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IN 1996, THE UNITED STATES INSTITUTE OF
PEACE published Managing Global Chaos:
Sources of and Responses to International Con-
flict. The bookK’s editors, Chester A. Crocker,
(chairman of the Institute’s board of directors),
Fen Osler Hampson (a former Institute fel-
low), and Pamela Aall (then deputy director of
the Institute’s Education and Training pro-
gram), sought to distill into a single volume
some of the most insightful and instructive
analysis of international conflict and its pre-
vention, management, and resolution in the
first years after the end of the Cold War. They
succeeded admirably. Former secretary of state
George Shultz commented that “the sweep,
insight, and ideas presented in [Managing
Global Chaos] make for genuinely rewarding
reading.” Foreign Affairs observed that the vol-
ume “represents the collective wisdom of a
high-powered group of foreign policy practi-
tioners and scholars.” Readers agreed. The book
sold remarkably well, especially to colleges

and universities.

Foreword

Ruchard H. Solomon
President, United States Institute of Peace |

Now, five years later and a decade into the
post—Cold War era, Crocker, Hampson, and
Aall have taken a fresh look at the state of in-
ternational conflict and its management. In
Turbulent Peace, they have brought together
nearly fifty top-flight scholars and practition-
ers and arranged their work to form a compre-
hensive, multifaceted assessment of the con-
temporary world and new perspectives on ways
of preventing, containing, and resolving its con-
flicts. I am confident that readers of this new
compendium will be impressed by the results
of the editors’ industry in updating their pre-
vious work. That said, some readers may ques-
tion whether a sequel to the 1996 volume was
really necessary. After all, only a handful of years
have passed since the publication of Managing
Global Chaos. How much could have changed? =

“A week is a long time in politics,” British |
prime minister Harold Wilson once remarked.
In much the same vein, we may say that in the
fields of international relations and conflict
resolution, five years can bracket the transition |

ix
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to a different era. Back in 1996, when Manag-
ing Global Chaos first appeared, we were more
or less content to describe ourselves as living
in “the post—-Cold War world.” It was evident,
of course, that the world was no longer orches-
trated according to the logic of the superpower
standoff, but still we tended to contrast events
in the mid-1990s with the relative stability
that had prevailed until the Eastern bloc dis-
integrated at the end of the preceding decade.
Hence our perception of the world of the mid-
1990s was one of relatively unstructured con-
flict, or “chaos.”

I would not say now that our perception
was wrong. With one Cold War protagonist
(the Soviet Union) having disappeared, the
other (the United States) uncertain how to be-
have, several other actors (the European Union
and China, for instance) edging their way to-
ward center stage, and with numerous ethnic
and religious conflicts or humanitarian crises
born of failing states occupying the attention
of policymakers in the world's major capitals,
the era seemed truly chaotic.

Five years later, however, much has changed.
If we have yet to find the right name with
which to dub our age, we are profoundly un-
comfortable referring to it merely as the post-
script to a former era. “Post—Cold War world”
no longer suffices. We know that we are in a
new time and to some degree in unfamiliar
territory.

Many features of today’s international land-
scape would have been recognizable to earlier
generations: violence and instability in the
Great Lakes region of Africa; fighting in Kash-
mir between Indian and Pakistani forces;
clashes between Israelis and Palestinians; China
rattling its saber at Taiwan; the United States
talking of putting up its own nuclear umbrella.
Yet these enduring conflicts now coexist with
other features that only seem to have been
around for decades: Russia struggling to adapt
to democracy and capitalism; NATO looking
for a mission; Europe searching for the politi-

cal will and military wherewithal to deal with

its own conflicts; the United Nations—in-
deed, the entire international community—
wrestling continually with the contending prin-
ciples of respect for national sovereignty and
protection of human rights; and everyone try-
ing to keep up with the information revolu-
ton and a globalizing economy.

Moreover, these post—Cold War phenom-
ena have now been with us long enough that
we have begun to plot their development and
to discern patterns within them. We have, as it
were, new historical reference points, We can
now draw interesting comparisons with events
as recent as 1995, as well as with those of 1985
and 1975.

Turbulent Peace presents ample proof of the
ability to recognize trends in phenomena of
quite recent vintage. Take, for example, the high
incidence of intrastate conflict, which has been
perhaps the most conspicuous feature and un-
doubtedly the most disheartening aspect of
the recent international landscape. One author
argues forcefully, however, that the skyrocket-
ing course of intrastate conflict in the 1990s
may now have not only slowed but reversed.
Another sea-change, widely acknowledged, is
that whereas the early 1990s witnessed an
overly optimistic embrace of the possibilities
of a “new world order,” the years immediately
thereafter saw an overly pessimistic retreat
from the dangers of military intervention in
failed and fractured states, a wariness that has
since diminished to the extent that several
new and sizable missions have been launched.

"The past five years have added significantly
to the rich if not always rewarding history of
post—-Cold War peace enforcement interven-
tions: cases such as Kosovo, East Timor, and the
Democratic Republic of the Congo have been
added to the roster of earlier ventures in places
such as Somalia, Haiti, Cambodia, and Bosnia
(the full list now runs to more than forty).
Thus the contributors to this volume can draw
on a wealth of recent case material—a situation
that does not necessarily lead to consensus, for
although the contributors may cite the same



FOREWORD

cases, they have very different assessments of
the wisdom of these recent operations and very
different conceptions of what circumstances,
if any, justify intervention.

