation and institution of
peacekeeping. The optimal strategy to end a conflict and manage a spoiler
may be too costly or risky for external actors.

The UN has special limitations as a peace custodian. Although it pos-
sesses formal authority, its agent on the ground (the special representative of
the secretary-general) is constrained by the direction and will of its Security
Council. Special representatives must borrow leverage through coalition
building; their ability to induce or punish, even their ability to rule credibly
on the legitimacy or illegitimacy of demands, depends on the support of
member states. In some cases, such as the Salvadoran and Cambodian peace
processes, the UN relied on groups of friends—formal associations of all
member states that have an interest in the peace process and therefore bring
their power, energy, and attention to implementing peace. In other cases the
special representative has relied on ad hoc groupings of interested states,
usually working with their diplomatic representatives on site.

In managing a spoiler, member states that are patrons of the spoiler are
the biggest potential liability (and source of possible leverage). On the one
hand, such patrons, if they are sincerely interested in making peace, may
supply the special representative with assets of leverage, credibility, and
trust. On the other hand, such patrons may be slow to acknowledge that
their client is acting as a spoiler and may be reluctant to declare their client’s
demands illegitimate. Almost every patron of a spoiler has personal net-
works and domestic groups that support the spoiler. Pressures from these
groups, as well as prior policy commitments to the spoiler, lead the patron
to continue to support the spoiler even in the face of outrageous behavior.

The Fog of Peace Making

The typology of spoiler problems described so far reflects two funda-
mental attributes of peace processes: complexity and uncertainty. The
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typology suggests that custodians face numerous uncertainties that re-
quire skilled diagnosis, including (1) the goal of a spoiler; (2) the intent
behind acts of noncooperation or aggression; (3) the degree of commit-
ment of the spoiler; (4) the degree of leadership command and control of
followers; (5) the degree of unity within the spoiler; and (6) the likely
effects of custodial action on the spoiler’s willingness to continue aggres-
sion, on the other parties to the peace process, and on interested external
actors.

Custodians must interpret why a particular party attacks a peace
process or refuses to meet its obligations to implement a peace agreement.
Several interpretations are possible. A party that has signed an agreement
but refuses to fulfill its obligations may be motivated by fear. It may
desire an agreement but fears putting its security into the hands of its
adversary. This causes it to stall on its commitments or cheat on agree-
ments by creating a fail-safe option. A party that has signed an agreement
may cheat because it is greedy and desires a better deal; it may want a
negotiated settlement to succeed but also wants to increase its chances of
maximizing its return in the settlement. A failure to fulfill its obligations
may be a means of seeking advantage in an election that could determine
partially the division of spoils and power of the settlement; alternatively,
holding back from commitments may be a way to strengthen its bargain-
ing position in the result of losing an election. Finally, a party may cheat
because it has signed a peace agreement for tactical reasons; if the agree-
ment seems as though it will bring the party to power, the party will
abide by it; however, if the agreement seems like it will not bring the
party to power, the party will cheat to overturn it. In such a case the
spoiler is motivated by total goals and defines the stakes as all or nothing.

When external spoilers use violence to attack the peace process, a
custodian must judge the intention behind the violence. Is it an attempt
by the spoiler to force its way into negotiations—to alter a process so that
its demands are included in a settlement? Or is it an attempt to weaken
the commitment of the internal parties as a means to destroy a negotiated
settlement? Again, the action must be connected to a judgment about the
spoiler’s motivation. Is the spoiler motivated by limited grievances that
can be incorporated into an agreement? Or is it motivated by total goals
that are unalterably opposed to agreement? Custodians of peace pro-
cesses must make judgments about the commitment of a spoiler to its
preference. Spoilers may vary in their sensitivity to costs and risks; greedy
parties may seek only limited opportunities to maximize their goals, or
they may be willing to incur high costs and take large risks to improve
their position.

The above interpretations assume a unified party—that the leader’s
behavior reflects a group consensus about its aims. But if a warring group is
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divided, a leader may sign an agreement but be reluctant to implement it
for fear that an act of compromise could prompt a rebellion of hard-liners.
Alternatively, a party’s aggressive behavior may or may not be evidence of
a leader’s willingness to make peace; it could be the result of rogue ele-
ments that are opposed to settlement and seek to wreck an agreement.
Custodians of peace face uncertainty about the effects of actions they
take toward a spoiler. Will they encourage the spoiler to desist from at-
tacking the peace process? Or will they encourage the spoiler to continue
its resistance? If divisions between hard-liners and moderates within the
spoiler become evident, there will be uncertainty about how one’s actions
will affect the relative strengths of the factions. A custodian’s actions
likewise will have uncertain effects on the other parties to the conflict.
Custodians may have to limit their use of coercion against a spoiler for
fear of upsetting a fragile balance of power that might lead other internal
parties to eschew a peaceful settlement. Custodians may be constrained
in the use of inducements by the bargaining range permitted by the other
parties to the conflict. A custodian’s failure to respond to spoiler behavior
by one party may trigger a mimetic response by other parties to the con-
flict. If a custodian is lenient toward a spoiler, will it encourage other
parties to cheat as well? If it acts aggressively toward a spoiler, might it
encourage other parties to act aggressively in the belief that they have an
ally that tips the balance of power against the spoiler? All of this is to say
that the strategy that custodians pursue toward a specific spoiler must
take into account the positions of other internal parties to the conflict and
perhaps even the need to work with those parties to coordinate action.

CASE STUDIES OF SPOILER MANAGEMENT

This paper is a first step in developing a typological theory of spoiler
management. The initial framework discussed above posits a typology of
spoilers based on their intentions—limited, greedy, and total; it then de-
scribes a range of strategies available for managing spoilers—inducement,
socialization, and coercion, with several variations of the latter strategy. It
is suggested that the general appropriateness of a strategy depends on the
type of spoiler: inducement for limited spoilers, socialization for greedy
spoilers, and departing train for total spoilers. The framework places a
heavy burden on the ability of custodians to diagnose correctly the type of
spoiler they face.

This section examines five case studies of spoiler management in the
1990s as a way of refining, elaborating, and modifying the initial theory.
The case studies serve the function of identifying complexities of various
kinds that affect success or failure in dealing with spoiler problems that
are not anticipated or explainable by the initial theory. The method of
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structured, focused comparison precludes an investigation into all pos-
sible cases of spoiler management. Rather, I have chosen to present here
the results of five important recent cases as an initial exploration of suc-
cessful management and failed management.

The cases—Rwanda, Angola, Mozambique, and Cambodia toward
the KR and the State of Cambodia—have reached stages where judgment
is possible about the effectiveness of the chosen strategies. For example,
even though at the time of my research, the war in Angola had not been
brought to a close, I treat the period of 1991-1993 as a distinct stage in the
war. Regardless of negotiations that took place after 1993, I am confident
that most scholars would agree that, between the signing of the Bicesse
Accords in May 1991 and the resumption of all-out civil war in 1993, the
custodians of peace utterly failed to manage the spoiler problem pre-
sented by Jonas Savimbi. With respect to Cambodia, some may argue that
when the research was undertaken the war continued between the KR
and the coalition of the Cambodian People’s Party and FUNCINPEC (Na-
tional Unified Front for an Independent, Neutral, Peaceful, and Coopera-
tive Cambodia). While this is true, it was also possible to make an in-
formed judgment about the relative strengths of the forces and their likely
chances of victory. In contrast to some cases not studied here—for ex-
ample, Burundi, Northern Ireland, and Bosnia—judgment of success and
failure was premature.

The five cases examined here include variations in outcome—suc-
cessful management of the spoiler (RENAMO in Mozambique and the KR
in Cambodia) and failed management of the spoiler (the CDR in Rwanda,
UNITA in Angola. and the State of Cambodia [SOC] in Cambodia). The
judgment of successful management or failed management of the spoiler
is based on whether the spoiler has been relatively weakened or strength-
ened vis-a-vis its opponents. The cases also vary in the mix of strategies
chosen to manage the spoiler and the type of spoiler. In terms of primary
strategy, Cambodia (against the KR) is an example of the departing-train
version of the coercion strategy. Rwanda is an example of the withdrawal
version of the coercive strategy. Angola and Cambodia (against the SOC)
are examples of inducement; Mozambique is an example of a mixed in-
ducement and socialization strategy. In terms of spoiler type, the KR and
CDR are examples of total spoilers, UNITA and the SOC are greedy spoil-
ers, and RENAMO is a limited spoiler. My judgment of spoiler type is
based on evidence of intentions at the time.

Several limitations of the cases should be pointed out. First, they all
took place after the end of the Cold War. Although this increases the
relevance of lessons for policy makers who must grapple with the diffi-
culties of peace making unconstrained by superpower rivalry, the find-
ings are bounded by the historical era. Second, the primary custodian in
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all of the cases is the UN. There is variation among the cases, however, in
the roles played by individual states as interested actors or subcustodians
who support the peace process. Third, not all combinations of strategy
and spoiler type are covered in the cases, given the relatively few cases of
spoiler management in the 1990s. For instance, neither coercive diplo-
macy nor use of force to defeat the spoiler is included. Fourth, these cases
are not completely independent of one another. Strategies for managing a
particular spoiler were sometimes the result of lessons derived from an-
other case. Some UN personnel worked on more than one case. Some
spoilers themselves likely drew lessons for their strategy based on evalu-
ating the efficacy of custodians in other cases.

Following the method of structured, focused comparison of Alexander
L. George,!? the case studies address the following general questions:

1. What was the spoiler’s behavior? What demands did the spoiler
make? What was the rhetoric of the spoiler?

2. How did external parties interpret the empirically verifiable obser-
vations of the spoiler? What were the custodian’s judgments about the
intentions and motivation of the spoiler?

3. What evidence existed for interpreting spoiler intentions and evalu-
ating the organizational unity of the spoiler? What evidence did the cus-
todian have? What evidence did it cite to support its interpretations? Was
other evidence ignored or disregarded?

4. What strategy did the custodian choose to manage the spoiler?
What was the theory behind the strategy?

5. Did the custodian implement the strategy effectively? What was
the effect of the strategy—on the spoiler and on other parties in the
conflict?

6. Did the custodian reevaluate the strategy during its implementa-
tion? Did the custodian reconsider its initial diagnosis of spoiler type?

