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Foreword

The New Agenda for Global Security: Cooperating for Peace and
Beyond, brings together a range of direct responses to Gareth Evans’s
Cooperating for Peace: The Global Agenda for the 1990s and Beyond
(also known as the ‘Blue Book’) which was launched at the 48th General
Assembly of the United Nations in 1993, Many of the contributors have
also addressed Evans’s subsequent article on ‘Cooperative Security and
Intrastate Conflict’, published in Foreign Policy in 1994, for which he
was awarded the prestigious Grawemeyer Prize for Ideas on Improving
World Order by the University of Louisville in Kentucky.

Most of the chapters in the present collection were first presented at a
seminar held at the Australian National University in Canberra in July
1994. The seminar was sponsored jointly by the United Nations Associa-
ton of Australia and the Australian National University’s Peace
Research Centre, the Department of International Relations and the
Centre for Public and International Law. The Department of Foreign
Affairs and Trade assisted the seminar by way of funding.

Among the issues which arose at the seminar was whether the Blue
Book was adequately grounded in wider scholarly and public debates
about international relations. It was suggested by some that it arose in a
departmental analysis vacuum removed from other spheres of innovative
thinking about such matters as power politics, development and justice,
and the new world order more generally. Other participants, however,
noted that the Blue Book had at least canvassed a number of ideas that
non-government peace groups had been promoting for some time. At the
same time, the almost complete ‘absence’ of women from the Blue Book
was said to indicate a serious lack of balance in Evans’s approach. There
was general agreement as well that Evans’s focus, which was concen-
trated largely on state actors, paid insufficient attention to the role of
non-governmental organisations, thereby limiting perspectives on the
range of options available for dealing with global problems.

Another important aspect of the debate at the seminar concemed the
scope for humanitarian intervention in crisis situations. Several partici-
pants noted that however well-meaning the motivations for such
intervention might be, there were very real dangers associated with the
tendency of ‘outsiders’ to ignore local structures and knowledge. The
point was also made that the use of the UN as a vehicle for intervention
had often meant giving the most powerful states control of the criteria for
intervention. In addition, it was noted that the value of sanctions against
repressive and abusive regimes was dubious—only very selective appli-

ix



x COOPERATING FOR PEACE AND BEYOND

cation is likely to have desirable effects without placing too heavy a
burden on the ordinary people of the country.

With respect to the United Nations, several participants drew
attention to the pressing need for reform in order to enhance the
organisation’s capacity to respond effectively to the serious conflicts now
taking place within (and beyond) the borders of states. The Blue Book’s
broadly-sketched suggestions for reform, however, were generally
accepted as reasonable and did not generate much critical debate at the
seminar. One aspect that did receive more attention was the potential for
non-government organisations to contribute increasingly to the work of
the UN through its many fora, including those dealing with human
rights, disarmament and refugees.

Although the Blue Book was subject to some sharp critique at the
seminar, it was nonetheless welcomed by many of the participants as an
important Australian initiative in promoting fresh thinking, both concep-
tual and practical, on pressing global problems. At the same time, it was
hoped that more detailed analysis would follow in order to place Evans’s
suggestions more firmly in the context of practicable action. This has
been achieved, to some extent, by the subsequent publication in 1994 of
Building International Communiry: Cooperating for Peace Case Studies,
edited by Kevin Clements and Robin Ward.

The variety of perspectives on Evans’s book that were evident at the
seminar—both in the formal presentations and the discussions that
followed—are reflected in the diverse contributions to the present
volume. The themes dealt with range from issues concerning peace-
keeping, arms control, sanctions and United Nations reform to the notion
of ‘cooperative security’, Third World sovereignty, the idea of ‘good
international citizenship” and the ethical assumptions and ‘silences’ of
the Blue Book. The diversity of the contributions is apparent also in the
nature of the responses to Evans’s overall project. Some contributors,
although critical of certain aspects of the analysis, accept the basic
premises of the book and acknowledge the author’s initiative in putting
forward important new emphases for foreign policy approaches which
stress prevention rather than deterrence, and cooperation rather than
coercion. The Blue Book’s stress on non-military alternatives for dealing
with international crises, and on avenues for building conflict resolution
mechanisms that would prevent such crises from escalating to war, are
also welcomed as very positive aspects of Evans’s approach.