Our authors address many issues other than
intervention, of course. For instance, propo-
nents of reconciliation and promotion of the
rule of law have watched truth commissions in
South Africa and Guatemala complete their
work. They have witnessed the creation {on
paper) of a permanent international criminal
court to deal with genocide, war crimes, and
crimes against hurnanity. And they have seen
General Pinochet and President Milosevic
discover that those accused of human rights
abuses are not always beyond the reach of jus-
tice, either at home or abroad.

In short, as the chapters in this volume at-
test, we have entered a new {albeit still evolv-
ing and nameless) era, and no one who wishes
to understand the character of our times can
afford to ignore the kind of analyses offered 1n
Turbulent Peace. Chester Crocker, Fen Hamp-
son, and Parnela Aall have assembled a truly
impressive cast of writers. Eminent and influ-
ential figures from both the scholarly and the
policymaking communities here present au-
thoritative, often provocative, assessments of
the fluid global scene. The coverage is exten-
sive, the opinions varied. One need only look
at, say, the chapters that make up part 11, “In-
tervention Strategies and Their Consequences,”
to see the diversity of views and the dynamism
of the debate.

Students of contemporary international re-
lations and their professors will find Turdulent
Peace indispensable. This one volume captures
the state of the art in international conflict man-
agement. Each of the main schools of thought
1s represented, each of today’s most pressing
1ssues is addressed. Taken individually, the chap-
ters offer penetrating, often passionate, analy-
ses of specific sources of or solutions to vio-
lent conflict. Taken together, they form a
comprehensive, well-balanced survey of the

many causes of war and the many options for
its prevention, management, or resolution,

By bringing the best in contemporary think-
ing on international conflict management to
the attention not only of professional analysts,
diplomats, and policymakers but also of stu-
dents, scholars, and indeed all citizens interested
in securing a more peaceful world, Turbulent
Peace reflects and advances the fundamental
mission of the United States Institute of Peace.
Singe its establishment in 1984, the Institute
has supported research on an extensive range
of subjects pertinent to international relations
and conflict management, and has disseminated
the fruits of that research to a remarkably wide
range of audiences. In reaching out to varied
groups, we do our best to present information
in a form that meets the needs of both students
and practitioners. For instance, in the field of
education, the Institute dissemninates resources
that include teaching texts, collections of cases
of peacernaking (see, for instance, Herding Cats:
Multiparty Mediation in a Complex World),
and in-depth analyses of critical conflicts and
issues, such as Ted Robert Gurr’s Peoples ver-
sus States, John Paul Lederach’s Building Peace,
and Raymond Cohen’s Negetiating across Cul-
tures. The Institute also works directly with
faculty both in the United States and abroad to
improve teaching in the field of conflict analy-
sis and management. We have been pleased to
see the enthusiastic reception accorded Man-
aging Global Chaos in colleges and universities
throughout the United States and abroad. We
trust that Turbulent Peace will likewise prove a
valuable resource for educators and students.

Perhaps one of those students will finally
coin an appropriate name for this new era, a
time that has clearly outgrown the moniker
“post—Cold War world.” Or perhaps a scholar
or policymaker will hit upon a suitable phrase.
And maybe my insightful and productive col-
leagues Crocker, Hampson, and Aall have al-
ready found the right answer in “turbulent
peace.”






Turbulent Peace represents a vibrant community
of individuals interested in the basic questions
on the nature of conflict and peacemaking. Like
all thriving communities, it depends on the
support and goodwill of many people, some of
whom appear in the book but many of whom
contributed to the effort in other ways. Dick
Solomon played a critical role in the develop-
ment of both Managing Global Chaos and Tur-
bulent Peace, and without his continuing en-
thusiasm and encouragement neither of these
projects would have seen the light of day. Sim-
ilarly, the contributions of Harriet Hentges,
Chick Nelson, Patrick Cronin, Bernice Carney,
Joe Klaits, David Smock, and Judy Barsalou
have enriched this work, and each in their dif-
ferent ways have helped turn idea into reality.
Kimberly Spring and Janice Hoggs were superb
in keeping track of complex and ever-changing
information and material and in organizing the
editors. Aleksandar Jovovic and Naren Kumar-
akulasingam have given much substantive ex-
pertise and practical support to many aspects
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at the end of the Cold War was the inspiration
for the first volume and we hope that this sec-
ond volume provides some answers but also
broadens and deepens your search. We are now
beginning to understand the landscape and

landmarks of peacemaking. This book can sug-
gest their dimensions and define some obsta-
cles, but the task of charting a reliable and ap-
propriate path to peace is still a challenge for
all of us.



THE UNITED STATES INSTITUTE OF PEACE,
established by Congress in 1984, came into
being just as the Cold War began to wane. By
the early 1990s, the foundations of the former
Soviet Union had cracked, shuddered, and fi-
nally collapsed with a rapidity that stunned
experts and casual observers alike. The battle
of the Titans—the organizing principle for
international relations in the second half of the
twentieth century—was over and the world
anticipated an era of peace. Little thought was
given to what peace entailed except that it
meant the end of the perpetual state of tension
and of the underlying threat of nuclear annihi-
lation. With the end of the Cold War eastern
European states would make peaceful transi-
tions to democracy, African and Latin Amer-
ican states—freed from the demands of the
ideological war between the two superpowers
—would move ahead with peaceful economic
development, and Asian countries would con-
tinue to ride the economic wave of the 1980s
to a peaceful prosperity.