Case 1. Rwanda: Threatened Withdrawal

The Arusha Peace Accords, signed in August 1993 by President Juvenal
Habyarimana of Rwanda and officials from the Rwandan Patriotic Front
(RPE), a rebel force composed of mostly Tutsi exiles, promised to end a
three-year civil war in which approximately 10,000 people had been killed.
The accords pledged an end to violent conflict between the Hutu ethnic
group, which formed approximately 70 percent of the population, and the
Tutsi ethnic group, which comprised nearly 30 percent.!®* Simultaneously,
the accords attempted to end Hutu political hegemony over the Tutsi; inte-
grate thousands of Tutsi exiles into Rwandan life; and democratize the
Rwandan government, which had been dominated for over 20 years by a
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small elite group of Hutu close to Habyarimana. The accords also contained
elaborate provisions for power sharing in government; integration of the
two armies; a detailed plan for the return of some soldiers to civilian life;
procedures for democratization of Rwandan politics; and the establishment
of a coalition transition government, the Broad Based Transitional Govern-
ment (BBTG). The accords were the culmination of 14 months of negotia-
tion and mediation by the Tanzanian government, in conjunction with the
Organization of African Unity and the governments of France, Belgium,
and the United States. The UN was to oversee the accords’ implementation.

The mediators of the agreement apparently anticipated resistance from
Hutu extremists in the army and government, who had rallied under the
banner of the CDR.™ The RPF vetoed provisions that would have given the
CDR a role in a new Rwandan government, arguing that it was not an
independent political party and that its extreme belief in ethnic superiority
was contrary to the spirit of settlement. A further point of contention con-
cerned representation in the army: Arusha allotted 50 percent of the officer
corps and 40 percent of the rest of the army to the RPF. Although the
formula alleviated RPF security fears, it was contested by the CDR. None-
theless, the Rwandan government’s negotiating team reached agreement
with the RPF on those terms.

The accords contained one major flaw: they lacked a strategy to deal
with the CDR. The United States and France advocated inclusion of the
CDR in the peace process. Instead, the RPF and the government signato-
ries to the accords hoped for a robust UN peacekeeping force that “would
neutralize the extremists.”!> Chastened by its recent experience in Soma-
lia, however, the UN had no intention of robust peacekeeping. Indeed,
some UN diplomats foresaw implementation as a relatively easy task.
The force that was deployed to Rwanda was not only less than the parties
had agreed to but also less than what the UN Assistance Mission to
Rwanda (UNAMIR) force commander, General Romeo Dallaire, believed
necessary.

Between the signing of the peace accords in August 1993 and the full
deployment of UNAMIR in February 1994, tension and uncertainty grew
in Rwanda. The accords aided the growth of moderate Hutu politicians
who could provide an ethnic bridge to the mostly Tutsi RPF. Habyari-
mana’s party seemed divided; the CDR, resolutely opposed to compro-
mise with the RPF, emerged as a possible competitor to Habyarimana. In
October 1993 a coup attempt in neighboring Burundi by Tutsi officers
against its recently elected Hutu president triggered acts of genocide in
that country. Between 50,000 and 100,000 people died, including Bu-
rundi’s president. In Rwanda the coup bolstered Hutu extremist resis-
tance to the Arusha compromise, sowed suspicion among moderate Hutu
politicians toward the RPF, and emboldened Hutu extremists to publicly
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advocate extermination of the Tutsi as a final solution to Rwanda’s ethnic
problem.!¢

UNAMIR'’s top officials, Special Representative Jacques-Roger Booh-
Booh and General Dallaire, confronted several challenges: Habyarimana'’s
unwillingness to fulfill his obligations to the Arusha Accords and form
the BBTG, low-level political violence and ethnic killings, growing public
incitement of ethnic hatred—especially by the popular radio station Ra-
dio Mille Collines—and evidence of a CDR plan to commit genocide if the
BBTG were installed. On January 11, 1994, Dallaire cabled the UN Depart-
ment of Peacekeeping to inform it that a high-level government defector
had told UNAMIR about the formation of militias specially trained to
carry out a genocide, the creation of lists of targets of Hutu moderates for
assassination, a plan to kill Belgian peacekeepers in order to drive the UN
out of Rwanda, and a specific threat that the BBIG would be attacked
upon installation.

Although Dallaire requested better equipment that would improve
UNAMIR’s capacity to respond in the case of crisis, his request was ig-
nored. He also sought permission to begin independent searches for arms
caches but was told to do so only in conjunction with local authorities—
some of whom were implicated in the January 11 warning. In the words
of the definitive account of this period, UN headquarters was prepared to
approve only “what the traffic would bear.”1”

Habyarimana'’s role in the plot and his motivations for stalling on
implementing the Arusha Accords were uncertain; analysts disagreed on
whether Habyarimana was himself an extremist who was only tactically
committed to the peace process or a pragmatic peace maker whom ethnic
extremists had boxed in. The faction that was implicated in the January
warning to Dallaire included members of Habyarimana’s own elite troops,
the Presidential Guard, several close presidential advisers, and the
president’s wife. Habyarimana’s behavior could be construed as support-
ing either interpretation. His prevarication might have been evidence that
he hoped events would strengthen the extremists for a return to war.
Alternatively, it was possible that he feared for his life if he implemented
the accords and therefore “buying time, without knowing exactly for what
purpose, became a kind of survival reflex.”1® U.S. officials close to the
situation believed that there was no split between Habyarimana and the
extremists; therefore, the key to dealing with the extremists was to get
Habyarimana to install the BBTG. They assumed that he would deliver
his followers to the peace process.!

No coordinated unified international approach was taken toward the
extremists. Booh-Booh adamantly opposed CDR demands for inclusion
in the peace process, only to reverse himself and argue for their participa-
tion. France continued to have cordial relations with both Habyarimana
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and officials implicated in the January warning. Arms supplies from
France arrived in Rwanda in January 1994 in violation of the Arusha
Accords and, according to UNAMIR officials, again in April after the
beginning of the genocide. Representatives of donor nations in Kigali
failed to voice clear consistent concerns about the government’s violence
and human rights violations. Even the radio broadcast of genocidal threats
did not yield a consensus toward the extremists. The failure of interna-
tional actors to assert unified minimal standards of human rights “prob-
ably succeeded only in eroding the credibility of diplomatic suasion.”?

In late March 1994 a strategy emerged for dealing with the stalled
implementation that proved completely counterproductive. The UN
threatened to withdraw its peacekeeping mission unless the warring par-
ties fulfilled their obligations to the peace plan. Pushed by the United
States and endorsed by the UN, the strategy bore little connection to any
of the problems in Rwanda: the presence of extremists who had pledged
to attack the parties of peace, the uncertainty about whether Habyarimana
was allied to the extremists, or Habyarimana’s reluctance to carry out
Arusha. Although the U.S. government clearly saw the Rwandan govern-
ment as the main culprit,?! the strategy threatened to punish all of the
parties for its obstruction. On April 5 the UN Security Council announced
that the mandate for UNAMIR would be extended but warned that its
patience had worn out; if the parties did not comply with Arusha, the UN
would leave.

On April 6 the strategy, combined with growing diplomatic pressure,
wrested from Habyarimana a commitment to install the BBTG. In a meet-
ing in Arusha with the regional mediators and representatives of France
and the United States, he agreed to implement the accords, only to be
assassinated on his return to Kigali later that night. Immediately, the
Presidential Guard and CDR assassinated almost all of the Hutu moder-
ates, and their militias began killing Tutsi throughout the country. In
addition to assassinating the moderate Hutu prime minister, Agathe
Uwilingiyimana, the Presidential Guard killed 10 Belgian peacekeepers
who had failed to protect her.

In the ensuing two months of genocide the UN and its member states
reduced the number of peacekeepers in Rwanda. Its approach became
one of appeasement by inaction. For two months the UN and the United
States urged the RPF and the Presidential Guard to establish a cease-fire
and return to negotiations. In doing so they conveyed a clear message:
committing genocide was not enough to disqualify a party in Rwanda
from a legitimate place at the bargaining table.

The UN'’s failure to manage the spoiler problem in Rwanda resulted
from poor diagnosis, which was caused in part by organizational blind-
ers. The poor diagnosis was threefold: incorrect assessment of the number
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of spoilers, their types, and the locus of the spoiler problem. The UN
targeted Habyarimana, who was a spoiler but a limited one whose hesita-
tions stemmed from fear of his former followers. Habyarimana did not
control the CDR, a total spoiler that sought to destroy the entire process.
The threat of withdrawal forced Habyarimana to reveal that he was a
limited spoiler who preferred peace. But the same threat had no leverage
on the CDR; in fact, the threat signaled to it a basic lack of international
commitment to the implementation.

The only strategy that might have avoided the cataclysm of April
1994 would have been one that combined protection for the parties of
peace—the moderate Hutu parties, the RPF, and Habyarimana—through
a larger, more proactive peacekeeping force; clear credible threats against
the use of violence by extremists; and the defanging of extremists by
reducing their capability to attack the peace process. The international
community would have had to diagnose that there were two spoilers, not
one; that the CDR was a total spoiler; and that the locus of the spoiler
problem resided with Habyarimana’s followers. The goal then would
have been to protect the coalition for peace, marginalize the Hutu extrem-
ists, and create the opportunity for Habyarimana to distance himself from
the extremes to join the middle.

That such a strategy was not articulated and attempted was over-
determined. Beyond the obvious intelligence failure in detecting Habya-
rimana’s position, myriad factors led to an absence of critical judgment.
Right from the planning for implementation, the UN and its member
states were only minimally committed to the peace process. The choice of
the withdrawal strategy stemmed from the Clinton administration’s de-
sire to show Congress that the UN had the discipline to say #o to peace-
keeping operations that seemed troubled.?? Organizational politics and
the frailty of individual decision making combined to ignore the warn-
ings of spoilers committed to genocide. Mediators could not overcome
the basic contradiction in their analysis: on the one hand, Arusha ex-
cluded Hutu extremists who threatened the peace process; on the other
hand, those same extremists would not really act when the peace process
was implemented. The UN and its member states did not want to face up
to the implications of an accurate diagnosis of the problem and failed to
even create a unified disciplined message of disapproval to the extremists.