Other contributors believe that the approach of the Blue Book falls
well short of a comprehensive understanding of present trends, and that
its credibility is seriously undermined as a result. The Blue Book 1s seen
to err, for example, in oversimplifying the complexities of international
trends in order to push a particular prescriptive line on multilateralism
and interdependence that suits Australia as a middle power, but does not
necessarily suit other countries with markedly different circumstances. It
is also suggested that the ‘culture of cooperation’ highlighted by Evans
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has emerged essentially from the imposition of dominant Western values
on the rest of the world. Furthermore, the assumption that all countries
increasingly desire interdependence and cooperation ignores the very real
differences in the way that interests relating to these goals may be
perceived by other countries.

Included 1n the collection is a rejoinder from Evans himself. While
acknowledging the force of some of the criticisms, and generally wel-
coming them as a further contribution to the important dialogue on
global security problems, Evans stands firm on the basic convictions that
inform the Blue Book and its positive outlook on the UN’s potential for
making the world ‘a better and safer place for all its peoples’.

The objectives of the United Nations Association of Australia are to
promote the aims and ideals of the UN among Australians by: developing
policies which reflect an informed and critical analysis of global and UN
1ssues; educating Australians about these issues and the work of the UN;
enhancing the commitment of the Australian government to supporting
the UN; and promoting international links. I have no doubt that The New
Agenda for Global Security: Cooperating for Peace and Beyond, in
taking up the issues dealt with in the Blue Book and subjecting them to
critical scrutiny, will serve to further these important objectives and
provide much additional scope for the ongoing debate and analysis that is
so vital to our global future.

David Pumnell
National Administrator
United Nations Association of Australia
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Introduction: Activating the
Agenda

STEPHANIE LAWSON!

The end of the Cold War and superpower rivalry seemed to promise a
fresh era of positive opportunities for international peace and security,
with some entertaining the idea that we had survived the famous
Confucian curse of ‘living in interesting times’.2 International relations
scholars canvassed the idea of a new agenda for the discipline,? while on
the policy side the transformation of superpower relations also prompted
a fresh optimism that the United Nations could now achieve its basic
objectives in the pursuit of global peace and security. This was reinforced
by the mounting of collective action against Iraq which, for some,
provided proof that ‘the international community could indeed rally

I Iam grateful to Greg Fry and David Sullivan for their very helpful comments
on a draft of this Introduction.

2 Sce Stephen John Stedman, “The New Interventionists’, Foreign Affairs, vol.
72, no. 1, 1992-93, p. 1.

3 See, for example, Fred Halliday, ‘International Relations: Is There a New
Agenda?’, Millenium: Journal of International Studies, vol. 20, no. 1, Spring
1991, pp. 57-72; Adam Roberts, ‘A New Age in International Relations?’,
International Affairs, vol. 63, no.3, July 1991, pp. 509-25; Andrew
Linklater, ‘The Question of the Next Stage in International Relations Theory:
A Critical Theoretical Point of View’, Millenium: Journal of International
Studies, vol. 21, no. 1, Spring 1992, pp. 77-98; Richard Higgott and J.L.
Richardson, eds, International Relations: Global and Australian Perspec-
ives on an Evolving Discipline, Department of International Relations,
Australian National University, Canberra, 1991, and K.J. Holsti, ‘Inter-
national Relations at the End of the Millenium’, Review of International
Studies, vol. 19, no. 4, October 1993, pp. 401-8.

1



2 STEPHANIE LAWSON

against an aggressor who had violated the fundamental norms of inter-
national society’.* For others with the advantage of a little more
hindsight, however, victory in the Gulf has been the ‘one and only
triumph’ of the dream of a ‘new world order’ based on the ability of this
community to implement collective security principles.’

Another aspect of new world order expectations was expressed most
(in)famously by Francis Fukuyama who viewed the end of the Cold War,
not simply as the close of a particular period of post-World War 11
history, but the end of history as such in the sense that serious ideological
challenges to liberal democratic principles were effectively dead—and
incapable of resurrection. For those subscribing to the ‘democratic peace
thesis’, that is, the proposition that liberal democracies do not fight each
other and, just as importantly, are also far less likely to wage war against
their own citizens, the putative spread of democratic values in the
aftermath of the Cold War reinforced the promise of a peaceful future.

Six years later, one of the most commonly pronounced truisms is that
although the prospect of major interstate warfare has receded signifi-
cantly, the end of the Cold War has ushered in an era of deadly intrastate
conflict. Contemporary expressions of nationalism have been harnessed
to a revitalised concept of ethnicity and, in turn, these have fed into fresh
formulations of the right to self-determination which is more often than
not pursued in the name of history. There is no reason to view such
developments as any less of an ideological threat to liberal democratic
hopes for widespread peace and security. These developments have also
posed many new and largely unexpected challenges for the United
Nations and its agenda for global security, as well as for non-state actors
in international politics concerned with establishing a more peaceful and
just world order. Moreover, ongoing problems relating to arms control,
trade in armaments (both legal and illegal), poverty and underdevelop-
ment, Third World debt, large-scale environmental degradation, popula-
tion pressures, resource exploitation and distribution, and human rights
abuses remain matters of pressing concern. And unlike the narrower

4 See Andrew Hurrell, ‘Collective Security and International Order Revisited’,
International Relations, vol. X1, no. 1, April 1992, p. 37.