Introduction

Chester A. Crocker, |
Fen Osler Hampson, |
and Pamela Aall |

Within a few years, conflicts erupted in the
Balkans, Nagarno-Karabakh, Tajikistan, Chech-
nya, Somalia, Ethiopia, Rwanda, Zaire, Liberia,
and Haiti. Ethnic tensions intensified in other
parts of Central Asia, Africa, and Southeast
Asia. Fighting continued in Northern Ireland,
the Middle East, El Salvador, and Guatemala.
It became clear that peace had not broken out; =
instead, the very nature of conflict had changed.
Conflicts became internal, setting neighbor
against neighbor, ethnic group against ethnic
group, religion against religion. Breaking all
accepted rules of war, these conflicts targeted
civilians and slaughtered noncombatants—
men, women, and children—just because they
belonged to the wrong group. As focused as
these conflicts were on their internal quarrels,
they also spread like wildfire, threatening to
produce regional conflagrations out of local
ones. And sometimes it seemed that they were |
adopting one of the most pernicious character-
istics of wildfire: spreading unseen underground
only to ignite in another part of the forest.
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In this transformed world, the work of the
Institute is increasingly wide ranging. Through
its multidisciplinary and practical approach,
the Institute seeks to understand the complex
causes of present-day conflict and has focused
on all aspects of the response to conflict—
research and analysis; policy development and
implementation; mediation, facilitation, and
dialogue; peacekeeping and peace enforcement;
rule of law and transitional justice; education;
practitioner training; and the challenges of rec-
onciliation. Taking seriously its mandate as an
educational organization, the Institute has also
looked for ways to present this understanding to
the next generation of policymakers and practi-
tioners and to the scholars who are teaching
them in colleges and universities across the
country. In 1996 we gathered the fruits of ten
years’ experience in analyzing conflict and de-
signing strategies for its prevention and contain-
ment into one volume entitled Managing Global
Chaos: Sources of and Responses to International
Conflict. Our objective was to present much of
the best thinking on our past experience and
current options and to give shape to the field
of conflict analysis and management—its new
dynamics, security challenges, and actors.

Although many things have changed since
we assembled the first edition, we considered
retaining the title Managing Global Chaos for
this new volume. The notion of chaos has not
lost its power or relevance, bearing in mind
the particular sense in which we use the term.
In using “chaos,” we are drawing by analogy on
chaos theory in the natural and mathematical
sciences. In this sense, chaos refers to the po-
tential of even seemingly minor, distant events
to have unpredictable and potentially dramatic
effects on the security and stability of other
places in a world that is both ever more tightly
interconnected and, ronically, ever more differ-
entiated and decentralized in its political, so-
cial, and economic structures. We do not argue
that the world 1s already chaotic or doomed to
descend into anarchy, as some observers claim.!
Still less do we posit that cultural clashes,

irrational responses to globalization pressures,
and the absence of structured underpinnings
that make behavior comprehensible are causing
new levels of vicious brutality in global con-
flict.? In fact, as Ted Robert Gurr’s chapter in
this volume argues, there are reasons to be cau-
tiously optimistic because both the frequency
and the intensity of ethnic and intercommunal
conflict declined during the past decade.* An-
other positive sign is that a significant num-
ber of the conflicts that did occur were settled
through negotiation. It is too early to proclaim
the easing of intergroup conflict and movement
toward political settlement as trends. Nor do
these happenings provide grounds for compla-
cency, given the fragile nature of many of the
negotiated settlements that were reached and
the obvious potential for brewing discontent in
some neighborhoods to erupt into violent con-
flict. It is for this reason that we have chosen
to give this volume the new title of Turbulent
Peace: The Challenges of Managing International
Conflict, a title we hope captures the changing
circumstances of the world in which we live.
Vulnerability and sensitivity to political and
security shock effects can be a function of this
very diversity and lack of centralized authority
structures. In the Middle East, for example, the
unsettled nature of the peace process between
Palestinians and Israelis, punctuated as it has
been by the recurring eruption of violence, has
consequences that go well beyond the region
and the immediate interests of the parties to
the conflict. One need look no further than
the impact of the fortunes of the peace process
on the price of energy and the pocketbooks of
consumers in oil-importing nations to appreci-
ate the considerable vulnerabilities that are in-
volved when a peace process in a critical region
of the world goes sour. Likewise, domestic
and secessionist violence brought on by the
collapse of authoritarian governments in Asia,
such as Suharto’s regime in Indonesia, con-
tributed significantly to the growing instabil-
ity of global capital markets and a rapid loss of

investor confidence in what came to be known
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as the “Asian crisis.” Civil unrest in countries
as near as Guatemala and Mexico and as far
away as Sudan, Somalia, and Ethiopia in the
Horn of Africa prompted massive flights of
refugees not just into neighboring countries
but around the globe. And the United States
has come to understand what many other coun-
tries have known for some time: the enormous
risks and dangers that arc posed by terrorist
attacks on their military personnel, on their dip-
lomats, and even at home as aggrieved groups
and the criminal organizations they give rise
to take out their frustrations on us.

Certain patterns of events—for instance,
“failed” or “failing” states, warlord predation,
and sceessiomsm—also produce a pattern of
responses, giving rise, in turn, to changed pat-
terns of violence and conflict. Similarly, the
success or failure of response mechanisms op-
erating in the name of an amorphous “inter-
national community” can have decisive “feed-
back” effects—positive or negative—in regions
beyond the locus of an immediate conflict sce-
nario. As the wars in the Balkans in the 1990s
reveal all too vividly, no region—in this case
Western Europe—is immune to unrest along
its borders, and “foreign wars” may be just
hours away by air or road. Some regions and
subregions may approach chaotic conditions
right under the noses ot others that are thriving
n the newly liberalized global system, freed
trom the burdens of bipolar, East-West con-
trontation. The “chaos” phenomenon in secu-
rity and conflict studics closely parallels the
more widely recognized economic and politi-
cal repercussions of globalization under the
integrative influence of the new technologies
combined with uneven local and regional ca-
pabilities to adapt to resulting change.