Case 2. Cambodia I:
The Khmer Rouge and the Departing-Train Strategy

The Paris Peace Accords, signed on October 23, 1991, brought to a
close four years of negotiations aimed at ending Cambodia’s civil war.
Several factors contributed to the settlement. The war had reached a stale-
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mate among the major combatants—the National United Front for an
Independent, Neutral, Peaceful and Cooperative Cambodia
(FUNCINPEC), the royalist party of Prince Norodom Sihanouk; the KR;
the State of Cambodia (SOC); and the Khmer People’s National Libera-
tion Front (KPNLF). The external patrons of the warring parties (China,
Russia, Vietnam, and the United States) had tired of the stalemate and
wished to divest themselves of their clients. The countries of the region
coalesced around a framework that called for multiparty elections, demo-
bilization and disarmament of the parties, and UN implementation of the
agreement. The warring parties consented to the agreement as a result of
their sponsors” coercion and remained deeply suspicious of one another
as well as distrustful of the international consortium—the Core Group,
consisting of the permanent five member countries of the UN Security
Council and interested regional states, including Japan and Australia—
that brokered the agreement.

The party to the settlement that commanded the most scrutiny was
the KR. Responsible for the deaths of nearly 2 million Cambodians during
its three years in power, the KR survived because of its military prowess,
support from China, and diplomatic recognition from the Association of
Southeast Asian Nations (ASEAN) and the United States. Inclusion of the
KR in the peace process evolved from the recognition by the United States
and others that the KR could not be defeated militarily and the hope that
peace would marginalize it.23

Between November 1991 and May 1992 the KR complied sporadi-
cally with the Paris settlement. Immediately after the accords were signed
but before deployment of the UN Transitional Authority in Cambodia
(UNTACQ), a KR spokesman, Khieu Samphan, attempted to open a politi-
cal office in Phnom Penh, only to be attacked by SOC-instigated rioters.
Samphan retreated to Bangkok, and the KR demanded 1,000 peacekeep-
ers to provide security in Phnom Penh. At about the same time, Sihanouk
proposed a SOC-FUNCINPEC coalition government as a means of isolat-
ing the KR, which was a violation of the spirit and law of the Paris Peace
Accords. As a result of these two incidents, a lobby was created that
argued the KR was ready to implement the accords but was frightened
into noncompliance by its antagonists. Some experts suggested there were
two Khmer Rouges: a “moderate” KR that wanted peace and a “hard-
line” KR that wanted war. Other analysts argued that KR commitment to
the accords was always tactical and the belligerence of its adversaries
provided it with a convenient excuse for spoiler behavior. Evidence of KR
intentions, based on interviews of its top officials and lowly foot soldiers,
suggests that the party was committed to the peace process insofar as it
promised to return it to power.?* The KR interpreted the Paris Peace
Accords as giving UNTAC the right to dismantle the SOC’s administra-
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tion and expel all ethnic Vietnamese from Cambodia. If UNTAC carried
out such a program, the KR would benefit from the crisis that would
ensue for the SOC.

The KR'’s inconsistent behavior between November 1991 and May
1992 provided evidence for different interpretations about its intentions.
The KR frequently violated the cease-fire, restricted UN mobility in its
areas, boycotted joint military consultations, and attacked a UN helicop-
ter in February 1992, wounding a peacekeeper. When UNTAC began in
March 1992,%° the KR “adopted a posture of cautious cooperation, despite
engaging in numerous ceasefire violations.”?¢ On the positive side, it al-
lowed some UNTAC civilians into its areas. Samphan actively represented
the KR on the Supreme National Council (SNC), a transitional body com-
posed of representatives of the warring parties, and cooperated on sev-
eral humanitarian initiatives with the UN.?” On the negative side, the few
military observers allowed into KR territory were so limited in their ac-
tivities that “at times they seemed more [like] hostages than monitors.”?8

The issue of KR noncompliance surfaced publicly in May and June
1992. On May 30, 1992, a group of KR soldiers refused to allow a UN
armed convoy, accompanied by the secretary-general’s special represen-
tative, Yasushi Akashi, and his force commander, General John Sander-
son, to enter KR territory in western Cambodia. Instead of insisting on
UNTAC’s right of passage, Akashi retreated. When cantonment, demobi-
lization, and disarmament of all of the warring parties began in June, the
KR insisted that it would not comply because Vietnamese forces were still
present in Cambodia in violation of the Paris Peace Accords and because
UNTAC had not established effective control over SOC. The KR insisted
that it would demobilize only if UNTAC dismantled SOC administrative
structures and vested the SNC with the power to run the country.

UNTAC officials debated the use of force to gain KR compliance.
French General Michel Loridon, UNTAC’s deputy force commander, be-
lieved that a show of strength would compel the KR to meet its obliga-
tions and would establish a reputation among the other factions that the
UN would enforce compliance. If the UN did not act, Loridon main-
tained, it would lose credibility with all of the parties. He asserted that
UNTAC had the legal authority to enforce compliance and did not need
to seek a Chapter 7 mandate to do so0.2? Human rights organizations and
nongovernmental organizations in Cambodia supported Loridon’s call
for toughness against the KR.3

Akashi and Sanderson opposed the use or threat of force against the
KR for six reasons. First, Sanderson drew no distinction between threat-
ening the KR with force to gain compliance and going to war with the
KR.3! This dovetailed with Akashi’s assessment that the troop contribu-
tors to the mission, as well as the Core Group, would oppose fighting a
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war. Second, Sanderson thought that UNTAC was not organized for of-
fensive operations and would thus prove ineffective. Third, both Akashi
and Sanderson argued that any attempt to use force would destroy the
Core Group’s consensus; it was unlikely that the group would immedi-
ately agree to condemn KR behavior and condone the use or threat of
force. Fourth, they believed that, if the Core Group disintegrated, the
operation would collapse. Fifth, they thought that any use of force would
undermine the attempt to negotiate compliance, which was Akashi’s pre-
ferred approach and which meshed with Sanderson’s belief in the “good
Khmer Rouge-bad Khmer Rouge” line; as long as there was a good KR,
there was a possibility of earning its voluntary compliance. Sixth, Akashi
feared that using force against the KR would upset the balance of the
peace process. FUNCINPEC and KPNLF derived some of their power
from the KR counterbalance to the SOC; to weaken the KR might tempt
the SOC to seek an outright victory.

Akashi sought to discuss with the KR its noncompliance. He quickly
realized that the KR interpreted two key components of the Paris Peace
Accords in ways counter to their spirit. First, the KR believed that an
injunction for the removal of all “foreign forces” meant all foreigners,
regardless of their status as combatants. At stake was the political status
of non-Khmer Cambodians, especially ethnic Viethamese who lived in
Cambodia. Second, the KR insisted that the accords required the complete
destruction of SOC administrative structures. Akashi realized that meet-
ing the first demand would violate human rights and pander to ethnic
extremism and that meeting the second demand was impossible: UNTAC
did not have the administrative personnel or know-how to replace the
SOC. The likely result would be chaos, which, although satisfying KR
aspirations, would destroy the peace process.3? Akashi chose not to ap-
pease KR demands and began to build a strategy for managing the party’s
spoiler behavior. He met with local representatives of KR patrons—Thai-
land and China—to create a unified approach to the problem, privately
condemned KR noncompliance at SNC meetings, and warned then-UN
Secretary-General Boutros Boutros-Ghali that pressure would likely have
to be applied in the future.

In diagnosing the problem in a letter to Boutros-Ghali in July 1992,
Akashi described the KR rejection of UNTAC's efforts to address its con-
cerns and stated that KR behavior had demonstrated that it was not sin-
cerely committed to the peace process. He attributed KR noncompliance
to its attempt “to gain what it could not get either in the battlefield or in
the Paris negotiations, that is, to improve its political and military power
to such an extent that the other parties will be placed at a distinct disad-
vantage when UNTAC leaves.”33 Akashi then chronicled acts of bad faith
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by the KR and asserted that Samphan “is little more than a glorified
mouthpiece of . . . Pol Pot,” who “seems to be dedicated to the doctrine of
simultaneously ‘talk and fight.” “34 He argued that the circumstances dic-
tated a strategy of “patient persuasion” and “sustained pressure.” He
insisted that UNTAC “adhere to an impartial stand, while criticizing any
acts in violation of the Paris Agreement.” Although doubting KR good
faith, Akashi asserted that keeping an open door to its participation would
prevent turning KR followers into a “permanent disgruntled minority.”?®

Akashi pointed out that leverage over the KR could come from Thai-
land and China. He expressed skepticism about the former because of the
unwillingness of the Thai government to control several army generals
who collaborated with the KR in illegal timber and gem trading across the
Thai border. Akashi also argued that China’s influence over the KR waned
after the signing of the peace accords and its cessation of assistance to the
KR. He requested that, if KR noncompliance continued, Boutros-Ghali
should mobilize economic pressure against the KR: “This should not how-
ever involve any spectacular action, but rather a steady strengthening of
our border checkpoints adjacent to the DK [KR] zones, in order to control
the inflow of arms and petroleum and the outflow of gems and logs, a
major source of DK'’s [KR’s] income.”3¢

By leaving open the door to the KR to rejoin the peace process,
Akashi hoped to contain its dispute with UNTAC and to limit its hostil-
ity to the peace process. An aggressive stance toward the KR would
make targets of all UNTAC’s personnel. If KR opposition could be con-
tained, UNTAC could redeploy its peacekeepers to protect the election,
which would go forward without the KR. The Australian foreign minis-
try promoted Akashi’s strategy in a September 1992 policy paper that
became the basis of the international response to the KR.% It sought a
concerted response from the Core Group, based on the judgment that
KR “demands are not in strict accord with the actual terms of the Paris
Agreements.”38

Although Sanderson was loathe to try to enforce KR compliance with
the peace process, he reconfigured the peacekeepers to protect the strate-
gic objective of holding the elections. He redeployed his battalions in
ways that could contain KR attacks and reinterpreted the traditional
peacekeeping doctrine of neutrality and impartiality, going so far as to
use military units of all of the factions (save the KR) to assist UNTAC in
providing security during the election. Sanderson justified using soldiers
from the other parties by insisting that these armies were not deployed
against the KR per se but rather against any force determined to disrupt
the election. In a rather ingenious formulation, he described the changed
military mission as “an interposition strategy, but not between opposing
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forces. Rather, it was between a highly moral act sanctioned under inter-
national law and supported by international consensus, and any person
or group which might threaten it.”3

To help establish an atmosphere where civilians would feel secure par-
ticipating in an election, UNTAC created a radio station in December 1992.
Although its purpose was to convince voters of ballot secrecy and to ex-
plain UNTAC’s mission and activities, it also aimed to neutralize KR pro-
paganda. The establishment of Radio UNTAC overcame objections of the
UN Secretariat, among others, that an independent media outlet would
endanger UNTAC's perceived neutrality.

