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and its Prospects for the Future. -DanielSchwartz 6

Since the end of the 1991 Gulf War, the security relationships between the United States 
and the individual states of the Gulf Cooperation Council (G.C.C.) have tenuously 
evolved. The receding perception in the Gulf states of a threat from Iran and Iraq, as well 
as doubts over U.S. intentions in the Gulf and intra-G.C.C. conflicts, have contributed to 
an air of uncertainty surrounding the future of the security relationships. While the 
economic aspect of the relationships is likely to remain unchanged, the coalition of Gulf 
states that assisted the U.S.-led war effort is unlikely to continue its role as an 
unquestioning ally. Provocations and threats by a state outside of the G.C.C. therefore 
present the best hope for preventing the unraveling of the alliance.
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-Erin Murphy 26
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decade, the “new democracies” are still fragile. The spread of democracy has helped 
social and equity-oriented development, but a lack of female education and gender 
equity challenges its longevity and efficacy. WTiilc their efforts arc impressive, women 
still face many obsUcles that prevent them from full participation in the democracies they 
struggled to create. Female education has been shown to be essential to promoting 
social and economic development because of the convergence of woman’s goals with 
equitable development and the creation of a civic society. However, there must also be 
decreases in the overall gender gap and cultural barriers in order to assure that women 
can give their unique strengths to socio-economic development and democracy.

The Necessity of Diversionary Iraqo-centric Pan Arabism: State Structure, 
Autocracy, and Iraq’s Aggression, 1975-1998. -Joshua I. Robin__ 53

Since assuming power in 1975, Saddam Hussein has engaged his country in two 
major wars, effectively alienating Iraq from the global community as a belligerent 
pariah. Yet, for over twenty years, Hussein has maintained rule in a state that 
previously experienced several coups, civil war, and a major revolution, making him 
the longest-serving Iraqi leader. Is there a connection between Saddam's military 
ventures and his grasp on power? Are Iraqi wars used to divert the country’s 
attention away from its internal problems? Is there any hope for a domestically 
stable and peaceful Iraq in the global community?



Nato Enlargement and the Have-Nots. -Linda Bentley____ 69

As the debate over the expansion of NATO continues in the governments of member 
states, the question of the effects on the states to be included and excluded is 
worthy of exploration. The so-called “have-nots”, or states excluded from the 
potential first round of expansion, face changing roles with ambiguous Western 
support and an unpredictable Russian presence.

Ideology, Insurgency, and Civil War: Assessing the Sudanese Threat 
to U.S. Interests. -Daniel Schwartz 89

The United States has expressed concern over Sudan’s sponsoring of international 
terrorism and other risks it poses to certain interests in the region. To analyze the 
actual threat, this paper looks at the interests that the United States views as being in 
potential danger, and the extent to which Sudan can actually damage these interests. 
There is U.S. interest in preventing terrorism, in stopping Sudan’s support of insurgents 
hostile to neighboring states, in preventing alliances with U.S. enemies, and in assuring 
that it does not hamper the Middle East Peace Process. However, the threat that Sudan 
poses has been overstated due to economic constraints, the devastating civil war, and 
ambivalent ties with its “allies” and fellow Islamic states. Continued internal conflict, 
while unlikely to escalate into a regional conflict, could spiral out of control and force 
U.S. intervention. Focusing on a peace settlement might not only help end the 
humanitarian crisis in Sudan, but might also protect U.S. interests from possible Sudanese 

threats.

The Persistence of Crises in Emerging Market Banking Sectors: 
An Analysis of the Role of the International Monetary Fund In 
the 1994 Mexican Peso Crisis and the 1997 Thai Baht Crisis.
-Aaron T. Ratner 118
Recent events in Southeast Asia have raised issues regarding the importance, 
structure, and basic role of the International Monetary' Fund. This paper seeks to 
structure the current debate surrounding the IMF in terms of its past performance in 
the Mexican Peso crisis of 1994 and the Thai Baht crisis of 1997-98. A comparative 
analysis of the situations, performance, and results of these separate crises, provide 
insights into the strengths and weaknesses of the IMF, and possible plans for 
improving future action.

Balance ofPowerand External Influence Vulnerabilities: Saudi Arabian- 
Yemeni Relations 1970-74 and 1988-90. -Andrew Galliker___ 166
From 1970-1974 relations between Saudi Arabia, the People’s Democratic Republic of 
Yemen and the Yemeni Arab Republic did not follow the traditional logic of balance of 
power theory which dictates that in a system of three or more states the two weaker 
actors will ally to balance against the stronger. Instead, the presence of factors known as 
“external influence vulnerabilities” in the Yemeni Arab Republic prevented balancing 
behavior from taking place when, by any realist analysis of the system, it should have. In 
fact it was not until 1990, almost twenty years later, that the role of “external influence 
vulnerabilities” diminished to such a great extent as to facilitate the ultimate form of 
balancing behavior, namely political unity of the two Yemens.



The John S. Gibson Award Winner:
Ethnic Interest Groups, Economic Sanctions & the Incredible Superpower. 
miliam R. Cruse-----------------------------------------------------------------189
The freedoms granted in the United States Constitution allow ethnic and special interest 
groups to contribute to the uniqueness of the United States. This paper argues that 
certain interest groups exert a disproportionate influence on U.S. foreign policy. This 
influence is one of the causes of a diffuse and inconsistent foreign policy, thus 
undermining the credibility of the United States in the international arena. This can be 
seen through the examples of the Cuban, Armenian and Israeli lobbies. If the United 
States wishes to have a consistent and effective foreign policy worthy of a global 
superpower, it must consider the long-term implications of its acquiescence to the 
agendas of these groups.

Interviews:
Changing Roles in Humanitarian Crises:
an Interview with Anne Willem Bijieveld---------------------------------219

With the globalization of humanitarian emergencies, Mr. Bijleveld’s perspective on the 
UNHCR’s changing role becomes especially pertinent during a time in which crises such 
as those in the Great Lakes region of Africa and the former Yugoslavia are having an 
increased impact around the world.

The Efficacy of International Law:
Part I: an Interview with Hurst Hannum----------------------------------229
Part II: an Inters iew w ith Alfred Rubin----------------------------------- 240
International law affects many actors, and is therfore a vital component of the 
international system. Although codified, member states’ interpretations of that same law 
vary widely and enforcement is either weak or non-existent. Though barriers may be 
coming down between countries in a process often termed “globalization,” nations are 
still the principal actors in the international system. The laws that govern them, written 
and unwritten, demand our study. Fletcher School of Law and Diplomacy Professors 
Hurst Hannum and Alfred Rubin express divergent views on aspects of international law 
such as the war crime tribunals set up in the Hague. These interviews will hopefully 
educate and help dispel m>lhs surrounding the true nature and efficacy of international 

law.
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Editors' Note

W
ith the end of the Cold War, academics and policy-makers alike have come to 

recognize the burgeoning role of non-state actors and transnational institutions 
in the international arena. Our student essays this year strongly reflect this trend by 

analyzing and highlighting the importance of these groups. Essays on the role of women 
in de\ elopment and the power of ethnic interest groups over US foreign policy highlight 
the importance of non-state actors. Essays on the Gulf Cooperation Council, the IMF, 
and NATO focus on transnational institutions, which are vital actors in regulating international 
relations. ?\s Professor Rubin points out in his interview, the gl ib talk in the West regarding 
a better world due to global ization ignores the stark real ity tliat international confl icts are as 
prevalent as ever. The essays on the Middle East focus on strategic and security issues 
that highlight the region’s continuing volatility.

In addition to student essays, the three interviews featured in this year’s journal address 
important issues including the role of transnational organizations such as the UNHCR, 
and the changing nature of international law. Interviews with Mr. Anne Willem Bijleveld, 
Regional Representative of the UNHCR to the United States and the Caribbean, and 
Professorsof International Law Alfred Rubin and Hurst Hannum, of the Fletcher School 
of l.aw and Diplomacy, articulate tlie issues and constraints experienced by non-state 
actors in the international arena.

Daniel Schwartz’s paper, entitled Once United but Soon Divided^ is this year’s recipient 
of the I lem ispheres Award, chosen by our Editorial Board as the best paper of this year’s 
issue. Keeping with tradition, the essay receiving the John S. Gibson Award is also 
included in the journal. William Cruse’s Ethnic Interest Groups and the Incredible 
Superpower was selected by the International Relations faculty at Tufts University as 
this year’s recipient.

Hemispheres would like to thank members of the Program in International Relations, 
particularly John Jenke and Anne Sauer, for their advice and encouragement. We would 
also I ike to extend ixir appreciation to Professor Emeritus Donald Klein and Colin Kingsbury 
for their invaluable editing lessons. Finally, the Editorial Board would like to thank the 
students, both from Tufts and other universities, who subm itted their excellent work to us. 
In the final analysis, a journal is only as good as its contributors. Hopefully this year’s 
submissions w ill educate the public as much as they have challenged and stimulated our 
staff.

Co Editors-in-Chief

Vanessa Hodgkinson 
Yuhan S-D Vevaina 



Once United but Soon 
Divided?

The Stability of the U.S. Relationship with the States of the 
Gulf Cooperation Council and its Prospects for the Future

Dan Schwartz

I
n the wake of Iraq’s defeat in the 1991 Gulf War, the United States strove 

to ensure that no single state could again attempt to dominate the 
strategically located and petroleum-rich lands surrounding the Persian Gulf. 

To that end, it established military relationships with the Gulf States of the 
Arabian Peninsula that comprise the Gulf Cooperation Council. The United 
States kept forces deployed in the G.C.C. States — Bahram, Kuwait, Oman, 
Qatar, Saudi Arabia, and the United Arab Emirates — both to enforce the 
sanctions imposed upon Iraq after the war and to assist in the defense of 
common interests of the United States and the G.C.C. states. These interests, 
initially at least, seemed multi faceted, cutting across the realms of politics, 

economics, and defense.

The United States deep interest in the oil-producing Gulf region is unsurprising. 
After all, the oil shocks of the 1970s provided perhaps the most debilitating 
and harrowing economic experience the United States had gone through since 
the Great Depression. While Venezuela has become the major supplier of oil

Dan Schwartz will graduate from Tu/ts University in 1998 with a degree in 

International Relations.



Once United but Soon Divided?

to the United States, Saudi Arabia alone, with 25 percent of the world’s proven 
oil reserves, has the power to create an oil shortage in the United States and 
its European allies.' In fact, since 1994, oil demand has been growing at a 
rate of 2.5 percent a year, and may be accelerating.- In 1996, U.S. imports 
totaled about 46.2 percent of consumption, approaching the level it had reached 
just prior to the oil shock of 1979-1980.’ Furthermore, the General Accounting 
Office has predicted that, with declining domestic production, oil imports could 
reach 60 percent of consumption by 2015/ It has likewise been predicted 
that by 2015, the world market share for Persian Gulf oil will rise from its 29 
percent share in 1994 to over 46 percent.’ Thus the issue of access to oil 
reserves, particularly in the Middle East and Persian Gulf, is likely to remain a 
salient one for the United States.*

The most prevalent interests of the United States in the Persian Gulf, are thus 
related to oil. John Duke Anthony has identified these as including (1) the 
prevention of the Su-ait of Homiuz, the main tanker route from the Gulf to the 
Indian Ocean, from falling under the domination of a power hostile to the 
United States; (2) the assurance of access to Persian Gulf energy reserves for 
the United States and its allies; and, (3) the preservation of the sovereignty 
and territorial independence for all of the Gulf States, since a regional conflict 
or interference in these states by a hostile power would impede the flow of oil 
from the region.’ The bilateral defense cooperation agreements with the 
individual G.C.C. states , and the U.S. post-Gulf War policy of “dual 
containment” have thus attempted to preserve these interests.* The basic 
assumption of that policy is that both Iran and Iraq pose significant threats to 
the security of the G.C.C. states, and hence to their petroleum reserves. They 
must therefore be deterred from menacing the Persian Gulf by U.S. forces 
stationed in the G.C.C. states and through U.S.-G.C.C. cooperation.

Similarly, the G.C.C. States have complementary strategic interests to those 
of the United States. The Gulf War unambiguously displaced the woeful inability 
of the GCC stales to protect themselves from their stronger neighbors to the 
north. It seems natural then, that the G.C.C. states would welcome the United 
States as a protector and guarantor of their security. Likewise, just as the 
United States and its allies rely upon Persian Gul f oil for their economic security, 
the Gulf producers depend upon the oil revenues for their economic well-
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being. Although the Gulf States have divergent interests from those of the 
United States over issues such as the Arab-Israeli conflict, these are often 
ideological in nature, and unlikely to affect the strategic matrix of the G.C.C. 
states.

Yet, despite the common interests of the United States and the G.C.C. states, 
the alliance has become progressively more strained since the end of the Gulf 
War. Even the region’s turbulent past—the debilitating Iran-Iraq war from 
1980 to 1988 and the 1991 Gulf War—has not provided the impetus for the 
Gulf States to cooperate in the establishment of an effective system of collective 
self-defense amongst themselves to counter potential external threats.’ At the 
same time, however, the governments of the G.C.C. states have begun to 
chafe against the attendant fiscal constraints of high defense costs, costs that 
the United States insists the Gulf States share. In addition, the G.C.C. states 
have become resentful of the U.S. insistence that they purchase large quantities 
of advanced weapons systems which their armies do not have the technical 
expertise to utilize. These purchases, stockpiled in the Gulf but intended for 
use by U.S. forces in the event of military action, represent an enormous drain 
on the Gulf States’ treasuries. This comes at a time when other areas of 
spending must be curtailed as a result of flat oil revenues. The disputes among 
GCC members further undermine the alliance.

Even with all states in the region nominally allied against the threat emanating 
from Iraq, border skirmishes or diplomatic clashes have occurred between 
Saudi Arabia and Oman, Saudi Arabia and Qatar, Oman and the United 
Arab Emirates, and Bahrain and Qatar.'" Not only do these hostilities pre\ ent 
the realization of a true unified defense in the face of common enemies, but, 
also weaken the ties between the United States and the G.C.C. states as a 
whole. The disputes pit different states with which the United States has bilateral 
defense agreements against one another.

Differences over policy in the Persian Gulf region have also begun to appear. 
Different G.C.C. states have differing opinions on the dual containment policy 
— the only thing that most agree on is that they each disagree with some 
component of the policy. Many of the Gulf States have diplomatic ties with 
either Iraq or Iran, thus hindering U.S. efforts to isolate the two states. Indeed, 
those states farther from Iraq seem most eager to maintain contacts with it and 
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to see the sanctions lifted, while those closer tend to have warmer relations 
with Iran. As a whole, there seems to be a lack of consensus over the way in 
which the balance of power in the Persian Gulf should take form.

Partially as a result of the lack of agreement on strategy in the Persian Gulf, the 
United States and G.C.C. states have begun to disagree on the tactics with 
which to achieve their objectives. This has been most evident in their dealings 
with Iraq. Significantly, in November 1997, when Saddam Hussein provoked 
a diplomatic crisis by expelling all U.S. nationals from a U.N. inspection team 
attempting to ascertain if Baghdad was complying with U.N. Security Council 
Resolutions, every one of the G.C.C. states opposed threatened U.S. military 
action against Iraq. It momentarily appeared that the coalition had frayed to 
the point that it could not even take any action to achieve the political objectives 
for which it had originally been assembled, namely the pacification of Iraq. 
The inter-alliance crisis passed, at least temporarily, when Saddam relented 
and allowed U.S. weapons inspectors to reenter Iraq. Furthermore, discontent 
with the U.S. military presence itself among the populace of these countries 
has been apparent for some time, as evidenced by the November 1995 
bombing in Riyadh, Saudi Arabia, and the June 1996 bombing of the U.S. 
military barracks in Dhahran, Saudi Arabia.

Thus, it appears as if the coalition of the United States and the individual 
member states of the Gulf Cooperation Council, despite having been assembled 
with specific, harmonious objectives in mind, lost its initial cohesivenss. 
Divergent regional goals, inter-Gulf State disputes, and discontent with the 
nature of the alliance all have served to weaken its resolve. In fact, the 
different assessments between Gulf states and the United States over the 
nature of the threats facing the G.C.C. states have already undermined the 

coherence of the alliance.

Measuring the Alliance: 
Balance of Threat and Omnibalancing

To better determine the stability of the alliance, and its prospects for 
the future, it is useful to examine the Gulf alignment within the context 
of several theories. Both balance of threat theory and the notion of 
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omnibalancing are helpful in identifying the factors that have 
contributed to the weakening of the alliance, those that have held it 
together, and its prospects for the future.

Balance of threat theory, first proposed by Stephen M. Walt, is both 
an extension and refinement of neorealist balance of power theory.” 
Balance of power theory predicts that the distribution of power across 
states within a state system determines their alignment and that states 
will align in blocs to counter states or coalitions of states with 
preponderant power. Like neorealism, balance of threat theory 
believes that aggregate power is a factor in determining alliances. Walt 
avers, however, that it is not power alone that determines the likelihood 
of other states forming countervailing alliances, but the level of threat 
that a state poses. Aggregate power is but one determinant of the 
level of threat. He adds that great proximity and high offensive 
capabilities also contribute to the classification of a state as 
“threatening.” Finally, and perhaps most significantly, states are likely 
to form alliances against a threatening state if its perceived intentions 
are aggressive or hostile.

From this framework, Walt adduces several conclusions on the nature 
of alliances. He maintains that alliances formed for the purpose of 
defeating an enemy in war are doomed to collapse after the enemy is 
defeated. Additionally, efforts to control allies through foreign aid or 
penetration lead to resentment, and efforts to manipulate the policies 
of allies through covert penetration often create considerable backlash 
The role of ideology, as under neorealist theory, is severely limited 
Walt writes that ideology is a determinant of alignments most often when 
a state’s security is high; in times of crisis or in the face of a threat, it is 
usually discarded for the less lofty objective of self-preservation.

Balance of threat theory can thus be useful in examining the stability and 
prospects of the U.S.-G.C.C. relationship. It helps to explain the actions of 
the Gulf States in terms of the level of threat they believe states such as Iraq 
pose to them. More so than traditional balance of power theory, it 
demonstrates the ways in which intentions help shape the nature of alliances. 
Furthermore, the theory also assists in understanding the reasons for which 
the G.C.C. states act as they do toward each other and toward the United
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States. In assessing the alliance’s prospects for the future, Walt’s prediction 
that victorious coalitions disintegrate proves useful as well: if indeed the Gulf 
War coalition vanquished Iraq, then the stresses in the alliance now beginning 
to show represent the crumbling of the alliance. If instead the Gulf States still 
view Iraq as a threat and potential aggressor, than the coalition likely will hold 
steadfast.

Another theory that is useful in deciphering the motives behind the G.C.C. 
states' actions is Steven R. David’s notion of omnibalancing. David accepts 
the basic tenets of neorealist balance of power theory but expands it to apply 
to cases in the Third World that might seem like anomalies under traditional 
neorealism. Using the leader of the state as the unit of analysis, rather than the 
state itself, he offers three specific modifications. First, he claims that sometimes 
slates will ally with states that otherwise might be seen as secondary threats or 
adversaries. Leaders act in such a way to balance against prime adversaries. 
Second, in a break with traditional neorealism, David examines the effects 
that domestic factors can play in state alignment. He posits that Third World 
leaders will appease other states, often secondary threats, in order to confront 
more pressing domestic challenges. Often, the states with which leaders align 
are those that would normally be the international supporters of the domestic 
challengers. In essence, this refinement simply expands the notion of threat 
from a systemic analysis to one that peers below the traditional unit of analysis. 
Finally, as a primary objective of Third World leaders is often to perpetuate 
their own power, David believes that they will at times align in such a w ay as to 
benefit themselves, but to the detriment of the state’s interests.

The essential difference between omnibalancing and traditional balance of power 
theory is that David’s theory examines the scope of the analysis to include 
domestic actors, in addition to the usual external threats and power differentials 

across states. It is for precisely this reason that state leaders must be used as 
units of analysis, as it would be impossible to analyze threats from domestic 

challengers in the Third World when using the state as the unit. Thus, 

omni balancing is useful in examining the G.C.C. states in two ways. It helps to 
explain how Gulf states with outstanding territorial and diplomatic disputes 
can be allied with each other, and also can help predict how leaders will deal 

with domestic tides of opinion. Moreover, although omnibalancing and balance
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of threat theory have some fundamental di fference, such as the level of the unit 
of analysis, they are in many ways complementary explanations for international 
phenomena.

Threats to the G.C.C. States:

Based upon both theories, the coalescence of the Gulf War U.S.-G.C.C. 
alliance was a direct result of the threat that both the Gulf States and the 
United States believed Iraq posed to them. Even if Walt’s prediction that the 
victorious alliance is in the process of disintegrating is correct, however, there 
is ample evidence that threats in the region still abound. The Persian Gulf 
remains one of the most militarized regions in the world. In 1995. every state 
in the region except for Iran devoted a greater portion of its GDP to the 
acquisition of arms than the world average of 4.2 percent. The Gulf is highly 
militarized even for the volatile Middle East; in 1995 the six G.C.C. States 
plus Iran and Iraq accounted for 70 percent of all Middle Eastern arms 
imports.”

The reasons for these astoundingly high figures is relatively apparent. The two 
major wars in the Gulf since 1980 serve as a constant reminder of the high 
possibility of war in the region. Similarly territorial disputes are commonplace. 
Beyond the aforementioned intra-G.C.C. disputes, it is likely that Saddam 
remains co\ etous of Kuwait, particularly in light of his massing of troops on 
the Iraq-Kuwait border in 1994. Furthermore, there are active land disputes 
between Iran and the United Arab Emirates and between Saudi Arabia and 
Yemen.'"' Additionally, in most of the Gulf States, the militaries are the basis 
of the ruling regimes' support. Although it is clear, then, that all the states of 
the Gulf feel threatened by other states, it is less obvious from which states 
each believes itself to be the most threatened, and. accordingly, against which 

to align.

While the G.C.C states nominally support the U.S. dual containment policy, it 
appears as if they do not consider themselves as threatened by Iran and Iraq 
as the United States does. The events of November 1997 highlighted the 
growing uneasiness with which the G.C.C. states maintain the sanction.s on 
Iraq. In fact, the Arab stales once leery of confronting an Iraq hobbled by 
sanctions had become entirely opposed to the pt)ssibility of U.S. military actions
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against Baghdad. An Arab League resolution on November 2 declared its 
“total rejection of any military action to be taken against Iraq.”” Each individual 
G.C.C. member publicly concurred with this position at some point during the 
crisis. Despite the fact that Iraq apparently has not dismantled all of its Weapons 
of Mass Destruction (WMD) capabilities, some U.S. allies, including the United 
Arab Emirates, even called for the immediate removal of sanctions.'^ This 
suggests that the G.C.C. states no longer feel that Iraq, despite its proximity to 
the stales in question and its past hostility, is no longer a primary threat. In 
fact, the vigilant U.S. presence in the Gulf and the continuing sanctions do 
constrain Iraq's ability to project force outside its borders, and thus the Iraqi 
threat that was so horrifying to the G.C.C. states in 1990 and 1991 now 
appears much diminished.

Despite their resistance to the use of force in the November 1997 crisis, the 
G.C.C. states as a whole have not abandoned the U.S. position. Instead, 
with Iraq weakened, it seems that the threat to each individual state has been 
altered to reflect its own particular geographical and political situation. Kuwait, 
and Saudi Arabia to a lesser extent, both remain fearful of Iraq, particularly 
given the events of the Gulf War. As a counterbalance to Iraq, Kuwait has 
often touted its ties with Iran, which it considers a non-threatening diplomatic 
partner. While Saudi Arabia is more cautious toward both of its large northern 
neighbors, it doubts the intensity of the threat that the United States claims 
emanates from the two states.’’

Further south in the Persian Gulf, howe\ er, the gravity of the Iraqi threat is 
commonly called into question. Since 1995, Qatar has called for the lifting of 
the U.N. sanctions, and considers Iraq a possible ally in its disputes with 
Saudi Arabia and Bahrain. Moreover, the United Arab Emirates, supported 
by Oman and Qatar, has expressed the need for a strong Iraq to maintain the 
regional balance of pou er. Bahrain, too, has railed against the U.N. sanctions 
on Iraq.'* ITius, one of the priorities of the United States in the Persian Gulf, 
the demilitarization of Iraq, has been openly questioned by U.S. allies in the 
Gulf, on account of the absence of threat the allies feel Baghdad poses to 
them. Indeed, military analysts have concurred that the conventional threat 
posed by Iraq is much abated: when fears of a tripartite Syria-Iran-Iraq 
alliance swept the Middle East in spring 1997, the analysts claimed that Iraq 
remained too weak to alter the regional balance of power through such an 

alliance.”
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The United States has found much more sympathy, however, in the lower Gulf 
States vis-a-vis Iran. Bahrain and the United Arab Emirates, in particular, 
view Iran as a threat. Indeed, both states desire Iraq as an ally in their disputes 
with Iran.^° Thus, in this instance, balance of threat theory can be easily 
applied. While both states balanced with the United States against Iraq when 
it posed a threat to them in the early 1990s, they now seek to balance with 
Baghdad against the state they now feel more threatened by, Iran. It must be 
noted however, that both Bahrain and the United Arab Emirates likely do not 
feel the same hostility toward Iran as does the United States; indeed, despite 
the outstanding disputes, both have maintained diplomatic relations with 
Teheran.

Balance of threat theory, while at least partially explaining the motives of the 
lower Gulf states in their opposition to U.S. policy toward Baghdad, does not 
account for Saudi and Kuwaiti resistance to the use of force. This is because 
the primary threat to those two states in the November 1997 crisis were not 
external, but came instead from within their own populations. Indeed 
omnibalancing better explains Kuwaiti and Saudi calls for a diplomatic solution 
and rejection of militaiy force, in light of the threat Iraq poses to them. In fact, 
throughout the Arab world, much opposition to the sanctions exists, as, it is 
claimed, they have not succeeded in bringing down the Ba‘th regime and have 
instead only harmed the Iraqi people. These same suffering Iraqis, say their 
sympathizers, would be the ones to further suffer in the event of military strikes. 
This current of public opinion is widespread enough in the Arab world that 
Saudi Arabia and Kuwait were forced to omni balance with a secondary threat, 
Iraq, in order to assuage their populations and preserve their power against 
the primary domestic threat.

As David predicted, this is a case where omnibalancing seems to have caused 
the leaders of states to act in a way that ran contrary to the interests of the 
state. U.S. diplomats, however, claim that the Saudis quietly supported the 
United States behind closed doors in the crisis.^' The fact that the support 
was offered only furtively strengthens the conclusion that this was indeed a 
case ofomni balancing.^

Beyond the divergence in the evaluations of the threat posed by Iran and I raq, 
there is evidence that many of the G.C.C. states view fellow members as 
potential threats. Those states involved in territorial disputes could be tempted 
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to balance against G.C.C. adversaries if they believe that existing bilateral 
disputes become threatening. This, in turn, further diminishes the coherence of 
the U.S.-G.C.C. alliance. For example, since the Qatari coup in 1996, relations 
between Qatar and its neighbors have become strained, and accusations of 
subversion traded between them. Indeed, as previously mentioned, Qatar 
has sought Iraq as a possible ally in its disputes with Bahrain and Saudi Arabia.^ 
Not only would continuing hostility between Qatar and other G.C.C countries 
augment the possibility of intra-G.C.C. balancing, but would also present a 
quandary for the United States: it would like to promote promised reforms by 
the new Qatari leader. Sheik Hamad, but doing so might destabilize, and would 
definitely enrage, Saudi Arabia.’*’ Thus the United States might be confronted 
with choosing sides of allies balanced against each other.