5 Stanley Hoffmann, ‘The Crisis of Liberal Internationalism’, Foreign Policy,
no. 98, Spring 1995, p. 167. For alternative assessments which do not cast
the Gulf War as this kind of ‘triumph’ see Michael McKinley, ed., The Gulf
War: Critical Assessments, Allen and Unwin and Department of Interna-
ﬁggzl Relations, Australian National University, St Leonards and Canberra,
1994.

® Sec Francis Fukuyama, ‘“The End of History’, National Interest, no. 16,
fgug;mer 1989; and *A Reply to My Critics’, National Interest, no. 18, Winter
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Cold War security agendas, these issues are now more commonly
accepted as legitimate items on the new agenda for global security.’

In confronting this array of urgent problems, it is generaily acknow-
ledged that policy-makers have been limited in their ability to respond
effectively by the inadequacy not only of existing bureancratic machi-
nery, but also of particular ‘mind-sets’, both of which were developed in
the very different environment of the Cold War bipolar order and its
narrower, less inclusive agenda. Even so, there have been very high
expectations expressed in some quarters of what the United Nations
should be able to achieve in a world no longer dominated by superpower
rivalry. Indeed, hopes for the establishment of a stable, peaceful inter-
national community have been declared very firmly in terms which place
the United Nations at the heart of such a community: ‘The world needs a
centre, and some confidence that the centre is holding: The United
Nations is the only credible candidate.’® New-school American inter-
ventionism, which has been described as combining an awareness that
intrastate conflict is a legitimate concern for international security with
‘a sentiment for crusading liberal internationalism’ has taken a similar
line insofar as it joins ‘a great emphasis on the moral obligations of the
international community to an eagerness for a newly available United
Nations to intervene in domestic conflicts throughout the world’.?

More recently, however, louder voices in the United States are to be
heard condemning the United Nations for over-reaching itself and for
displaying incompetence in the face of growing demands. Moreover, the
UN is frequently viewed by these commentators as ‘a capricious foreign
entity, acting independently of its member governments and often heed-
less of their concems’ with any show of autonomy by its Secretary-
General tending to ‘provoke cries of nationalist outrage, especially from
the right’.10 But as one commentator has argued, although cases like
Bosnia and Somalia are likely to be regarded as ‘flawed or even failed
UN missions’ in the long term, responsibility can be more accurately
attributed to ‘the lack of resolve in the United States and Europe, not [to]

7 Some members of the Australian academic security studies community have
been especially active in promoting broader conceptions. See, for example,
Graeme Cheeseman and St John Kettle, eds, The New Australian Militarism,
Pluto Press, Sydney, 1990 and Gary Smith and St John Kettle, eds, Threats
Without Enemies, Pluto Press, Sydney, 1992.

8 Canadian House of Commons, External Affairs Committee, quoted in Kevin
Clements and Robin Ward, eds, Building International Community:
Cooperating for Peace Case Studies, Allen and Unwin and Peace Research
Centre, Australian National University, St Leonards and Canberra, 1994,
p. 8.

9  Stedman, ‘The New Interventionists’, pp. 1-2.

10 See Brian Urquhart, ‘Who Can Police the World?’, New York Review, 12

May 1994, p. 29.



4 STEPHANIE LAWSON

the failings of the secretary-general’.!! Similarly, it has been suggested
that the efficacy of UN actions depends on the consistency and cohesion
in great power leadership:

When the powers are divided or predominantly reluctant, operations
become fiascoes, as has been the case in Somalia and Bosnia, or too little

too late, as in Rwanda (largely because of American pressure to keep
intervention small in size and scope).12