From September 1992 to May 1993, the scheduled month for elections,
UNTAC held firm in its strategy. The Core Group clearly signaled that the
peace process would go forward without KR participation. China and
Thailand acceded to a nonbinding UN Security Council resolution to im-
pose economic sanctions on the KR. And as the election date drew near,
both China and Thailand explicitly supported the elections. Although the
KR increased attacks against UNTAC during March and April 1993, it did
not unleash a military offensive against the elections, which were held as
planned.

UNTACs strategy for dealing with the KR was imaginative and effec-
tive and serves as the prototype of the departing-train strategy for manag-
ing spoilers. When faced with KR attempts to undermine peace, UNTAC
emphasized that the peace process would not exclude the KR nor would it
be held hostage by it. UNTAC tried first to address the KR’s specific de-
mands, but when such demands threatened the core agreement of the peace
process, UNTAC sought international consensus to delegitimize KR de-
mands and to approve the strategy of continuing the peace process in its
absence. UNTAC reconfigured itself militarily to protect the electoral pro-
cess from KR attack but left open the door to the KR if it wanted to reengage
the peace process.

Case 3. Cambodia IlI: The SOC and Inducement

The motivation of the KR was difficult to gauge because its grievance
toward UNTAC's lack of control over the SOC had some merit. UNTAC
faced an ongoing problem of SOC obstruction of its mandate. It never
established control of SOC’s administrative structures, given the lack of
qualified personnel in the numbers that were needed, SOC’s tendency to
ignore and sabotage UNTAC directives, and UNTAC’s unwillingness to
assert its administrative prerogatives as outlined in the Paris Peace Ac-
cords. An equally pressing matter of control concerned the SOC’s police
and security forces. Throughout UNTAC’s life span, SOC police intimi-
dated civil society organizations and physically assaulted and assassi-
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nated members of the opposition. While UNTAC reconfigured its mili-
tary mission to protect the election from KR attack, SOC security person-
nel waged a low-level reign of terror against its party’s electoral competi-
tion.

Despite warnings and protest by some UNTAC human rights offi-
cials, Akashi did not perceive the SOC as a potential spoiler and was
unprepared when it attempted to undermine the peace process immedi-
ately after the May 1993 election. The election results devastated the
SOC. Despite the SOC’s use of intimidation, assassination, and fraud,
FUNCINPEC beat SOC’s political party, the Cambodian People’s Party
(CPP), which disputed the election results and attempted to grab power.
The president of the SOC, Hun Sen, charged that the election was fraud-
ulent; some CPP officials declared secession for one region of the coun-
try; and SOC-orchestrated riots throughout Cambodia threatened
UNTAC officials. At the very moment that UNTAC had seemingly
achieved success, the SOC threatened to tear down the whole edifice of
peace in Cambodia.

From the beginning of implementation of the Paris Peace Accords,
Akashi, the UN, and the Core Group focused mostly on the KR as a threat
to peace and ignored the potential for the SOC to be a spoiler. Moreover,
KR spoiler behavior created incentives and excuses for the SOC to under-
mine the peace process. Unless both spoilers carried out their commit-
ments to the peace process, each could claim that its behavior was a
function of the other. Witnessing violence or lack of commitment by their
opponent, they asserted that playing by the rules would leave them vul-
nerable. This rationale can become a barrier for peace makers who seek to
determine the real motivation behind acts of violence and subversion. In
cases of mimetic spoilers, peace makers tend to accept a situational expla-
nation for spoiler behavior—an explanation that may be correct and will
seem reasonable—and overlook the possibility that such an explanation
may also be a facade for a party already committed to tactical subversion
of the peace process.

The departing-train strategy toward the KR increased Akashi’s per-
ception that UNTAC was dependent on the SOC and thus limited in its
options for controlling it. That UNTAC was dependent on the SOC is not
in doubt; if the SOC left the peace process, there would be no elections
and the parties would return to war. But Akashi failed to comprehend the
SOC’s dependence on UNTAC. UNTAC had greatly strengthened the
SOC, which had a stake in holding the election and gaining international
legitimacy and support. If the SOC had to wage another war against the
KR, it would do so from a stronger position with international support
and FUNCINPEC’s abandonment of its former coalition partner. Akashi
also misread command-and-control relations within the SOC. He told
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aides of his fear that Hun Sen had only tenuous control over hard-liners,
who if pushed too hard would rebel against Hun Sen and return to war.
Akashi’s staff, however, believed Hun Sen to be firmly in control of his
followers.

Although the accords contained numerous references to administra-
tive control, the UN interpreted UNTAC’s mandate in a limited way.
UNTAC was “urged to rely on ‘codes of conduct and guidelines for man-
agement’ “ and to avoid issuing binding directives.*’ Akashi, under the
advice of Boutros-Ghali, envisioned UNTAC exerting control by monitor-
ing and supervising existing administrative structures.*! Moreover,
Akashi worried about UNTAC’s lack of domestic legitimacy; he envi-
sioned the SNC as a governing body that could make hard decisions,
referee the peace process, and therefore provide domestic legitimacy for
actions against spoilers. Although the SNC did assist the strategy against
the KR by ruling that its demands were illegitimate, it proved much less
effective toward the SOC.

For the most part, UNTAC refrained from attempting to enforce com-
pliance with its administrative directives. Akashi did not want to use the
prerogative of replacing or repositioning SOC bureaucrats. His restraint
in the face of SOC obstruction prompted the head of UNTAC administra-
tion, Gerald Porcell, to resign in February 1993. At the time Porcell la-
mented that as long as UNTAC did not “have the political will to apply
the peace accords, its control cannot but be ineffective.”4?

UNTAC was also lax in holding the SOC accountable for human
rights violations. Although UNTAC’s mandate for creating an environ-
ment conducive to human rights was the most ambitious ever for a UN
peacekeeping operation, its enforcement of violations was “dilatory, spo-
radic, and improvised.”#3 Akashi interpreted UNTAC’s human rights
mandate narrowly. He believed that rigorous action to enforce human
rights would endanger UNTAC’s neutrality; moreover, he felt that a broad
interpretation of human rights “seemed to be based on unrealistically
high standards in the context of Cambodia’s reality.”4*

As violence increased and the political climate deteriorated at the end
of 1992, Akashi acceded to the establishment of a special prosecutor’s
office. But as William Shawcross notes, “the office languished as Akashi,
Sanderson, and other UNTAC officials began to fear that prosecutorial
zeal might destroy the entire mission’s fragile links with the Phnom Penh
regime.”#> Akashi was indirectly supported in this in February 1993 when
ASEAN and China exerted pressure to limit the human rights component
of UNTAC to education and training.#6

Between May 1992 and May 1993, UNTAC pursued a de facto policy
of inducement against the SOC. It usually did not act against SOC viola-
tions; when it did, it sought to deter SOC obstruction through private
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persuasion. Akashi asserted that the parties need not adhere strictly to all
of their commitments. As he later wrote, “too rigid, legalistic interpreta-
tions of the agreements would have hindered my work.”#” He believed
that, although the accords were “based on the concepts of Western de-
mocracy, Asian methods and procedures should be used in the negotia-
tions.”#8 Such methods found public reprimand (or acknowledgment of
violation of agreements) distasteful.

In May 1993 UNTACs tacit strategy of inducement became explicit in
its response to SOC’s attacks immediately after the election. UNTAC’s
support of the election results wavered. Within the first 48 hours, Akashi
attempted to console Hun Sen and promised to investigate fully his
charges of electoral fraud. He also sought out the leader of FUNCINPEC,
Prince Norodom Ranariddh, to urge him to be conciliatory toward the
CPP.

In the two weeks after the election the CPP resorted to violence “to
blackmail both FUNCINPEC and UNTAC in an attempt to reverse the
election results.”#* As Shawcross writes, the CPP attempt at blackmail
was largely successful.° Fearing a return to open civil war, the UN ac-
ceded to a power-sharing arrangement mediated by Sihanouk that pro-
vided the SOC with more power and cabinet positions than its electoral
performance deserved. Akashi acknowledged that the deal was “unor-
thodox by universal democratic principles,” but he defended it on the
basis of the “practical wisdom” of combining FUNCINPEC’s political
appeal with the administrative experience and power of the CPP.5!

Akashi believed that compliance on most of the dimensions of the
peace process, including demobilization and disarmament, and human
rights protection, was secondary to compliance with holding an election.
The election became a Holy Grail for UNTAC; Akashi defined the
mission’s success solely on the basis of achieving it, and the myriad goals
of UNTAC’s mandate—promotion and protection of human rights, disar-
mament and demobilization, and administrative control during the tran-
sition—were made subservient to this quest. In the end this even included
rejecting a “strict adherence” to the results of the election; Akashi and
UNTAC did not insist that the political outcome of the election accurately
reflect the electoral outcome for fear that it would undermine the triumph
of holding the election.

In hindsight it is possible to hazard a judgment about the effectiveness
of UNTAC's strategies for managing the spoiler problems in the Cambo-
dian peace process. The strategy it chose to deal with the KR has been
vindicated. The KR’s power declined; in the summer of 1996 a severe fac-
tional split decimated the party. In June 1997 an internal rebellion by sol-
diers who wanted to end the war deposed Pol Pot. Time has not been so
kind in evaluating UNTAC's strategy toward the SOC. For instance, the
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SOC’s steadily increasing grip on power since 1993 caused several Cambo-
dian experts in 1996 to warn of a “creeping coup.”? Such warning turned
prophetic in July 1997 when Hun Sen and the SOC attacked FUNCINPEC,
sent Prince Ranariddh into exile, and assassinated FUNCINPEC officials
and prodemocracy advocates. As the United States, ASEAN, and the UN
engaged in collective hand wringing, the SOC skillfully manipulated an
internationally negotiated and implemented peace process to triumph in a
war that it could not win on the battlefield.