Yet one more threat that the U.S.-G.C.C. alliance might be forced to contend 
with in the future are internal threats to the stability of the Gulf monarchies. 
Strong domestic opposition to the ruling regimes in these countries could 
engender omni balancing. If the domestic opponents to the regimes had an 
anti-Western cant, cooperation between the United States and the internally 
besieged country could be diminished. In the wake of the Dhahran 
bombing, for example, the greatest threat to Saudi security was 
identified as the Islamist opposition.’’ Because of a lack of 
transparency in Saudi society, little is known about the opponents 
of the regime, but their anti-Western, anti-U.S. views have been 
well documented. Indeed, the bombing represented pent-up 
hostility toward both the Saudi regime and the United States. If 
the movement’s strength grows in the future, U.S.-Saudi relations 
might witness a deterioration.

The Improbable Threat: My Ally?
Another potential pitfall in the U.S.-G.C.C. relationship comes from a startling 
source of threat — the United States itself. While from the Western vantage 
point, U.S. objectives seem relatively benign and largely complementary with 
G.C.C. interests, perceptions of the United States could lead to it being 
classified as a threat in the G.C.C. countries. Since U.S. aggregate power is 
preponderantly higher than that of any other state in the world, its forward 
deployment in the Gulf makes it a proximate power, and the rapid deploxment 
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forces stationed there are offensive in nature. The only missing elements to 
classification as a threat under Walt’s theory are the perceived intentions of 
the United States. In fact, extreme right-wing voices even in the United States 
itselfhave recently begun to question U.S. motives and decry the “U.S. Imperial 
Postulate” in the Middle East and the Persian Gulf.

As the years passed after the Gulf War, with U.S. policy remaining unchanged 
and no imminent regime change in either Iraq or Iran apparent, postwar 
sympathy for the United States began to evaporate and Arab intellectuals 
again began to question U.S. intentions. They asked whether the United States 
truly desired a change in Iraq, since keeping Saddam in power continued Gulf 
dependence on the United States. Furthermore, as discussed above, whether 
the individual states were actually threatened by Iran or Iraq began to be 
doubted- Finally, with oil revenues flat, rising unemployment, and low investment 
and domestic development, the intellectuals began to consider the high defense 
spending insisted upon by the United States as inappropnale.*’ With no change 
in sight for U.S. Gulf policy, even more radical ideas began to attract adherents 
In particular, many were of the opinion that U.S. policy was formulated to 
provide an excuse for the United States to demand that the G.C.C. states 
continue to purchase massive amounts of U.S. weapons, draining their already- 
stretched treasuries.^*

In fact, the acceptance by the G.C.C. states of the United States has always 
been reluctant at best. Even during the Gulf War, many Arabs opposed the 
presence of the Western “imperialists” in Daral-Islam, the realm of Islam. It 
therefore is logical that those voices of protest would be strengthened after 
Iraq's defeat, given the continuing U.S. presence in the Gulf. Gulf policymakers, 
however, have often taken a more moderate view. Whatever their personal 
misgivings about allowing the United States a toehold inside their borders, 
they recognized the exigency of the U.S. military presence in the face of external 
threats. Despite this acceptance, the U.S.-G.C.C. relationship is affected by 
leaders in the Gulf confronting public opinion, as well as the heads of states’ 
own revisions of the estimated benefits of alliance with the United States.

In the absence of an immediate external threat, alongside the continuance of 
the strategy of attrition toward Iran and Iraq, these negative sentiments might 
become more widespread. Statements, such as that made by U.S. Secretary 
of State Madeleine Albright at Georgetown University in March 1997, that 
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the United States intends to pursue its present policy until a regime change in 
Iraq occurs, only serve to fan the flames of resentment in the Gulf. As no such 
regime change appears imminent, the United States has essentially declared 
its intentions to remain stationed in the Gulf for years to come. What this 
could engender, in the short run, is widespread domestic opposition to the 
U.S. presence in many or all oftheG.C.C. states.

In the long run, these perceptions of the United States could be an ominous 
harbinger for the alliance. In short, the United States presence itself could 
come to be considered a major threat to the G.C.C. states. Since the United 
States obviously has no territorial ambitions on the Arabian Peninsula, it would 
likely be manifested more subtly. One possibility is that, in the absence of an 
external threat, sentiment in the Gulf would grow so negative that the Gulf 
leaders would view a pemianent removal of the U.S. military presence as the 
most direct way to subdue an increasingly threatening population. Another is 
that the perceptions of Gulf policymakers could be altered, and thus they 
themselves might come to view the United States as a threat. Indeed, there 
are signs that this may already be an issue in the Gulf, as the massive amounts 
of weaponry imported by Saudi Arabia have reportedly become a source of 
friction inside the royal family.”

Even if the United States gradually comes to be seen as more threatening by 
all parties within the G.C.C. states, it must be noted that armed conflict between 
the two sides would remain extremely unlikely. The United States would most 
likely be seen as an imperial threat rather than a danger to the G.C.C. states 
territory. A probable result of the perceived threat would be, however, a 
strategic paralysis of the alliance at the very least, and, if the United States is 
considered menacing enough, a forced scaling back of its military presence 
inside the G.C.C. countries. Thus Walt’s predictions about victorious war 
alliances would be realized. Economic and commercial cooperation, though, 
would most certainly continue, for, as previously discussed, both sides are 

mutually dependent on the Gulf s oil reserves.

The notion that the United Stales is threatening to the well-being, and possibly 
to the sovereignty, of the G.C.C. states is, however, almost certainly a result 
of misperceptions. In reality, the U.S. force.s deployed in the Persian Gulf are 
much smaller than many Gulfcitizen.s suppose. Military imports in the G.C.C. 
states, as well, have been consistently declining since the early-1990s.^® 
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Strong criticism of dual containment in the United States by foreign policy 
luminaries, however, likely gives some Gulf citizens and policymakers pause 
over the intransigence of U.S. policy.” Furthermore, assertions that the U.S. 
military is planning for a 20-to-50-year deployment in the Persian Gulf can 
only serve to stoke Arab fears.’^

The Classic Pitfail:
A Word About the Arab-Israeli Conflict

One more factor that can play into alliance formation is the political ideology 
of the states involved. Often, however, ideology is subordinated to strategic 
interest when a state is selecting alliance partners. This can be witnessed in 
the current alignment in the Persian Gulf. Although the United States is and 
has long been a staunch supporter of Israel, the anathema of most Arab states 
this has not prevented the maintenance of the U.S.-G.C.C. alliance. Balance 
of threat theory accounts for this phenomenon well. It claims that ideological 
solidarity is more likely to be a determinant of alliance formation at times when 
regional security is high; when confronted by external threats, however 
are likely to ally based upon strategic necessity.” The U.S. relationship with 
the states of the Persian Gulf appears to support this conclusion. In the 1980^ 
cooperation between the two sides was assisted by the threat each believed 
was posed to them by Iran. Likewise, in the 1990s, the threat emanating from 
Iraq united the G.C.C. states and the United States.

If, however, the Gulf states, as previously argued, believe themselves to be 
less threatened by Iran and Iraq, the issue of Israel becomes more salient 
Particularly at a time when blows have been dealt to the progress made toward 
a settlement to the Palestinian issue and the Arab-Israeli conflict as a whole 
continued U.S. support of Israel is likely to strain its relations with the Gulf 
states. Perhaps in recognition of this and the deterioration of the U.S. standing 
in the rest of the Arab world, in late 1997, the Clinton Administration began 
to pressure Israel to adhere to its commitments it made in the Oslo Accords

For example, omnibalancing entirely accounts for the behavior of Qatar vis-a- 
vis Israel. Of all the G.C.C. states, it took the lead in normalizing relations 
with Israel after the 1996 coup that brought Sheik I lamad to power. Hamad 
pursued better relations with Israel to win even greater support from the United 
States than it had previously enjoyed. This can be viewed as an attempt to 
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balance with the United States against both Saudi Arabia and Bahrain, with 
which relations were, and remain, strained. Similarly, Qatar hosted the 
November 1997 regional economic summit in its capital, Doha. Notable for 
their absence were many important Arab allies of the United States, including 
Saudi Arabia, particularly as Israel was in attendance.

Conclusions and Prospects for the Future: 
An Alliance in Decline?

It can be seen from this analysis that the coherence of the U.S.-G.C.C. military 
alliance is a direct result of the level of threat that the Gulf states and the United 
States perceive from other states, specifically Iran and Iraq. Both balance of 
threat theory and omnibalancing arrive at similar conclusions about the times 
in which the alliance will be most unified in its objectives. In the face of a 
strong threat, the G.C.C. states are more likely to acquiesce to the tactics the 
United States deems necessary to deal with their mutual adversaries, and thus 
they balance with the United States. The G.C.C. states are also most likely to 
disregard disputes with each other and form a united front against their foe at 
such a time. Additionally, as omnibalancing would predict, the G.C.C. states 
are likely to hold steadfast against enemies and remain strongly in the U.S. 
camp over domestic protests when the external threat is stronger than the 
opposition posed by internal dissent. All of these conditions were met during 
the Gulf War, the period of greatest unity within the U.S.-G.C.C. alignment.

Similarly, both theories predicts the conditions under which the alliance will be 
in disarray and it members interests diverge. These conditions appear to be 
partially met at the present time, and thus might signal the onset of the balance 
of threat prediction that the alliance, having been victorious in the Gulf War, 
will now proceed to unravel. The threat that unified the coalition, namely Iraq, 
is perceived as having receded by many G.C.C. states. Likewise, Iran is not 
perceived as harboring threatening designs by other alliance members. Thus, 
despite the U.S. insistence that the two states are intrinsically threatening, the 
unifying element of the coalition has dispersed. Additionally, disputes between 
G.C.C states may cause them to individually recalculate which states pose the 
greatest threat to them, both within and outside of the Gulf Cooperation Council. 
This would serv'e to further weaken the unity of the alliance. Finally, there is a 
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growing uneasiness with the U.S. presence in the Gulf states. While these 
doubts have not been publicly addressed by Gulf policymakers, they are real 
and growing in the states’ populations.

Applying omni balancing theory to the Persian Gulf situation yields similar 
conclusions regarding the weakness of the coalition. It further identifies, 
however, domestic factors in the G.C.C. states that threaten the coherence of 
the Gulf alignment. The need to keep citizens of the Gulf states satisfied often 
requires the states to balance in such a way that the domestic threat to the 
rulers is abated by the states’ alignments. One example of this is the Gulf 
states’ unanimous public opposition to U.S. military strikes in the November 
1997 Iraq crisis. Omnibalancing theory identifies as one cause of this the 
sympathy Gulf Arabs felt for the Iraqis suffering under the weight of U N 
sanctions on Iraq. Another is the ever-present and growing antipathy for the 
United States felt by many in the Persian Gulf; the G.C.C. leaders thus tacitly 
sided with Iraq in the crisis also to balance against potential domestic threats 
that might have resulted had they cooperated with the United States 
Furthermore, anger directed at Israel over the deadlock in the Arab-Israeli 
peace process, and the absence of an evenhanded policy toward Israel and 
the Palestinians by the United States enflamed anti-U.S. sentiments in ihe 
Gulf. This provided yet another impetus for the G.C.C. states to omnibalance 
in order to appease their populations.

Indications therefore point to a continued w eakening of the U.S.-G.C.C 
alignment. The United States, despite the grow ing opposition to its policies in 
the Persian Gulf, has done linle to rectify the situation. Iraq and Iran, however 
recognize the fragility of the alliance arrayed against them. Saddam Hussein 
in particular, has prox en masterful at splitting those allied to counter him. The 
November affair cost him little, as he provoked the United States while not 
appearing threatening to his neighbors to the south in the Persian Gulf, ft is 
likely, then, that he is aware of the different perceptions of Iraq among the 
allies, and will continue to seek to exploit them. In addition, if the Arab-Israeli 
peace process remains stalled, the resolve of the Gulf coalition is likely to 
become further weakened. The spring 1998 scheduled final withdrawal of 
Israel from the West Bank, before the onset of “Final Status” negotiations are 
to begin, could prove trying for the U.S.-G.C.C. alliance — if Israel stalls or 
attempts to reinterpret its commitments, as has often happened under its current 
government, and the United States does not act to prevent the resultant 
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perceived injustice to the Palestinians, sentiment could be such in the Gulf that 
the U.S. allies will be constrained to omnibalance against their outraged 
populations by tilting away from the United States.

Even if the U.S.-G.C.C. alliance proves to be unsustainable, it most likely will 
not collapse entirely, as balance of threat theory implies. On the contrary, the 
political and defense aspects of the relationship appears to be the most 
vulnerable. ITie mutual economic interests, between the GulfStates and the 
United States will likely keep them bound to each other in some form for the 
foreseeable future, even if mutual suspicion is high. In order to keep the 
alliance unified in its present form, however, an overriding external threat seems 
to be a necessary precondition. Thus provocation in the Persian Gulf by 
either Iraq or Iran would likely cause the coalition to coalesce again. There 
are, in addition, sex eral actions the United States can take to preserve the 
current level of consensus in the alliance before it further deteriorates. A 
position toward Israel that appears to be truly fair and neutral would head off 
some of the Arab opposition to the G.C.C. states relations with the United 
States. In addition, a clear articulation of U.S. objectives vis-a-vis Iraq and 
Iran and a detailed plan of action to achieve them would also help diminish 
anti-U.S. sentiment. If the United States could demonstrate its commitment 
to oppose Saddam Hussein’s regime while attempting to alleviate the suffering 
of the Iraqi people, it might lessen Arab opposition to the U.S. dual containment 
policy. Furthermore, a clear understanding of U.S. goals in the Gulf would 
likely reduce fears that the United States harbors imperial designs on the region. 
Ultimately, the Persian Gulf is the home to some of its most important global 
interests. \Miile the coalition it assembled during the Gulf War might eventually 
collapse as a result of the nature of alliances and international politics, U.S. 
interests in the region are too important to allow that to happen of its own 
accord and as a result of passivity. Thus the United States should take any 
action possible to preserve the improbable alignment of states that it labored 
so hard to assemble in the first place.
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In order to achieve the democracy we have longed for, we will exercise participation and 
criticism; we will petition and dissent and we will mobilize to obtain legitimate rights of 

the people...

•The Mothers of the Plaza de Mayo

Introduction: Globalization and Democracy

T
he magnitude of economic and political change that has occurred in the 

past decade is nowhere more apparent than in Latin America, Since the 
early 1980s, the countries of Latin America have experienced a radical 

reorientation of their economic policies and political institutions. Economic 
strateg)' has shifted from import-substitution industrialization (I SI), with the 
government playing a dominant role in the economy, to a system which 
emphasizes fiiee trade and the pri\ ate sector as the primary engines of growth 
(Edwards 1995, Corbo 1992).
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Globalization. Democracy and
the Education of Women in Latin America

Twenty years ago, Latin America was the home of brutal military regimes, of 
subversion and repression and, in several places, of guerilla war. Today every 
nation in the region, except for Cuba, is at least nominally democratic. The 
violent military dictatorships of Pinochet in Chile, Banzer in Bolivia, as well as 
those in Brazil and Argentina have been replaced by elected governments*. 
While Latin America’s recent political transformations have been dramatic, 
there are a number of reasons to doubt their stability and quality^. The “new” 
democracies of Latin America are fragile: networks of corruption continue to 
exist, with elites dominating the political systems GDB 1995, Edwards 1995, 
The Economist 1997a). Furthermore, significant remnants of previous 
authoritarian governments remain in place, as the election of Banzer in Bolivia 
and Pinochet’s assumption of a “lifelong” senate seat illustrate’ (The Economist 
1997a, 1998). Another factor, which calls to question the future of democracy 
in Latin America, is the low level of educational attainment in the region. It is 
no accident that Bolivia, which has the lowest levels of human development 
and educational attainment in South America, recently elected former military 
dictator Banzer o\ cr a highly successful reformist government (The Economist 
1997b).''

These trends are as dangerous as they are disturbing. The spread of democracy 
in Latin America and throughout the world raises new possibilities for increased 
human welfare, expanded human rights, and true social justice. If democracy 
fails in Latin America, social and equity-oriented economic development may 
come to a grinding halt. The possibility of “democratic failure” in the region 
creates the question of what makes for a stable and effective democracy.

Clearly, a well-developed civil society’ is indispensable to stable and effective 
democracy (Lipset 1993). Furthermore, in a rapidly modernizing social and 
economic environment, civil society requires a well-educated populace. While 
the role of education in the promotion of democracy is broadly understood, 
the specific role of female education in this process has not been adequately 
analyzed. In Latin America, where machista attitudes are pervasive and a 
large gender gap exists, an understanding of the unique role of female education 
is particularly crucial. Stable and mature democracy may be unattainable 
without increased emphasis on the role of w omen in political and economic 
development. An examination of the role of female education in promoting 
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and strengthening democratic institutions in Latin America reveals that a lack 
of female education and gender equity is a significant challenge to the longevity 
and efficacy of Latin America’s “new” democracies.

This essay argues that female education fosters democracy for three central 
reasons. First, increased female education leads to increased economic growth, 
and increased growth is correlated with higher levels of democracy. Second, 
nanowing the gender gap in education decreases the level of economic 
inequality in society, and hence creates an environment more conducive to 
democracy by reducing the instability stemming from inequity. Lastly, civil 
society is strengthened by the participation of females. It is this relationship 
that the literature has failed to recognize and explore. In the cultural context of 
Latin America, an understanding of this relationship is crucial.

The role of female education in promoting Latin American democracy will 
analyzed in greater detail in the remainder of this essay. The first section will 
explore the links between democracy and the broader goals of social and 
economic development, as well as review the political science literature 
“the social requisites of democracy.” The second section of this work w^? 
assess the role of female education in promoting democracy as it is discus J. 
in the existing literature. Furthermore, it will also attempt to explain u7,^ 

decreasing the gender gap in education is a determinant of democracy 
1996,1997). The third section will concentrate on areas that still require further 
research, including cultural barriers to female democratic participation.

1. Democracy and Development

Why is democracy desirable? Some authors have held that democracy, rather 
than promoting improved well-being in developing nations, actually inhibits 
development. In particular, the “Asian” view argues that liberal democracy 
adversely affects development. Lee Kuan Yew, former premier of Singapore 
and an outspoken advocate of the “Asian way, writes that “what a country 
needs to develop is discipline more than democracy. The exuberance of 
democracy leads to indiscipline and disorderly conduct which are inimical to 
de\ elopment”(Bhagw ati 1995:51). The spectacular economic performance 
of the Asian economies lend.s some credibility to this view. On the other hand. 
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history reveals that democracy sometimes impedes and sometimes accelerates 
economic growth (Barro 1996). Evidence also indicates that democracy is 
compatible with both the economic and social goals of development.

According to Bhagwati, the “new view” is that democracy does not handicap 
development, and in the right circumstances can even promote it (1995). 
Furthermore, he offers three propositions that support this thesis. The first is 
that for both ideological and structural reasons, democracy may well outperform 
authoritarianism as a political system that promotes development. The second 
is that democracy will induce a generally better quality of development. The 
quality of development improves because the political equity inherent in the 
democratic process challenges the system to be more equitable economically 
and therefore distribute the fruits of development more evenly. Lastly. Bhagwati 
argues that the dividends from political democracy are likely to be compounded 
if it is combined with markets, and that the combination of democracy and 
markets is likely to be a powerful engine of development (1995:54). Bhagwati 
concludes by stating, “The chief lesson may well be that democracy and markets 
are the twin pillars on which to build prosperity” (1995:62). It is for reasons 
such as those suggested by Bhagwati that conjunction of increasing economic 
and political liberalism, under the current wave of globalization, promises 
new opportunities to promote increased worldwide prosperity.

Bhagwati is not alone in his analysis. Others such as Barro (1996,1997), 
Lipset (1993,1994), McGinn (1996), Perotti (1996). and Stromquist (1996) 
2igree that economic growth, equality, and democracy are significantly linked. 
Since economic growth and improved equity are prerequisites for 
socioeconomic development, the relationship between growth, inequality and 
democracy should not be ignored.

The Social and Economic Requisites of Democracy

Given their importance in promoting socioeconomic development, it is 
necessary to understand the “social requisites of democracy” (Lipset 1994). 
The conventional view, first advanced by Seymour Martin Lipset in 1960, is 
that “the more well to-do a nation, the greater the chances that it will sustain 
denKKTdcy" (Lip.set 1960:31). While this conclusion has been criticized in the 
literature, the positive correlation between economic wealth and democratization 
has been empirically tested and confirmed by many researchers (Cutright 1963, 
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Needier 1968, Banks 1970, Marquette 1974, Bollen and Jackman 1985). A 
more recent study by Lipset claims that, “People with more income, in complex 
and widely interdependent work situations, with more education, and mor^ 
access to health and other services are more likely to ask for increased political 
freedom’’ (1993b: 166). Here Lipset argues that per capita income, education^ 
and access to health -care can result in increased demand for political freedom. 
On this note, similar research highlights other factors which foster democracy. 
A panel study of over 100 countries from 1960 to 1995 by Robert J. Barr^ 
concludes that with respect to the effects of economic development oii 
democracy, analysis shows that improvements in the standard of living- 
measured by a country’s per capita GDP, infant mortality rate, and male an^ 
female primary school attainment; substantially raise the probability that political 
institutions will become more democratic over time (Barro 1996:23). Barr^ 
also notes that democracy is negatively and significantly related to the gatj 

between male and female primary educational attainment (1997).

Barro’s studies reconfirm the conventional wisdom that economic devclopme 
promotes democracy. Furthermore, his study also points to new dimension^ 
in this relationship. In particular, the empirical links between primary educatior2^ 

attainment, the gender gap and the likelihood of democracy require furtfr 
explanation. While Barro s study suggests a direct role for female education, j 
attainment and equity in the process of democratization, it does not adequm^j 
explain why this role exists or the mechanisms by w hich it functions. It 
qualitative explanation of these empirical regularities that the literature currentl 

lacks.

Before addressing these new dimensions, however, it should be noted that th 
“conventional view” also implies a significant role of female education in the 
fostering of democracy. Increased female educational attainment accelerates 
economic development and growth, and it also indirectly promotes democracy 
which is the central thesis of the conventional view.

Female Education, Economic Growth, 
and Income Inequality

Many studies have shown that the economic and social returns to female 
education at all levels are considerable (Hertz el al 1991, Inter-American 
Development Bank 1995, Buvinic 1996, Subbarao el al 1994). Under the 
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assumption of diminishing marginal returns to education, the returns to female 
education would be higher because their current level of educational attainment 
as a group is lower than men's. Therefore, it is not surprising that a number of 
studies (Psacharopoulos 1988a, 1988b, 1992,1994,1995, Schultz 1987, 
1993a, 1993b) conclude that the economic and social returns to female 
education are higher than that of male education.

There is also a significant relationship between income inequality and female 
education. The impact of income inequality on democracy is negative, because 
democratic environments cannot develop if there is widespread social inequality 
and exclusion from political decision-making processes (Stromquist 1996). 
This is particularly pertinent in Latin America, where unequal income distribution 
is generally recognized to be at the heart of poverty and elites have long 
dominated political affairs. A 1992 study by Fitsbein and Psacharopoulos 
which analyzes data from ten Latin American countries, concludes that the 
preeminence of educational inequality best explains income inequality. Education 
is the variable with the strongest impact on income inequality. In eighteen out 
of twenty case studies, education has a higher gross contribution to inequality 
than any other variable. On average, the gross contribution of education is 
approximately 25 percent.

The study also concluded that gender has an impact on income distribution. 
Males for example, have a lower probability of belonging to the bottom of the 
income distribution. In most countries this difference totals an a\ erage of twenty 
percentage points. As a result, the chance of being in the bottom twenty percent 
of the income distribution is 15 percent for men, and the female probability, at 
34 percent, is more than double that of males. From this information it is 
strikingly clear that education, particularly female education, is an essential 
component in reducing income inequality. Figure 1 below confirms the strong 
link between female educational attainment and income inequality in Latin 
America.

Perotti (1996) concludes that “More equal societies have lower fertility rates 
and higher rates of investment in education. Also, very unequal societies tend 
to be politically and socially unstable, which is reflected in lower rates of 
investment and therefore growth"( 183). Furthermore, an increase in the middle 
class share of income predicts a rise in political rights (Barro 1997). The 
relationship between income inequality, economic growth and political stability.
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demonstrates that investment in female education is important to ensuring 
more equitable distribution of wealth, and hence, the promotion of economic 
development
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Given the aforementioned “conventional” view of the relationship betw 
economic development and democracy, it is evident that female educat 
has a crucial role in promoting democracy because of its impact on econ 
growth. Figure 2 diagrams the indirect ways in which female educaf 
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increased female literacy reduces poverty. The rapid reduction in povcn^’ 
is an important social requisite of democracy. Female education, 
accelerating economic growth and reducing poverty, increases 
likelihood of democracy taking root.
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These pathways suggest a pervasive, if indirect, role for female education in 
the process of democratization. However, Barro also finds evidence to suggest 
that female education has a significant and direct effect on promoting 
democracy. It is this empirical regularity which requires further explanation. If 
increased female education and a reduced gender-gap directly improve the 
likelihood of a country being democratic, then what are the fundamental 
mechanisms by which this relationship operates? Furthermore, female education 
has a significant effect on the other factors which Barro (1996,1997) indicates 
are determinants of democracy. It is these other factors that will be addressed 
in the following sections.

II. Women and Democracy in Latin America

Barro (1997) proposes that the propensity for democracy increases not only 
with per capita GDP but also with primary schooling. More equal educational 
opportunity across the sexes raises the predicted level of democracy. It is this 
empirical regularity that the literature on the determinants of democracy has 
failed to adequately explain. An understanding of the qualitative underpinnings 
of the statistical link between female education and democracy is critical if the 
role of women in promoting political and socioeconomic development is to be 
maximizEd.

Barro cites two possible explanations for these findings. One is that the gap 
between female and male attainment is an indicator for general inequality of 
income and schtx)ling. Another pt)ssibility he lists, reminiscent of Tocqueville 
(1835), is that expanded educational opportunity for females accompanies a 
social structure that is generally more participatory and therefore more receptive 
to democracy. While Barro's points are suggestive, they fail to provide a 
compelling explanation of why a decreased gender gap in education promotes 
demtKracy.

Female education is an essential component of a strong civil society. It is this 
relationship that the literature has failed to recognize and explore. In the cultural 
context of Latin America, an understanding of this relationship is crucial. In 
modem societies, education has long been considered an important component 
of a strong civil society. Fhe large gender gaps that exist in many countries of 
the developing world, especially those in Latin America where machisla 
attitudes retain a strong presence, prevent women from participating in the 
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political process. This study argues that education has the potential to transform 
women and men so that women can become more involved in civil society, 
both outside and inside the home. This will in turn, transform the political 
system. Furthermore, participation in civil society heightens women’s desire 
to improve their educational attainment and the educational attainment of their 
children. Democracy and the education of female citizens, therefore go hand- 

in-hand.