The sovereignty of individual states and the
respect for the sanctity of state borders that
characterized the fundamental nature of inter-
state relations over the past 350 years are also
being eroded or, at the very least, redefined.*
States are challenged from within as subna-
tional groups declare their separate identities

and seck separate recognition. It is increas-
ingly evident that this phenomenon 1s not
confined to the “new” states of the devcloping
world, but also affects some very old states in
Europe and Asia. States are also challenged
from the outside by supranational, intergov-
ernmental, or nongovernmental bodies that
have asserted the right to intervene—by force
if necessary—in the domestic affairs of sover-
eign states in order to defend individuals from
mass violence or to protect them from gross
violations of human rights.* The extraneous
and seemingly uncontrollable forces brought
about by rapid technological innovation and
change also challenge the authority of states
in other ways. The “traditional” media—radio
and television—also affect conflict processes
and pressures for intervention through the
so-called CNN effect.® But so too do new
communications technologies. It is a cliché to
say that the Internet has suddenly made us
all—at least those of us who have access to
computers—citizens of a global cyber-village
where information and chat rooms are accessed
at the mere click of a finger. The velocity of
information flows, financial transactions, in-
ternational investment, and even environmen-
tal change is not only changing our percep-
tions of how we see ourselves as citizens and
how we relate to our own governments. It is
also affecting the legitimacy of governments
and the capacities and prospects of some states
to thrive or even to survive. The point here is
not to argue whether the change in national
sovereignty 1s a good or bad thing, but to rec-
ognize that the diffusion of power throughout
the international system has added whole new
layers of complexity to efforts to maintain inter-
national order.

This diffusion of power in all of its varied
meanings makes it all the more important that
we take a multifaceted and multidimensional
approach to conflict analysis and canflict man-
agement. This approach nceds to recognize
that states no longer have the legitimacy and
the monopoly on power and the use of force
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that they once enjoyed and that as some states
break apart or are wracked by internal contlict
the unsertling consequences and shock waves
can spill across borders, infect the surrounding
region, and even reverberate into the interna-
tronal system.

One of the challenges for both students and
practitioners of international conflict manage-
ment is to make intellectual sense out of all of
this chaos and complexity and to understand
that there are rcal alternatives and a wide range
of potential response strategies to different con-
flict situations.” To point out that the world and
its conflicts are complex 1s not very helpful if
we stop there. The task of the policy analyst,
wherever he or she sits—in the classroom, in
the State Department, in the United Nations,
or in the office of a nongovernmental organiza-
tion in some war-torn society—is to understand
what drives and sustains these seemingly in-
tractable conflicts so that interventions aimed
at helping the parties resolve these conflicts or
assisting the victims do not make the situation
worse or further exacerbate tensions.

The levels-of-analysis approach, developed
in Jack Levy's opening chapter to this volume,
offers a useful framework that gives some in-
sight into the “causes” or “vectors” that influence
conflict processes and contribute to the escala-
tion of violence. In practical terms, no serious
scholar or professional authority argues for
a “single-factor” explanation of conflict and
war. Leading scholars on war causation—from
Geoftrey Blainey, Raymond Aron, and Bernard
Brodie® to Michael Howard, whose classic
essay is included in this volume—argue against
single-factor analyses, which have never been
useful in explaining war events except in terms
of circular or tautological arguments (e.g., wars
oceur because there is nothing to prevent them).
Still less are they uscful today when political
leaders in war-torn societies have become ever
more entrepreneurial and creative in describ-
ing their struggles in terms that will “sell,”
shading the rhetoric to the market if need be.
And just as there s no single cause of conflict,

there is no single solution. Understanding com-
plexity and the dynamics of the various levels
is as important to the analysis of conflict reso-
lution as it is to the analysis of conflict.

A CHANGING LANDSCAPE

In this present volume, although we continue
to use a multidimensional chaos paradigm, we
do so within a geopolitical landscape that has
changed markedly since the mid-1990s. Specif-
ically, we are speaking here of five emerging
dynammics that characterize the setting for con-
flict analysis and management in the current
period and run through the different sections
of this book.

The first of these is the return of geopoli-
tics, those endemic and hegemonic conflict
patterns between states that have long charac-
terized the international system, together with
rising concerns about how such contests will be
conducted in today’s technological environ-
ment. For much of the first post—-Cold War
decade, analysts focused, and not without rea-
son, on ethnic and internal wars that have
formed the overwhelming majority of contem-
porary conflicts. Like a pendulum, this focus
miay occasionally have gone too far, to the ex-
tent of obscuring the vital linkage between in-
ternal wars and the regional “bad neighbor-
hoods” in which they occur and which often
constitute the leading triggers of the conflict’s
outbreak or provide a lethal milieu for its spread.
The concentrated focus on internal conflict
may also have distracted us from appreciating
the continued salience in certain regions of en-
demic, interstate rivalry or hostility based on
the sorts of factors (concern for regional pri-
macy, changing power relations, security dilem-
mas, regime legitimacy contests, the absence
of universally accepted regional or subregional
“rules of the game”) that scholars have long
recognized as conflict spurs or accelerants.