Case 4. Angola: UNITA and the Failure of Inducement

In May 1991 the two main antagonists in the Angolan civil war, the
government of Angola and UNITA, signed a peace agreement in Bicesse,
Portugal. The agreement, mediated by Portugal, the United States, and
the Soviet Union, called for an 18-month transition period during which
each party would canton its troops, demobilize some of them, and then
join the remainder in a unified Angolan army. At the end of this period,
elections would determine the presidency and composition of a national
assembly. The agreement contained no provisions for power sharing, nor
was there a provision for the election’s loser to receive a share of ministe-
rial portfolios or provincial governorships in the highly centralized state
structure. Although each party had been urged to consider various power-
sharing options, both vetoed them in the belief that they would win the
elections.

The government of Angola reluctantly accepted a role for the UN to
monitor and assist implementation of the peace agreement. The role and
size of the UN presence were the result of hard bargaining between
UNITA, which wanted a large UN force with an active mandate to imple-
ment the agreement, and the government of Angola, which perceived a
large UN presence as an infringement on its sovereignty.

The UN operation in Angola was done on a small budget with little
independent latitude. The parties themselves were left to carry out the
demobilization, and they failed. By May 1992 about 70 percent of the
estimated 160,000 soldiers had been processed at assembly points, but
only 6,000 had been demobilized. By the elections on September 29-30,
substantially more government troops had demobilized than had UNITA
soldiers; nonetheless, both sides had intact armies. Between January and
September 1992 there were numerous violations of the cease-fire, with
UN monitors estimating that at least 16 skirmishes could have escalated
into major combat between the parties.>® That they did not was attributed
to the parties” determination to see the process through to elections and
their command and control over their armed forces.

Until late summer 1992 the United States and the United Nations
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were more apprehensive about the Angolan government’s willingness to
abide by the peace process than they were about UNITA’s. The biggest
worry for U.S. policy makers regarding Angola was that the government
might not accept an electoral defeat and would throw the peace process
into crisis.> Nonetheless, UNITA’s president, Jonas Savimbi, provided
signs that e might be the obstacle to ending the war. Under cover of the
agreement, UNITA stationed soldiers throughout the country—especially
in areas it had previously not engaged—and cached arms for quick ac-
cess. In addition, rumors suggested that UNITA was holding back armed
battalions across the Zaire border. A top Savimbi aide defected and in-
formed the United States of a plan for a quick strike offensive to take the
country by force.

The transition period had upset the balance of power between the two
militaries. The cantonment process had worked decisively in UNITA'’s fa-
vor; UNITA’s army maintained its discipline and remained a unified force
that could be mobilized quickly for fighting purposes. The government’s
army, on the other hand, suffered from poor morale; desertion and drunk-
enness were rife. Savimbi’s generals informed him that Angola could be
taken by a military surprise attack—a sentiment that Savimbi relayed to
officials in Washington in August, two months before the elections.>

As elections drew near, U.S. policy makers grew alarmed about Sa-
vimbi’s potential as a spoiler. Reports circulated that his standing among
Angolan voters was declining, raising the possibility that Savimbi would
lose the election. Then-Assistant Secretary of State for Africa Herman Cohen
and his Portuguese counterpart traveled to Angola at the beginning of
September to persuade Savimbi and President Eduardo dos Santos to share
power after the elections. While Savimbi responded enthusiastically to the
plan, dos Santos privately expressed interest but felt he could not publicly
commit to such a deal. In the end no contingency plan was formed in case
Savimbi lost the election.

The elections were peaceful. The UN took multiple intricate precau-
tions to prevent fraud: representatives of the competing parties were
present at the 5,800 polling stations and at every municipal, provincial,
and national electoral center. Party representatives signed off on results
sheets at each level, a process that added days to the vote counting. There
were numerous logistical foul-ups, but international observers judged the
elections to be free from intimidation and fraud. The results jibed with the
UN electoral unit’s quick count, thus confirming that fraud did not oc-
cur.®® In the legislative elections the ruling Movement for the Popular
Liberation of Angola (MPLA) outpolled UNITA by a margin of five to
three. Dos Santos received about 49.5 percent to Savimbi’s 40 percent for
the presidency; as no candidate received 50 percent of the vote, a runoff
election would have to be held in 30 days.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/9897

International Conflict Resolution After the Cold War

206 SPOILER PROBLEMS IN PEACE PROCESSES

Problems emerged as soon as the preliminary results were reported.
The first results came from Luanda, an MPLA stronghold; not surpris-
ingly, they showed the MPLA and dos Santos with a large majority.
Savimbi and UNITA immediately cried foul and issued a bombastic five-
page memo (in English) declaring that the MPLA was engaged in massive
fraud and warning in veiled terms that UNITA would resume the war
if it lost the election. When returns from the central provinces (UNITA’s
stronghold) did not offset MPLA’s early lead, UNITA withdrew its gener-
als from the joint command of the newly established united Angolan
army. Savimbi retreated to a redoubt, refused to meet any foreign officials
or take a phone call from Cohen, denounced the UN, and repeatedly
ignored international calls for reasonableness. His army then launched at-
tacks throughout the Angolan countryside, quickly seizing large amounts
of territory and destroying government arms depots.

The international response to Savimbi was scattershot. The UN at
first insisted on the primacy of the elections and condemned Savimbi for
obstructing them. The United States initially urged Savimbi to use the
established mechanisms for investigating his electoral grievances, mak-
ing its appeal over Voice of America because Savimbi would not speak
with U.S. officials. As the UN attempted to press Savimbi to honor the
election results and participate in a presidential runoff election, South
Africa’s foreign minister, Pik Botha, visited Savimbi and unilaterally
put forward a plan to shelve new elections and to provide for a govern-
ment of national unity. Policy makers in Washington quickly chose a
similar option: to press the MPLA into a power-sharing agreement to
appease Savimbi.

The U.S. response established the international strategy toward
Savimbi. By initially equivocating, the United States failed to challenge
him; then by interpreting his actions as understandable and reasonable, it
chose a strategy of inducement, which served only to encourage further
aggression. Savimbi continued his attempts to defeat the Angolan gov-
ernment and to avoid serious negotiations. A year later, in November
1993, Savimbi returned to negotiations, but only after the rearmed
Angolan military had rolled back UNITA’s gains, the United States had
granted diplomatic recognition to the Angolan government, the UN had
imposed sanctions against UNITA, and 300,000 Angolans had died.

Washington’s strategy of inducement toward Savimbi was disputed
by U.S. officials in Angola, including Ambassador-designate Edmund De
Jarnette. From the beginning of the crisis he and others stationed in
Luanda diagnosed the problem as stemming from Savimbi’s personality
and ambitions. They believed he was motivated by a desire to win com-
plete power in Angola. These officials counseled giving Savimbi an ulti-
matum to return to the peace process, backed by a threat to use U.S.
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military force. From the onset of the crisis through 1993, De Jarnette ar-
gued that an inducement strategy toward Savimbi would fail.

U.S. officials in Washington, however, believed that Savimbi did not
want to overturn the peace process but simply wanted a better deal. Long-
standing ties between Savimbi and the Defense Department and intelli-
gence agencies were part of the problem; individuals who knew Savimbi
and had been romanced by him could not bring themselves to find him at
fault. Likewise, negotiators who had worked hard to get an agreement
could not believe that one of the signatories was rejecting a compromise
solution outright. And those in Washington who were swayed by
the analysis of the U.S. diplomats in Luanda were stymied by the tight
connections between Savimbi’s Washington lobbyists and the Bush
administration.

A top U.S. policy maker admitted in retrospect that the strategy of
inducement toward Savimbi was “clutching at straws” but insisted that a
tougher policy was out of the question.” The Bush administration was
preoccupied with the November 1992 presidential election and then with
the humanitarian crisis and intervention in Somalia in December. More-
over, Savimbi’s Washington connections precluded any use of coercion.
Inducement failed in Angola because U.S. policy makers erroneously be-
lieved that limited incentives would satisfy Savimbi. Furthermore, they
were not prepared when inducement emboldened Savimbi to continue his
spoiler behavior. In part, Savimbi’s personality defined the conflict in all-
or-nothing terms; a combination of racism, paranoia, and megalomania led
him to believe that the MPLA had stolen the election from him and that he
had the right to rule all of Angola. In October 1992, at the time that he
rejected the elections, anything less than an absolute firm stand against his
pursuit of war and a credible threat of force and sanctions against UNITA
had little chance of persuading Savimbi to return to the peace process. The
initial choice of inducement convinced Savimbi that the international com-
munity would likely defer to his return to war. Inducement proved that the
U.S. and South African governments saw Savimbi’s demands and actions
as legitimate. There was little international support for rallying behind the
sanctity of the Bicesse peace process.

The change in power positions of the MPLA and UNITA also worked
against the inducement strategy. By October 1992 the peace process had
greatly strengthened UNITA; Savimbi was confident that UNITA could
win the war, and he underestimated the resolve and capability of the
MPLA to fight. If Savimbi had been militarily weak in October 1992 and
the international community held a monopoly on rewards, inducement
might have brought him back into the fold. Savimbi, however, continued
to have uninterrupted sources of revenue through UNITA’s control of
diamond mines and support from some of his neighbors—Mobutu in
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Zaire and rogue elements in the South African defense forces—who would
continue to supply him with arms, ammunition, and fuel to fight the war.

Case 5. Mozambique: RENAMO and Successful Inducement

In October 1992 the government of Mozambique signed a peace agree-
ment with RENAMO, a South African-trained and -assisted guerrilla
movement. Although RENAMO was unable to defeat the Mozam-
bican government, it had rendered most of the country ungovernable.
RENAMO'’s use of terror, indiscriminate killing of civilians, press-ganging
of child soldiers, and destructive capacity had earned it the appellation
the “Khmer Rouge of Africa.” Upon assuming the task of implementing
the peace accords, the UN, having witnessed Savimbi’s return to war in
Angola and being concerned about the character of RENAMO and its
leader, Afonso Dhlakama, doubted the sincerity of RENAMO'’s commit-
ment to the negotiated settlement.®

The tardy deployment of UN peacekeepers and establishment of an
administrative capacity to oversee cantonment and demobilization of
troops provided RENAMO and the government with an excuse to stall on
their obligations under the peace treaty.> But as the necessary UN units
and personnel arrived in Mozambique and eliminated the excuse, UN
Special Representative Aldo Ajello found himself stymied by the warring
parties’ continuing noncooperation—especially RENAMO, which em-
barked on a three-month boycott of the implementation process.®

To bring RENAMO back into the fold, Ajello pursued two policies.
First, the peace accord’s mediators stressed that Dhlakama, in addition to
searching for security assurances, placed a high priority on the issue of
legitimacy—that his movement had fought for a just cause, had domestic
roots, and was not simply a puppet of South Africa—and hungered for
recognition as a Mozambican nationalist who had fought for democracy.
Much of RENAMO's behavior belied such a self-image, and Dhlakama’s
vision of democracy was not multiparty pluralism where parties do not
return to war if they lose an election or eliminate their adversary if they
win. A key task for Ajello therefore was to socialize RENAMO into the
rules of democratic competition and to make its legitimacy contingent on
fulfilling its commitment to peace. The subcustodians of the peace pro-
cess—the representatives of the countries supporting the UN Observation
Mission in Mozambique—assisted Ajello by continuously reinforcing
Dhlakama’s desire for legitimacy. Leaders of neighboring countries over-
came their distaste for RENAMO, met with Dhlakama, and treated him as
a legitimate national leader.