Mobilization and Democratization

The participation of women in the political process is in itself a strengthening of 
democracy. Any system that excludes half of the population cannot be properly 
called democratic. In Latin America, the participation of women in politics has 
changed significantly from pre-colonial times to the present.* Women and 
women’s movements have played important roles in the recent process of 
redemocratization in Latin America.

When Latin American women won the right to vote, democracy suppose<Uy 
became accessible to them. As women were granted the ability to select 
representatives and run for office, they were considered citizens with 
and duties equal to those of men (Stromquist 1996). In the first part of 

twentieth century, the easy equation of election with democracy prevaile^j^ 
The women’s movement in Latin America arose out of a critique of this equatiop, 

so called “politics as usual’’ (Miller 1992:240).

This critique informed and guided women leaders and activists in their 
redemocratization efforts in Chile, Brazil, Uruguay, Argentina, and Paraguay ? 
These movements of redemocratization were largely in response to the failuj^ 
of Latin American governments to respond to the needs of their citizens and 
the repression of the military dictatorships. Latin Americans were tired of 
living in the legacy of the caudillos, strongmen who were the leaders of landed 
elite, who in the wake of independence imposed a personalistic order on a 
fragmented society. For the first time, non-elite Latin Americans were taking 
democracy into their own hands and trying to make it work in their interests. 

In essence, redemocratization efforts were about popular groups trying iq  
reshape the political system and use it to their ad\ antage.

34 Hemispheres. Vol 21. 1998



Globalization, Democracy and
the Education of iVomen in Latin America

Women played a key role in these efforts. In Brazil during the 1970’s and 
198O’s, poor and working-class women joined social movements in 
unprecedented numbers. They sought improvements in urban services, 
education, and health care. In the mid-to-late 1980s, Brazilian women, like 
women in other postauthoritarian regimes such as Argentina, Uruguay, and 
Peru, pressed new demands on the male-dominated parties and policy-making 
arenas (Alvarez 1990).

Queremos democracia en el palsy en la casa - “We want democracy in the 
country and in the home” — became the slogan of the feminist movement in 
Chile, where Mothers’ centers of 8,500 women opened, and more than 
400,000 women have taken advantage of their workshops or educational 
courses. As early as 1971, women “began to mobilize in a series of escalating 
protests that began with the ‘March of the Pots”’(Winn 1992:321). The 
participation of women was decisive in the sucess of the military coup that 
overthrew the Allende government (Winn 1992).

Ironically, women’s traditional responsibilites in the family and the community 
have translated into political power (Noonan 1995:104). As the case of Chile 
illustrates, one of the major areas of women’s participation in Latin America 
relates to the provision of urban services and the defense of household 
consumption (Feijoo and Gogna 1990). The economic pressures of the 1970s, 
which deepened with the debt crisis of the 1980s, served to mobilize women. 
Dunng this period low er class urban w omen — mujerespapulares—organized 
to demand relief from the state, supply the basic services that the state could 
no longer provide, or feed families collectively when it was no longer possible 
to do so individually (Jaquette 1994:3). Women formed neighborhood self-
help groups and mothers’ clubs to obtain adequate food, water, housing, child-
care centers, and health clinics. Joining these organizations raised women’s 
consciousness by allowing them to see the connections between their personal 
concerns and broader political issues. By highlighting the political dimension 
of the issues of survival and everyday life, the organizations enabled women to 
confront political and economic repression.

Women also organized around other issues that were directly related to their 
traditional roles as mothers and wives. The Argentine example of the Madres 
de la Plaza De Mayo oilers a compelling example. The Mothers of the Plaza 
de Mayo mov ement was bom out of a group of middle-aged women with no 
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previous political experience. Initially a response to the brutal repression affecting 
individuals closely related to them, the Mothers fully entered the political arena 
(Feijoo and Gogna 1990). Eventually, the Mothers themselves recognized 
that “what we are doing is pure politics” (Feijoo and Gogna 1990:84). Pure 
politics, but of a different kind from that which has traditionally been the norm 
in Latin America,

The Argentine case is not unique. Women in other Latin American countries 
have mobilized to promote the goals of socioeconomic development and 
democracy. In Brazil, women have mobilized around specific demands such 
as health care, nurseries, and the needs of the shanty towns. It is women whoi 
go around these “popular” (populares) neighborhoods collecting signatures in 
support of different petitions. It is women who regularly go to the regional 
administration offices to press for and obtain public services for their 
communities (de Rio Caldeira 1990:47).

Furthermore, educated, middle-class women played a key role in the transition 
to democracy and the upsurging of women’s movements in the 1970s in Brazil 
The renowned “technocratization” of the Brazilian political economy duri 
the 1960s and 1970s prompted the State to rapidly expand technical a’^H 

professional education which resulted in increased enrollments of white, uppr? 
and middle-class Brazilian women. Between 1969 and 1975 the numbers ** 

women attending Brazilian universities increased five-fold. Many of thes^ 
university-educated women became the cadres of the Brazilian femini 
movement in the 1970s. The mobilization of these women was not centered 
around issues of consumption, rather issues such as sexual equal ity, rejMoductive 
freedom, domestic violence, and their position within the division of labor 
Middle-class feminists began to question their unequal status as women (Alvarez 
1990). Clearly, it is issues such as these that are at the underpinnings of the 
gender gap. As the Brazilian case illustrates, increasing levels of female 
educational attainment can sene to shift the agenda of women’s organizations 
to issues that are truly at the core of gender inequality.

Furthermore, it was the educated Brazilian women who helped to mobilize 
and organize poor and working class women. Many began working as 
consultants to church-linked mother’s clubs and housewives’ associations. 
They helped the poor and working class women ‘learn the ropes’ of local 
political institutions so they could better articulate their demands for improved 
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urban infrastructure, schools, and health care (Alvarez: 75). In sum, educated 
women not only mobilized around and identified issues at the core of gender 
inequality, but they also worked to incorporate lower class women into the 
struggle for social justice.

Across Latin America, women are uniting to lobby for improved health care, 
access to clean water and adequate food, better schools, environmental 
protection, and greater political representation. In sum, women are fighting for 
a type of democracy that explicitly seeks to advance the process of equitable 
socitxxonomic development.

While women’s efforts and triumphs in Latin America’s democratic 
transformation are impressive, they still face many obstacles that pre\ ent them 
from full participation in the democracies they struggled to create. These very' 
obstacles also threaten the stability and quality of democracy in Latin America, 
by preventing women from participating in the consultative and electoral 
processes that are the hallmarks of an effective democracy.

Female Education and Democracy

Today in Latin America women can vote, work outside the home, obtain a 
divorce*, and seek legal action for sexual violence. However, other forms of 
repressive behavior exist in everyday life and in the political sphere: machi.sta 
relationships with husbands, intense but hidden sexual violence, ridicule when 
seeking political and organizational leadership positions, lower salaries, and 
low representation ofwomen in government’ (Stromquist 1996). Furthermore, 
as Miller (1992) points out, it is important to realize that for many people in 
most of Latin America, hopes for truly representative and participatory 
democracy and greater social justice are deeply imperiled by economic 
conditions combined with ingrained cultural, political, and social attitudes (239). 
Education for women is an important step in overcoming the economic and 
social hurdles that inhibit the maturation of Latin American democracy, and 
hence inhibit and distort the course of Latin American development. 
I- urthennore, democratization has not only been promoted by women, it also 
promotes increased female participation in demtKracy. This creates, in words 
reminiscent of Adam Smith, a "virtuous circle. ’ ITie participation of women in 
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Latin American democratization not only strengthens democracy, but also 
advances the broader goals of equity oriented and population based socio-
economic development in the region

Women have already proven to be effective mobilizers and agents of change 
in Latin America Reducing the gender gap that exists in educational attainment, 
as Barro’s (1996,1997) findings suggest, will serve to strengthen women’s 
involvement in civil society and, in so doing, strengthen democracy. Education 
is seen by most national governments and international development institutions 
as facilitating the creation democratic values and an informed citizenry 
(Stromquist 1996). However, the gender gap in education inhibits this process 
Furthermore, as Schultz (1993) argues, a better-educated society is more
capable of managing a political system that protects individuals’ rights while 
facilitating efficient and equitable growth (80). A higher level of schooling for 
females is associated with these benefits (World Bank 1991). Cle 1 
democratization and female education are intimately connected, as education 
promotes democracy and democracy promotes education. The inclusion of 
women in this process helps to advance education, democratization, and soci 
economic development, as they are closely, if not inevitably, interconnected

Education, Civil Society, and Development

Female participation in civil society promotes the goals of socio-econom ’ 
development because, more so than men, women demand social developm 
programs and policies from which they and their children will benefit Ih 
demands represent a positive force for improvements in the “quality” of 
democracy. As Bhagwati (1995) argues, the role of democracy in improv' 
human welfare is largely a function of its quality (i.e., the extent to which U 
facilitates the achievement of a broad range of social welfare goals). Female 
education, by raising the status of women, raises the quality of democracy - a 
fact demonstrated by the historical experience of women’s movements in Latin 
America

Education also promotes development because it enables women to more 
effectively articulate their desires and needs. As mentioned above, women's 
needs and desires are often the very same goals that socioeconomic 
development policy attempts to achieve, such as improved infrastpicture, better 
schools, improved sanitation, and access to reproductive health care. As Doug 
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McAdam notes, “segments of society may very well submit to oppressive 
conditions unless that oppression is collectively defined as both unjust and 
subject to change...”(1970:34). Educated women will be better equipped to 
identify and articulate their situation as unjust. They will also be able recognize 
the possibility of working to change this situation. Hence, women will become 
more involved in civil society and the promotion of socio-economic 
development, because they will define their situation as unjust and work towards 
changing this scenario.

Transformation of Women and Politics

Through their involvement in social movements, women are not only contributing 
to the improvement of society, but in the process are personally transformed. 
Many scholars (de Rio Caldeira 1990, Feijoo and Gogna 1990, IDB 1995, 
Stromquist 1996) agree that women are empowered through political 
participation. According to de Rio Caldeira (1990), one of the great innovations 
promoted through the daily action of the social movements is the transformation 
of women’s situation. Women’s roles and attributes are being redefined, as 
the limits of what characterizes the public and private as well as what 
characterizes male and female are being transformed (73). Similarly, the IDB 
(1995) concludes that participation transforms and empowers women, boosting 
their self-esteem and allowing them to question traditional family relations. It is 
this personal transformation that is particularly promising in Latin America, 
where rigid gender categories inhibit socioeconomic development because 
women are prevented from realizing their potential contributions to this process. 
As Stromquist (1995) concludes, the initial participation of women in the solution 
of immediate or practical needs has led them to make new' demands on the 
state and to the improvement of women’s status, the demand for greater 
women’s rights, and the recognition of violence in the family (1995).

Furthermore, women’s participation in civil society has served to transform 
democratic institutions in Latin America. Once again, Brazil offers a vivid 
example of this process. When the new multi-party system was installed in 
1980-1981, the relationship between political parties and organized sectors 
of civil society, including women’s movements, changed dramatically. Many 
of the issues previously considered “prix ate” that had been voiced by women 
over the previous decade, such as violence against women, contraception and 
sexuality, and day care, were included in the platforms and programs of many 
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individual candidates and national political parties. For the first time since the 
Brazilian suffrage movement of the 1920s and 1930s, gender became the 
basis for widespread electoral mobilization and gender inequality the object of 
generalized political debate (Alvarez 1990). By the late 1980s most political 
parties added “women’s” issues to their platforms and created women’s 
branches or caucuses. There is also evidence that more women are attempting 
to enter the formal political realm. In Sao Paulo, fifteen times as many women 
ran for office in the 1986 congressional elections than in 1982 (Alvarez 1990).

While women have become increasingly involved in social movements, there 
remains a pressing need for women to become more involved in the formal 
political process and within state structures. Women’s leadership and direct 
participation in decision making will help keep gender issues at the top of the 
national political agenda. The empow erment of w omen as community and 
political leaders is an essential base to further all issues that concern women 
Without women leaders locally, nationally, and globally it will be nearl 
impossible to further women’s goals (GrifTen and Sharma 1995). However 
for this to occur, many social, economic, and cultural bamers must be overcome' 
Increased education for women may well be the impetus needed for the 
changes to take place.

ITT. Conclusion
The role of women in the transition Latin American democracy has been clearj 
established. It is essential that women continue their participation and 
mobilization efforts in Latin America. As Sonia Alvarez describes:

However, as the dust settles on the new democracies and the social 
consensus built around the defeat of the military' becomes a thing of the 
past, the return to politics as usual could well erode some of the gains 
made by women during the transition. Alternatively, the new demrxratic 
regimes, it is hoped, might provide increased political space for the 
articulation of gender-based claims both within and outside the State 
This is critical because the male-dominated State will only promote 
reforms that significantly alter the concrete conditions of women’s lives 
when it is pushed to do so by organized, gender-conscious social 
movements that exert political pressure both within and outside the State. 
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Thus, people concerned about redressing gender inequality must seize 
the changing opportunities provided by different political regimes...” 
(1990:36)

Hence, it is essential that women continue to participate in social movements 
that work towards improving democracy, and in turn, promote development 
in Latin America. As Alvarez mentions, a fundamental variable of this process 
is addressing the issue of gender inequality in both the State and the home.

Democracy in the Home and in the Country

As the slogan for the women’s movement in Chile proclaims, women must not 
only fight for improved democracy on a national level, but in their own homes 
as well. Latin America enjoys a history of public commitment to democratic 
values, particularly among the educated elites. However, the culture retains 
major contradictor}' elements, such as the normative stereotypes oicaudillaje 
(strong leaders) and muchtstno (Lipset 1993b). The home is where children 
initially learn cooperation and ideas of fairness and justice. Within the home, 
imptirtanl decisions are made such as the allocation of tasks and responsibilities, 
the control of resources, and food consumption. At all class levels, the Latin 
American family is marked by a patriarchal structure that maintains that a 
woman’s place is in the home and that she must defer to her husband in all 

matters (Nash and Safa 1980, Jelin 1990).

In order for education to effectively enhance women’s participation in 
democracy and promote the goals of socio-economic development, a close 
examination of gender roles is necessary. Education alone will not eliminate 
the underlying gender ideologies and material inequalities between men and 
women (Stromquist 1995). Rather, female educational strategies need to 
incorporate llicse issues into their design and implementation. Education cannot 
erase social stereotypes and cultural ethos without taking a close look at gender. 
1 n fact, education in Latin America has been known to reinforce existing gender 
roles.'” For “democracy in the country and in the home” women and men 
alike must re-evaluate their roles as individuals and community members and 
transform the conventional gender identities that exist in I .atin America.

'Hie importance of recognizing women as the potential political actors with the 
strongest stake in human-centered development implies that we need to 
engender human development in a way that has not happened up to this point 
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(Sen,G. 12). A gender-perspective must be incorporated at the highest policy 
levels and in the home in order for women to realize their potential contributions 
to democracy and, hence, socio-economic development in Latin America.

Women are vital to redemocratization in Latin America, and they are central 
to overcoming seemingly implacable social and economic problems in the 
region (Miller 1992). Female education both promotes and transforms 
democratic institutions in Latin America. Women invoke democratic values as 
a way to protect against the coercive instruments of state control that have 
characterized Latin American politics for the past century. Women seek a 
democratic framework where they can persue their particular needs and 
interests. Education empowers women so that they can more effectiv ely demarxl 
the type of democracy which will promote their interests; interests which closely 
match the goals of socioeconomic development such as health care, sanitation, 
education, and equal opportunity for all individuals

Enhancing economic growth and decreasing income inequality are the 
conventional ways that female education fosters democracy. Women have 

played a dominant role in the transition to redemocratication in Latin America, 
and possess the potential to transform the institutions they helped to create 
through their increased participation in civil society and representation in office. 
For the newly-formed democracies of Latin America to mature and stabilize, 
significant reflection and action are necessary to eliminate the gender gap.
The lesson appears to be that unless concerted and direct eflbrts arc made 

to tackle gender inequality, even the best combinations of global economic 
success and social development can have very mixed elfects for w omen''(Sen, 
G. 1996). Decreasing the gender gap in education and eliminating the cultural 
barriers that cause it w ill ensure that women can contribute their unique 
strengths to the advancement of democracy and socio-economic development 
in Latin America, and the rest of the developing world.
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Figures 1.1 and 1.2 indicate diagram the strong cross-country association between 
democracy and the magnitude of the gender-gap. Countries "where the degree of 

educational attainment for women and men is more equal tend to be more 
democratic. Figure I I plots the gender-gap, as measured by the difference in the 
average number of vears of primary^ schooling for men and women 15 years of age 

and over (Barro and Lee 1996, Barro 1997), against an index of political rights 
developed by Gastil (1987). GastiFs (1987) index is assigned a value from 1 (most 

free) to 7 (least free). Those values clustered around the bottom-left-hand corner of 
the chart are countries with a high degree of political freedom and gender equality 

(mostly the OECD countries). Values in the upper-right-hand corner are 
undemocratic countries with high levels of gender inequality. Figure 1.2 plots 

gender-gap data against GastiFs index of civil liberties - a parallel relationship 
emerges: gender equality^ in educational attainment is associated with more 

freedom.
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1

[Figure 1.2]

Male-Female Primary Schooling Gap (1990)

' All the data is measured for the year 1990.
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Notes
'A democratic 'contagion' effect seems to have operated in Latin America in the late 
and early 1980s, as free electoral institutions were adopted across the area. By 1985, PresMefli 
Reagan’s special assistant for Latin America was able to boast that ‘today twenty-six of 
thirty-three countries south of our border, containing 90 percent of the population of 
we call Latin America, are now democratic or in a genuine transition toward democracy* 
(Lipset 1993:158). By 1998 democratic institutions were in place in all countries of L^ 

America with the exception of Cuba. For a more detailed discussion of the spread of 
democracy in Latin America and elsewhere see Huntington (1991).
Tbe definition of democracy as used in this paper follows Schumpeter’s (1947:269): “The 

democratic method is that institutional arrangement for arriving at political decision^ jQ 
which individuals acquire the power to decide by means of a competitive struggle fornie 
people’s vote.”
’ While Pinochet formally retired from the military on 3/10 98. Chile’s democracy is syu 

fragile. According to Jose Miguel Vivanco, executive director of the Americas division of 
Human Rights Watch, “The democratically elected government of Chile has a very series 
credibility problem...The government has no pro-active plan to expand and develop full 
democratic principles: (New York Times 3/11/98:A4)

Development is defined as “The process of widening people’s choices and the level of 
well-being they achieve. The three essential choices for people are to lead a long and 
healthy life, to acquire knowledge, and to have access to the resources that they need for 
a decent standard of living. Income is a means, with human development the end." adapted 
from The United Nations Development Programme. (1997). Hufnon Development Rep^j^t 
1997^ New York: Oxford University Press.

Civil society is defined as that arena where manifold social movements (such 
neighborhood associations, women s groups, religious groupings, and intellectual currents^ 
and civic organizations from all classes (such as lawyers, journalists, entrepeneurs) attempt 
to constitute themselves in an assemble of arrangements so that they can express themselves 
and advance their interests” (Stepan 1988 3-4).
Tor a historical account of women’s participation in Latin Amencan politics see Francesca 
Miller s. (1992). Latin American IFomen anJ the SearchftwJustice Hanover, NH; 
University Press of New England. j

See del Carmen Feijoo and Gogna (1990) “Women in the Transition to Democracy" in
H omen and Social Change inLtitin America London : Zed Books and Navarro, Marysa 
Navarro (1989) “The Personal is the Political: Las Madres de la Plaza de Mayo” in 
and Popular Protest: Latin American Social Movements Berkeley, CA: University of 
California Press
• With the exception of Chile

W ith the exception of Argentina, where a quota system has been implemented and one- 
third of all congressional seats are held by women.

Lopez and Pollack (1989) and Stromquist (1995,1996) argue that many existing educatkxial 
programs serve to reinforce existing gender ideologies and stenrotypes rather than challenge 
them.
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The Necessity of Being 
Diversionary

Saddam Hussein and Iraqi Aggression, 1975-1997

Joshua 1. Robin

B
y the middle of the 1970’s, for the first time in the country’s fifty-year 

history, Iraqi society was beginning to unify. Although the Ba’th Party, 
which came to power in 1968, had gripped and sustained its hold of a perpetually 

fractious nation through a series of violent and absolutist purges, the Party also 
began a new series of nation-building programs. In 1973 the Ba’th and the 
Iraqi Communist Party united to form the National Progressive Front, pledging 
an Iraq-first policy of non-alignment with any world superpower. Furthermore, 
Iraq attempted to put aside its ideological rhetoric, thereby strengthening its 
relations with Syria and Western European countries in the hope that such 
overtures would create belter chances for lucrative investments and trade 
with the outside world. Oil was already a fundamental part of the national 
identity, accounting for 99 percent of Iraqi exports in the 197O’s. Since colonial 
times, oil had been pumped from Iraqi lands by Western companies.' By 
1975. boldly proclaiming “Arab Oil to the Arabs,” the Party had created its 
own oil company, the Iraqi National Oil Company, after having nationalized 
both the Iraqi Petroleum Company and the British Petroleum Company’s Iraqi 
assets.

Joshua L Robin will graduate from Tufts University in 1998 with a degree in English
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The Ba’thist government, under President Ahmad I lasan al-Bakr, began 
ambitious program of national integration. As Iraq's borders were ca^^ed 
of the Fertile Crescent with little attention paid to continuity or cohesion amo^^ 
ethnic, religious, or tnbal affiliation. al-Bakr found thi,s uni fication policy 
paramount importance.’ Under these integration programs, the Ba’th Paiw 
initiated a national advancement program, paid for bv oil revenues. Roa^js 
were created, schools established, and Western technobgy introduced, all to 
culnvate . ded^afon to an advanced, secular society capable of

I J’k ""''Ta P^-'foleun, exports were used to begi„ 
a socialist healthcare and education system i u mical 
wcrecreatedsoudtofBaghdad in the ho^e begin

join together in the quest for further devpkx society
'-*ciopment.

Although national power remained in the h.n r - • r who held the
helm of the Ba'th), Iraqi Shi'a and, to som from
industrialization and al-Bakr’s cultural int success c>f
the programs neutralized many indepc programs. 'I" 
establishing the continuity of history and ^'^^'^'Seeking '^^'^^^^gought m 
reinforce the feelings ofunity of the Iraqi ^e Ba'th reg’i’’ uitha
unique Iraqi civilization than the ethnic o^^**'*’
government spent miUions of dollars ^frtrian sen.se of ’^^^^‘^iiectipg
it to center on Iraqi people and their vibrj^ educational system' ^truetion 
of national monuments to celebrate Sumeri^ ^'^‘ory. The ‘^^^ylonian
cultures further glorified the past Mesopotamian ar*d

By the time Ahmad Hasan al-Bakr left rp padY had
succeeded in bringing about a more mif, the not at
war with any neighbor and, with the identity.'* », jon
north, was domestically stable for the fin ‘**8 a Kurdish soliditv 
served to legitimize the Ba'th Party as the fo ^his unpreced^ti^cuuntry •

Al-Bakr's former protege and seco h  .jussein’
continued his mentor's tactics of buildP^y^^ Sad^^’

past al-Bakr in allowing non-Sunnis mer^^tiq  ̂cohesion. Party.

While Saddam Hussein followed the theexclusi''^ ati‘”tal
integration, foreign policy became agre^“'''8ina| i,..,. ^ocieS 
has yielded two major wars in the ^? '''• if tto, , iTii’ P^ptld’s

supetpowera. hundreds of thousands of jpg:

^^•»isphefes p ’ environm^
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billions of dollars in international debts and an unprecedented shift in global 
alliances. However, it is precisely this hostility that has allowed Saddam Hussein 
to remain in power longer than any previous leader in Iraq. What has been 
Iraqi foreign policy for the past twenty-five years and what have been the 
conditions, both domestic and foreign, that have demanded such aggression? 
Does a change in Iraqi foreign policy demand a change in Iraqi leadership? 
Will Iraq's agression remain the same, even after Saddam Hussein is gone?

The Algiers Agreement and the Creation of a 
"Greater Iraq"

The events that took place in the mid to late 1970’s caused the Iraqi shift from 
stability and peace to its aggressive position within the global community. These 
developments, combined with one another, have built a militant Iraqi state 
with aims not just for national cohesion, as had been al-Bakr’s goal, but with 
hegemonic aspirations in the Middle East as well.

In 1975, Iraq and its neighbor Iran, signed the Algiers Agreement. In the 
treaty, Iran vowed to stop funding and supplying arms to Kurdish rebels in the 
North and promised to close its borders to Iraqi Kurds. Iraq, in return, 
surrendered its claims to the entire Shatt-al-Arab waterway that runs between 
Iraq and Iran at the head of the Persian Gulf. The waterway would henceforth 
be divided between the two states at its thalweg line (the deepest point). 
Having a coastline of only 26 miles, the Shatt-al-Arab is of vital importance to 
Iraqi trade and security.* Indeed, Hussein’s foreign policy in the months after 
Algiers reflected a concern over developments far greater than his losses in 
the treaty.

The Algiers Agreement was a blow to Saddam Hussein at a time when a war 
was brewing within Iraq. Fearing the concessions given in the Algiers Agreement 
could snowball into greater threats to national security and interests, Saddam 
Hussein used the occasion to reconsider his own politics. The Algiers 
Agreement demonstrated that the “Great Iraqi” state was in reality second in 
regional power to Western-backed Iran.’ Furthermore, national integration 
was not only threatened by the combative Kurds in the north (Baghdad’s 
greatest concern when it signed the Algiers Accord) but also by growing 
rebellions in the country’s Shi’a south. The al-Dawa movement, which 
ad\ ocated the overthrow of the Ba'thist secular government, was gaining
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strength.’ The fact that the Kurds had helped to overthrow Iraq’s first Ba'thist 
regime in 1963 along with the fact that the al-Dawa had strong connections in 
Iran deepened the thorn in Baghdad’s side.’

The Algiers Accord, combined with changes taking place in the region, were 
the true driving forces that changed and molded the young leader's ideology. 
While it is obvious that Saddam 1 lussein had his own high hopes for person^ 
as well as national power, the Algiers Accord and the reality that he was the 
president of a fissured, vulnerable country, changed his foreign policy agenda 
to one of realpolitik.

Diversionary Theory and Iraqo-centric pan-Arabism
Thus, in the late 197O’s, in the wake of the Algiers Accord, Saddani Hussein 
began a new approach to national integration. Nevertheless, certain old Ba'thist 
principles such as: socialism, pan-Arabism, and secularism, were retained, and 
even heightened to a more intense level. Soon after the agreement was signed, the 
Iraqi Air Force bombed insurgent villages in the Kurdish region, beginning a massive 
“pacification” program. As many as 250,000 Kurds were forcibly relocated to the 
central and southern provinces. Shi’a ?\rabs were mov cd t'rorn the South into 
traditionally Kurdish provinces,'® While the former Ba'thist Party hid encouraged 
Iraqis to believe in the country’s long historical unity, Saddam Hussein recognized 
that monuments of ancient heroes would not suffice in unifying a fragmented nation 
Unity, Saddam Hussein recognized, could only be attained through absolutist 
leadership. The only figure who could unite the various communal identities existing 
within the Iraqi population” at the helm would be the al-igtidar (he who has the 
leadership and the capacity), Saddam Hussein.''