When combined with the recent attention
in the scholarly and policy communities to
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so-called rogue actors and the reality of con-
tinued, if not accelerated, diffusion of sensi-
tive weapons technologies to unstable regions,
the return of geopolitics points to a legitimate
global concern for dampening regional inter-
state confrontations. Similarly, it points to the
value of enhancing efforts to erect confidence-
and security-building measures and antipro-
liferation regimes ranging from small arms to
nuclear weapons. The return to open warfare
and overt nuclear testing in South Asia is only
the most dramatic illustration of this concern.
In 1998-2000, the Horn of Africa witnessed
the largest-scale and costliest conventional in-
terstate warfarc on the African continent since
World Wars I and 11, as the Eritreans and
Ethiopians engaged in a seemingly pointless
test of wills over an impoverished and barren
landscape where the border was never demar-
cated. In the Taiwan Straits, the struggle for
legiimacy and to decide who wall set the terms
for the ultimate reunification of China has pro-
duced open threats of the use of force on one
side and of unilateral sccesston on the other.
Accordingly, this new edition of the volume
includes expanded coverage of the sources of
and responses to regional conflicts that pertain
to this pattern.’

The second emerging issue that we have
chosen to highlight in the volume 1s that one-
dimensional debates about interventionism
and 1solationism miss a much richer reality of
challenges and trade-ofts in conflict manage-
ment revolving around questions of sociopo-
litical context, timing, sequencing, and grasping
the stages and cycles in the life of a conflict. All
too often, we believe, the intervention debate
has been handled as if the only real issue is
military intervention, as distinguished from
other types of third-party-assisted processes
by a range of external actors. Worse, within
the ambit of the military intervention field, the
debate has been framed as if the issue is sim-
ply a “yes or no” matter and, within that, an up
or down vote on support for UN peacekeeping.
This sort of framing of the question trivializes

the real issues of public policy choice. In this
volume, we have insisted on a broader look at
the concept of intervention, touching on issucs
of teasibility and strategic management; the
concept of mediatory peacemaking as a strate-
gic enterprise; ethical imperatives; the impar-
tiality dilemma; the specific types of peace-
keeping that have worked and those that have
not; the phasing of intervention; the range of
external, third-party, roles (official and nonof-
ficial) in conflict management; and the prob-
lems associated with intervention that freezes
or prolongs conflicts rather than actually man-
aging or resolving them. !

Of particular importance n looking at this
complex equation is the effort to pull together
from case studics the lessons learned from
post—Cold War experience. The purposc is to
make a start in identifying certain principles
and concepts that can lead to doctrines of best
practice in third-party interventions (1) by
different sets of actors, (2) by using different
instraments and techniques, (3) in distinct types
of societies, and (4) at various points in the
conflict life cycle. Once again, the value of tack-
ling the conflict management agenda in this
way is that it links theory directly to practical
application. In practice, the question most likely
to arise 1s not, “Which kind of intervention
works better, NGO-led track-two initiatives
to open a channel between the sides or a big-
power effort to summon the parties to a Camp
Dravid summit?” Rather, the question will likely
be, “How do we know when the first option
is needed or when only the second has hope
of success?”

A third emerging theme this volume treats
is the continuing and still unresolved dialogue
among scholars and practitioners about the
interaction between contlict management, on
the one hand, and democratization, the rule of
law, civil-society institution building, and other
clements of what can broadly be called gover-
nance (or nation building), on the other hand.!
Negotiated political transitions (e.g., from com-
munist dictatorship, from apartheid, from
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oppressive military or one-man rule) place a
sharp focus on the significance of these issues
since they impose on peacemakers and warring
parties alike a seemingly stark choice between
priorities {reconciliation, power sharing, jus-
tice, accountability to local or international au-
thorities, adherence to democratic norms and
universal legal principles, the quest for peace
and stability). Given the predominant role of
Western governments and publics and Western-
oriented intergovernmental and nongovern-
mental organizations in the peacemaking field
—and the reality that most violent conflicts
occur in or between transitional or developing
socicties—the potential clash of values and
priorities is further underscored. Western dipio-
mats and activists naturally bring with them
certain expectations about democratic practices
and human rights standards. The idea that
peace can and should be imposed by outsiders
is itself derived from this set of Western-
derived assumptions and priorities.
Increasingly, the scholar and the practitioner
are beginning to ask awkward but essential
questions about the proper sequence and pri-
orities to be adopted in addressing these ques-
tions. Must basic governance questions be
resolved and fundamental political or social
change occur before there can be stability and
peace? Or is the greatest source of contempo-
rary chaos and political turbulence the weak-
ening of state institutions and capabilities and
their replacement by rival and even less legiti-
mate power sources? If the former thesis is
correct, then peacemaking and conflict man-
agement should consciously be placed on the
back burner until pelitical conditions ripen not
for negotiated settlements but for legitimate
governance, which will bring in its wake a just
order. If the latter hypothesis is true, then the
first order of business is for the international
community to lend support to the strengthen-
ing of the sovereign and legitimate capacity of
states in deeply troubled societies. Under this
approach, it is democratic norms and Western
sensibilities that must be placed on the back

burner in the interests of reestablishing politi-
cal order and arresting unguided turbulence by
keeping an external hand on the levers of power
until local authorities can reassert themselves.
We have not attempted to resolve this debate
~—a modern version of age-old debates in po-
litical theory—but rather try to reflect it fairly
in the context of conflict management theory
and practice.1?

‘The fourth emerging theme is the need for
more explicit recognition—by practitioners and
scholars alike—that there is much truth to the
nostrum “it depends” when analyzing conilict
sources and appropriate remedies. The simple
fact is that societies and polities differ dramat-
ically in their capacity to cope with external or
internal shocks and pressures. A typology of
societies and conflicts could advance thinking
in the academic and policy communities about
what works, when and where. What triggers
the outbreak of an uncontrollable conventional
warfare in one context could inspire the launch
of a fast and effective special mission by the
European Union or the Organization for Se-
curity and Cooperation in Europe in another
setting. Some regions are replete with security-
related institutions and mechanisms adept at
forestalling, preempting, and channeling con-
flicts before they turn violent. These security-
surplus or security-exporting regions—sadly
too few in number—stand in marked contrast
to security-deficit regions where supplies of tin-
der and matches far outweigh the stock of fire
extinguishers.