Second, Ajello understood that it was crucial to wean RENAMO from
its military raison d’étre. To do so he fulfilled a promise that mediators
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made to Dhlakama to provide financial assistance to RENAMO to trans-
form it into a democratic party. Italy, Ajello’s home country, gave him a
$15 million fund to assist RENAMO'’s renovation. This fund, combined
with the flexibility to use it in conjunction with gaining incremental com-
pliance to the accords, gave Ajello enormous leverage with RENAMO.
This leverage was amplified because of the unique context of the Mozam-
bican case. Unlike Angola, where Savimbi bankrolled his spoiler behavior
through the illegal diamond trade, or Cambodia, where the Khmer Rouge
replenished its weapons and ammunition through illicit gem and timber
deals, Mozambique’s paucity of accessible valuable commodities deprived
RENAMO of resources if it chose to reject peace.

Although Ajello’s use of inducements kept RENAMO engaged in the
peace process, it also encouraged Dhlakama to continue voicing griev-
ances and making demands on the UN. Ajello resolved several incidents
involving cantonment and demobilization by acceding to RENAMO de-
mands that were not contained in the peace accords.®! Eventually, Ajello
grew frustrated with RENAMO'’s tactics and threatened withdrawal.
Ajello used a visit by Secretary-General Boutros-Ghali to Mozambique in
October 1993 to convince RENAMO that continuation of the peace pro-
cess was conditional on RENAMO meeting its obligations. The with-
drawal threat yielded short-term results; RENAMO pledged anew its
commitment to peace, and UN officials reported progress on implement-
ing key provisions of the agreement.

Ajello discovered, however, that the closer the peace process came to
the election in October 1994, the more the UN'’s threat of withdrawal
declined in credibility. Having spent $800 million on the peace process,
the UN could not convince RENAMO of its pledge to walk away without
at least holding elections.®? Ajello therefore relied increasingly on induce-
ment, even though the risk of whetting Dhlakama’s appetite grew more
dangerous as the elections drew near. What would happen, for example,
if RENAMO lost the elections and demanded that the results be annulled
in the hope of being rewarded for its obstructionist behavior?

The UN had sought to make the actions of a postelection spoiler
irrelevant by fully demobilizing both armies and creating a new unified
army. Demobilization, however, was incomplete; both RENAMO and the
government had armies at the time of the elections in October 1994. Nei-
ther side, however, had anything close to the amount of troops wielded
by the parties in Angola in October 1992; RENAMO and the government
had several thousand troops held in reserve.%® If the loser decided to
defect from the peace process, it would still possess a destructive capacity
but not a force capable of winning the civil war in a short period.

Given the UN and U.S. experience of Savimbi’s overturn of the elec-
tions in Angola in 1992, as well as the use of violence by the SOC to
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blackmail UNTAC after the Cambodian elections, it is remarkable that as
late as June 1994, four months before the Mozambican elections, neither
the UN nor the U.S. embassy in Maputo had contingency plans in case the
loser of the election rejected the results.® Instead of thinking strategically
about the possibility, the United States unsuccessfully urged the parties to
consider a power-sharing pact that would establish a South African-style
government of national unity after the election. On the other hand, the
governments of states in the region, very much chastened by the experi-
ence of Savimbi in 1992, began consultations on responses if Dhlakama
rejected the results.

RENAMO did attempt to boycott the elections and reject the results.
Because the United Nations had not set a limit on how far inducement
would go, diplomats from the neighboring countries of Zimbabwe and
South Africa had to meet with Dhlakama and warn in no uncertain terms
that they would not accept any obstruction of the elections. The UN and
United States followed the warning with both an appeal to Dhlakama’s
desire to be a legitimate national actor and democrat and a promise to
investigate any alleged electoral fraud. RENAMO rejoined the elections,
withdrew its charges of fraud, and took its seats in the newly elected
Mozambican parliament.

SPOILER MANAGEMENT:
EVALUATING SUCCESS AND FAILURE

The case studies discussed here suggest several general findings about
managing spoilers in peace processes. First, they illustrate that spoiler
type, number of spoilers, and locus of the spoiler problem are key vari-
ables that affect the robustness of strategies for managing spoilers. Sec-
ond, the cases underscore the need for custodians to diagnose correctly
the spoiler problem, a task made difficult by the fog of peace making.
Third, the cases show that quite often the very rules, beliefs, and frames
that custodians use to cope with the complexity of peace processes defeat
them. Fourth, the cases of successful spoiler management demonstrate
that spoilers need not destroy peace—if custodians create robust strate-
gies, seek international consensus behind the strategy, and recognize the
much maligned force of normative power.

Diagnosis and Treatment

The case studies in this paper demonstrate that the creation of an
effective strategy of spoiler management rests first on correct diagnosis of
the spoiler problem and the selection of an appropriate strategy to treat
the problem. Choice of strategy depends on judgment about the inten-
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tions of the spoiler and awareness of constraints posed by other parties to
the conflict.

The failure to manage spoilers in Rwanda, Angola, and Cambodia
(SOC) stemmed from poor diagnosis and the choice of a strategy that was
inadequate to the problem at hand. In contrast, common to the successful
cases—Cambodia (KR) and Mozambique—was early identification of a
potential problem, a good diagnosis, and the selection of an appropriate
strategy to treat the problem. By examining the specific strategies—with-
drawal, departing train, and inducement—we can begin to understand
the conditions that favor or mitigate against their effectiveness.

Withdrawal

Custodians used the threat of withdrawal as a primary strategy in
Rwanda and as a secondary strategy in Mozambique. In Rwanda the
strategy pressured Habyarimana, a limited spoiler, into implementing
the Arusha Accords but provided a green light for the CDR, a total spoiler,
to commit genocide to stop implementation. In Mozambique the strategy
created a short-term sense of urgency among the warring parties to fulfill
their obligations to peace before the opportunity to end the war disap-
peared.

These two cases suggest that the withdrawal strategy’s effectiveness
depends in part on the type of spoiler at which it is aimed, the number of
spoilers in the peace process, and the credibility of the threat. The with-
drawal strategy is a coercive strategy that aims to punish recalcitrance by
taking away the opportunity for peace. For the strategy to have its in-
tended effect, the target must view the withdrawal of international en-
gagement as a punishment. Moreover, for the threat to be credible, the
custodian must seem indifferent to ending the war. Against a total spoiler
like the CDR in Rwanda, the strategy cannot work because the spoiler
does not view withdrawal as punishment. Indeed, the strategy can back-
fire if it signals to the total spoiler that the custodian lacks a commitment
to peace.

The withdrawal strategy is a blunt instrument of spoiler manage-
ment. The strategy can work only if all parties to an agreement are equally
culpable in failing their obligations and all spoilers are limited spoilers
who want a settlement to succeed. The threat of withdrawal can then
provide a test of motivation: if the parties are really committed to the
peace process, the possibility of losing international support might pro-
voke them into beginning the implementation process. Where not all par-
ties are spoilers, as in Rwanda, the strategy punishes even those parties
committed to peace. Where one party is a total spoiler, as in Rwanda, the
withdrawal strategy gives it a veto on the peace process.
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The Departing Train

The departing-train strategy succeeded in Cambodia against the KR,
a total spoiler. Success derived from the ability of the custodians to learn
the spoiler’s intentions, the strong degree of international consensus and
unity behind a judgment that the spoiler’s demands were illegitimate, the
deployment of force to protect the peace process, and the custodian’s
willingness to stand firm in implementing the peace process.

The departing-train strategy was developed by UNTAC in Cambodia
to deal with the KR. Evidence suggests that the KR was a total spoiler and
that a coercive strategy was necessary, but UNTAC judged that it was
constrained from using either force to defeat the KR or coercive diplo-
macy to threaten it. The use of force against the KR ran the risk of escala-
tion, which could have endangered the overall UNTAC mission. More-
over, use of force against the KR could have weakened FUNCINPEC,
which used the existence of the KR as leverage against the SOC. The
departing-train strategy held out the possibility of continuing the peace
process while marginalizing the KR. UNTAC ruled that KR demands
were illegitimate, continued the peace process without the KR, and estab-
lished a deadline—the election—for it to join the process. UNTAC then
redeployed its force to protect the election.

The departing-train strategy requires that external actors take a stand
on the spoiler’s demands: Are they legitimate and important enough to
halt the progress at compromise that the other parties have made? For the
strategy to work, external actors (including current or former patrons of
the spoiler) must concur that, if the spoiler’s demands are met, peace may
be unattainable. Having made a decision that the peace process will go on
without the spoiler, external actors must find ways to protect the parties
of peace. Attempts can be made through the spoiler’s patron to warn the
spoiler of dire implications if it escalates its attacks, and the custodian can
deploy military forces to protect people and processes such as elections.

The departing-train strategy also depends on the custodian’s abil-
ity to convince all parties that the peace process will proceed without
everyone on board. International consensus is crucial for sustaining such
credibility. In Cambodia the commitment of China and Thailand to the
election timetable clearly conveyed to the KR that the peace train was
departing.

The Cambodian case suggests two limitations of the strategy. First,
the strategy is a gamble that the parties to the peace process will be
strengthened sufficiently to deal with the spoiler on their own after inter-
national disengagement from the process. The strategy’s long-term suc-
cess rests on the ability of the parties favoring peace to form a strong
enough front to withstand future challenges. For example, when UNTAC
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departed in 1993, the KR had not been eliminated, but it had been
marginalized. Subsequent developments have vindicated the strategy: a
factional split in the KR all but destroyed it in 1997. Second, the strategy
can make the custodian dependent on the parties that get on the train. In
Cambodia, for example, the strategy against the KR required that the
SOC be part of the peace process. UNTAC’s sense of dependence on the
SOC constrained it from opposing the SOC’s behavior as a greedy inside
spoiler.