Saddam Hussein portrayed himself as the sole leader qualified to apprehend and 
protect the true interests of the various communities.' Integration became a 
“personality cult of epic proportions.” In posters plastered around the country, 
Saddam Hussein portrayed himself as a Kurd, a Shi’a, and a direct descendent of 
theCali]±AliibnAliTalib.'’ By 1979, Saddam I Insscin controlled every branch 
ofthe Iraqi government including the executive and the military. I le was 1 Resident 
of the Republic, Chair of the Revolutionary Command Council, General Secretary 
of the Ba th Party, and Commander-in-Chiefofthe Armed Forces.'* National 
unity and dedication became sywnymous with allegiance and devotion to Saddam 
Hussein.
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Saddam Hussein’s absolutism had both benefits and pitfalls. Any absolutist 
power is tfagile, particularly in a country with Iraq’s myriad traditional affiliations. 
Saddam Hussein not only unified the country by expanding national industry 
and sharing its revenues in a socialist welfare system, but also by focusing on 
the future. He promised a nation that would “restore the lost honor of Great 
jj-aq.”” The new Iraq, under Saddam Hussein, ran and continues to run on an 
‘•‘all Of nothing” policy of being either the dominator orthe dominated. For 

“war is an activity which, to some extent, both tests and defines the 
state.”'* If Iraq focuses on its realities instead of its possibilities, anarchy 
vvould likely reign once again.

•j-jjese policies, first instituted tuenty-two years ago but still undeniably present 
today, portray Iraq as a state practicing diversionary theory. In the words of 
j^achel Bronson, diversionary theory argues “that leaders are prone to start 
^ars it* order to divert their population’s attention from domestic failure.”” 
'jTie argument can be made that Saddam Hussein has used external aggression 

distract his people’s attention away from the rifts that could potentially 
lafiue the state. As can be expected, Saddam Hussein does not justify his 

eressive foreign policy by proclaiming an Iraqi lust for power. Instead, he 
^serts the policy that Iraq, by virtue of its ancient history and traditional 

dcrship in the Arab world, as well as its enviable present condition in the 
^^^g^_colonial era, is the sole state able to carry out a revival of Arab unity and 
inquest. ■’

^4dam Hussein’s utilization of pan-Arabism is potentially dangerous to his 
' r, on power. A pan-Arab policy runs the risk of alienating the non-Arab 
rdish minority in Iraq, who were already economically, linguistically and

In addressing these challenges, Saddam 
csein asserted that Iraq, as a nation, was to be the leader of the Arab 
rid. Theentirecountry, including allofits citizens, Arab or otherwise, 

'^^^uld recapture a lost dynasty.

J 97O’s were a fertile time to develop this policy of “Iraqo-centrism” and 
t its effectiveness. In 1976, Iraq’s main competition for leadership in the 

world, Syria, invaded Lebanon on the side of Maronite Christian militia
- gg Tyie treaty following this invasion enabled Syria to maintain a presence 

^^”*3 a large degree of control in Lebanon. Iraq longed fora similar possibility 
hegemony. In 191^, Anwar Sadat of Egypt signed the Camp
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David Accords with Israel, effectively alienating Egypt from the rest of the 
Arab world. Cairo was expelled from the Arab League and its diplomatic 
relations were broken with almost all Arab states.

Seeking dominance, Baghdad capitalized on the pou er \ acuum in the Arab 
leadership. Immediately following the March 1979 Camp David Accords, « 
Saddam Hussein organized the Baghdad Boycott Conference that successfully 
advocated a general boycott of Egyptian products by Arab states. ” Ele\ en 
months later, he drafted and signed the “Pan-Arab Declaration” stating that 
“conflicts between Arab states were to be settled by peaceful means and, in 
the case of foreign aggression, all Arab states should declare their solidarity.”* 
Soon after, Iraq and its major contender for Arab leadership, Syiia, developed 
a program for their countries’ own unification. Howex er, Syria and Iraq never 
finalized these agreements. In the midst of negotiations, the Shah of Iran was 
deposed in a massive revolution that threatened to envelop the Iraqi state. fl

"The Second Battle of Qadisiyah" I

Prior to 1973, the “broader.. .Arab struggle” that Saddam Hussein spoke of 
in his rallying speeches focused almost exclusively on the Arab-Israeli conflict, 
with Iraq traditionally supporting the Palestinian Liberation Organization and 
any Arab nation at war with Israel. In 1979, the locus of the Iraqi pan-Arab 
struggle \sas redirected towards the danger of the Islamic Revolution in Iran*'. 
There are several different, yet overlapping theories to explain Iraq’s rationale 
for beginning the Iran-Iraq War. From the beginning ofhis revolutionary dri\ e 
in the early 1960’s. Ayatollah Ruhollah Khomeini articulated that “the revolution 
was to go beyond Iran's borders” in order to create a universal I slamic state.- 
Clearly Saddam Hussein was concerned over the inflammatory' speeches and 
overtures that Ayatollah Khomeini was making in his drive to topple the Shah. 
The rhetoric was a direct challenge to Saddam Hussein and to his secular 
Ba’thist government. The Iraqi President reconsidered Iraq’s lax measures in 
dealing with the pro-Khomeini rebellions among the Shi’a. This reorientation 
in policy led to the arrest of several Shi’a clerics, including the prominent 
ayatollah in Iraq, Mohammad Baqr al - Sadr.

In maintaining national stability, however, Saddam I lusscin did not stop at 
eliminating insurgents within Iraqi borders. This w as a time of both danger 
and opportunity. The tinderbox atmosphere required the Iraqi President to
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save his own country from a foreign-funded rebellion. Because the Iranian 
Revolution threatened to spread through Iraq and into other parts of the Arab 
world, Saddam Hussein could assert himself and his Iraqi nation as the defender 
of the Arab world. The Iranian dark cloud encouraged him to begin an 
ambitious ideology of Iraqo-centric Pan-Arabism. Promoting the cause in 
this fashion also served to redirect Iraqi Shi’a from supporting the Ayatollah 
by rallying them to a more glorious Arab future. Saddam Hussein thus billed 
the new war as, “The Second Battle of Qadisiyah” (the first battle being when 
the Arabs defeated the Persians in 636/637 A.D.). Furthermore, he identified 
himself as not only the protector of his own country’s national cohesion, but as 
“the defender of (all) Arabs against the Persian peril.’’^'* To this end, Saddam 
Hussein deliberately started the war by invading the southwestern province of 
Khuzistan. He justified the invasion by calling himself the “liberator” of the 
province's ethnic Arabs (though less than half of Khuzistan was of Arab 
lineage)."

As the defender of his own country’s rickety stability, Saddam Hussein fought 
the Iran-Iraq War with the loyalty and financial support of Kuwait, the United 
Arab Emirates, Saudi Arabia, Egypt, Yemen, and Jordan." Although the 
monarchies of the Persian Gulf donated funds to Iraq during the war, they 
were, as the war progressed with impressive Iraqi victories, afraid of Saddam 
Hussein’s potential as much as the Ayatollah’s. The leaders supported Iraq 
not out of “sympathy but of fear of the much more dangerous revolution of 
Khomeini.”^’ As such, w hen Saudi Arabia, Kuwait, and other Gulf States 
formed the Gulf Cooperation Council in 1981, both Iran and Iraq were 
excluded. The founding governments knew that the combination of Iraq’s 
military strength in 1988, coupled with the danger of demobilizing a million-
man army and demilitarizing Iraqi society were ripe ingredients for another 
attempt at Iraqi hegemony in the region. Given Saddam Hussein’s propensity 
for war to deflect the country' away from internal cleavages and problems, 
small monarchies like Kuwait were rightfully afraid.

New Leadership on the Road to the Second Gulf War
Although the first Gulf War essentially ended in a stalemate, Iraq emerged 
from the war stronger than it had started. Iraq’s military had undergone 
expansion and mtxlemization thereby becoming the strongest in the Arab world.
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The Iraqi army, the world’s fourth largest in size consumed 30 percent of t}>e 
country’s Gross National Product?’ After eight years of battle, howevcf 
Iraq had the opportunity to demilitarize and perhaps resume a program Q>f 
national development similar to that in the mid-197O’s. It chose not to exercise 
that option, instead resuming an ambitious progrant of antts priKurement aitd 
modemizalion. Itis important to keep in mind that Iran's regime, strengthen^ 
by the war, continued to pose a threat. Iraq's will to achieve militar> parity 
with Israel, which had humiliated Baghdad by its 1981 bombing of Iraqi nuclear 
reactors, constituted another reason for rearmament. Saddam Hussein prov^ 
to be reluctanct to abandon his relatively successful technique of using external 
aggression to bring about cohesion and obedience. Finally, it would be difficult 
to change the nation's war mentality after such a costly and all-cncompassing 
conflict

By the end of the 198O’s, Iraq’s two regional competitors were Syria and 
Israel. (Kuwait, ironically, was not the pointed victim of Iraqi vitupieration 
until the months just prior to Iraq’s invasion in August 1990.) Despite 
attempts at warm relations and even economic unification, Syria and Iraq 
both actively struggled against one another for regional influence. 
Competition for Middle East leadership in the post-Nasser era, combined 
with Iraq's bitterness over Syria’s support of Iran in the first Gulf war, 
were enough to justify battle, such as a proxy war in Lebanon. A direct 
war between the two nations would have been costly. Even if each 
government would have taken advantage of local Kurdish hostilities, the 
outcome would have still been undesirable. Saddam I lussein leanied such 
a lesson in his war against Iran. Under Khomeini's leadership. Iran broke 
the Algiers Agreement and resumed arming the Kurds in northern Iraq. 
Teheran’s aid quelling Kurdish riots at the end of the Iran-Iraq War and 
the Second Gulf War proved to be more difficult.

Iraq manipulated the ostensible threat of the Jewish state to divert its own 
nation’s attention from its internal problems. Iraqi foreign policy changed 
dramatically during the course of the 1980’s. In 1982, when all attention 
in Iraq was directed to the front with Iran, Iraqi foreign minister Tariq .\ziz 
“indicated that Iraq might accept a peaceful settlement” with Israel.^ This 
was a virtually complete change-of-face from Iraqi policy before the war. 
when Baghdad “had not even been prepared to accept UN Resolution 
242” (recognizing Israel's right to live within its pre-June 1967
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boundaries)?” In other words, when Iraqis were diverted by battle, 
Baghdad could make policy decisions based on a realist framework. When 
not engaged in battle, Saddam Hussein felt the need to utilize pan-Arab 
sentiment not only to bolster his and his state’s power, but also to begin 
another round of military attempts at regional leadership to shore up his 
own support.

Based upon the severity of the problems Iraq faced at the end of the first 
war in the Persian Gulf, it is clear why Saddam Hussein rekindled his anti-
Zionist propaganda. Iraq, at the beginning of the 199O’s, was in the midst 
of a major recession. Its industries were badly damaged during the war, 
its credit ratings low, its inllation levels hovering between 25 to 40 percent, 
and unemployment was high.’' Iraq owed $40 billion to non-Arab states 
and an additional $40 billion to Arab states in war debt.’^ Iraq had 
defended the Arab world against Iran, to the relief of the international 
community. But it was now the target of those same states' debt collectors. 
Without the money to pay, Saddam Hussein’s Iraq once again faced a 
quagmire of epic proportions. He needed to either create another major 
diversion or risk losing his office and perhaps his own life.”

As in other cases, most perpetrators of the post-war rebellion were Shi’a 
and Kurds. By the time the war with Iran was ending, both the Shi’a, 
under the umbrella organization Supreme Assembly for the Islamic 
Revolution of Iraq, and the Kurds, under the Iraq Kurdistan Front, argued 
for either greater rights within the Ba'thist framework, a total restructuring 
of the government, or their own autonomy. While the Shi’a movement 
was at times violently suppressed, the insurgence in the south did not 
command nearly as much of Saddam Hussein’s attention as the Kurdish 
mutinies in the north. In combating those rebellions, Saddam Hussein’s 
so-called “Operation Anfals” (translated as Spoils), resulted in the deaths 
of more than 100,000 Kurds. ’*

Admittedly, Saddam Hussein did attempt to correct some of the problems 
plaguing Iraq at the end of the 198O’s. In November 1988, he allowed 
other political partie.s to compete in Iraqi elections (although with strong 
barriers that hindered them from assuming any real power) and began a 
modest demilitariz.ation program. There still, however, remained major 
issues confronting the Ba'th regime. Saddam 1 lussein had two options in
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handling them: addressing the issues directly or diverting the population's 
attention away from them. He made his decision clear in a conversation 
with Prince Bandar, the Saudi Ambassador to the United States: “1 must 
whip them (the Iraqis) into a sort of frenzy or emotional mobilization, so 
that they will be ready for whatever may happen.”” The focus of Saddam 
Hussein’s diversion? The “lost nineteenth province of Iraq:” Kuwait.

Israel, Oil, and the Ruse of the Gulf War
In the months preceding Desert Storm, the focus of Iraqi antagonism 

was not on Kuwait, but Israel. Not only did the anti-Zionist rhetoric divert 
Iraq’s attention away from its own problems but, by being the first Arab 
leader since Nasser to stand up to Israel and threaten it with annihilation, 
Hussein was raised in ideological terms to the level of a pan-Arab hero.” 
The bombast of his attacks fulfilled their purpose, but when Tel Aviv 
responded by assuring that it would only attack if Baghdad directly 
challenged it, Saddam Hussein was forced to back down. Thus, still facing 
the same chaotic internal problems, Saddam Hussein focused Iraqi 
belligerence to the south, “blaming (Iraqi) suffering on the rich Arabs” of 
Saudi Arabia and Kuwait.”

Iraq and Kuwait had previously contested over Kuwait’s oil-rich territory. 
In 1961, Iraq mobilized to take over the Emirate, only to be repelled by 
British forces. The cause of war in the Persian Gulf in 1990 was directly 
related to Iraq’s need to create itself as the leader in the Arab World, and 
deflect its citizens’ attention away from Iraq’s own chaos. Iraq needed 
wealth that could be easily attained by taking over Kuwait's oil supply. 
With such a procurement, Iraq would control 20 percent of the world's oil 
and find itself in an intimidating position vis-a-vis its neighbors.” Such a 
drive would camouflage Iraq's internal problems.

In the months preceding the August invasion, Saddam Hussein engaged 
Kuwait in a bitter war of words, accusing the Emirate of flooding the 
market with oil and thus driving down oil prices. Knowing Saddam 
Hussein’s tendencies, Kuwait hardly wanted to provoke Iraq.” Kuwait 
motioned that they understood Saddam Hussein’s issues and began to 
observe the OPEC regulations so that, “by mid-July 1990, only one country 
was cheating, exceeding its OPEC quota.. .Iraq.”**
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New Forms of Iraqi Aggression in the post-Gulf 
War Era

Despite the pen asive chaos in Iraq at the end of the Gulf War, manifested by 
bloody uprisings in both the Shi'a south and Kurdish north, Saddam Hussein 
remains in power today?' Saddam Hussein's control of the armed forces as 
compared with his opposition’s relative military weakness, allows him to hold 
the reigns of power. His internal enemies’ disunity, and the raw force with 
which he is willing to silence any opposition, thereby undermining any attempt 
to depose him. Nevertheless, in a new era of international isolation and constant 
surveillance, Saddam Hussein must rethink his options as diversionary theory 
becomes increasingly difficult to cany out. Past policy has, for the most part, 
been represented by limited concessions to opposition groups and major 
military repression of insurgency. Howe\ er, as is evident in Iraq within the last 
five years, Saddam Hussein has not only defied the constraints put upon him 
by the international community but has utilized these restrictions to rally his 
people once again to a battle requiring unity and subservience.

Due to their strength and inopportune timing, Saddam Hussein was forced to 
combat the violent uprisings among the Shi’a and Kurds with brutal force. To 
deflect the cries of disunity, he repeated his former denunciations of the West 
and their puppet regimes in the Middle East, while secretly petitioning the 
United States to use helicopters to quell the Kurdish riots.^^ Fearful of what 
could follow Saddam Hussein’s government should the Kurds succeed in 
toppling it-especially ifiran decided to influence a new political structure- 
Washington tacitly agreed to the force used against the Kurds in the early 
199O’s.*’ It changed its course in 1996, however, after Saddam Hussein 
used ground troops to attack what had previously been a U.S.-guaranteed 
safe-haven for Iraqi Kurds.**

Saddam Hussein did not wait long to return to his old tactics of responding to 
internal unrest by focusing his country on foreign ventures. From late December 
to early January 1992-1993, when Iraqi troops could again be mobilized after 
the war with the Kurds, Iraq launched another operation on the Kuwaiti 
border.*’ This maneuver was repeated in 1994, despite a prior vow of 
cooperation with UN nistrictions.*’ Saddam I lussein again put the international 
community on alert in the fall of 1997, when on 29 October Iraq threatened to 
expel all American members of the United Nations Special Commission
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(UNSCOM) and shoot down any American U-2 spy planes flying o\ er Iraqi 
territory under the auspices of LTNSCOM/’ He claimed that both the 
inspectors and the planes were agents of the United States Defense 
Department.**

The international community simultaneously cooperated with and worked to 
destroy opposition groups to Saddam Hussein’s regime. While the United 
States in particular is concerned over Saddam Hussein’s possible forays into 
Kuwait, its stockpiling of chemical weapons and its desire to build nuclear 
capabilities, it is concerned over the power vacuum that will exist in Iraq after 
Suddam Hussein is gone. This vacuum could potentially be filled by other 
enemy states, like Iran, or by another autocrat just like Saddam 1 lussein.

The question remains whether Saddam Hussein’s belligerent foreign policy 
could have been avoided and whether a cohesive Iraq, under any leader, will 
cany out a similarly aggressive policy in the future. Any future leader of Iraq 
would also face the colossal burden of unifying a state whose borders are not 
reflective of the region’s ethnic and religious divisions. Though Iraq under 
Saddam Hussein was hardly solid, Iraq’s histor)’ was fraught with countless 
coups, a major revolution, a civil war, and years of instability. Saddam 1 litssein 
has been the longest ruling leader in independent Iraq. Vv’hile this feat may be 
a function of his use of ruthless force in dealing with insurgency in country, it 
should be noted that Iraqi foreign wars ha\ e not only in\ ol\ ed all segments of 
the Iraqi community, but were often popularly supported by the Iraqi people. 
They have served to both galvanize the population and unify it as well, erasing, 
or perhaps only hiding the country’s internal diftcrences.

Based upon the anti-govemment rallies that are largely the work of parties 
separated by ethnic lines, it seems that Iraq still lacks the democratic foundation 
and unified opposition to enable a leader markedly different than Saddam 
Hussein to assume power when after he is no longer in oftice. Unless there is 
massive progress in the socialization and not merely mobilization of Iraq towards 
democracy and away from ethnic loyalty, the country, for the foreseeable 
future, will again be governed by an autocratic leader like Saddam 1 lussein.
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NATO Enlargement and 
the Have-Nots

Linda Bentley

N
ATO is at an extremely critical juncture in its development. It is 

currently in the process of reinventing itself to secure an important 
role in the post-Cold War order. NATO must define a strategy that goes 

beyond first round membership into the Alliance and will thus ensure security 
in Europe during the critical years of transformation and beyond. This 
security strategy will have to be applicable for alliance members as well as 
for Russia and the countries left out of first round NATO expansion, the 
so-called have-nots.' No easy task, NATO must walk a policy tightrope, 
precariously balancing the security needs of its current members, those of 
the three new members, and those of the have-nots and Russia. At the 
same time NATO, while undertaking expansion and extended commitments, 
will have to ensure the continued effectiveness of the Alliance, whose post-
Cold War efficacy has been called into question. NATO needs to go 
beyond first round membership and adopt a policy that will balance the 
security needs of both the have-nots and Russia.
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This need not be a zero-sum game. NATO should not rush into extending 
second round membership offers to the have-nots, but it does need to make 
substantial security commitments to them. This strategy is especially vital in 
regards to Ukraine and the Baltic States. Full membership and Article Five 
guarantees, could however, be perceived by Russia as a threat and exacerbate 
nationalist tendencies within Russia. This position, while precarious, makes 
them that much more vital to Western security and regional stability. Building 
Ukraine into a strong and independent participant in Europe is a key security 
factor in NATO’s expansion strategy.

More dangerously, a half-hearted commitment to the have-nots could feed 
into new Russian expansionist tendencies and to the regeneration of Cold War 
Russian and Western spheres of influence. NATO needs to be certain that its 
policies do not exacerbate resurgent nationalist tendencies in Russia and throw 
its reform movement off course. This might mean providing for a gap bcnscen 
first and second round membership. Russia cannot be given a veto or a strong 
voice in NATO decision making; it eilso cannot be made to feel ostracized in 
the new European security order. NATO and the West need to engage Russia 
constructively to quell its fears of new lines being drawn, but at the same time 
the West needs to deal firmly with Russia based on a realistic understanding of 
mutual interests and concerns.^

Balancing each side’s needs, those of Russia and those of the have-nots, which 
seem innately and irreconcilably conflicting, is the most important task for 
NATO, and will ensure European stability. If NATO is able to successfully 
accomplish this balancing act, the prospects for long-term peace and security 
in the region will be greatly increased.

NATO and the Post-Cold War Geopolitical Landscape
NATO was created in 1949 in response to a perceived military and ideological 
threat from the Soviet Union. As a collective security organization, N Al O 
became an important fixture in the U.S.’ containment policy of the Soviet 
Union. NATO, backed by U.S. nuclear power, became an important security 
umbrella for Western Europe. With the collapse of the Soviet Union and 
the fragmentation of the Warsaw Pact, NATO’s role ha.s been called into 
question.
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With the dissolution of the Iron Curtain, European states that had been 
incorporated into the Soviet bloc for 40 or more years gained unprecedented 
freedom. Many of these states immediately turned to the West in the hopes of 
being incorporated into Western institutions, in order to secure and guarantee 
their newfound sovereignty. Although the West was eager to aid these states 
in their transformation from centrally planned economies to democratic, free 
market systems, many security issues, remained.

After much debate regarding the Alliance’s future, the decision for preliminary 
and limited NATO expansion was officially announced in Madrid in July 1997 
at the NATO Alliance meeting. Three invitations were issued to former members 
of the Warsaw Pact: Poland, the Czech Republic and Hungary. Their inclusion 
into the Alliance and the possibility of further NATO expansion will have far- 
reaching ramifications for the security and geopolitical stability of the region, 
as well as for the security mechanisms and the foreign policy concerns of 
Western Europe and the United States. The direction that NATO expansion 
pursues will affect the relationships between Russia and the states of Eastern 
and Central Europe, as well as Russia and its former adv ersaries in the West. 
The end of the Cold War left many unsettled issues concerning this region, and 
the post-Cold War geopolitical landscape is still unclear.

Although the die has been cast by NATO’s decision to expand in a limited 
fashion, many questions remain unanswered. What effect will first round 
expansion have on the security and domestic situations of the have-nots, 
especially Ukraine and the Baltic States? What policies and strategies should 
NATO pursue beyond first round membership to ensure its own efficacy, the 
security of the entire region, and especially the security of the have-nots? 
Finally, how should NATO, in its current and future expansions, deal with 
Russia to anchor it firmly to the West, and incorporate it into European security 
mechanisms?

NATO Expansion and Ukrainian Security: 
Ukraine's Geopolitical Standing

Security concerns regarding Ukraine are the most precarious among the have- 
nots. The Ukraine is the linchpin of security in the region, and therefore its 
independence is of vital strategic interest for the United States.’ A sovereign 
and independent Ukraine is vital for the emerging security architecture to maintain
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Stability. A politically and economically weak Ukraine would play into the 
hands of aggressive Russian nationalist tendencies and bring destabilization 
and insecurity to the region. Ukraine is a strategic barrier between Russia and 
the West, and NATO defense planning would have to be significantly altered 
were Russia to reassert its former hegemonic relationship with Ukraine. *

The United States first recognized the strategic importance of Ukraine in mid- 
1993.’ Between 1992 and 1993, U.S. policy in the region was dominated by 
its concerns for Russia, causing Ukrainian foreign policy and security concerns 
to be virtually ignored. The relationship between the U.S. and Ukraine was 
dominated by Ukraine’s possession of a substantial nuclear weapons arsenal 
inherited from the former USSR,* During this period the Bush administration's 
foreign policy was focused almost exclusively on Russia. The West’s 
“Russocentric” focus added to Ukrainian disillusionment, prompting Kiev to 
publicly complain that its strategic importance was not being recognized. This 
sense of marginalization fed Ukraine's pro-nuclear lobby and p<ises a gra\e 
risk to stability in the region.’

However, by mid-1993, the U.S. finally realized that it was in its interest to 
strengthen its relationship with Ukraine. US foreign policy aimed therefore, to 
prevent Ukraine from becoming a full-fledged nuclear power, without it feeling 
marginalized. As Ukraine ratified START 1 in early 1994, improving its 
relations with the U.S., events in Russia began to deeply concern Western 
policymakersand security analysts. Resurgent Russian nationalism manifested 
in the December 1993 elections, along with the Chechen imbroglio, soured 
relations between the two Superpowers.

Upon its independence in 1991, Ukraine declared a policy of neutrality. 
However, such a policy has been difficult to maintain in the light of pro-
expansionist rhetoric from Russia. Despite its fears concerning Moscow, 
Ukraine is caught between two conflicting pressures: a Westward pull to join 
European security and economic institutions, and an Eastward pull due to its 
economic dependence on Russia." Between 1993-1994. Russia began its 
efforts to dominate the Commonwealth of Independent States (CIS) and 
pressured Ukraine to join as a full member. Eventually, Ukraine joined the 
Western-backed Economic Union of the CIS, but has subsequently 
withdrawn.’
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Ukraine views Russia as its primary external threat.’® These views are 
complemented by those of the Russian elite, who view Ukrainian independence 
as temporary, and believe that Ukraine is a fundamental part of Russia. 
Furthermore, this view is also shared by two of the main Russian political 
parties and by high-ranking officials such as former Foreign Minister 
Kozyrev." Since gaining its independence, Ukraine has had numerous disputes 
with Russia over borders and territory, the Russian national minority in Ukraine, 
nuclear weapons, the Black Sea Fleet, and its dependency on Russian energy 
supplies. The inimical relations between the two states since the disintegration 
of the Soviet Union can rightfully be characterized as a “cold war.”'^

During the December 1993 elections, Russia demanded a peacekeeping role 
under the UN and OSCE to protect the 25 million Russians living outside of 
the Russian Federation. This demand heightened Ukraine’s sense of insecurity, 
because almost half of those Russians live in Ukraine." Ukraine views Russia’s 
motive for a peacekeeping role in the region as a thinly veiled attempt to 
tighten its control over the former Soviet republics and to reintegrate them into 
the CIS. A peacekeeping role mandated by Western security institutions 
would therefore legitimize Russian internal interference in the former republics. 
Ukraine is also increasingly alarmed by Russian nationalist calls for military 
intervention on behalf of ethnic Russians. In 1994, the protection of these 
Russian nationals became one of Russia's foreign policy priorities in 1994. 
Some nationalists in Russia argue that the Crimea, with its large Russian 
population, should be annexed. Such inflammatory statements regarding the 
Crimean situation arc made even more contentious by the presence of the 
Black Sea Fleet, a former asset of the Soviet Union that both Ukraine and 
Russia have claimed.