We believe it is becoming essential in the
conflict management field to speak candidly
about these distinctions. Erudite discourse on
the limits of UN peacekeeping or the promise
of nongovernmental initiatives for postcon-
flict peacebuilding needs to be situated within
typologies of conflict settings. To illustrate,
peace initiatives that have borne fruit in North-
ern Ireland and South Africa would not likely
gain the same traction in societies such as
Sierra Leone and Afghanistan, where the vital
infrastructure of civil society remains far less
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developed and institutionalized. Remedies de-
pending on the presence and conduct of stable,
coherent actors make sense in places where such
actors are the key decision makers.!* Those
remedies can lead, however, to illusions and
wishful thinking when, literally, there is no one
in charge. To take another example, in assessing
the context for the insertion of peacekeepers,
the policymaker needs the benefit of a plain-
spoken analysis about the intentions and ca-
pabilities of local actors and, as Doyle suggests
in his chapter, to weigh this judgment against
the likely capacity of the outside force to cope
over the lifetime of the intervention.

These four themes—the return of geopoli-
tics, the debate on intervention, the push and
pull between conflict management and post-
conflict governance issues, and the recognition
that different societies require different peace-
making strategies—run through this volume.'*
Their presence testifies to the fact that we are
only just beginning to understand how to reach
peace. Some peacemaking efforts over the past
dozen years have been successtul: Cambodia,
El Salvador, Guatemala, and even the seem-
ingly intractable conflict in Northern Ireland,
which yielded at last to the persistent media-
tion by three distinguished cutsiders—former
U.S. senator George Mitchell, former Finnish
prime mimster Harri Holkeri, and General
John de Chastelain of Canada. Some efforts,
however, have not met with the same success.
Contflict reignited yet again in Angola despite
the agreements that had been reached at Lu-
saka, despite UN engagement, and despite
strong U.S. support for the UN mediator. The
U.S. effort to broker peace between the Israehs
and the Palestinians in the last days of the Clin-
ton administration was badly derailed by the
outbreak of violence 1n the region. And some
efforts—involving the same region, the same
players, and the same mediators using the same
techniques—have produced very different re-
sults. In the Balkans, for instance, U.S, assistant
secretary of state Richard Holbrooke, with
the aid of NATO, used coercive peacemaking

to strong-arm the Bosnian Serbs, Croats, and
Muslims into agreement. The same coercive
approach failed, however, during the Serb-
Kosovar Albanian negotiations in Rambouillet
and as a result brought NATO into direct armed
conflict with the Serbs. In general, the record
over the past decade points to a highly mixed
track record, with most cases falling somewhere
in between pure success and downright failure.

With the passage of time, assessments of the
record of international interventions become
more, not less, problematic. For example, the
lessons of Cambeodia are more difficult to read
than we initially thought. Did the collapse of
the power-sharing arrangement between Hun
Sen and Prince Norodom Ranarridh mean that
democratic elections after conflict produce at
best an unstable result, prey to renewed con-
flict? Or did the decision to include the Khmer
Rouge in this early government leave gaping
wounds that prohibited reconciliation? Or were
these all necessary steps toward a sustainable
peace—steps in a long, slow process requiring
patience, persistence, and open-ended com-
mitment by all concerned? Did the interna-
tional community do too much or too little to
make peace endure in Cambodia? Can out-
siders help to bring peace at all, and if so, how
can they help?

This brings us to our fifth overarching
theme. Over the past decade, we have learned
a great deal about the complications of reach-
ing a negotiated agreement and of creating
from that negotiated settlernent a sustainable
peace.l’ We have learned about the fragility of
agreements, the difficulties in coordinating
an international response, the challenges of
implementation, the influence of spoilers, the
unpredictable results that elections can pro-
duce, and the strong resistance to reconcilia-
tion. It is clear that we live in turbulent times
and that a negotiated conflict settlement often
leads to a turbulent peace. This peace is not an
end state in itself but needs to be nurtured into
its next phase: a stable, functoning govern-
ment, society, and culture in which conflicts
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are settled through negotiation rather than
through violence.

‘This turbulence refers not only to postcon-
flict situations. At the lower end of the conflict
spectrum, we are reminded of an interesting
feature of post—Cold War conflict events: the
occurrence in places such as Central Asia, In-
donesia and the Philippines, Central Africa,
and the Balkans of violent, turbulent situations
that hover somewhere between war and peace.
We do not propose in this volume a new theory
for explaining and responding to political vio-
lence below the threshold of outright war, A
number of our chapters on conflict sources shed
an especially bright light on the phenomenon
of turbulence.’® Managing such turbulence
cannot simply be swept aside as somehow be-
neath the proper concern of the international
community: this turbulence 1s the breeding
ground for other phenomena that affect the
health of the global system—criminaliry of
all sorts, the rise of predators and warlords
(“togues,” to some), environmental and health
disasters'’—and that postpone indefinitely vi-
tally needed investment, growth, and improved
standards of governance. Low-level violence
of this sort is capable of dismantling and de-
stabilizing negotiated settlements, reversing
fragile progress. Yet the remedies for sustained
turbulence in rough neighborhoods are by no
means obvious in our postimperial and post-
colonial age.