Although the trend towards increased UN activism in recent years is
often attributed to Boutros-Ghali’s role, the UN Security Council has also
displayed some initiative. Meeting for the first time at the Summit level
of Heads of States and Governments in 1992, the Security Council asked
the Secretary-General to prepare a report on the possibilities for enhanc-
ing the capacity of the United Nations to develop and pursue strategies
for preventive diplomacy, peace making and peacekeeping. In consider-
ing the wide-ranging issues that such a report was meant to address,
Boutros-Ghali added a further, closely related concept to the original
three, that of post-conflict peace building. The result was An Agenda for
Peace, a 50-page document providing analyses and recommendations
relating to the strategies outlined above, as well as associated issues
concerning regional organisations, the safety of UN personnel and, just
as importantly, the ongoing problem of UN finances which has created a
very large ‘chasm’ between what the UN is expected to achieve on the
one hand, and its current financial abilities to meet those expectations on
the other.13

The context within which Boutros-Ghali envisaged the further
development and implementation of the Agenda upheld the traditional
central organising principle of global relations, and of the UN itself:
namely, the sovereign state. The prospects for ‘common international
progress’, he said, remained grounded firmly in respect for its ‘funda-
mental sovereignty and integrity’. But like his predecessor, Javier Pérez
de Cué¢llar, Boutros-Ghali also stressed the extent to which the sove-

e

11" Stanley Meisler, ‘Dateline UN.: A New Hammarskjold?’, Foreign Policy,
no. 98, Spring 1995, p. 193. Mecisler also notes that the Clinton adminis-
tration, in playing to its domestic audience, ‘largely succeeded in deluding
the American public into believing it was Boutros-Ghali alone who led
American soldiers to disaster in Somalia’ (p. 181).

12 Hoffmann, ‘The Crisis of Liberal Internationalism’, p. 172. For a recent
overview and critical discussion of humanitarian interventions and the
inconsistency of US policy, sec Thomas G. Weiss, ‘Overcoming the Somalia
Syndrome—*‘Operation Rekindle Hope?”’, Global Governance, vol. 1, no. 2,
May—August 1995, pp. 171-87.

13 Boutros Boutros-Ghali, An Agenda for Peace: Preventive Diplomacy, Peace-
making and Peacekeeping, Report of the Secretary-General pursuant to the
statement adopted by the Summit Meeting of the Security Council on 31
January 1992, New York, United Nations, 1992.
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reignty principle—the theory of which has never in any case been
matched by the reality—needed to be reassessed and balanced by equally
important ethical considerations relating to what goes on inside state
borders.!4 Thus a commitment to human rights and good governance
within states, along with ‘promoting the empowerment of the unorga-
nized, the poor, [and] the marginalized’ were emphasised as primary
goals of the UN, and therefore legitimate issues on the agenda for global
security. Moreover, he said, the UN’s focus ‘should be on the “field”, the
locations where economic, social and political decisions take effect’.!’
The distinct message was that the UN must endeavour to promote peace,
understood not simply as the absence of war, but peace as justice in a
much broader sense. In turn, this must inform a notion of security that
goes well beyond traditional concemns with military threats to state
borders, and provides a more adequate conceptual basis for preventive
approaches to potential security crises.

Many of these ideas were not especially new to peace researchers and
students of international politics more generally, but in terms of placing
them at the forefront of UN concerns and responsibilities, the Secretary-
General’s report provided a fresh impetus to thinking, particularly
among the policy community, about the new post-Cold War agenda for
global security and the important role that the UN could play in activa-
ting that agenda. As Boutros-Ghali reports in a later publication, the
ideas and recommendations put forward in the Agenda have been
debated in the parliaments of member states, studied in ministries, non-
governmental and private organisations, and publicised and commented
on widely in the media. They have also resulted in UN statements and
resolutions (in both the Security Council and General Assembly) con-
cerning peacekeeping and preventive diplomacy in particular.16

Gareth Evans introduces Cooperating For Peace: The Global Agenda
for the 1990s and Beyond, otherwise known as the ‘Blue Book’, as an
Australian contribution to the ongoing international debate stimulated by
Boutros-Ghali’s report. As Evans notes in his preface, the latter was
produced at a ime when confidence in the UN’s capacities and abilities
as a leader in security cooperation was relatively high following its recent
‘success’ 1n spearheading a collective response to Iraq’s invasion of
Kuwait, and in organising the largest ever peacekeeping operation in

14 ibid. p. 9.

15 ibid. p. 47. More recently, Boutros-Ghali has also linked the all-embracing
concept of ‘culture’ (and cultural rights) to the global mission of the UN. See
Boutro Boutros-Ghali, ‘Unity and Diversity: The Contemporary Challenge’,
text of speech delivered to the Global Cultural Diversity Conference, Sydney,
26 April 1995.

16 Boutros Boutros-Ghali, ‘An Agenda for Peace: One Year Later’, Orbis, vol.
37, no. 3, Summer 1993, p. 323.