Russia has used economic and political pressure to reintegrate Ukraine 
economically, politically and militarily into a Russian dominated CIS. Russian 
control over all the oil flowing into Ukraine would give it a stranglehold over 
the Ukrainian economy. An economically weak Ukraine would more easily 
succumb to Russian pressures toward.s reintegration’’’ The West, led by the 
United States, has recognized this danger and ha.s undertaken measures to 
strengthen I Jkraine economically. This assistance policy is reflected by the 
fact that Ukraine is currently one of the top three recipients of U.S. aid.
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The Effects of First Round NATO Expansion on Ukraine
The first round ofNATO expansion that includes the Czech Republic, Hungary 
and Poland can potentially have negative consequences for Ukrainian security. 
It could heighten Ukrainian feelings of isolation from Western security structures, 
causing a reversal in its nuclear disarmament progress supported by the West 
The first round ofNATO expansion, which Russia has found itself unable to 
block, could also potentially lead to increased pressure from Russia. 
Ukrainians have rightfully feared that these new stresses might lead to new 
dividing lines in Europe.” Leonid Kuchma, the Ukrainian President, cautioned 
against “a quick NATO expansion because it would trigger a Russian 
counteraction that would place Border States like the Ukraine in a precarious 
position.”” Unable to block the accession to NATO of three former members 
of the Warsaw Pact, the Russian elite might feel propelled to demonstrate 
Russian power and influence over Ukraine. The Ukraine would then be left in 
a precarious security vacuum.

Despite this dangerous scenario, Ukraine seems to be avoiding the potential 
backlash that might possibly result from the first round ofNATO expansion. 
Whereas in 1993-1994 grave uncertainty abounded regarding Ukraine’s ability 
to survive as an independent state, in 1995, it came to be recognized as a 
“linchpin of regional security.”” Ukraine's avid participation in NATO's 
Partnership for Peace Program (PFP) and its stronger relationship with ^’estem 
security institutions have also added to an increased feeling of security in Kiev. 
It has so far been able to avoid being drawn into Russian dominated CIS 
security structures. Such independence from Moscow is unlike other former 
republics, such as Belarus, who have acceded to increased Russian pressure.

Recently, Ukrainian policy makers have changed their stance towards NATO 
enlargement; no longer opposing enlargement altogether, but still desirous of 
gradual NATO expansion that takes into account the security interests of other 
non-member states. This seems to be a sign that they are more comfortable 
with their geopolitical position than they were three years ago." This new 
level of comfort seems to indicate that the security \ acuum that existed in The 
Ukraine before 1994 has been gradually eased by its impro\ ement in relations 
wdth the West. The sense of crisis that existed three or four years ago has 
abated, and The Ukraine’s security situation has not been altered dramatically 
since the Alliance’s announcement to enlarge was made at the July summit in
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Madrid.” However, despite this progress, its external security and 
independence is far from guaranteed, as is its internal stability.^ The current 
political uncertainty in Moscow is an independent variable that is crucial and 
omnipresent. Ukraine is still economically dependent on Russia, and Russia 
has been increasing pressure on Ukraine to integrate into a CIS security system. 
In addition. Ukraine still lacks strong security guarantees from the West, such 
as the ones being offered to the Czech Republic, Poland and Hungary on their 
ascension to NATO. One significant question that demonstrates Ukraine’s 
longstanding and rightful sense of insecurity is will the West ever intervene 
militarily on its behalf to defend it from Russian aggression?

Ukraine's Security Post NATO Enlargement
Ukraine has thus far, not asked to join NATO as a full partner. Kiev realizes that 
it cannot afford to alienate Moscow and the CIS altogether due to its need for their 
economic cooperation. Such a move might lead to increased Russian pressure on 
Ukraine. Ukraine needs Russia and the other members of the CIS for trade and 
for energy supplies, and it would therefore be unrealistic to turn its back on the 
region in favor of exclusive trade with the West. Also, NATO has not expressed 
any desire to offer Ukraine full membership at this time. The United Nations has 
been very reluctant to send peacekeeping forces into the former USSR, and would 
probably be e\ en more opposed to using NATO troops to intervene in Ukraine 
and defend it against Russia in a showdown over the Crimea.^' Ukraine’s 
Ambassador to NATO, As Tarasyuk said, “Seeking membership now would just 
devalue our position in Europe: the door is not opening, so why should we lose 
respect for ourselves and ask for membership'^ “ Offering Title Five guarantees 
to Ukraine at this time, or even hinting at them, might \ er\’ w ell produce the severe 
nationalist backlash in Moscow that Yeltsin threatened would happen after first 
rouixl expansion.^

Russia seems to be slowly coming to temis with first round NATO expansion. Its 
impotence to halt the expansion despite numerous threats, is a huge blow to its 
prestige.^ Many in Russia want to believe that Russia is still a military and political 
superpower. Moscow vehemently protested fust round expansion. Presently, it 
doesn’t seem to ha\'e much choice but to accept it. Nevertheless, serious talk of 
second mund expansion to states such as Ukraine would be pushing Moscow too 
far, and might prompt the reaction that it has threatened for so long.
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There are ways to further stabilize Ukrainian sovereignty and increase its 
security without full NATO membership. By integrating itself economically 
and militarily into both the CIS and Europe, Ukraine will be promoting its own 
interest while at the same time reducing the probability that a new dividing line 
will be drawn between East and West. However, such a scenario is currently 
unlikely due to the aggressive nature of Russian policy towards the region. A 
new security structure for the region will neither be complete nor functional 
unless it deals with both perceived Russian and Ukrainian threats.^’ 1 Tie first 
strategy is to continually strengthen Ukrainian security so that it will be less 
susceptible to Russian integrationist policy. Ukraine is one of the most active 
participants in PEP, and it has continually sought to deepen its relations with 
NATO. Progress was made on this account in July 1997 at the NATO Madrid 
Summit. At this time the “Charter for a Distinctive Partnership Between NATO 
and Ukraine” was signed, in which NATO allies reafiirmed their support for 
Ukrainian sovereignty and independence, and territorial integrity.A 
mechanism that will promote a NATO-Ukraine dialogue was established called 
the NATO-Ukraine Commission, which will meet no less than twice a year. 
In addition, the NATO Information and Documentation Center in Kiev was 
also established. In order to promote both their interests, NATO and Ukraine 
must strive to go beyond these measures and their relationship must be 
constantly enhanced and deepened.

The overriding goal of the NATO-Ukraine relationship should be to display 
the West's tremendous interest in an independent and sovereign I Traine. This 
w ould send a clear message to Moscow regarding the high risks of Russian 
aggression in Ukraine. It would also sen e the further step of meeting I Jkrainian 
security needs without Title Five guarantees. NAl O members need also to 
continually seek to strengthen The Ukraine economically by expanding trade 
relationships, thus easing Ukrainian dependency on Russian energy supplies. 
The US, or another third party state, must act as a moderator between Russia 
and Ukraine to work out the many unresolved issues between them.

The security relationship between the West and Ukraine needs to be continually 
strengthened, and the most efficient way to accomplish this is through existing 
NATO mechanisms. A second round ofNATO expansion that would include 
Ukraine is a possibility further down the road, at a time when the geopolitical 
situation might be more stable. Thus, Ukrainian security can be achieved 
without full membership and Title Five guarantees.
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NATO Expansion and the Baltics: 
The Baltics in the New Geopolitical Order

Estonia, Latvia, and Lithuania arc thrce other have-nots that were not included in 
first round expansion. Unlike Ukraine, the Baltic States have forgone any diplomatic 
declarations of neutrality by announcing their shared goal to become full members 
ofNATO. Although the realization of this goal in the short term is an unrealistic 
expectation, security for these three states is nevertheless a possibility. It will be a 
difficult task, but the Baltic States can be effectively tied to Western security 
mechanisms without full membership in NATO, and without exacerbating their 
already strained relations with Russia. The West will have to pursue a policy that 
balances the security needs of the Baltic States on one hand, with the need to 
maintain productive working relations with Russia on the other. An Eastern and 
Central European security structure that neglects the three Baltic States might 
prove to be ineff ective for the entire region.

The relationship between the Baltics and Russia is extremely delicate. Nationalist 
members of the Russian political elite have found it difficult to accept Baltic 
independence, and there have even been calls in the Russian nationalist press to 
re-annex them.Upon Baltic independence, Russia lost a highly strategic region 
along the Baltic Sea. The Baltic people see themselves as Europeans and after 
five decades of integration into the USSR, arc ready to join the West. In addition, 
there are many unresolved security issues between the states, which further 
exacerbate tensions. Ihe existence of Russian minorities in the Baltics is an issue 
that is especially heated, since Russian foreign policy has made the protection of 
these minorities a priority.*’ Moreo\ er, Russian transit rights to Kaliningrad, 
constitute a long-standing dispute between Russia and Lithuania. Kaliningrad, 
which is physically separated from the rest of Russia by Lithuania, houses Russian 
troops and military equipment, and is a strategic Russian access point to the Baltic 
Sea. The notion that the Baltic States might someday be incorporated into Western 
security institutions is an extremely threatening one to Russia. Keeping the Baltics 
in its own sphere of influence is therefore a key national interest for Russia.

US State Department Deputy Assistant Secretary at the UN, Ronald Asmus 
called the Baltic Region the "ultimate test” ofNA l O’s eff orts to extend security in 
Europe.*’^ If the new Western security architecture is to remain effective, NATO, 
while currently undertaking first round expansion, cannot ignore the many security 
issues that ainfront the Alliance regarding the Baltics states.
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The Effects of First Round NATO Expansion on 
Estonia, Latvia, & Lithuania

The security problems facing the Baltic States are clearly more acute than 
those facing the Czech Republic, Poland and Hungary.’® The Baltic States do 
not constitute a primary strategic interest to NATO. In addition, after five 
decades of integration with the USSR the Baltic States lack security policies 
and defense establishments. The NATO alliance cannot take on the 
responsibility of defending a state that has little or no ability to defend itself. 
Such aquixotic notion runs counter to the purpose ofNATO. Most importantly. 
Baltic accession would be too antagonistic towards Russia. Russia has 
unambiguously maintained that it will oppose full NATO membership for the 
Baltics, and any move in this direction would be perceived as a direct threat to 
Russian national security. If the Baltics had been invited to become full NATO 
members in the first round of expansion, Russia would suddenly feel itself 
surrounded by hostile powers and excluded from European security structures. 
This might have resulted in a domestic nationalist backlash in Russia and in an 
aggressive and imperialistic Russian foreign policy.

NATO’s decision at the Madrid summit to extend membership to the Czech 
Republic, Poland and Hungary can therefore potentially harm the security 
situation in the Baltics, as well as the stability of the entire region if not handled 
properly. If the Baltic States feel marginalized, a destabilizing backlash while 
unlikely given antipathy tow ards Russia, could conceivably occur and undercut 
pro-Western reform movements.” In addition, if first round expansion is 
handled poorly, or if Russia feels threatened, Moscow can increase its pressure 
onthe Baltics economically, politically, or militarily.

However, the Russian reaction has thus far not been that drastic, perhaps 
demonstrating its reluctant acceptance of first round expansion, its inability to 
stop it, as well as its need and desire for constructive relations with the W est. 
In September of 1997, seemingly in reaction to the inclusion of three former 
Warsaw Pact countries in the first round ofNATO expansion, Moscow offered 
unilateral security guarantees to the three Baltic States in an attempt to dissuade 
them from pursuing NATO membership. The three Baltic States, which viewed 
the offer as a Russian tool to reintegrate them into its sphere of influence, 
declined. This weak attempt to pull the Baltics back into its control and away 
from NATO demonstrates Russia's inability to respond in a more forceful
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manner. One Russian analyst even went so far as to say publicly that Russia 
cannot prevent the three Baltic States from joining NATO, and will have to 
grudgingly accept it’^ Russia will surely not give the Baltics up that easily, but 
the remark is indicative that Russia is in fact running out of coercive tools short 
of military force to prevent NATO expansion. However, this does not mean 
that the security of the Baltics is guaranteed in any real or permanent sense, 
and Russia will most likely continue to vocally oppose further NATO expansion.

Security in the Baltic Region Post-NATO Enlargement
The West is currently taking limited steps to increase the security of the three 
Baltic States. 1 lowever, these measures are not sufficient and the West must 
take further steps to ensure the security of the Baltics. Recently, the West has 
stepped up its efforts to promote Baltic security by such measures as the 
U.S.-Baltic charter, which is aimed at promoting “mutual cooperation”.” Also, 
the Alliance’s decision to leave an “open door” to future expansion is a helpful step 
towards promoting greater security in the Baltics. Keeping the door open to 
future membership keeps candidates’ reform mo\ ements on track, and keeps the 
Baltic Slates focused westward.

Nevertheless, the West needs to go beyond these measures and take other steps 
that will promote the security of the Baltic States while not exacerbating poor 
relations with Russia. The overriding goal of the NATO relationship with the Baltic 
States should be to display the West's tremendous interests in the Baltics as 
independent and sovereign states. The West needs to declare that the three Baltic 
States are a primary strategic interest. This would send a clear message to Russia 
regarding the high risks of interference, and also meet the security needs of the 
Baltics without Title Five guarantees and full NATO membership. Encouraging 
increased cooperation between NATO and the Baltics in the PFP would achieve 
this goal. Military interoperability would facilitate Baltic integration into NATO on 
short notice in ca.se of an emergency.” Russia could not object since it too is a 
member of Partnership for Peace. NATO should also encourage the Baltic States 
to expand their existing security and military cooperation so that they may pose a 
stronger collective front”

In addition, the West needs to modify parts of its policy regarding the extremely 
complicated minority issue. Currently, the West has made the resolution of the 
minority issue a precondition for Western political support and assistance.” This
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policy leaves the Baltics vulnerable to Russian manipulation. Russia can take 
advantage of this weakness by pressing minority issues to deter Western cooperation 
with the Baltics. This policy is counterproductive and needs to be changed. Also, 
tfie Baltic States cannot resolve the many issues in its relations with Russia alone. 
A third party needs to play the role as a mediator to w ork out these issues; the 
Council of Europe has already begun to assume this role and would ease much of 
the pressure that Russia is currently able to put on the Baltics. Presently, the 
European Union has taken the initiative by inviting Estonia to begin accession talks.

All of the policies recommended above will increase the security of the Baltic 
States without threatening Russia to the point of war and thereby destabilizing the 
entire region. Thus, this strategy represents a means to increase security without 
extending full membership and Title Five guarantees. In order to implement 
these policies, NATO will have to recognize the strategic importance of the 
Baltic States on security and stability issues in the region.

Russia in the Emerging Security Order
For the emerging post-Cold War order to be stable, it is vital that Russia be 
incorporated into the new, post-Cold War security alignment. Without Russia 
in a close relationship with NATO following enlargement, it would be difficult 
for the Alliance to sustain its claim that it wants to prevent new divisions in 
Europe.” Productive cooperation between Russia and the West is necessary 
for European and American security, and especially for the security of the 
have-nots. NATO enlargement is an example of the ultimate security dilemma, 
in which, defensive action by one state is perceived as an offensive and 
aggressive action by another, in this case Russia.

Russia's Orientation and its Foreign Policy
Russia is currently at a crossroads, choosing between being pro-Western or 
isobdonisL^ This choice will dramatically affect the emerging European secunts 
structure as well as NATO's future. It is clearly in Russia's national interest to 
choose a pro-Westem stance, w hich would mean greater integration into the 
world economy.” yet Russia's current foreign policy retlecls this ;unbivalence. 
It has expressed interest to become a part of the emerging European security 
order, but it has also shown signs of nationalist, expansionist tendencies. Thus, 
NATO can have a potentially vital role in helping Russia choose the pro-
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Western alignment. One of Moscow’s greatest fears is being marginalized by 
NATO and being left out of European security structures. The West and 
NATO have made certain gestures, but need to go much further in order to 
ensure that Russia does not feel threatened and isolated.

Russia currently regards any former Soviet republic as being within its sphere 
of interest and this perspective is reflected in its foreign policy. Over the past 
five years Moscow ha.s made several attempts to economically, politically, 
and militarily integrate the former Soviet republics into the CIS. In 1992, 
Moscow tried to insist that CIS members sign a security treaty, which in effect 
entrusted their defense to the Russian army since they themselves lacked a 
strong military establishment. To Russian dismay, many states, including The 
Ukraine, refused to sign the treaty.*’ In 1994 therefore, Russia adopted a 
tough, new foreign policy, which emphasized the protection of Russian speaking 
peoples, and in 1995, Yeltsin signed a decree calling for closer cooperation 
within the CIS, especially in the field of defense. In 1996, Belarus signed an 
agreement with Russia that binds the two closely together and created 

supranational political institutions.

Although Russian foreign policy is currently focused towards reintegrating the 
former Soviet republics into a Russian-dominated CIS, Moscow will most 
likely not be able to accomplish this goal via the military sphere. The Russian 
military is currently “destitute and fractured” and it has been estimated that it 
will not be able to launch a full-scale attack on its neighbors, including The 
Ukraine, for the next ten years.'*' I lowever, due to their size, a Russian attack 
against the Baltic States is possible although unlikely. Russia may not presently 
be capable of employing military force to integrate the CIS, but this does not 
preclude it from using other c<K‘rcive measures to achieve its goals. Economic 
measures, such a.s using Russian energy supplies to The Ukraine as political 
leverage, may prove to be more effective, as they would attract a much less 

hostile reaction from the West.

Russia is currently run by a pro-Western faction led by Yeltsin, who, despite 
authoritarian tendencies, is still seemingly committed to democracy and 
capitalism. The Yeltsin government has at times sought to distance itself from 
Russian nationalism by not raising territorial claims against The Ukraine nor by 
encouraging Russian minority separatism in the former Soviet Republics.^^ 
Yeltsin did not lend his approval to the Duma's 1993 declaration that the
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Crimean city of Sevastopol, be a Russian possession. Yeltsin seems more 
willing to negotiate with The Ukraine than do some of his counterparts.^’ He 
is also willing to work with the West, and wants Russia to become a more tillly 
integrated member of the international economic community. However, this 
could easily change in the next Russian election if a nationalist president were 
to succeed Yeltsin. At the end of his term, Yeltsin is con.stitutionally mandated 
to step down. However, political positioning and power-broking still seem to 
be the dominant form of succession in Moscow. Thus, it is still unclear where 
Russia will move towards in the post-Yeltsin 21 “ century.

Russia and NATO Expansion
Russia opposed NATO expansion from the beginning and will vehemently 
oppose any suggestion of second round expansion as well. Russia's primary 
goal in its dealings with NATO over the past four years has been to secure 
itself a voice in European security matters. It has pursued this goal in numerous 
ways, including during its PEP negotiations. The PEP, which extended 
cooperation between NATO and potential members into the military realm, 
was formed in 1994. The Alliance did not want to undertake expansion for 
fear of the Russian reaction, and the program w as a mean.s to reduce the 
disappointments felt by some of the potential liast European partners.*^ Eor 
several months Russia postponed signing the PPP agreement in hopes of 
securing some recognition from NATO of its special status. Russia e\ entually 
did join the PPP without having obtained recognition of special status as a 
way to avoid isolation and to frustrate the efforts of the former Warsaw Pact 
countries. By including itself it would ensure that the program was not a direct 
springboard to full membership.*’ ^Another reason Russia eventually signed 
onto the program was because it realized it was in its own interest to cooperate 
in the formation of the new European security structure, and to ensure that it 
would have an equal voice in this system. The Russians ens isioned a security' 
order dominated by the OSCE, and Russia, a full member w i th veto power, 
would thus like NATO to play a subordinate role.

NATO’s decision to enlarge could have negative implications for Russia, which 
have yet to surface. The Duma may refuse to ratify the S EAR I II Treats or 
may obstruct cooperation with the West on nuclear arms reduction.** Russia 
might also respond aggressively by stepping up its efforts to reintegrate the
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CIS and secure its sphere of influence, which would result in increased pressure 
on the have-nots. Instability and a more aggressive, nationalist leader capturing 
power in Moscow, could also be the results of NATO expansion. However, 
these scenarios have thus far not come to pass and it is unlikely that they will 
occur due to recent steps the Alliance has taken.

The Founding Act on Mutual Relations, Cooperation and Security between 
NATO and the Russian Federation signed in May 1997, provides for aNATO- 
Russia Permanent Joint Council. This Act appeased Moscow by granting it 
the special status outside of PFP for which it had been searching. In addition, 
the Act gave Moscow "permanent mechanisms of consultation” that it wanted. 
However, the Founding Act does not provide Russia with a veto over NATO’s 
actions. This attempt at engagement was accomplished just in time for the 
July announcement of enlargement by the Alliance. The Founding Act was an 
effort to mitigate the Russian reaction to enlargement, and thus far it seems 
successful since none of the scenarios described above have come to pass. 
The signing of this Act is evidence that Russia realizes that cooperation 
with NATO is in its strategic interest. There have even been recent 
statements by Russian officials that suggest that Russia may be accepting 
the idea that the Czech Republic, Poland and Hungry will join NATO as 
full members.*’ NATO expansion hardly constituted an important topic in 
the last Russian Presidential Election. Two years ago, NATO expansion 
was seen as a very large gamble, but the gamble seems to have worked. 
Nevertheless, Moscow will most likely do eveiything in its power to prevent 
the alliance from expanding further.

NATO's Changing Role:
The Current and Future State of the Alliance

The original role of the al 1 iance was to contain the Soviet Union and to keep the 
U.S. involved in European security issues, as well as to contain Germany. With the 
collapse of the Soviet Union the Alliance has been forced to reevaluate its purpose. 
Although, its purpose has been reevaluated, the actual Treaty hasn’t been altered. 
Title Five of the Treaty, which provides that “an arnied attack against one or more 
[partners] in Europe or North America shall be considered an attack against them 
all, is at the heart of the Treaty and it, has not been altered. Due to this clause, 
NATO retains its unique collectis e defense mission.
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Although the structure of the Alliance has not changed, NATO has ha^j to 
adapt to new threats to European security in order to keep itself relevgnt 
in the post-Cold War order. At a meeting of the NATO Defense Ministers 
in the beginning of December 1997, an agreement was finally reached 
which reformed the command structure of the Alliance. The new conini^pj 
structure has been adapted to meet new threats and challenges. 
Peacekeeping and crisis prevention are at the core of NAl O's new mission.

Furthermore, NATO has agreed to consider participating in out of area 
peace operations, but only when authorized by the OSCE or the UN. gv 
doing so, NA fO has become a "subcontractor” for the UN.** NATO 
has evolved into a pan-European collective security alliance while at the 
same time maintaining its collective defense guarantees for its members.

Critics, including Russia, have charged that NATO's collective defense 
mission to protect its members from attack is a conflict of interest w ith its 
new goal of pan-European conflict prevention and collective securitv.** 
Russia, in its desire to build a new European collective security organization 
wanted NATO to do away with its collective defense mission because its 
original purpose was to protect its members from the Soviet Union. Russia 
wanted to make the OSCE the dominant collective security alliance in 
Europe. The West rejected this idea, but has taken many steps to ease 
Russia s perception of NATO as a threat to its security. NATO has 
reduced force levels dramatically in Europe and has moved away from a 
massive forward deployment along the old liast-West dividing line with 
the goal of easing Russia’s sense of beleaguerment.’® In addition, NATO's 
ability to take on OSCE and UN mandated missions might also help to 
break down Russia's opposition to the Alliance, since Russia has some 
control over the actions of both organizations.

NATO Expansion and the Have-nots
East Central European states seek to join NATO because it is the first 
step in joining the West. NATO’s ability to project stability into this region 
is partly due to psychological perception. The Alliance otTcrs a "climate 
of confidence” for these states so that they may follow through on their 
reforms.’' Many members of the political elite in these states want NATO 
membership not because they fear an outright Russian military’ attack, but
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rather because they have staked their legitimacy enjoining the West.” 
Membership in the Alliance casts an aura of stability onto its new members. 
If the Alliance does not follow through and reach out to the have-nots that 
have expressed so much interest in becoming part of the organization, 
then its plan for securing European stability may backfire as these states 
turn away from the West or feel isolated.

To secure post-Cold War European security, the West also needs to deal 
firmly with Russia. Not extending NATO because of fears regarding 
Russia’s internal situation would be a sign of weakness that could be 
interpreted by Russia as an invitation to extend its own sphere of influence.

A Policy Recommendation: NATO's Balancing Act
Now that the West has decided to chance the resurgence of Russian nationalist 
tendencies by expanding NATO to Poland, the Czech Republic, and Hungary, 
it is vital that the Alliance takes precautions to increase the security of the 
have-nots. Hesitating to safeguard the ha\ e-nots would be a sign of weakness 
that could back lire. First round expansion that results in a security vacuum for 
the have-nots would be catastrophic for regional stability.

This docs not mean however, that NA TO should seek to expand again too 
rapidly. A second round of admission that followed too closely would 
unnecessarily exacerbate relations between Russia and the West. However, 
NATO must seek to continue the balancing act that it has already begun. The 
security needs of the have-nots have to be balanced with Russia’s need to be 
included in the emerging European security structure. The West should continue 
its efforts to secure the ha\ e-not.s under NATO's security umbrella short of 
Title Five guarantees. I his needs to be one of NAT O s highest priorities. A 
buffer zone between Russia and the Alliance would actually be beneficial in 
that Russia would not feel categorically excluded from the West.”

Since the end of the 1991 Gulf War, the security relationships betw een the 
United States and the individual states of the Gulf Cooperation Council have 
evolved tenuously. The receding perception in the Gulf states ot a threat from 
Iran and Iraq, as well as doubts over U.S. intentions in the Gull and intra- 
G.C.C. conlliucts, have all contributed to an air of uncertainty surrounding the 
future of the security relationships. While the economic aspect of the
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relationships is likely to remain unchanged, the coalition of the Gulf states tb^ 
assisted the U.S.-led war effort is unlikely to continue their roles 
unquestioning allied. The best hope for maintaining the status quo aP^ 
preventing the unravelling of the alliance, then, is for provocations by a state 
outside of the G.C.C. that would project a sense of threat to the leaders of the 
Gulf states.

Thus far, the Alliance has decided to keep the door open to all would be 
members; it has not precluded any state at this stage including Russia. Much 
debate surrounds the questions of Russia possibly becoming a full member of 
the Alliance. Although Russia has cunently shown no interest in joining the 
Alliance, some critics have argued that Russian membership would defeat the 
purpose of NATO and that it would turn the Alliance into another OSCE- 
Russian membership would also raise the prospect that NATO trcmps would 
have to intervene along the Russian-Chinese border.**

To ensure its efficacy NATO will have to continue its policy of engaging Russia 
while it expands its security umbrella to Eastern and Central Europe. Engaging 
Russia does mean the positions of the have-nots will eventually be 
compromised. Since the announcement of NA l O enlargement to include the 
Czech Republic, Poland and Hungary in July of 1997, the security situation of 
the have-nots has remained fairly stable. This could still change. Nevertheless, 
the Alliance, despite many negative predictions, seems to have successfully 
balanced the security needs of the have-nots with those of Russia during this 
period of initial expansion. Experiences over the last year have proved that 
NATO can provide stability and security for the region, although it will be a 
long and arduous process that might require a great deal of patience and 
forethought
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Ideology, Insurgency, and 
Civil War

Assessing the Sudanese Threat to U.S. Interests

Dan Schwartz

W
hen, in August 1993, the U.S. State department placed Sudan on its 

list of states sponsoring international terrorism, it expressed explicitly 
the belief that Sudan poses a threat. Most of the concern has been addressed 

at Sudan's invoh ement in acts of terrorism inside both the United States and 
the borders of U.S. allies in the Middle liast. There are other clearly intertwined 
factors, however, that could potentially be detrimental to U.S. interests in the 
Middle East and the Hom of Africa. The ideology that causes Sudan to 
engage in acts of terror, Sudan’s strained foreign relations with its neighbors, 
and its destabilizing civil war all have the capacity to damage U.S. interests. 
Sudan’s will to hami those interests, however, is not a reflection ofanti-U.S. 
ideology or .sentiment, and its ability to threaten U.S. concerns is constrained 

by several factors.