Christoph Bertram points out that it is im-
possible to recognize the full character of your
own period as you live through it.!¥ Living in
a period of transition, as we do now, makes
this recognition even more difficult. We do not
have a term for our age beyond the weak de-
scription “the post—Cold War period.” We
do know, however, that our age is marked
by change and by the reiling seas produced by
change. We hope that the contributions in this
volume serve to underscore the gravity of the
challenge and the long road that still lies ahead

in security and conflict studies.

STRUCTURE OF THIS BOOK

As discussed above, there have been impor-
tant developments over the past five years,
both in the scholarly fields related to conflict
management and on the ground where war
and peace occur. This volume seeks to capture
these changing dynamics. It includes some
contributors to Managing Global Chaos, who
have rewritten their chapters to reflect these
changes. It also includes many new authors,
who have been commissioned to treat new 1s-
sues and to reflect the widened range of view-
points in areas of lively debate. Unfortunately,
the hard limits of space forced us to drop a
number of excellent chapters, including the
seven case studies, that were included in the ear-
lier volume. For students interested in the evo-
lution of thought and practice in the field of
conflict analysis and management, these chap-
ters are well worth secking out from Managing
Global Chaos.

This volume focuses on two dimensions of
the conflict field: sources and responses. Of
these two dimensions, the first has attracted
the most attention from scholars within the
field of international relations. In recent years,
however, attention to responses to conflict has
increased, driven by a growing desire among
students and faculty on the one hand and pol-
icymakers and practitioners on the other hand
to come up with workable solutions to seem-
ingly intractable conflagrations. The unceasing
explosions of internal conflicts in the 1990s may
have presented very difficult challenges to prac-
titioners but they also touched the lives of indi-
viduals around the world as the news networks
reported on mass civilian killings in Rwanda,
Bosnia, Liberia, and Sierra Leone. In the face
of these contemporary wars, student and fac-
ulty concern expanded beyond understanding
the causes of these conflicts to identifying and
applying solutions. This volume, as did its pre-
decessor, dedicates a major part of its pages to
the practical, political, ethical, and operational
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considerations of conflict management. Rec-
ognizing that all sorts of diverse institutions
play a role in responding to conflict, the book
explores many different kinds of instirutional
capacities and devotes several sections to the
use of both coercive and diplomatic methods
of rmaking or encouraging peace.

Analyzing conflict and peacemaking is not
easy. Each conflict is unique and has its own
set of causes and dynamics. Consequently, each
response has to be unique. There are some tools
—general though they may be—that can help
to conceptualize the field and thereby increase
understanding of these complex factors. It is
to some of these tools that we now turn.

Table 1 (“Ilustrative Strategies for Manag-
ing a Turbulent World”) relates various conflict
management strategies and techniques, includ-
ing the use of force, negotiated interventions,
and track-two diplomacy, to the discussion of
sources of conflict. The first section of the
book is based on the typelogy in Jack Levy's
chapter, which is itself modeled on the work
by Kenneth Waltz thar defined a levels-of-
analysis approach to the study of conflict.!
Using Levy’s three difterent levels of analysis
—the systemic, subsystemic, and tndividual
levels—the left-hand column of the table dem-
onstrates that there is potentially a wide range
of factors that can influence conflict processes
and that for any given conflict a variety of dif-
ferent factors and forces can play out across
these different levels. Using the same levels-of-
analysis approach, part I of the volume cap-
tures the wide array of conflict sources from a
rich variety of scholarly and disciplinary back-
grounds and in some respects speaks to the left-
hand column of the table. Although some of
the writers in this section of the book stress the
continued importance of systemic sources of
conflict—that 15, sources of conflict that arise
from the anarchic nature of the international
system and transnational forces and processes
that increasingly operate at the global level—
others point to the importance of subsystemic

factors, including the growing imporrance of
culture, ethnicity, identity, and personality in
contlict processes, especially within states.

Part IT of the volume examines the ongoing
debate about intervention, focusing primarily,
though not exclusively, on the role of coercive
versus noncoercive strategies and instruments of
intervention. The essays in this section bring a
diverse range of opinions and insights to the
ongoing debate among scholars and practition-
ers about intervention methods, techniques,
and timing, particularly when military interven-
tion is an option. At one end of the spectrum
is the viewpoint that international interven-
tion to end intrastate conflicts is inconclusive
and generally tends to be counterproductive.
At the other end some argue that the interna-
ttonal community has a moral commitment to
intervene when confronted with evidence of
genocide and massive human rights abuses. As
the essays in this section demonstrate, these de-
bates play out at different levels—the political,
the moral, and the practical or expedient. As
the introductory essay to part II argues, how-
ever, much of the debate tends to focus on the
use of force, ignoring the fact that there are
other strategies and instruments of interven-
tion, ranging from formal diplomacy to a wide
varicty of track-two interventions. Further-
more, intervention strategies—whether they
involve the use of (or the threat to use) force
or diplomacy or some other method of nego-
tiation and mediation (i.e., peaceful interven-
tion techniques}—must be carefully tailored
to the appropriate source of conflict or level of
analysis, explicitly recognizing that many dif-
ferent factors and forces are at play in any
given conflict.