Inducement

Inducement was attempted against the SOC in Cambodia, UNITA in
Angola, and RENAMO in Mozambique. Although the strategy failed in
the first two cases, inducement toward RENAMO largely succeeded, al-
beit in conjunction with a heavy emphasis on socialization of RENAMO
and an implied threat by regional actors that established the limits of
inducement.

The three cases of inducement suggest that this strategy can only
succeed with limited spoilers. Toward the SOC, a greedy spoiler, the
inducement strategy backfired by strengthening the SOC and weakening
FUNCINPEC. The only strategy that might have managed the SOC would
have been a strong socialization effort that would have established strong
norms of human rights, democracy, and good governance, as well as
systematic use of carrots and sticks to gain compliance. In the case of
UNITA, another greedy spoiler, inducement whetted its appetite for
power. Thus, even if UN and U.S. policy makers were correct in 1992 that
Savimbi was not a total spoiler but simply greedy, the only strategy that
would have managed him would have been a socialization strategy with
a heavy dose of coercion. This relates to the second aspect of spoiler type:
commitment to achieving goals. Savimbi’s insensitivity to risk and cost
meant that he would fulfill his obligations to the peace process only if the
price of not doing so was extremely high.

The Angolan and Mozambican cases suggest that leadership person-
ality is a key variable behind successful inducement. Unlike Savimbi,
Dhlakama did not characterize his conflict in all-or-nothing terms. UN
and U.S. policy makers came to believe that Dhlakama’s goal was not
total power in Mozambique but rather to gain legitimacy for his move-
ment, for the war he waged, and for the people and region that supported
him.%> When faced with Dhlakama'’s continuous demands for money and
recognition of various grievances, UN Special Representative Ajello be-
lieved that financial resources would keep Dhlakama and RENAMO in
the peace process. Moreover, the neighboring countries (especially Zim-
babwe and South Africa), the United States, and the UN continued to
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focus on the legitimacy theme—to try to socialize Dhlakama and
RENAMO into playing by the rules and transforming themselves into
democratic politicians. The message was clear: Dhlakama’s newly recog-
nized legitimacy depended on his willingness to meet his obligations.
When the moment of truth came and Dhlakama’s commitment wavered,
the neighboring states, the UN, and the United States delivered a strong
unambiguous signal: if he returned to war, his legitimacy would be lost
and there would be a high cost to pay.

The Mozambican case suggests several requirements for a success-
ful inducement strategy. First, the spoiler must be a limited type. Diag-
nosing Dhlakama’s type was not easy, however; the view that he sought
limited goals was disputed by veteran Mozambique watchers and was
at odds with RENAMO's past brutal behavior. Second, external actors
must be unified in establishing the legitimacy and illegitimacy of spoiler
demands and behavior. Again, this seems deceptively simple. At the
time many in the human rights community disputed the legitimacy of
RENAMO as an actor. The United States, the UN, and neighboring coun-
tries all had to reverse their characterization of Dhlakama both as a
puppet of the former apartheid regime in South Africa and as a leader
with no domestic constituency.®® Third, inducement is aided if the cus-
todian, by acting in coordination with others, is the sole source of re-
wards to the spoiler. Unlike Savimbi in Angola, Dhlakama had no inde-
pendent source of capital if he chose to return to war. Fourth, in civil
wars where the goal is the establishment of sustained peace, induce-
ment is most likely best carried out in conjunction with a concerted
international effort to socialize the spoiler into accepting the basic rules
of good governance and democracy. Fifth, inducement must be accom-
panied, if necessary, by a credible threat to establish its limits and break
any cycle of grievance, reward, new grievance, reward, new grievance.
Even in the case of a limited spoiler like RENAMO, inducement can
encourage increased obstructionist behavior in the hope of getting more
rewards. If a limited spoiler continues to undermine peace, it will run
the risk of prompting its opponent to view it as a total spoiler for whom
no concession will gain its commitment.

Organizational Blinders

In addition to pointing to the crucial role of good diagnosis and choice
of appropriate treatment, the case studies provide a vivid reminder of the
uncertainties, complexity, and ambiguity of peace processes—what I re-
fer to earlier as the “fog of peace making.” But the case studies also pro-
vide evidence that several organizational rules, beliefs, and frames that
custodians use to cope with uncertainty can contribute to poor diagnosis
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and in extreme cases to avoiding the spoiler problem. Such organizational
blinders include (1) prior commitments of the organization to the spoiler,
(2) organizational doctrine, (3) organizational Holy Grails, (4) organiza-
tional interests, and (5) organizational roles.

Prior Commitments

In several of the cases, prior commitments between individual states
and spoilers blocked a correct interpretation of the intention and behavior
of the spoiler. In the case of Angola the U.S. government had long been a
patron of Savimbi, had supplied him with arms and supplies, and had
cultivated his friendship. When Savimbi rejected the election results and
returned to war in late 1992, the initial tendency of the United States was
to believe Savimbi’s versions of events, to discount interpretations that
Savimbi intended to win complete power, and to emphasize that even-
handedness was still called for because the MPLA was no better than
UNITA. Savimbi’s impressive network of friends, supporters, and repre-
sentatives in Washington buttressed the psychological commitment to
him. While this commitment led U.S. policy makers to benign interpreta-
tions of Savimbi’s actions, or at least to assertions that there were no good
guys in the conflict, the personal networks served to constrain the influ-
ence of those who sought a more aggressive policy toward Savimbi.

The Angolan case is similar to France’s relationship to the CDR and
Presidential Guard in Rwanda. First, the French military’s prior organiza-
tional commitment to the Presidential Guard led it to demonize the RPF—
to see it as the all-or-nothing party, a “Khmer Noir,” an image that rein-
forced and legitimized the Hutu extremist version of the conflict. Second,
the prior relationship caused the French military to ignore clear signs that
the CDR was planning genocide. Third, the personal network of relation-
ships extended high into the Mitterand government, thus paralyzing con-
flicting policy tendencies in the French foreign ministry.

Doctrine

Beyond prior ties to the spoiler, the ability of organizations to interpret
the intentions and behavior of spoilers and to fashion effective responses is
constrained by their doctrines. The UN, for example, approaches its custo-
dial role with several assumptions. First, its representatives assume that the
parties are acting in good faith when they sign a peace agreement. This
leads UN personnel to downplay violations by signatories to agreements.
Second, its representatives tend to be slavish in their devotion to the troika
of traditional peacekeeping values: neutrality, impartiality, and consent.
Such values, when followed blindly, constrain attempts to challenge spoiler
behavior, as custodians fear being seen as partial to the victim. Even when
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spoiler behavior is recognized as such, the doctrine insists on reestablishing
consent and not forcefully challenging violations.

In the successful cases of spoiler management, custodians took a stand
on the merits of issues under dispute. In Cambodia, UNTAC rejected KR
grievances as illegitimate. UNTAC's success stemmed from its ability to
garner international consensus against KR interpretations of the Paris
Peace Accords. In the case of Mozambique the regional custodians of the
peace process confronted RENAMO when it attempted to withdraw from
the election at the last moment and threatened to return to war.

The successful cases of spoiler management, however, do not dimin-
ish the more significant point that doctrine poses constraints; they simply
show that custodians had to reinterpret their actions so as not to appear to
be in conflict with their principles and had to triumph in intraorgani-
zational battles over the doctrinal implications of their actions. For in-
stance, in Cambodia General Sanderson succeeded in employing soldiers
from the warring factions to protect the election against the KR by rede-
fining the meanings of impartiality and neutrality. Radio UNTAC, which
earned universal praise for its role in combating KR propaganda, was
established only over strenuous objections from UN headquarters that
such a radio station would imperil UNTAC’s neutrality.

Holy Grails

A third organizational blinder is the tendency of custodians when
faced with complexity and uncertainty to redefine their goals and stan-
dard of success to one overriding accomplishment, a Holy Grail. When
implementing peace, the UN often drops its commitments to various com-
ponents of the peace agreement in order to focus on holding an election.
When spoilers plunge their countries into war, the UN focuses on obtain-
ing a cease-fire.

For example, when faced with KR intransigence in Cambodia,
UNTAC narrowed its mission to holding an election rather than fulfilling
complete implementation of the Paris Peace Accords. This redefinition of
mission was an appropriate response to a spoiler’s attempt to veto the
Paris agreements. Yet UNTAC became so focused on attaining the elec-
tion that it ignored SOC violence and obstruction during the electoral
campaign. The need to reach an election took precedence over how the
parties conducted themselves during the election. When an election fi-
nally took place, UNTAC acquiesced to SOC blackmail and encouraged
its quest for a coalition deal that was disproportionate to its electoral
result. UNTAC feared that the SOC’s threat would nullify the achieve-
ment of the election, so it compromised the quality of the election to
appease the SOC.
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When spoilers in Rwanda and Angola attacked and plunged their
countries back into civil war, the UN responded by insisting on a cease-
fire and return to negotiations. In both cases, spoilers were willing to kill
hundreds of thousands of people to demonstrate that they did not want a
negotiated settlement, yet the UN responded by pleading with them to
return to negotiations.

Organizational Interests

An overriding sense of organizational interest can also prevent custodi-
ans from recognizing and effectively managing spoilers. In Rwanda, like
Angola before it, the UN’s interpretation of the conflict and its consider-
ation of an appropriate response were based heavily on “what the traffic
would bear.” Faced with information that requires costly and risky action,
the UN and many of its member states chose to ignore the information.

Organizational Roles

The conceptions that mediators and UN special representatives have
of their roles can lead them to misinterpret evidence of spoiler intention.
Both mediators and special representatives invest enormous time and
energy into negotiating and implementing peace; therefore, when faced
with spoiler behavior, they assume spoiler motivation and behavior to be
negotiable—a judgment that confirms the continuing relevance of their
role as peace maker. They tend to seek out any evidence that confirms the
basic willingness of the parties to still reach agreement and ignore com-
pelling evidence that suggests one of the parties may reject peace com-
pletely. They tend to grab at any straw that seems to hold out the promise
of a settlement. Even when confronted with compelling evidence of bad
faith and the preference of one or more of the parties for war, they are
likely to insist that there are no alternatives to negotiation. In some cases
the mediators or special representatives seem unwilling to place the re-
sponsibility for continued hostilities on the parties themselves and in-
stead blame their own organizations for not providing the one request
that would have made the difference between war and peace. Finally,
there is the perverse tendency of custodians to so value an agreement that
they blame the victim rather than the spoiler.