In order to determine the manner in which Sudan imperils U.S. concerns, it is 
necessary to clarify which interests Sudan has the potential to affect. The 
Commission on America’s National Interests, a bipartisan body comprised of 
foreign policy experts from various think tanks and members of the United
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States Congress, has identified a hierarchy of interests, several of which Sudan 
could potentially undermine. The commission identifies continued access to 
energy supplies as a vital interest. In addition, the adoption or maintenance of 
moderate forms of government by the states of the Middle East, and the reining 
in of regional terrorism constitute important U.S. interests.' In testimony to 
the United States House of Representatives Committee on International 
Relations on March 22,1995, Acting Assistant Secretary of State for African 
Affairs Edward Brynn explicitly stated U.S. interests regarding Sudan. In 
addition to deterring terrorism and regional extremism, they include a peaceful 
resolution to Sudan’s civil war and ending the humanitarian crisis in the south 
of the country.^ Two years later, U.S. interests in Sudan remain virtually 
unchanged, with the addition only of enhanced concern for regional stability.’ 
These interests are generally accepted across the ranks of government and 
academia. Dr. John Voll, ofGeorgetown University's Center for Muslim- 
Christian Understanding, believes, however, that the U.S. government has 
taken interest in Sudan only to the extent that Sudanese actions have atfected 
the Arab-Israeli peace process.*

One of the factors that could cause Sudan to undertake actions in opposition 
to U.S. interests is the ideological composition of the government. While the 
de facto ruling party of Sudan, the National Islamic Front (NIF), is Islamic 
fundamentalist, it has not declared itself to be an exporter of Islamic revolution, 
as opposed to the ruling mullahs in Iran after the fall of the Shah. IJie NIF has, 
however, portrayed itself as a regional superpower, and has denounced the 
United States as pursuing anti-Sudanese and anti-Islamic policies, often in 
conspiracy with Israel. The leader of the NIF, Hasan al-Turabi, has publicly 
reveled in his defiant attitude towards the United States. Speaking of his 
adversarial relationship with the United Slates, he once declared. “Without 
challenges, history cannot move... If we are challenged militarily, unfortunately 
we will have to fight back. Even if we are like the Vietnamese. Or like the 
Somalis.’’’

Rather than using direct methods to pursue its Islamic agenda, Sudan has 
condoned and supported subversive activities. Sudan has attempted to export 
terrorism to the United States: a Sudanese citizen who was convicted in 
connection with the plot to bomb buildings and landmarks in New York City 
has testified that a member of Sudan’s United Nations mission offered assistance 
in the complicity. Khartoum also provides safe haven to a number of radical
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groups that are known to advocate and use terrorist methods to advance their 
Islamic agenda, including Hezbollah, Hamas, the AbuNidal Organization, 
Palestine Islamic Jihad, and Egypt’s Gama’a Islamiya. Iran’s activities have 
received approval and support by Sudan’s government. Moreover, in an 
action that resulted in multilateral sanctions by the United Nations, Sudan has 
refused to extradite three men in connection with a 1995 assassination attempt 
on Egyptian President Hosni Mubarak in Addis Ababa, Ethiopia.

After the placement of Sudan on the State Department’s international sponsors 
of terrorism list, bilateral U.S.-Sudanese relations deteriorated drastically. 
Sudan believed it was being unfairly targeted as a sponsor of terrorism by the 
United States. When challenged to verify its allegations that terrorists were 
being harbored within Sudan’s borders, howe\ er, the United States provided 
“incontrovertible information” of the existence ofa terrorist training facility 
north of Khartoum.* Thus, while Sudan may not avowedly seek to export its 
hand of radical Islam, it has, through more furtive methods, sought to influence 
other states. Its rationale and justification fordoing so, and for the groups it 
chooses to support, would seem to be derived from the NlF’s ideology.

Partly as a result of ideological convictions, relations between Sudan and the 
surrounding states ha\ e become strained. While Egypt recognized the current 
government in Khartoum immediately after the coup that brought the new 
leaders to power, bilateral relations have deteriorated markedly since the 
assassination attempt on Mubarak. Furthermore, Sudan alienated itself from 
many Arab states as a result of its actions during the 1991 Gulf War. While 
Khartoum at first denounced Iraq’s invasion of Kuwait, it drifted to the side of 
Iraq following the introduction of “infidel” U.N. forces to Saudi Arabian territory. 
As the Gulf crisis wore on, rumors abounded that Iraqi Scud missiles were 
positioned in Sudan, targeting Egypt’s Aswan Dam and Saudi ports on the 
Red Sea.’ Even fellow pariah state Libya accused Sudan of harboring iwehe 
Libyans implicated in a plot to assassinate Colonel Muammar al-Qaddafi.

Sudan’s relations with its neighbors in the Hom of Africa are equally strained. 
Many of those with whom tension has occurred have close relations with the 
United States. Accu.sation.s of subversion have been traded between Sudan 
and the governments of Eritrea, Ethiopia, and Uganda. Eritrea claims that 
Sudan supports the insurgent group Eritrean Islamic Jihad, while Ethiopia has 
accused Sudan of supporting a separate Islamic Jihad group in Somalia to
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destabilize Ethiopia. Uganda has leveled similar accusations at KhartOQjjj 
As a result, in 1994, Eritrea broke diplomatic relations with Sudan, wj^jig 
Ethiopian-Sudanese relations continue in a highly charged environm^^^  ̂
Sudan, for its part, has accused Eritrea of providing a base of operati^j^j 
for the Sudanese dissident coalition, the National Democratic Alliati^.^ 
(NDA).* As a result of Sudanese hostility towards its neighbors, 
United States has begun funneling military assistance to Eritrea, Ethiopia^ 
and Uganda. While the United States claims this aid is for defet^^e 
purposes, it has been interpreted as a signal of support for active foreign 
opposition to the NIF regime, and to contain Sudan.’ Thus the Uniig^j 
States has taken an active, if indirect, interest in the relations betw^^n 
Sudan and its neighbors.

A third factor that could potentially involve U.S. interests is Sudan’s 
ongoing civil war. While the war has been fought continuously since 1953^ 
it has been considered a low-level conflict and has not generated 
overwhelming international attention despite its intensity. However, 
beginning in January 1997, the major southern Sudanese rebel force, the 
Sudanese People's Liberation Army (SPLA), in alliance with the NDa . 
began a major offensive. This new offensive concerned the govemrhent 
sufficiently to ask the Organization of African Unity to intervene to stop 
the war’s spread. The recent outburst of fighting has forced hundreds of 
Sudanese to flee to Ethiopia. As a result of the war, there are more than 
500.000 Sudanese refugees in neighboring countries. Continued warfare 
will only multiply this number. Thus, in addition to the humanitarian crisis 
within Sudan’s borders as a result of the war, ongoing fighting threatens to 
exacerbate and enlarge the refugee crisis.

The civil war also has an international dimension. After the rebel offensive 
captured the eastern Sudanese towns of Kurmuk and Gasin. Sudanese 
President Omar 1 lassan al-Bashir publicly blamed the United States, Is rad, 
Eritrea, and Ethiopia for alleged involvement in a war aimed against Sudan, 
and the Islamic faith itself® Sudan furthermore assert.s that govemnienl 
forces of both Eritrea and Ethiopia were involved in the rebel offensive. 
There is substantial confusion over this last claim. The U.S. Embassy in 
Sudan, now operating from Nairobi, Kenya, claims that the conflict is 
domestic and that Sudan only attempts to portray it as a foreign inten ention. 
However, on January 23,1997, Slate Department spokesman Nicholas
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Bums appealed for an end to the fighting and implored the other countries of 
the region not to involve themselves." Clearly, the United States believes it 
has an interest in preventing the Sudanese civil war from spreading to other 
African Hom states.

The civil war also could potentially spread to both U.S. allies and enemies in 
the Middle East. In January 1997, both the government and the NDA sent 
emissaries on diplomatic missions to other Middle Eastern states to gamer 
support for their respective sides in the war. Both Qatar and Iraq have publicly 
pledged their support to help Sudan combat “foreign aggression” within its 
borders.'^ Furthermore, the conflict risks drawing Egyptian intervention. 
Mubarak has proclaimed that the war is a domestic matter of Sudan, but 
some Arab commentators have suggested that he would intervene were the 
current regime about to fall. This would be to avoid the partition of Sudan and 
the endangerment of Nile water allocation to Egypt." Hence, the potential 
exists for the war to expand to the Middle East as well.

Although w hen considering Sudan, the United States has scrutinized most 
carefully Khartoum’s involvement in terrorist activities, clearly Sudan has the 
potential to harm U.S. interests on other fronts. The ideology that causes 
Sudan to engage in terrorist activities, its strained foreign relations, and the 
threat of its civil war expanding all pose possible threats. These factors also 
have a cumulative effect; that is, the expansion of the civil war would be less 
likely if Sudan maintained more cordial relations with Eritrea and Ethiopia, 
and these poor relations result from Sudan’s support of the various insurgent 
organizations. It is unclear, however, whether Sudan has the desire or the 
wherew ithal to endanger U.S. interests in the Middle East and sub-Saharan 
Africa.

The Roots of the Civil War and the Rise of Islamism
Several of the factors that potentially threaten U.S. interests today have their 
roots in Sudan's colonial period. The ongoing civil warthat could potentially 
destabilize the region has been fought almost continuously since Sudan’s 
independence. The underlying causes of the war. which until recently had 
been waged between the Animist and Christian south against the dominant 
Muslim Arab north, were in fact a result of British colonial policy dating from 
the 192O’s. In an effort to keep Islam from spreading and to encourage
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southerners to convert to Christianity in the south, the British erected 
administrative boundaries between the northern and southern provinces 
of Sudan. Initially, southern provincial governors were empowered to 
declare their districts “closed,” barring all travel betw een the provinces 
and the north. The long-term goal of the British administration partition 
was to eventually politically link southern Sudan with the colonies of Uganda 
and Kenya.

The British attempt to culturally and linguistically isolate the south had 
repercussions well beyond the presence of the United Kingdom in Sudan. 
After Sudan won its independence in 1956, the government had little 
popular support and neglected the south, despite having promised it a 
federal solution. After a military coup on November 17,1958 installed 
General Ibrahim Abboud in power, a program of Arabization and 
Islamization was introduced, in an attempt to forcibly integrate north and 
south. The first guerrilla groups, the Anya Nya, began forcibly resisting 
the northern-dominated government at this time. As the drain of the civil 
war led to massive public unrest, the ruling junta was forced out of power 
in 1964, and civilian government was restored. The coalition that took 
power, however, was highly factionalized and unstable, and was hence 
unable to address the pressing issue of the south.'*

It was in this atmosphere of general governmental paralysis that Colonel 
Jafar Nimeiri staged a military coup. Although Nimeiri initially allied himself 
with the Sudanese Communist Party, tensions between the two led to the 
Communists being purged from the government in 1971. Having lost his 
allies, and facing the continued insurrection by the Anya Nya, Nimeiri felt 
it necessary to negotiate an end to the civil war. Thus, in 1972, a negotiated 
settlement was reached in Addis Ababa, Ethiopia. The agreement provided 
for the incorporation of the three southern provinces into one democratic, 
autonomous entity.” This was to prove, however, a brief respite in the 
conflict, and not a comprehensive solution.

As opposition and instability grew over the next decade, an increasingly 
erratic Nimeiri searched for ways to assuage his opponents. Thus, in 
September 1983, in an effort to appease Islamist elements in Sudan, Nimeiri 
decreed the imposition of Shari’a (Islamic law). By applying Shari'ato 
the entire country, the Addis Ababa Agreement, and therefore the autonomy
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of the south, was violated. Outraged southerners began defecting from 
the army, and the SPLA recommenced the armed struggle against the 
government. Their initial attacks were successful enough to force the regime’s 
abandonment of southern oil fields.

By early 1985, the situation in Sudan resembled that of the 1960s. The 
government had a small political base and was all but paralyzed; moreover, 
the resurgent civil war was draining the Sudanese treasury' at the average rate 
of $300,000 a day.'* It was therefore unsurprising that one of Nimeiri’s army 
officers staged a successful coup on April 6 of that year. Power was 
relinquished to civilians, but the same factionalized political parties and leaders 
reentered the government, preventing the adoption of any meaningful reforms. 
The political bickering prevented the adoption of the necessary acts to end the 
civil war, namely the repeal of shari’a. Despite efforts in 1986 by then-Prime 
Minister Sadiq el-Mahdi to enter into negotiations with the SPLA in 1986, the 
war continued to escalate.”

After several more years of governmental mismanagement, Sudan experienced 
yet another coup on June 30,1989, led by Brigadier General Omar Hassan 
al-Bashir. While military allies of Bashir filled the bulk of the top government 
posts, most of the new legislators were drawn from the hitherto fringe Islamist 
party, the National Islamic Front (NIF). After having alternated between 
proscription and co-optation in several administrations throughout the 1980s, 
the NIF had infiltrated both the military and go\ emment. Thus, although the 
official position of the leader of the NIF, Hasan al-Turabi, is only speaker of 
Parliament, many observers believe him to be the true center of power in 
Bashir’s Sudan.

The NIF’s commitment to Islam made it hesitant to renounce shari’a in the 
south. The conflict soon escalated to the point w here it cost Khartoum $1 
million a day to wage.” While the war continued to sap the Sudanese economy, 
the regime attacked with renewed zeal, pursuing outright military victory. 
Allegations of human rights abuses have continually been lexeled at all warring 
parties.

Beyond advocating Shari’a, the NIF also supported Islamic programs outside 
Sudan's borders. The regime allegedly supported Islamist insurgent groups in 
neighboring countries, and was furthermore accused of harboring Islamic 
terrorist organizations. Although the United States was slow to pass judgment
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on the new rulers of its former ally, bilateral relations became progressively 
more tense. After the United States placed Sudan on its list of states 
sponsoring international terrorism in 1993, the relationship crumbled,** 
Since that time, several actions sanctioned by Sudan have severely 
antagonized the United States. The most prominent case involved several 
Sudanese nationals arrested in the plot to destroy New York City landntarks 
naming officials at the Sudanese U.N. Mission a,s co-conspirators.

Recently, events have altered the status quo in the Sudanese civil war. 
First, in 1992, the SPLA fractured into several antagonistic factions. 
Khartoum initially used the turmoil among the rebels to retake the offensive 
in the conflict. In 1995, however, in an unprecedented act, the SPLA 
allied itself with the major northern Arab opposition parties in the umbrella 
NDA. Thus for the first time Khartoum faced coordinated opposition 
comprised of both northerners and southerners. In an attempt to nullify 
this, the NIF in early 1996 reconciled with one of the SPLA splinter factions. 
Riak Machar s Southern Sudan Independence Movement (SSIM).^ Since 
its accommodation with the Sudanese government, the SSIM has beer, 
openly fighting the SPLA, as a proxy for Khartoum. Finally, in January 
1997, the NDA launched an offensive in cast Sudan. Within only weeks, 
the rebels had captured several towns in the east, and approached a key 
hydroelectric dam that supplies a large portion of Khartoum’s electricity.^* 
The regime on the defensive escalated its militant rhetoric and claimed the 
complicity of outside powers in the assault. While it appeared that none 
of Sudan's neighbors with which it has poor relations were involved, tensions 
in the region remain high.

Therefore, the legacy of British colonialism has been ever present in the 
history of independent Sudan. XX^Tiile at several points in Sudane.se history, 
it seemed that resolution of the conflict was possible, internal political 
factors and inter-Arab rivalries acted as an obstacle to obtaining a lasting 
peace. In the early 199O’s, the regime appeared to have succeeded in 
containing the civil war, the unprecedented north-south alliance had clearly 
changed the balance of power. The formation of the NDA and realignment 
of the southern rebel groups may ultimately affect Khartoum’s foreign 
policies, in addition to events in the civil war.
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The Paradox of U.S. Policy and Islamic Pragmatism
Of all the reasons for which Sudan has been hailed as a threat to U.S. interests, 
Khartoum’s alleged support for terrorism has received the most scrutiny. When 
questioned about U.S. interests in Sudan, a U.S. State Department official 
identified the containment, reduction, and elimination of terrorism as a primary 
U.S. objective.^ Therefore, much of U.S. policy has been formulated with 
the explicit goal of hindering terrorist activity in Sudan. To further this end. the 
United States erected economic barriers, barring a large portion of trade 
between the two countries, after Sudan’s inclusion on the list of states 
sponsoring international terrorism. The government also banned any financial 
transactions which had “an impact on any potential act of terrorism or to fund 
any group that supports terrorism.”^’

On the surface, the State Department’s policies are seemingly a reaction to 
the subversive actions approved by Sudan. Despite Sudan’s denial, it has 
been confimied that it is providing refuge to the participants in the attempted 
assassination of 1 losni Mubarak. Several Sudanese arrested in connection 
with terrorist conspiracies have accused Sudanese officials of complicity in 
planned terrorist attacks in the United States. It therefore seems logical that 
the United States pursue a retaliatory policy designed to extinguish the threat 
of Sudanese-sponsored terrorism.

Dr. John Voll, however, has identified a paradox in the articulation of the 
Sudanese policy of the United States.’* Implicit in the U.S. policy is an 
assumption of Khartoum’s strength and ability to ad\ ersely affect other countries 
through terrorist activities. This supposed strength necessitates the imposition 
of sanctions and other measures, such as the cessation of bilateral aid, as a 
deterrent against hostile activities. Nonetheless, many indications exist that 
suggest the strength of the regime is illusoiy: it ha.s recently been on the defensive 
in the civil war, is increasingly unpopular e\ en among Sudanese Arabs, and 
has had difficulty mobilizing its population in demonstrations of solidarity and 
to prosecute the war. Furthermore, Sudan is deeply in debt as the civil war 
continues its daily drain on the treasury. Khartoum’s finances are in such 
disarray that the International Monetary Fund has threatened Sudan with 
expulsion if it does not begin to repay its arrears of $ 1.7 billion.” It is therefore 
unlikely that Sudan has the ability to maintain an extensive terrorist netw ork.
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or to even heavily finance individual terrorist organizations. A more realistic 
scenario is that Sudan provides only haven to terrorist organizations between 
operations.

Voll further posits that factors not directly related to Sudan may be partially 
accountable for the U.S. policy stand. Sudan is of little importance to the 
United States as it neither possesses substantial natural resources nor occupies 
a geopolitically important location, and furthermore has ties with U.S. enemies 
and subversive groups, it presents an opportune and virtually cost-free target 
for U.S. ire.“ Sudan’s relative unimportance and weakncs,s make it an ideal 
country out of w hich to make an e.xample.

Sudanese Policy as an Extension of Domestic Affairs
Interrelated with terrorism emanating from Sudan is the ideology that lends the 
justification sanctioning such acts. As the NIF has not proclaimed itself 
dedicated to the export of Islamist policies. Sudan’s support for terrorism 
cannot be predicated upon ideology alone. Often, achieving power causes 
the moderation and selective application of e\ en the most extreme rhetoric. 
This appears to be the case in Sudan.As the ideals of Nasserist Pan- 
Arabism were in decline during the early 1980s when the NIF was a fringe 
party in Sudan, it shifted the political debate toward Islam through its x ehement 
advocacy of shari’a. Thus the major opposition parties at the end of Nimeiri's 
reign were constrained to endorse the idea of an Islamic state to cement their 
credibility as alternatives to the ruling junta. Nimeiri him.self introduced shari’a 
in an effort to coopt the Islamists. When ci\ilian-led liberal democracy returned 
to Sudan following Nimeiri’s overthrow, none of the political parties commanded 
enough strength in the government to attempt to abrogate shari’a, despite the 
code of law playing a central factor in the continuation of the debilitating civil 
war.

In fact, since attaining power, the NIF has often pursued policies incompatible 
with the ideology it espoused when in the opposition. In the 1970s, Turabi 
authored numerous quasi-liberal tracts, which attempted to demonstrate the 
compatibility of modem states and Islamic government. In particular be 
advocated women’s and minority rights in a manner similar to that of Western 
norms. He also proclaimed that pluralism and Islamic governance could coexist 
within a single state. Moreover, as a result of the predominance of Sufism
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(Islamic mysticism) in Sudan, the prospect of successfully exporting the 
NIF’s brand of Islam to more mainstream Sunni countries or the 
conservative Islamic states of the Persian Gulf seemed unlikely. Thus, if 
the NIF were to govern in accordance with Turabi's rhetoric, it would not 
appear to pose an ideological threat or be particularly militant.

It is often noted, however, that Turabi has a moderate “export” persona 
for world audiences, and a fiery, Islamically charged domestic personality 
While the NIF seems intent on instituting portions of its Islamic program in 
Sudan, it has done so in a w ay to perpetuate its hold on power. Women 
do in fact receive better treatment in Sudan than in other conservative 
Islamic countries, such as Saudi Arabia. The southern minorities, however, 
found that any promised rights or protections were not forthcoming from 
the regime; indeed, no previous government in Khartoum has prosecuted 
the civil war with such zeal. Furthermore, the existence of “ghost houses,” 
detention centers used to indoctrinate political detainees and captured 
southern children with Islam, demonstrates the NIF’s lack of commitment 
to any manner of religious freedom and tolerance. The regime has also 
stifled every manifestation of political opposition to its rule. It therefore 
appears that Turabi’s proclamations that Islam and pluralism could coexist 
under his leadership are hollow promises. Hence, it is likely that the regime 
will institute programs based on its ideology when they serve to increase 
the NIF’s monopoly on power, but will disregard those portions of ideology 
that would weaken government control if instituted.

Furthermore, the government has proved willing to moderate some of its 
Islamic policies in order to increase its power or popularity. As the NIF 
began the economic transformation to a free trade system, it removed all 
socialist and protectionist characteristics from economic policy. By the 
early 199O's, however, the Sudanese economy was in shambles; the NIF 
thus abandoned the most drastic of its free market reforms. Khartoum 
also reached a peace agreement with one of its former nemeses, SSIM 
leader Riak Machar. While Sudan certainly had self-interested reasons 
for doing so, this signaled the regime’s willingness to temporarily halt its 
program of Islamization of the south. Thus, although the NIF may publicly 
affirm its commitment to Islam, it ha.s sometimes moderated its policies to 
consolidate its power.
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Recently, though, there are signs of both growing discontent and a weakening 
of the power of the NIF, even among its main northern constituencies. Since 
the Islamic and Arab chauvinism espoused by the NIF appealed to the fears 
and beliefs of many northerners in a multiethnic and multi-religious country, 
many northerners were willing to accept the Nil- government when it first 
seized power. Now, however, more and more northerners have become 
disaffected as the promises the NIF made have failed to materialize. This 
trend can be exemplified by the self-imposed exile and accession to the NDA 
of Sadiq al-Mahdi, the opposition Prime Minister toppled in the 1989 coup, 
who had lived relatively unmolested during the first eight years of the NlF's 
tenure. Moreover, rebel advances in the civil war and Sudan's increased 
international isolation suggest that the power of the NIF may be in decline. 
While radical Islam was a sufficient ideology w ith w hich to gamer support 
while in opposition, the NlF's ideological mixture of repression and co-optation 
have proven less effectix e as a long-term method with which to go\ em.

It is therefore a distinct possibility that factors other than pure ideology have 
induced Sudan to advocate militant Islamic causes in the Middle East and the 
Hom of Africa. Francis M. Deng, a former Sudanese minister of state and 
ambassador, suggests that Sudan's domestic situation strongly alTects and is 
reflected in its foreign policy. He maintains that Sudan's foreign policy is a 
direct reflection of the unique threat posed to the regime by the rebellious 
south. Khartoum fears that Western Christendom might identify with and 
support these insurgents, the majority of whom are Christian themselves. 
Moreover, the regime believes that the West is more likely to empathize with 
and support the southern ethnic groups, with whom colonial ties once existed, 
to the detriment of the Muslim Arabs, against whose expansion much of British 
colonial policy was aimed. Therefore, to bolster its own strength, the NIF 
searches for allies and supporters in the Islamic Arab w orld by emphasizing its 
ethnic and religious solidarity to the Muslim Arab countries of the region. 
Hence Sudan’s foreign policy is intended to gamer support and friendship 
from the more radical Islamic and Arab elements in the Middle East. This in 
turn reflects the insecurity the Sudanese insurgents cause the government.^

Historical precedents exist to support this hypothesis. For exiunple, in 1967, 
during the Arab-Israeli Six Day War, Sudan strongly identified with and 
supported the Arab states involved in the conflict. It to()k the position of Arab 
solidarity not only to emphasize Sudan's cultural and religious identification
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with those countries, but also to affirm the Arabic identity of Sudan. After 
Nimeiri abrogated the civil war in 1972 with the Addis Ababa accords, 
however, it became less vital to Sudan’s government to demonstrate its Arab 
characteristics. The return of southern, non-Arab influences to the government, 
albeit greatly in the minority, also served to moderate foreign manifestations of 
Arab radicalism. Though Sudan's first instinct was to embrace the rejectionist 
stance that most other Arab states adopted when the Camp David accords 
were signed between Egypt and Israel. Nimeiri came to realize that rejection 
of the accords would have produced negative effects, including alienating the 
United States as a benefactor.’® Camp David was thus not ultimately rejected 
by Sudan, even if it was not warmly embraced.

Sudan sanctions terrorist activities not only for purely ideological Islamic 
reasons. While the regime often seems intransigent and selective in implementing 
Islamic policies, in practice it has sometimes moderated its domestic policies. 
Furthermore, its foreign policies are not predicated on Islamic precepts alone, 
but are also formulated for more pragmatic reasons, in an attempt to seek 
sympathy and friendship in the Arab world.

The Bad NeighboriSudan's Support for Regional 
Insurgents and Ties with U.S. Enemies

Just as U.S.-Sudanese relations have deteriorated markedly since the 1989 
coup, relations between Sudan and the states surrounding it experienced flagging 
relations throughout the 199O’s. In both the Arab world and sub-Saharan 
Africa, Sudan has alienated and enraged its neighbors, with many of whom 
Sudan had previously enjoyed w arm relationships. The longer the NIF remained 
in power, the less sympathy it u as able to find in other states. At the present 
time, within the region only Kenya's Daniel Arap Moi retains a cordial 
relationship with Khartoum. Furthermore, the United States maintains good 
relations with many of the states that Sudan has been accused of trying to 
urxlermine.

Many of the grievances against Sudan are from the governments that terrorist 
groups receiving safe haven in Sudan are attempting to overthrow. For example, 
Egypt formed ties with the NIF government immediately after the coup that 
brought it to power, as it had suffered through sc\ eral years of poor relations 
with the civilian coalition governments. The relationship soon soured. As
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Egypt faced a serious challenge from radical Islamists in the early 1990's, 
evidence mounted that Sudan was harboring the most notorious of these groups, 
Gama’a Islamiya. Relations deteriorated when Sudan was accused of 
harboring the three suspects in the Mubarak assassination attempt.