In part 11l we focus on the role of negotia-
tion, mediation, and preventive statecraft as
specific tools and methods of conflict man-
agement, Negotiation is rightly viewed as a
means to an end (diplomatic negotiations in the
area of arms control, for example, are directed
at developing new arms control regimes; a
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mediated intervention by a third party in an
intrastate conflict 1s directed at ending violence
and perhaps establishing a detailed road map
that charts the way to a lasting peace settle-
ment). However, such factors as the timing and
sequence of negotiations, the choice of nego-
tiating partners, the selection of a mediator(s),
and the forum within which negotiations are
conducted can exercise a decisive influence on
outcomes, including whether a settlement or
arms control treaty is reached or not. The essays
in part 111 discuss the utility of different nego-
tiation and mediation instruments at both dip-
lomatic and unofficial levels and the impact
different kinds of negotiated interventions can
have on peace processes.

Table 1 illustrates that more than one set of
intervention strategies or response mechanisms
may be necessary to address sources of conflict
at different levels of analysis. Furthermore, these
different strategies and responses may, in fact,
complement one another and therefore should
not be viewed as mutually exclusive options.
Part IV of the volume develops this theme, ex-
amining the role of international institutions
and regimes in the conflict management equa-
tion. The essays in this section suggest that al-
though international organizations such as the
United Nations remain highly relevant to the
maintenance of international peace and secu-
rity, there is growing recognition that their ac-
tivities and efforts must be complemented by
an increasingly diverse portiolio of institutions,
including regional and subregional organizations
and nongovernmental organizations. The es-
says 1n this section also attempt to distill much
of the knowledge and experience gained over
the past decade about the utility of these dif-
ferent institutions and their comparative ad-
vantages in different conflict settings.

Once a negotiated agreement is reached,
there may be the temptation to conclude that
the job is done. Nothing could be further from
the truth. As the essays in part V demonstrate,
the challenges of consolidating the peace and
moving from a settlement to a genuine process

of reconciliation are as formidable as they are
varied. During the consolidation phase of a
peace process, important choices have to be
made, such as whether to prosecute those ac-
cused of war crimes or whether to use other
means (e.g., truth commissions) to achieve na-
tional reconciliation. There is no easy answer
to, or ready-made formula for addressing, these
challenges. However, in the five years since the
publication of Managing Glebal Chaes, scholarly
and policy understandings of what these pre-
cise challenges are and what the priorities
should be in moving from settlement to rec-
onciliation have grown enormously. The gready
expanded list of topics covered in this section
reflects our enlarged understanding about not
only the scope of these challenges but also the
obvious limitations to social and political engi-
neering carried out on a local or even a nation-
wide scale.

Figure 1 (*The Life Cycle of International
Conflict Management”) takes a different per-
spective, relating many of the different ap-
proaches to conflict management available to
peacemakers to different points on the conflict
cycle. Tt does not incorporate sources of con-
flict, as table 1 does, but instead focuses on the
dynamics of conflicts and the timing of appro-
priatf: respOnSeS. The be]_l curve on the Chart
represents in idealized form the pattern of a
conflict, showing how a conflict escalates toward
the outbreak of violence and then de-escalates
toward rapprochement and reconciliation. The
curve also indicates the types of conflict man-
agement techniques that may be effective at
particular points of the conflict cycle. For in-
stance, at the bottom of the curve, before vio-
lence has breken out or after settlement has
been reached, approaches that stress develop-
ing capacity to handle disputes peacefully—
nstitution building, good governance, trans-
parency, rule of law, fact finding, education,
practitioner training, development assistance
—may be not only appropriate but essential to
the prevention of conflict or consolidation of
peace. At the higher end of the curve, after
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Figure 1. The Life Cycle of International Conflict Management

Peacemaking
Mediation/negotiation
Coercive diplomacy

Peace enforcement

Peace imposed by threat or use of
force, not always with consent

of parties
Wﬂ.r cease-fire Sanctions and arms embargoes
Crisis diplomacy outbreak
Mediation/negotiation of violence :
Sanctions and other coercive diplomacy Peaf:t"k?epmg .
Military deterrence g:g;d‘;l[lfhdy a:medf military
International appeal/condemnation Other sccurif_:;uc::esob}:st:d
N Repatriation of refugees and other
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Conflict Prevention confrontation
Confidence-building measures/
arms regimes . e
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conciliation rising tension Restoration or creation of
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Education reconciliation (g_oyenunenr, education, legal,
Practitioner training military, media, civil society, etc.)
Capacity building Economic development
Regime/institution building Education and training in

Stable

peace

preventive measures

Source: Adapted from figure 2.1 in Michael S. Lund, Preventing Violent Conflict: A Strategy for Preventive Diplomacy
(Washington, D.C.: United States Institute of Peace Press, 1996), 38.

the outbreak of large-scale violence, the antag-
onists may be closed to these kind of approaches
and respond only to strong incentives and dis-
incentives of both a political and a more coer-
cive nature: mediation, political and economic
sanctions, and military engagement in the
peace mission.

Inlooking at this curve, it is important to re-
member that individual conflicts rarely follow
this idealized pattern. Some double back on
themselves, swinging from tenuous settlement
to renewed conflict, as happened in Angola in
the 1990s. Some never quite develop into full-

fledged conflicts, but simmer uneasily for years,
as happened in Indonesia before the outbreak of
fighting over East Timor. Even so, the chart
does provide a useful means of understanding
general conflict dynamics and identifying ap-
propriate approaches to conflict management.

In these rapidly changing times, none of
the essays in this volume can provide the last
word on any given subject. But they do repre-
sent, in our opinion, some of the best thinking
and research on the topics they address. Our
basic aim for this book is to provide a closer
representation of post-Cold War realities and
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experience while also capturing some of what
we are learning and offering some snapshots of
a moving target: the full complexity of con-
temporary conflict management in a turbulent
world. We hope that the essays and insights in
this volume will therefore not only illuminate
but also stimulate and provoke.
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