The Need for International Agreement and Coordination

A common denominator among the successful cases of spoiler man-
agement is unity and coordination among external parties in defining the
problem, establishing legitimacy for the strategy, and applying the strat-
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egy. Although this is not a surprising finding, it is nonetheless a robust
one, and external parties to a peace process ignore it at their peril.

Spoilers often exist because external patrons provide them with guns,
ammunition, capital, and sanctuary. External patrons may also help inter-
nal spoilers survive by supporting their claims to legitimacy—support
that can play havoc with a strategy such as the departing train, where the
key to putting pressure on the spoiler is to declare its grievances illegiti-
mate and to insist that the peace process itself embodies the best chance
for resolving the conflict. In the cases of successful spoiler management,
external support for the spoiler had either dried up or been severely
curtailed. Inducement succeeded with RENAMO because its external pa-
tron, South Africa, wanted a peaceful settlement to the war. Unlike UNITA
or the KR, RENAMO did not have easy access to illegal markets to finance
a continuation of the war.

International unity and cooperation require cultivation, time, re-
sources, and pressure. It is therefore better if both are institutionalized in
the peace process, as with the Core Group in Cambodia.®”

The Legitimating Function of Spoiler Management

Another key aspect to spoiler management is the development of an
international consensus about what are legitimate and illegitimate solu-
tions to a country’s civil war. The successful strategies of spoiler manage-
ment all have in common a unified stance by external actors about which
spoiler demands should be met and which should be rejected. For ex-
ample, the departing-train strategy in Cambodia depended on the will-
ingness of international actors to define limits of accommodation for the
spoiler. In Cambodia even the former patrons of the KR agreed that their
client’s demands were illegitimate and that the peace process could move
forward without them. In Mozambique external actors agreed to legiti-
mate RENAMO as a nationalist party, socialize it into an agreed set of
rules of behavior, and establish limits on how far it would be appeased.

By contrast, in the failed cases of spoiler management, no interna-
tional consensus formed about legitimate and illegitimate solutions to the
civil wars. In Rwanda external actors failed to create a common stance
toward the Hutu extremists and wavered about the content of the Arusha
Peace Accords. In Angpola little attempt was made to rally international
support against UNITA’s return to war. Indeed, the strategy that emerged
from the United States insisted that legitimacy was irrelevant to ending
the war and proceeded to pressure the party that had won the election.

The finding that legitimization is an integral part of spoiler manage-
ment is important in two regards. First, it counters the adage that solu-
tions to internal conflicts must come from the participants themselves. In
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this study successful management of internal conflict has resulted from
the willingness of external actors to take sides as to which demands and
grievances are legitimate and which are not. Second, it shows that when
external consensus is used in conjunction with a coherent larger strategy,
the setting of a normative standard can be an effective tool for conflict
management. This last point is crucial. For all the lip service they pay to
the power of norm setting, when it comes to protecting peace and manag-
ing spoilers the member states and many UN personnel seldom act like
they mean it.

CONCLUSION

How confident can policy makers and theorists be in the conclusions
presented above? Although the set of cases is small and necessarily in-
complete, I believe the conclusions derived here are robust. The success-
ful cases of spoiler management were tough cases. Few analysts in 1991
predicted that the KR would be so weakened that it would cease to exist
seven years later; similarly, most experts on Southern Africa were skepti-
cal that RENAMO could be transformed from a killing machine into a
loyal democratic opposition party.

While more work needs to be done on refining the strategies of
spoiler management presented above, and while more cases can add to
our knowledge about necessary conditions for such strategies to suc-
ceed, I believe the analysis of peace making here is sound. The period
after a peace agreement is reached is a time of uncertainty and vulner-
ability for peace makers and citizens alike. International actors who seek
to bring deadly civil wars to a close must anticipate violent challenges to
peace processes. Instead of thinking generally about the possible threats
to peace, they must ask, “Who are the threats to peace?” The custodians
of peace must constantly probe the intentions of warring parties: they
must look for evidence that parties that sign peace agreements are sin-
cere in their commitment to peace, and they must search out and make
good use of intelligence about the warring parties” goals, strategies, and
tactics. The emphasis of this paper on individual typing of leaders and
attributing permanent traits to some of them raises important questions
about the weight of personality and situation as motivations of spoiler
behavior. But I believe that the analysis begins to correct an analytic
trend that asserts that all behavior by leaders in civil war is situationally
determined.

The research presented here strongly suggests that international con-
sensus about norms and coordination behind a strategy of aggressive
management of spoilers can provide the difference between successful
and failed implementation of peace agreements. Custodians must judge
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what is right or wrong, just or unjust, and fair or unfair in peace pro-
cesses. They can do so either explicitly by creating an international con-
sensus about what is appropriate for the warring parties or tacitly by not
taking action in the face of violent attacks and spoiler behavior.

Is the post-Cold War international environment conducive to forging
such consensus and coordination? The answer is mixed. A large gap cur-
rently exists between international proclamation of norms—human rights,
rule of law, democracy, and good governance—and behavior in warfare
that makes a mockery of such norms—wanton killing of noncombatants,
ethnic cleansing, war crimes, and atrocities. The establishment of interna-
tional consensus about norms writ large seems disarmingly easy; in the
cases presented above the establishment of consensus about norms in a
specific case was much harder. States seem much more likely to proclaim
norms when they view compromise on their freedom of maneuver in the
abstract; in actual cases, national foreign policies still define situations
differently, ascribe motivations differently, judge self-interest differently,
and waver in applying universal normative standards.

Likewise the present age presents difficult problems for international
coordination in applying a strategy of spoiler management. Economic
globalization and the weakening of state control over trade and borders
weaken state control over private economic actors who trade with and
profit from potential spoilers in civil wars. Cutting off spoilers from re-
sources and capital may be more difficult in the post-Cold War era than
previously. Similarly, a proliferation of nongovernmental organizations
involved in the implementation of peace accords in civil wars increases
the difficulty of establishing and coordinating strategies toward spoilers.
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Ripeness: The Hurting Stalemate
and Beyond

1. William Zartman

negotiation (and its facilitated form, mediation).! One, of longest

standing, holds that the key to a successful resolution of conflict
lies in the substance of the proposals for a solution. Parties resolve their
conflict by finding an acceptable agreement—more or less a midpoint—
between their positions, either along a flat front through compromise or,
as more recent studies have highlighted, along a front made convex
through the search for positive-sum solutions or encompassing formulas
(Walton and McKersie, 1965; Young, 1975; Pruitt, 1981; Zartman and
Berman, 1982; Raiffa, 1982; Pillar, 1983; Lax and Sebenius, 1986; Fisher
and Ury, 1991; Pruitt and Carnevale, 1993; Hopmann, 1997).

The other holds that the key to successful conflict resolution lies in the
timing of efforts for resolution. Parties resolve their conflict only when
they are ready to do so—when alternative, usually unilateral, means of
achieving a satisfactory result are blocked and the parties find themselves
in an uncomfortable and costly predicament.? At that point they grab on
to proposals that usually have been in the air for a long time and that only
now appear attractive.

It is obvious that the second school does not claim to have the sole
answer (since it refers to the first) but rather maintains that substantive
answers are fruitless until the moment is ripe. The same tends not to be
true of the first school, which has long ignored the element of timing and
has focused exclusively on finding the right solution regardless of the
right moment. To be sure, attention to the question of timing does not
obviate the analysis of substance, and in particular it does not guarantee

I I 1here are essentially two approaches to the study and practice of
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successful results once negotiation has begun. But more attention is
needed to the timing question precisely because the analysis of substance
has ignored it.

This chapter presents the state of current understanding of the most
specific aspect of timing and the initiation of negotiations—the theory of
“ripeness.” Because the metaphor of ripeness is easy to comprehend, the
idea has resonated with practitioners. However, the apparent simplicity
of the notion has also led to some confusion and misunderstanding among
those who have written about it. To improve and advance understanding
of the role of timing in the initiation of negotiations, it is necessary to
make the implications of ripeness theory clearer.

To do so, this chapter begins with the presentation of the theory indi-
cating necessary, even if not sufficient, elements in beginning negotia-
tions and implications of the theory for both analysis and practice. It then
discusses the experience and testimony of practitioners who have used
the concept in their negotiations and mediation. Next it presents and
evaluates refinements to the theory, followed by two types of remaining
problems: the inherent, persistent resistance to the perception of ripeness
and the tantalizing “other side of the moon” with its prospects for nego-
tiation. In the process it carries the theory to its next extension, dealing
with the continuation of negotiations toward a successful conclusion.
Finally, the chapter addresses implications for practitioners in the ab-
sence of ripeness, specifically on the need and policies for ripening. As
the argument proceeds, each discussion is summarized by definitional or
hypothetical propositions.

RIPENESS THEORY IN PRACTICE

The notion of ripeness is critical for policy makers in the post-Cold
War era who seek to mediate disputes in the international arena. It is also
highly relevant for conflicting parties themselves as they assess their
courses of action. Several aspects of the timing question need to be an-
chored in theory and practice. First, the concept and theory of ripeness
need clarification, indicating what they do and do not cover. Second, the
ways of recognizing ripeness need to be identified. Third, new questions
raised by the concept and theory need to be addressed, so that further use
and development can be accomplished.

The idea of a ripe moment lies at the fingertips of diplomats. “Ripe-
ness of time is one of the absolute essences of diplomacy,” wrote John
Campbell (1976:73). “You have to do the right thing at the right time.”
“The success of negotiations is attributable not to a particular procedure
chosen but to the readiness of the parties to exploit opportunities, con-
front hard choices, and make fair and mutual concessions,” wrote then
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Secretary of State George Shultz (1988), without indicating specific mo-
ments. Few diplomats have tried to identify what it is that provides that
essence or readiness, leaving its identification to a sense of feel. Henry
Kissinger (1974) did better, recognizing that “stalemate is the most propi-
tious condition for settlement.”

Conversely, practitioners are often heard to say that certain policies,
including mediation initiatives, should not