The Sudanese-Egyptian relationship is extremely complex. Egypt 
coadministered Sudan with the British until Sudanese independence in 1956, 
and Sudan still controls the allocation of Egypt's most vital natural resource, 
Nile River water. Despite the tensions, Egypt has proved tolerant of the NIF, 
as the alternatives to power are equally or more unattractive. A rebel victoiy' 
carrying SPLA leader John Garang to power would likely fail to pro\ ide unity 
and might in the long-run result in partition, thus endangering Egypt's alkKadon 
of water. The opposition Arab politicians have proven ineffective in their 
previous attempts at governing, and a military officer installed in a new coup 
could behave erratically.” Hence, the low-level chaos that exists under the 
present regime is preferable to the unknown quantities that could succeed it 
Mubarak has, however, opened contacts with members of the opposition, in 
an attempt to create the framework for better relations w ith Sudan’s new 
rulers, should the regime be overthrown.”

Additionally, Egypt retains somewhat of a colonial outlook towards Sudan 
stemming from the era of the Anglo-Egjptian condominium. Egypt still views 
Sudan on some levels as part of “Greater Egypt," and therefore attempts to 
keep it in the Egyptian sphere of influence. Hence, Mubarak might be willing 
to defend Sudan’s territorial integrity in the event that outside pow ers attempt 
to involve themselves physically in the resolution of the Sudanese conflict, 
despite Egypt’s antipathy towards the NIF.” If the United States were to 
enact stronger measures in its attempts to deter Sudanese aggression, Cairo 
might be tempted to preserv e its own influence in the region by defending 
Sudanese sovereignty. Furthermore, the threat posed by Sudan may be 
overstated by Middle Eastern states receiving bilateral aid from the United 
States, such as Egypt and Israel, in an attempt to demonstrate their importance 
to the United States as a bulwark against fundamentalism.”

Sudan supports insurgent groups that are actively rebelling against their own 
governments. Most of these rebellions are located in sub-Saharan Africa or 
the Hom region. Sudan actively supports indigenous organizations seeking 
the overthrow of Eritrea, Ethiopia, and Uganda. Khartoum claims that its
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sponsorship is merely retaliation forthose countries’ harboring of Sudanese 
rebels. Accusations on both sides mounted during the January 1997 NDA 
offensive. Sudan denounced Ethiopia for allegedly invading the eastern 
Sudanese border towns of Kimiuk and Qissan with 3,000 troops on January 
12, 1997, although Khartoum was unable to provide proof of such 
involvement.” Uganda claimed that Sudanese bombers had attacked the 
northern town of Moyo on February 13,1997. While Khartoum denied this 
assertion, it threatened to declare northern Uganda a “colonized area” if 
President Yoweri Museveni did not “take his hands off’ the civil war in Sudan.” 
Sudan has also leveled accusations at Eritrea, which provides the base of 
operations for the NDA.

The hypothesis that Sudan’s support for insurgent groups is threatening to the 
African countries is again predicated upon the supposition of the regime’s 
strength. In reality, however, the same factors that prevent Khartoum from 
acting as a major provider and sponsor of terrorist groups hinders Sudan from 
actively supporting the insurgents. Just as Sudan is realistically only able to 
provide haven for terrorist organizations, it is likely able to do only the same 
for the insurgent groups. The African states have similar reasons as the Middle 
Eastern allies of the United States for o\ erstating the threat posed by Sudan to 
them. In an attempt to curry favor with the United States and thus make 
themselves indispensable strategic partners, Uganda, Ethiopia, and Eritrea 
exaggerate the “green peril” that Sudan poses to them.” Eritrea, in particular, 
uses the Sudanese threat as a crutch to distract its population from its slow 
reconstruction after a devastating war of independence.” By maintaining that 
they face an existential threat from Sudan, the relatively new governments of 
Eritrea and Ethiopia have created a rationale for delaying the political 
liberalization of their countries.

In fact, as the NDA is based in Asmara, Eritrea, and the SPLA operates from 
northern Uganda with the permission of Kampala, Sudan is justified in its 
claims. Similarly, Sudan does provide a base of operations for insurgent groups 
in sub-Saharan Africa. The war of accusations has degenerated to the point 
that both sides claim to be supporting insurgents for retaliatory purposes. The 
major difference between the Sudanese rebel groups and the insurgents 
sponsored by Khartoum is that the SPLA/NDA alliance seems to be the only 
one that enjoys any broad popular support, and hence poses a credible threat 
to the regime against which it rebels.
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Similar to that for Khartoum’s links with terrorist organizations, one rationale 
for Sudan’s support of insurgent groups deri\ es from the Sudanese domestic 
situation. Just as the regime uses its support for Islamic causes as a means to 
find fnendship in the Islamic world, so Sudan attempts to use insurgent groups 
to achieve policy ends. As the British policies during the colonial period were 
meant to marginalize Muslims, Sudan now seeks to empower Muslims in 
neighboring states through Islamic insurgent groups. Not only would the 
establishment of Islamic governments in Sudan's neighbors be ideologically 
pleasing, they would also undercut the sympathy for the rebellious non-Muslim 
southern Sudanese by many of the neighboring states. ” Sudan now feels 
vindicated in its belief that the West sympathi/jes with the southern rebels and 
the surrounding states; the United States recently donated a total of $20 million 
in military aid to Uganda, Eritrea, and Ethiopia. The Department of State 
emphasized that all contributions were non-lethal, and meant to provide 
defensive capability in the case of Sudanese incursions into the recipients' 
territory to strike at the rebels based there.** From the regime's perspective, 
however, the United States granted Sudan's neighbors $20 million to invade 
Sudanese territory in collusion with the NDA and SPl. A.'“

Not only does Sudan have poor relationships with many stales with which the 
United States is friendly or allied, but evidence also points to lies between 
Sudan and declared U.S. enemies. Iraq and Sudan intensified contacts as the 
international isolation of both states increased. Sudan was one of the few 
states in the Arab world to support Iraq in the 1991 Gulf War. The NDA 
insists that Saddam Hussein is now backing Sudan similarly in its civil war by 
proriding Khartoum with Iraqi amis/' The Sudanese go\ emment spokesman, 
Al-Tayeb Mohammed Kheir, vehemently denied the charge, and called the 
press reports “disgusting.John Voll notes that because the rebels have 
become identified with the United States after the aid transfer, Baghdad 
inevitably will increase its rhetorical support of Khartoum, as Iraq discerned 
an opportunity to wage a war by proxy against its greatest enemy. I le adds, 
however, that because of the stranglehold on the Iraqi economy by international 
sanctions, Iraq is not in the financial position to directly aid Sudan. Both 
Khartoum and Baghdad realize the futility ofdirect Iraqi involvement, as any 
Iraqi presence in Sudan would likely draw heightened attention, and perhaps 
reaction, from the United States.**
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Of greater concern to the United States are possible links between the Islamic 
Republic of Iran and Sudan. Given Iran's stated objective of exporting Islamic 
revolution, it would seem logical that Teheran would welcome the ascent to 
power of the NIF. Indeed, it seems that the two states have developed close 
relations. U.S. intelligence has detected the presence of several hundred Iranian 
Revolutionary Guards in Sudan, and several NIF government ministers have 
received training in Teheran. Additionally. Iranian President Ali Akbar Hashemi 
Rafsanjani has visited Khartoum several times.'” Several terrorist organizations 
that are known to have ties with Iran operate headquarters in Khartoum. 
Moreover, during the Jiuiuary 1997 rebel oflensive, Sadiq al-Madhi claimed 
that the Iranian government had provided the regime with 60 tanks, six aircraft, 
and the personnel to operate the machinery.^ Iranian President Rafsanjani 
denied providing any military or financial assistance to Sudan, but added that 
he would consider contributing aid if asked.'*’ The assertion by the NDA 
does indeed seem to be a propaganda ploy, as the State Department stated 
that it would be concerned by a direct Iranian presence in the Sudanese civil 
war, but has yet to receive any evidence ot such an occurrence.*^

Islamic solidarity, howe\ er, has not always provided united stands on issues. 
The event over which the two dilYered most was the 1991 GulfWar. While 
Sudan sided w ith Iraq, Iran evinced no desire to see Iraq emerge victorious 
after having fought the 1980-1988 war. The majority of Iran s Muslims are 
Shi’a, while Sudan is composed mostly of Sufi Sunni Muslims. Historical 
tensions between the major branches of the faith could further hinder relations 
between the two countries.*’ Sudan should also not be considered a proxy 
for Iran in its sponsorship of terrorism. In fact, in early 1996. Hasan Turabi 
asked several Iranian-linked terrorist organizations with headquarters in 
Khartoum to leave the country, in an effort to stave off pressure from the 

United Nations.”

Therefore, Sudan’s support of regional insurgent groups is constrained by the 
same limitations that restrain its support of terrorist organiz.ations. Just as 
Khartoum's policy of supporting terrorism reflects the domestic situation in 
Sudan, so does its attitude towards its neighbors. The neighboring states 
furthermore have their own rea.sons for o\ erstating the threat posed by Sudan. 
Khartoum's relations with enemies of the United States is similarly exaggerated; 
Iraq is largely unable to eflectively provide assistance to Sudan, and complete 
Iranian-Sudanese Iskunic solidarity has yet to materialize.
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The Road to Implosion: Sudan's Civil War

While it has historically received little international attention, Sudan’s civil uar 
has been particularly devastating. Over one million people have been killed 
since the war’s onset in the 1950’s, and another tuo million have been displaced 
within and outside Sudan.’* The war has not been traditionally viewed as a 
threat to U.S. strategic interests, but has been seen in terms of humanitarian 
concerns. Because of the great human suffering in Sudan as a result of the 
war, since 1988 the U.S. has contributed over $600 million in relief assistance 
to areas stricken by the war.” The U.S. has always advocated a political 
settlement to the war, but has done little to facilitate this with actual policy.

In 1995,however,aslowshift in the natureofthe war began. InJune 1995, 
the NDA was formed, joining the Arab opposition for the first time with the 
southern rebels. This also marked the first time that Arab groups were fighting 
in open opposition to the present regime. The southern rebels began to rex erse 
the territorial losses sustained in the early 1990s, when Khartoum took 
advantage of the SPTA fracture into waning factions to go on the offensive. 
In 1996, Sudan's government allied itself with the SSI M, and began using it as 
a proxy in the war against the SPLA. This was another precedent, as the 
regime had never before allied itself with any of the southern rebels.

Since both the NDA and SPLA are based in neighboring countries, when the 
NDA and SPLA launched their January 1997 offensive and were remarkably 
successful in capturing territory, Khartoum began shrilly denouncing the 
campaign as being abetted by the forces of the neighboring states. There is, 
however, no proof to buttress Sudan’s claims of the war being widened by the 
sub-Saharan states. In particular, Khartoum wa.s unable to support its contention 
that Ethiopian regular forces contributed to the campaign in the cast. Despite 
the accusations emanating from Sudan, the conflict has continued to remain 
largely domestic.”

It is unlikely that foreign intervention will transform the conflict from a civil to a 
regional affair in the near future. The blustery' accusations of foreign invoKement 
by the NIF increased commensurately with rebel gains, strengthening the notion 
that the regime was seeking to disguise its weakness by blaming its losses on 
a foreign conspiracy. The scope of the accusations even extended beyond 
Sudan’s sub-Saharan neighbors, as vice-president Al-Zubeir Mohammed Salih
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declared in January 1997 that Sudan’s “Islamic system... has forced the 
United States and Israel to create the present crisis in Sudan.”’*’ The states 
accused by Sudan of interfering in the war do not stand to gain by involving 
themselves in the conflict unprovoked. Indeed, it would be a major propaganda 
victory for Khartoum i f it could produce soldiers from another country captured 
in an attack on Sudanese territory.”

The greatest possibility for an explosive regionalization ofthe war is the presence 
of an estimated one million Eritrean and Ethiopian refugees on Sudanese soil. 
Hasan Turabi has threatened to “allow” the refugees to attack their home 
countries if Khartoum failed to retake the territory seized in the NDA 
offensive.’* While the likelihood of Ethiopia and Eritrea facing a challenge 
from their disaffected refugees based in Sudan does not appear high in the 
immediate future, this could become a credible threat if Khartoum began to 
feel its situation was desperate.” The Sudanese-Ethiopian border has 
historically been a zone of conflict between dissident refugees and their country 
of origin, dating back to the Nimeiri regime in Sudan and the Mengistu 
Communist government in Ethiopia. Unleashing the refugees would likely be 
the most attractive option to Khartoum in the event that it believed it had to 
retaliate against its neighbors, as it is doubtful that Sudan has the ability to 
seriously challenge Eritrea or Ethiopia, though it dwarfs both in physical size.’*

The most significant factor that has changed in the civil war is the recent 
realignment between warring factions. What had previously been a north versus 
south, Muslim Arab versus Christian/Animist conflict has taken on additional 
dimensions as an intra-north and intra-south conflict as well. The success of 
the NDA-SPLA alliance in seizing territory has made it apparent that the 
regime may no longer possess the strength to relegate the conflict to fringe 
areas of the south. Although it appears that there is no imminent victor in the 
conflict, both sides now believe that outright military' victory is possible in the 
long run. Thus, the prerequisite “mutually hurting stalemate” does not exist for 
the resolution of the conflict The regime’s 1997 proposal for a regional council 
was not accepted by the SPLA, as it would have required a cease-fire during 
the rebels' moment of military ascendancy. Moreover, the proposal was 
accepted by Riak Machar, with whom John Garang has a personal vendetta, 
and might have served to reemphasize long-standing ethnic divisions in the 
south.” Therefore, it seems likely that the fighting w'ill continue for the time 
being.
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Thus, several likely scenarios emerge from the inevitability of continued fighting. 
In the first, the war is internationalized through the aggression of Sudan or its 
neighbors. This is not likely. Another possibility is a continuation of the present 
power realities, and the perpetuation of the status quo. The failure by Khartoum 
to diplomatically engage the NDA/SPLA following the rebel adv ances suggests 
that the regime will take no measures to halt the war in the foreseeable future. 
Furthermore, the Sudanese economy would be drained further, thu-s making 
its eventual resuscitation more difficult while also perpetuating the humanitarian 
crisis. Khartoum would likely find itself increasingly isolated internationally, 
and the radicalism of the regime might itKreasc.

In the event of a long-term continuation ofhostilities. with no diplomatic anempte 
at reconciliation, a third scenario, that of a war of attrition leading to a de facto 
partition of Sudan, emerges. The situation could very much resemble the 
breakdown of Somalia, in which the Nil- would retain control of Khartoum 
and its env irons, with the NDA controlling a swath of territory in the east, and 
the SSIM and SPLA dominant within enclaves in the south." The NDA 
does not possess sufficient military credibility to retain control over the east on 
its own and the SPLA’s main ambition lies in the south. Ihus, it is also px'ssible 
that the regime could regain control over the east, were the NDA-SPL.A 
alliance to disintegrate.*' The possibility of the breakdown of the state, 
however, does not seem likely in the immediate future, but could occur after 
continued heavy warfare weakens all state apparati. Sudanese breakdown 
would probably not be as complete or disastrous as the implosion of Somalia.*^

The realization of this scenario would not portend well for any of the parties 
involved. The regime would likely become more radicalized, finding itself 
increasingly threatened by the rebel coalition. It might in tuni increase its 
repression of Sudanese under its jurisdiction. Ihe existential threat to the NIF 
might, however, induce it to reconcile with st)mc of the northern elements of 
the opposition.*^ While the major southern rebel groups would finally achieve 
their objective of the abolition of shari’a, both would have to contend with 
major difficulties. The war has devastated the south, and the general squalor 
of the multiethnic region might spill over into fighting betw een the ethnicities for 
control of resources. Moreover, a.s there is considerable ethnic overlap 
between areas of Sudan with Ethiopia and Eritrea, pressures might increase 
on those states to intervene as the fighting transgresses their borders.** Ihe
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greatest losers, however, should the Somalization of Sudan and the Hom of 
Africa occur, would be the noncombatant population. For them the 
humanitarian suffering would undoubtedly multiply.

Conclusions
In the attempt to assess the threat posed by Sudan to U.S. interests in the 
Middle East and I lorn of Africa, it is necessary to differentiate between any 
desire Sudan might have to hami those interests and its actual ability to do so. 
Although the ideology of the regime, its foreign relations, and the civil war 
have all been examined separately, all three are clearly intertwined, and any 
threat from Sudan would involve all of them.

Sudan harbors and provides haven for terrorist organizations. Although most 
of these groups have an Islamist element involved, it is not for ideological 
reasons alone that Sudan supports them. Khartoum’s sponsorship of terrorism 
must be considered in the context of its quest for friendship in the Arab and 
Islamic worlds. Therefore, Sudan docs not seek to harm U.S. interests per 
se, but instead poses a threat because of the nature of the U.S. presence in the 
Middle East. So long as the U.S. supports causes that are the antithesis of 
Arab nationalism and radical Islam, such as Israel. Sudan will pose somewhat 
of a threat. Should the factors that cause Sudan to espouse radical policies be 
eliminated, namely Sudan's domestic problems, the threat should be diminished, 
if not abated entirely. Khartoum might prove willing to moderate its policies if 
the United States becomes involved in resolving Sudan's civil conflict.

Although the United States possesses interests against which Sudan might 
wish to strike, Khartoum's wherewithal to do so is highly questionable. Given 
the state of the Sudanese economy, it seems unlikely that Sudan can do more 
than allow terrorists to be based on its territory in between operations. While 
this may be detrimental to U.S. interests on a certain level, current U.S. policy 
may actually be exacerbating hostile Sudanese policy. Attempts by the U.S. 
to contain Sudan and its support for terrorism may lend credibility to the NlF’s 
fear that the West sympathizes with the Sudanese rebels; hence, the regime 
might increase its efforts to seek allies in the Islamic world. A U.S. policy 
aimed at addressing the pragmatic reason.s for which the NIF supports terrorism 
might prove more helpful in reducing the actiuil threat of terrorist acLs emanating 
from Sudan.
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Similarly, regkmaJ insurgent groups have nxciv ed support from Khartoum. JibUb 
Sudan supports terrorist groups for self-interested reasons, it does likewise wiA 
insurgents. Indeed, as the NDA is based in Asmara, Eritrea, and the SPLA 
operates out of northern Uganda, the regime has cause to feel threatened by the 
foreign-backed rebels. Moreover, the U.S. aid transfer to those countries is likcK 
to strengthen the impression that the West prefers a rebel nctory in the civil war 
Thus, Sudan is not likely to forsake its backing of regional insurgents. This indiioct^ 
threatens U.S. interests as the United States enjoys warm, but minor, relations wiA 
the sub-Saharan states surrounding Sudan. The major U.S. concern, namely that 
the insurgencies might further destabilize the I lom ofAfrica, is unlikely to he realizec. 
Just as Sudan possesses little physical and financial ability to pro\ide for terronsts. 
neither can it siqtport the insurgents; hence, the major asset Sudan is able to pnnile 
these groups is a base between operations.

While Egyptian-Sudanese relations have grown tenser throughout the tenure of 
the NIF, Sudan does not currently appear to present a major threat to Egypbai 
security. Khartoum is likely to attempt to repair relations with Egypt in the exert 
that it fears rebel victory is imminent. The threat posed by Sudan seems to he 
overstated by U.S. allies, itKluding Egypt, in the Middle East and Africa to assure 
the United States of the importance of their frierxlship. Thus, while at one time 
Khartoum may have sought to subvert Egypt through its support ofislamist groq& 
it is unlikely to seriously threaten Egyptian security.

Similarly, the threat posed to U.S. interests by Sudanese alliances with enemies of 
the United States is overstated. While Iraq might xtew the NDA as a proxy of the 
United States, and wish to see it defeated, international sarxiions leave Baghdad 
with few resources with which to assist Khartoum. Neither Iraq nor Sudan would 
welcome the international attention, and perhaps reaction, were Iraq to become 
mote heavily involved in Sudaa While amity between Sudan and Iran might he 
more worrisome, the friendship between the two states is questionable. Sudan is 
more than simply Iran’s proxy in Africa; the expulsion from Khartoum of terrorist 
groups demonstrated that Sudan will pursue policies different from those ofiran 
when it stands to benefit from such actions. Major policy breaks, as in the Gulf 
War, could reoccur, and Sunni-Shi’a tensions in the Islamic w orld could frother 
undermine their relationship. Ihe Iranian-Sudanese partnership could proxe 
damaging to U.S. interests, however, if Iran diverts large amounts of funds to 
terrorist and insurgent groups on Sudanese soil.
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U.S. attention to Sudan’s civil conflict has traditionally focused on 
humanitarian concerns. The recent realignment, however, could result in a 
shift of the nature of the war. Continued fighting and possible attrition 
loom in the future. The likelihood that a destabilizing regional war will 
ensue, w ith heightening humanitarian crises and pressure for international 
intervention, is small. Yet the potential for a breakdown of the Sudanese 
state is more likely. The negative ramifications of this would affect the 
United States. The humanitarian crisis would doubtless multiply, ethnic 
overlap could provoke border skirmishes and growing regional 
destabilization, and the loss of control by the NIF could engender further 
radicalization. These possible outcomes are not a foregone conclusion, as 
ethnic conflict will not necessarily occur and a breakdown could induce 
the NIF to moderate its policies and seek reconciliation with some elements 
of the opposition. However, past intransigence on all sides of the conflict 
point more to a Somali-style outcome; in fact, the regime may assist in 
producing this result, as its recent proposal for a southern provisional 
council reemphasizes long-standing ethnic divisions.The proposal 
appears to be more of a tactic w ith which to further divide the antagonistic 
rebel factions and is unlikely to effect the creation of a federal solution to 

the conflict.

A de facto partition is antithetical to U.S. interests. The United States 
might be constrained to intervene should ethnic fighting spiral out of control, 
and furthermore be forced to contend with increased radicalism from 
Khartoum and urgent humanitarian crises. Thus it is in the interest of the 
United States to ensure that this eventuality does not occur. A negotiated 
solution to the conflict would present the optimal solution to avoid a 
breakdown of the state, however unlikely that possibility might seem after 
continuous warfare since 1983. A peace settlement would not only be a 
step towards ending the humanitarian crisis, but might even indirectly reduce 
the threats of terrorism, insurgency, and alliances with U.S. enemies in 
Sudan; this might, in the long run best protect U.S. interests from any 
potential Sudanese threat.
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1. Introduction

Over the past twenty years more than one hundred developing countries 

have experienced a serious economic crisis that originated in their domestic 
banking sector? In many of these emerging markets, years of progress towards 

successful growth have been destroyed by capital flight as international investois 
have withdrawn funds, resulting in subsequent government default on foreign debt 
and virtual economic collapse. In each of these instances, insullicient banking 
regulation combined with factors such as fxx)r macnxxonomic policy, pctlitical 
self-interest, financial liberalization and increased competition axnbined to exp-^e 
the underlying economic problems troubling these countries.
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Once United but Soon Divided?

Banking crises have also occurred in developed countries; however, tire ramifications 
have been far less severe. In recent years Germany’s Deutsche Bank, NatWest 
Markets of Britain, Drexall Bumham in the United States and Japan’s Daiwa 
Bank and Nippon Credit Bank have all been forced to deal with a sharp decline in 
the value of their assets resulting from banking practices that slipped by the attention 
ofgovernment and a)r[V)ratc regulators.’ Yet experience has shown that recovery 
from such downturns lias been swift, albeit painful to a certain degree, and economic 
activity resumed to its previous pace rather quickly. Moreover, since levels of 
general economic welfare are much higher in the First World, these crises never 
resulted in famine or marginal izatioa'

For developing countries, increased international capital flows place considerable 
strainon insufficiert banking systems,^ The relationship betw een an unsound banking 
system and potential crisis is far more important for emerging economies. Banks 
form the core of domestic financial systems. Therefore, a country’s financial well 
beingisdirectlydependentonthestabilityofitsbankingsysteni’ Forthedeveloping 
countries of the world, access to international capital remains the primary means of 
financing growth. Often it is the only means of paying for the infrastructure 
development that leads to higher fixing standards and improx ed economic welfare. 
It is widely acknowledged that free capital flows are a crucial component of 
successful globalization, and that emerging economies benefit immensely Irom 
economic liberalizatiorL*’

An opposite outcome is equally problematic. As Charles Dallara of the Institute 
for International F inance (11F) stated, “ ‘countries that try to protect their banking 
systems too much will end up protecting a shell of a financial institution.”’ Providing 
support for emerging market hanking institutions thixxigh consultation and monitoring, 
as well as through rescue programs designed for periods of crisis, is a role for 
which the International Monetary I- und (IMF) has long assumed responsibility. 
Clearly someone has to cany out this role. The cost ofcleaning up defunct banking 
sectors, estimated to be ox er US$250 billion since 1980^, is alarming.

2. Current Issues
In December of 1994, an accumulation of unfortunate ex ents led the Mexican 
government to devalue the peso. The decision exposed serious economic 
problems within Mexico that had been avoided for years and created what 
IMF Managing Director Michael Camdessus called the “first crisis of the 21“
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Cenuiry.”’ WTiat followed was a chain-reaction of crises throughout Latiii 
America and other emerging market regions (though to a far less severe degree) 
that led to massive capital flight and ultimately forced Mexican otllcials to ask 
the IMF for assistance in stabilizing its currency and supporting its foreign 
reseiA es. Even Chile, who maintained a strong macroeconomic en\ ironment 
and stable fiscal balance, experienced a 12% decline in the value of its stock 
market in the first quarter of 1995.*°

Following Mexico’s collapse, international financial support w as cwrdinated 
in the form of an IMF loan. The United States, the Bank of International 
Settlements (BIS), and the IMF contributed massive amounts of capital support 
to the US$40 billion rescue package managed by the Fund. The loan was not 
made without serious opposition within the U.S. and the BIS, yet in the end 
the capital was granted in a quantity sufficient enough to bring stability not only 
to Mexico but to all of Latin America as well.

The Fund barely had time to reco\ er from its miuiagement of Mexico’s banking 
disaster when crisis struck Thailand in June, 1997, sending shockwaves 
throughout South-East Asia’s emerging markets. Thailand, long recogni23ed 
as a leader among developing economies for its record rate of growth over 
the past two decades, devalued the baht after unsuccessfully attempting to 
defend its fixed exchange rate policy in the international currency market The 
dramatic devaluation that occurred on June 2, 1997, and the crisis that 
immediately followed has left the international financial and political commune-
searching for answers and someone to blame.

Mr.Camdessus and his First Deputy Managing Director. Stanley Fischer, 
claimed to have warned Thailand of the dangers of sustaining its large current 
account deficit as early as July. 1996 when the Fund called aUention to the 
issue in the executive board meeting with the Thai government under its annual 
Article IV consultation. Ihe validity of this assertion will be assessed in further 
detail later in this thesis. Specific mention of Thailand’s high current account 
deficit does appear in official IMF documents published before the crisis began. 
Yet this is not a problem unique to Thailand, and most certainly not a sufficient 
source in itself to cause a crisis. The IMF even admits that there have beer, 
cases w hen it has secretly warned a country of impending crisis, how ever, 
crisis was ultimately avoided.' *
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Criticism of the IMF comes from several camps. The Fund’s surveillance 
mechanisms have fallen under severe scrutiny by many in the international 
financial community for fai ling to correct unsustainable macroeconomic and 
financial conditions before they led to crisis. According to the IMF, the “Fund 
has the mandate under its Articles to exercise firm surveillance over the exchange 
rate policies of members in order to oversee the international monetary system 
and ensure its effective operation. To this end the Fund assesses the 
appropriateness of each member's economic and financial policies in achieving 
the objectives of orderly economic growth with reasonable price stability. 
This involves promoting stable underlying economic and financial conditions 
and a non-volatile monetary system, and subsequently adopting exchange rate 
policies compatible with these undertakings. Surveillance thus combines the 
analysis of individual country policies with an examination of the consequences 
of these policies for the global economic system.”'^ The Mexican peso crisis 
has led to increased discussion on whether the IMF is appropriately equipped 
to confront modem financial distortions. In the wake of the Thai crisis this 
debate has become one of the most important international issues of the decade.

The majority of the international financial community is also challenging the 
effectiveness of the IMF. Thailand’s economic crisis, claim the Fund’s critics, 
is a failure on the part of the IMF to learn from the Mexican crisis. 
Non-performing Ioans of South-East Asian banks are estimated at LJS$73 
billion, a figure that represents over 13% of the region's GDP.' ’ How could a 
situation this problematic de\ elop under international supervision? Rogelio 
Ramirez de la O, an economic analyst in Mexico City, claims that “in a world 
of flexible policies and ad hoc, short-term rules, there is little room for the 
Bretton Woods institutions, except for some lending by the World Bank.”'*

The Economist, a British publication with a long history of encouraging 
liberalization and free-market reform, has voiced support for the IMF. 
However, it should be noted that The Economist sees no other alternative to 
the Fund, and that crises of this kind are in many ways not predictable. Other 
support for the Fund rests on the fact that it is “the only international agency designed 
to help countries overcome their immediate financial problems.”'’

The Association of South-liast Asian Nations'sf ASE AN), view of the crisis was 
noted in a July joint communique, w hich placed the blame on “well ctxirdinated 
efforts to destabilize ASEAN currencies for self-serving purpvxses.” More
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specifically, officials of the Bank ofThailand, the countiy's central bank, blamed 
American billionaire investor George Soros for forcing them to float the baht on 

July 2,1997.'*

3. Questioning the Role of the IMF
Fi\ e months after the Thai devaluation, as South-East Asian currencies continue to 
reach new lows, the IMF is being asked if, in its current fomi and nature, it is 
capable ofpre\ aiting and dealing with future eamomic crises. Ihough it is impossSJe 
to predict with perfect accuracy just who will be the next \ictim of economic crias. 
it is certain that the problem will surface again. The IMF has consistently voiced its 

opinion regarding the inevitable occurrence of financial crises in the future.

This thesis examines the behavior of the International Monetary Fund in the 1990 s 
in Mexico and Thailand in order to address the following questions. Flist, are the 
two economic crises under analysis qualitativ ely similar? Second, in light of the 
lessons learned fiom the Mexican experience and the subsequent internal reftMuas 
instituted within the IMF, could the Fund have prcxented Thailand’s current financial 
crisis? Finally, is the IMF still the most properly structured international organization 

that should be given the responsibility it claims to possess?

The answers to these questions may provide insight into the relationship between 
the IMF’s intentions and its actions. The study of economic crises is particularly 
useful in providing a perspective for analyzing policies and institutions that in ‘normal 
times remain hidden. It also provides a means of ascertaining whether not the 
Fund is capable of adapting to changes in the global economy such that it can 
retain its viability as a means of resolving future cri.ses. Mr. t’amdcKsus claims that 
the Fund is “the central institution of international mt^nctary cooperation.'* The 

currency crises in Mexico and Thailand are putting his assertion to the test

4. The Mexican Peso Crisis

4.a. The IMF and I^tin America

When the United States abandoned the gold exchange staiid.ird in 1971. the 
Fund lost its role as a regulator of international foreign exchange practices. 
Developing countries quickly realized that it was easier to borrow from 
commercial banks than it was to submit to IMF austerity measures and
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Stabilization programs. After the Mexican debt crisis in 1982, Latin American 
governments experienced a backlash against financial globalization. This 
backlash was led by Mexican President Jose Lopez Portillo’s drive to 
nationalize the private banking sector to defend against financial speculators, 
whom he referred to as “vultures”.” In order to restore confidence in these 
countries’ commitment to the process of globalization, the IMF maintained 
what has been termed a “tradition of close association” with Latin America, “

In Argentina, the IMF’s principle concern has traditionally been to curb rapid 
inflation This is a difficult policy to enforce domestically. Austerity programs 
result in a suppression of real wages, which is often opposed by labor 
movements. During the administration of President Arturo Frondizi 
(1958-1962), the IMF’s influence was thought to be disastrous.^'

In recent years, Argentina has increased its ties to the IMF, signing a three-year 
Extended Fund Facility agreement with the Fund in 1992. At the beginning of 
1995, “the official stance was that Argentina did not need IMF support and 
that there were ‘fundamental’ differences with IMF officials over the most 
appropriate policy approach.”^* The resistance was, however, short-lived, 
and a one-year extension of the 1992 agreement was signed. This time the 
l.MF’s terms were more severe, with Argentina “bowing” to the conditions of 
the IMF’s loans.“

A similar situation occurred in Bolivia. In 1985, presidential candidate Paz 
Estensoro submitted to pressure from the IMF and agreed to an austerity 
program that included; reductions in go\ emment subsidies for food and basic 
services, a 1000% devaluation of the currency, complete removal of restrictions 
on foreign investment, and a resumption of payments on foreign debt. The 
program was not sustainable, and ultimately had to be abandoned.^^

Brazil and Ecuador have been more defiant towards the IMF’s demands. In 
a 1985 speech to the United Nations General Assembly, Brazilian President 
Sarney announced his intention to “no longer pay [Brazil’s] foreign debt with 
recession nor with unemployment.”’' Refusal to meet interest obligations on 
its foreign debt to private banks lasted until February of 1988, when the 
government was forced to resume payment under heavy pressure from the 
IMF. Brazil’s reaction to the Fund’s involvement in the Mexican crisis was
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equally disenchanted. Celso L. Martone, a senior researcher at the Fundacao 
Instituto de Pesq uias Econornicas in Brazil, commented that from a politicai 
or ideological standpoint, Brazilian socialists, nationalists and consen ativcs 
alike have interpreted the Mexican collapse as a failure of the “neoliberal' 
model of development so long preached by the (fMF

Similar to the Brazilian case, Ecuadorian President Rodrigo Boija Cevallos 
won a 1988 election on a platform that emphasized greater independence 
from the international influence and priority of social needs o\ er debt interest 
payments to foreign banks. W ithin months the country fell into its \sorst tecessMD 
in history. Facing a potential economic collapse. Cevallos submitted to IMF 
conditions under a much needed aid package.

Venezuelan President Rafael Caldera s IMF influenced decision in August(rf 
1997, to increase petrol prices by 23% was opposed by labor strikes that 
cost private businesses an estimated L'S$300 million.’’ Caldera's decision 
was politically risky, since the last IMF program under President Carlos Anckes 
Perez, later known as the “great betrayal”, resulted in riots and hundredsol 
deaths.^* This time there were no riots, but there does remain lingering 

resentment tow ards the F und.

Although the circumstances that led to IMF involvement have varied between 
the major economies of Latin America, the outcomes hav e general 1\ been the 
same. In asking for IMF assistance, these gov emmcnis were forced to comply 
with what they felt were “colonial recipes” of the Fund’s conditionally- 
agreement. The results were fiscal policies that reduced government 
expenditures and ran counter to popular sentiment.

4.b. The IMF in the 1990's: Challenges of Globalization

Earlier in this decade the IMF realized that it needed to adapt to the rapid 
developments taking place in the world economy as well as to the trend of 
globalization that was spreading through developing countries. In a report b 
the IMF and the U.S. Federal Reserve that studied the causes of financial 
crises in the 1980’s and early 1990’s, 72% of the countries under analysis had 

liberalized their financial sector in the five years leading up to Uk  crisis,-” With 
regards to its own tasks, the IMF believed itself to be “at a juncture that 
[offered] a unique opportunity to demonstrate that a constructive international
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consensus can also be gathered without the impetus of a global crisis.”’® In a 
1992 internal report titled The Unique Nature of the Responsibilities of the 
International Monetary Fund the I MF reviewed its strategy for the 2 U Century. 
Commenting on the objective of the Fund, the report admitted that the “nature 
of its practical implementation [had] changed and [was] likely continue to do 
so overtime.”” The implications for the responsibilities of the IMF were clear; 
they had shifted “from those of a guardian of member countries’ observance 
of exchange rate rules to those of an overseer of individual country economic 
policy.””

The report claimed its members had long endorsed the need for the Fund, its 
surveillance, and its approval of their domestic fiscal and monetary' policies. 
The IMF believ ed that balance of payments equilibrium was fundamental to a 
country’s wellbeing and its “appropriate” degree of participation in the global 
economy.” Thus arose the need for increased surveillance in order to insure 
that all member countries were maintaining stable macroeconomic systems in 
which there would be no abrupt changes in the perception of a country’s 
economic environment on the part of the international community; and therefore 
no external sh(Kk.

According to the report, the most important role of the Fund, that of surveillance, 
was also its greatest limitation. Improvement was necessary, it argued, because 
there was “so far little strength behind the IMF’s exercise of international 
surveillance, and hence it is often perceived as helpless.”” The Fund maintains 
a position of political neutrality as one of its core principles. Due to this lack of 
influence the Fund’s recommendations are “frequently replaced by the sheer 
weight of the strongest (from an economic standpoint) members of the 
community.”” In concluding the report, the Fund stated that its greatest 
challenge was to establish a universally acceptable rule of law. The IMF’s 
attempt to resolve the 1995 Mexican crisis challenged the Fund’s policies, 
and ultimately forced it to move from internal review to more tangible changes 
in its nature and structure.

4.C. The IMF and Mexico Prior to the Peso Crisis

The IMF ne\ er claimed to have known that Mexico’s devaluation would occur, 
though on several (Kcasiorcs it did make note of specific problems that could 
lead to crisis. A 1992 IMF occasional paper titled, Mexico: The Strateuv to
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Achieve Sustained Economic Growth, makes no mention of impending 
troubles, stating that with the support of the Fund “the country [w asj now 
poised to enter a new phase of sustained economic growth and financial 
stability.”" The Fund remained confident in the policies it had helped the 
government to devise and in the current economic environment.

According to the occasional paper, the IMF played an active role in determining 
Mexico’s fiscal and credit policies. The IMF’s stance on Mexico’s current 
account was that despite the risks associated with the deficit, the pri\ ate sector 
had invested wisely, with ”no government guarantees on commercial or 
exchange rate risk.”’^ As will be pointed out later, two of the most impoituK 
characteristics that drove the Mexican economy into crisis were the large 
current account deficit and overextended bank lending tor propertv 

development

Inaccuracy in the Fund’s surveillance is evident in a comment on Mexico s 
success in the early 199O’s, in which it stressed the importance of achieving 
sustainable economic growth through “financial policies...structural 
reforms.. .and measures to protect the economy from adverse shocks. ’* The 
Fund w as optimistic in its assessment of the Mexican economy and signed an 
extended arrangement for the period 1989 to 1992 in order to protect the 
country’s progress from future external shocks. In concluding the occasional 
pap^r the IMF stated that in light of .Mexico s medium-term economic policv 
for the period 1989 to 1994 that “ensured success", private sector access to 
capital and macroeconomic objectives supported conditions favorable ‘fijr 
the achievement of sustainable economic growth in the medium-term."”

4.d. Economic Context of the Peso Crisis

.tkk

There were several reasons why Mexican crisis came as a shock to almost 
everyone in the international financial community.* Government reforms in 
the late 198O’s, the 1989 U.S. led Brady Plan, and the signing of the North 
American Free Trade Agreement (NAFTA) caused a resurgence in optimism 
regarding Mexico’s economic prospects.*' During the first halt of the 1990 s. 
the Mexican stock market realized a 50% average annual gain for foreign 
investors. The majority of the international political community had little reason, 
if any, to believe that Mexico was headed for a crisis of such magnitude. In 
fact, from 1990 to 1993, Mexico had received US$93 billion in net capital
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flows, almost 20% of all capital movements into developing countries. Even 
with the benefit of hindsight, Mexico was the premier emerging market.*’^ On 
December 20, 1994, these same investors lost US$10 billion in 
peso-denominated stocks.*^ Over the next twelve months the stock market 
lost US$70 billion in value, resulting in numerous bankruptcies and almost one 
million more unemployed Mexican citizens.**^

By the end of 1994, despite record international reserves of US$24.5 billion 
(up 25% from 1993), an inflation rate around 8% and economic forecasts on 
Wall Street that estimated 3% growth rates for 1995, a combination of 
economic and political events began to undermine Mexico’s economic stability. 
Several reasons contributed to the government’s inability to maintain the fixed 
peso/dollar exchange rate. An armed rebellion in the southern state of Chiapas 
by the Zapatista National Liberation Army’ and the assassination of both the 
candidate of the ruling Partido Revolucionario Institucional (PRI) and the party’s 
secretary general brought economic actixity in Mexico to a halt?' The situation 
was further compounded by trends in global capital markets, particularly the 
decision by US Federal Reserve to raise interest rates, which resulted in a 
14% decline in capital flows to Latin America in 1994.**

The policy source of the crisis uithin Mexico began with a prolonged defense 
of the peso’s value in international currency markets. Confronted with declining 
net inflows of portfolio investment and unwilling to change its economic policies 
before a critical presidential election, the government issued tesebonos, 
short-term debt securities denominated in pesos but indexed to the US dollar. 
Rather than devalue the peso and deal with the criticism from international 
investors, the government depleted its foreign exchange reserv es in order to 
maintain the fixed exchange rate; “the symbol of [Mexico’s] economic and 
political strength”*’

By December of 1994, the effects of delaying economic reform were not 
sustainable. Interest rates soared, stock prices fell dramatically and international 
investors began a speculative attack on the peso in anticipation of an official 
devaluation of the currency. In response to rapid capital outflow (US$1.7 
billion in the previous week) and to the “uncertainties that [had] been generated 
by the conflict in Chiapas, the government depreciated the peso on December 
20 1994, widening to 15% the band w ithin which the peso was allowed to 
float.**
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The central problem was that the mo\ c came later than it should have, after 
the government had already unsuccessfully spent billions of US dollars 
attempting to support its fixed exchange rate policy. The effect ofthe decision 
uas a farther exacerbation of the lack of cor^idencc among in\estors. During 
the following two Hays over US$4.5 billion was transferred out ol the country, 
leaving the central bank with a meager US $6 billion in toreign reserves. 
* Finally, after avoiding the inevitable, the administration of President Ernesto 
Zedillo was forced to devalue and float the currency. The immediate crisis 
also put pressure on equity markets and currencies in other major Entin 
American economies, most notably in Brazil and Argentina, w hich led to the 
belief on the part of international investors that the entire region was experiendag 

a systemic crisis.

The dynamics of political turmoil that occurred before the devaluation highlight 
the lack of control that Mexico had over its own economy. The government's 
decision to devalue was based on the incorrect assumption that structural 
changes in the private and public sectors had created an economic base ftjr 
rapid improvement in productivity, which would eventuallv lead to more 
favorable conditions for exports, growth and emplov nient.'*’ More problematic 
still were the close ties between business and gov emment in Mexico. In the 
days preceding the devaluation Mexican officials held secret policy discussions 
with the country’s most powerful corporate and labor sector leaders. The 
result was that powerful Mexican business interests were provided with the 
opportunity to transfer their assets out of Mexican banks and into dollar 
denominated holdings in anticipation of devaluation. Within the Mexic^ 
Government the opinion was that a grave error had occurred. Mexico's 
ambassador to the United States, Jesus Silva I ler/og. publicly admitted that 
“there is no question that the whole thing w as mishandled.

The initial rescue package designed by the US Government and the IMF in 
January, 1995, amounted to roughly USS 10 billion. The support, which arrived 
a month after the crisis began, w as not sufficient enough to restore investor 
confidence, and the peso continued to depreciate.” Eventually the international 
community realized that the crisis was not a short-term problem On January 
30,1995, President Clinton announced a US$50 billion emergency loan 
package for Mexico that was to be managed by the IMF.” By the end of
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1995,the financial environment had almost returned to its previous levels of 
activity. As well, the success of the IMF’s program in Mexico helped bring 
stabilization to the crises in Argentina and Brazil.^

4.e. The Role of the United States

In light of the fact that certain critics of the NAFTA have argued that Mexico’s 
economic policy over the past three years has been formulated by the U.S. 
Government, it is necessary' to analyze the role that the United States played in 
helping to restore its southern neighbor’s economic well-being.” The signing 
of the NAFTA in 1994 was not in the least bit an uncontroversial issue, 
especially among labor and business leaders in Washington. President Clinton 
had effectively staked his reputation on the success of the agreement, and he 
was well aware that the health of the Mexican economy would have a significant 
impact on his chances for re-election. Only two weeks before the devaluation, 
at the Summit of the Americas in Miami, Mr. Clinton had praised Mexico as 
a “model of economic de\ elopment" and had suggested that other countries in 
the region look to Mexico as a role-model for macro-economic policy.’*

The probability of a Mexican peso crisis was debated in Congress for over a 
year before it materialized. Ross Perot, in a testimony before a House of 
Representatives panel on March 24,1993, commented in reference to the 
Mexican Government that “these guys are just playing poker with us, and they 
are going to devalue the peso.’’” Economist Paul Krugman made a similar 
assertion in a speech delivered in Mexico City on March 25,1993, when he 
warned that investor euphoria could lead to a situation in which a peso crisis 
would arrive almost completely without noticed.” Krugman has often noted, 
anyone who tried to express skepticism regarding the prospects for developing 
countries in the early 199O’s found it almost impossible to impress the idea 
upon politicians and business leaders.” Investor optimism ultimately prevailed, 
and caution regarding Mexico’s financial activity was overshadow'ed by a 
push to implement the NAFTA.

The Clinton Administration did not respond immediately to the devaluation. 
Riordan Roett, an advisor to the World Economic Forum in Davos, points out 
that the first reaction of the White 1 lou.se “was in terms of domestic politics.’’**’ 
Newly appointed Treasury Secretary Robert Rubin had not yet taken office 
and Congress wa.s in recess for the Christmas season. It wa.s not long before
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the Clinton Administration began to feel intense pressure from investment 
bankers, who were losing billions of dollars each week land American 
manufacturers, who stood to lose much of their competitiveness against a 
devalued peso. The government finally began to deal with the crisis following 
Mexican Secretary of Finance Jaime Serra Puche’s unsuccessful attempt at 
the Federal Reserve Bank of New York to convince over seventy top money 
managers and bank directors to keep their investments in his country

After the initial package (organized by the IMF and funded by the U.S,, the 
BIS and several commercial banks) failed to restore investor confidence it 
became clear that Mexico would need an unprecedented loan if the crisis was 
to be corrected in the near future. The Clinton Administration rccei\ ed appmx al 
from a Republican dominated Congress and promptly assembled a USS50 
billion package, composed of US$20 billion in loans and guarantees by the 
United States, US$10 billion from the BIS, US$17.8 billion from the IMF 
and US$3 billion from commercial banks.*’ Regardless of whether or not the 
United States was acting in its own self-interest, the role of the U.S. Assistance 
and support for the LMF was instrumental in resolving the crisis at an early 
date. Furthermore, it is believed that US financial support helped I^tin America 
avoid the potential need for assistance elsew here in the region.*'

4.f. International Opinions Regarding the Causes of Crisis

Although the crisis came as an abrupt shock to global financial markets, 
there were signs that devaluation, rather than a mild depreciation, might 
have been unavoidable. First, export growth, fueled by the NAFTA, was 
not keeping pace with imports. From 1987 to 1994 exports grew at an 
annual rate of 11.9%, while imports increased annually by over 22%.“ 
Second, the real exchange rate had been appreciating dramatically from 
1988 to 1994, and was putting pressure on exporters who saw their goods 
losing competitiveness overseas. Third, while a 1994 World Bank report 
pointed to gains in productivity, most of this was achieved in the 
manufacturing sector. Mexico’s growth was pro-cyclical, and would 
ultimately face a capitalist dow nturn.*’ Despite its impressive economic 
progress, the country remained highly vulnerable to external shock, most 
importantly reversals of capital flows.
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There exist several schools of thought regarding the Mexican crisis, all of 
which point to flaws in the country’s economic policy. From the Mexican 
perspective it is clear that the responsibility the government’s. In the early 
199O’s structural “inadequacies” were covered up by massive foreign 
investment that allowed the Salinas administration to delay policyreform.  ̂
E>espite the claim by the Mexican business community that rising US interest 
rates diverted investment out of the country, it was “nevertheless ultimately 
policy errors that drove the economy from a problematic situation to a crisis.”*^ 
The relationship between government policy and the exchange rate have been 
equally dubious. Mexico has a long history of abrupt and disruptive peso 
fluctuations that have tended to follow the political cycle."

One analysis is that the Mexican Government was not being honest with 
the international financial community. On December 8,1994, Serra Puche, 
who had worked as Secretary of Trade and Industry during the NAFTA 
negotiation, publicly stated that “the exchange rate policy will maintain the 
established floatation band, which gives the financial authorities a 
maneuvering margin to confront transitory problems.”" Less than two 
weeks later, on December 20, Serra Puche announced that the band within 
which the value of the peso was allowed to trade in international currency 
markets would be widened to 15%.

This abrupt process of making policy intentions public know ledge led to 
external shock. On December 21, Serra Puche revised the government’s 
policy and announced the devaluation: “financial authorities have decided 
that supply and demand will freely determine the rate of exchange until the 
currency markets show signs of stability.”’® Even President Zedillo was 
caught off-guard by this decision. After the depreciation, Zedillo had 
assumed that there was no longer a current account adjustment problem.”” 
On December 29, Serra Puche was replaced by Guillermo Ortiz, a former 
Undersecretary of Finance and then Secretary of Telecommunications. 
By then the peso had already lost 50% of its value. ’* Clearly a lack of 
coordinated policy formation created a situation within the government 
that led to further instability in the financial markets. The fact that the 
government was not prepared to deal with the devaluation is in fact 
surprising, given the fact that every President since Luis Echeverria 
(1970-1976) had implemented a large devaluation in his last year before 
leaving office.”
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Another analysis of the crisis points to poor commercial lending practices and 
a serious lack of government policy cohesiveness, officially and thn>ugh internal 
policy disagreement, that created a fragile financial situation. The flawed 
macroeconomic policies of the Salinas de Gortari administration that held office 
from 1990 to 1994 created a foundation for the crisis long betore it materialised 
By 1994 the devaluation “was not only foreseeable but also inevitable,"’*

Mexico had successfully controlled inflation in the early 199O’s by eliminating 
the fiscal deficit, establishing monetary restraints, and liberalizing its trade policy. 
The stress on inflation has been of primary importance in I .atin America since 
the debt crisis in 1982, when inflation became a benchmark indicator of the 
region’s economic well being. However, at the same time, commercial bank 
lending for consumption rose by 457.7% from 1987 to 1994, w hile that for 
housing increased by 966.4%.” Ramirez de la O contends that close ties 
between government and the private sector facilitated the property bubble. 
The major problem lay in the failure of massive capital inflows to generate 
growth, as was occurring in the emerging economie.s of Soutbc.Lst Asia.

Ramirez de la O’s second point is that a lack of unity within the go\ emment 
can be seen in the drastic changes in official economic forecasts during 
December 1994. K^arly in the month Serra Puchc presented his program to 
the Mexican Congress, w hich established a targeted 5% inflation rate, a 4% 
GDP growth rate for 1995 and no change in the exchange rate policy. The 
second program of the Zedillo Administration, this time under Guillermo Ottiz. 
set the inflation target at 19.5%, GDP growth at 1.5% and a reduction in the 
current account deficit from US$29 billion to US$14 billion. 'Die program, 
endorsed by the IMF, did not mention any possible change in the exchange 
rate policy.” 'Diese inconsistencies enhanced the degree of instability for the 
peso in international markets, as they do for an> globally traded currency.

Popular sentiment seems to agree that the first blow to Mexico’s economic 
and welfare in the 199O’s, therefore serving as the first source of the crisis, 
was the violent uprising in the state of Chiapas.”^’ Regardless of the initial 
source of the crisis, se\ eral identifiable trends emerged; oxerextended prcipcrty 
loans, a high current account deficit, lack of policy coordination and an attempt 
to delay devaluation by spending crucial foreign re,ser\ e.s rather than face 
currency crisis. The leaders of Latin America were, acctirding to many, wise
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enough not to look for someone to blame. They adhered to the advice of the 
IMF and began a process of painful, though ultimately successful, economic 
reform.’*

4.g. The IMF and the Mexican Rescue Package

The Mexican Government, under the conditions demanded by the IMF, 
maintained the floating exchange rate and instituted a series of policies to 
effectively reduce gov emnient expenditures. Among the most dramatic changes 
were a 9.8% reduction in the fiscal budget, an increase in the prices of goods 
and services provided by the government (primarily utilities and gasoline), an 
increase in the minimum wage and an increase in the value added tax from 
10% to 15%.”

Opinion has been mixed with regard to the policy reforms enforced by the 
IMF. Both inflation and the trade balance were swiftly corrected following 
the initiation of the rescue package. The trade balance improved from a 
USS 18.4 billion deficit in 1994 to a US$7 billion surplus in 1995. At the end 
of 1995, inflation was down to 52%. Although this rate is high by international 
standards, the rate of inflation would have skyrocketed to much higher levels 
had the crisis been prolonged any longer.** The most noticeable side effects 
of these policy changes were an increase in unemployment and a decline in 
output. In 1995 the economy contracted by 6.9%, the largest one-year decline 
in modem Mexican history.**

Devaluation of the peso placed the country’s financial sector under severe 
strain by doubling the costs of dollar denominated foreign loans taken out by 
domestic banks. As a result of the drastic decline in the value of the peso, 
many banks were unable to maintain adequate reserves in order to protect 
themselves against the rising number of bankruptcies. Ultimately the 
government intervened, bailing out ten small banks and repurchasing 
approximately 135 billion pesos of bad loans in an effort to stabilize the 
national banking system.*’

Critics of the Fund’s behavior assert that the effects of the IMF-imposed 
austerity program have had disastrou.s economic consequences for Mexico. 
The neoliberal economic model of development, imposed by the IMF and 
World Bank, was deemed responsible for enhanced economic, social and
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political problems and a general increase in the region’s de|:)endency on 
developed country policy interests.*’ This model, embodied in the N AFTA. 
’’deepened the recessive tendencies of the Mexican economy by 
deliberately leading to an overvalued peso.** The results were a flood of 

imports, a growing trade deficit, and a decline in the value of the peso 
against the US dollar and subsequent large-scale capital flight.

These arguments prove to be overly critical for two reasons. First, given 
that Mexico entered into a recession immediately following the devaluation, 
the assistance of the IMF was most likely beneficial to the economy since 
it slowed capital flight and did in fact stabilize the currency. According to 
Mr. Camdessus, the ’’exceptional action was taken with a view to providing 
an adequate international response to Mexico’s financial crisis and giving 
confidence to the international financial system.’’*’ Furthermore, certain 
structural changes enforced by the IMF were in many ways inevitable. 
The Mexican government had postponed dealing with these problems, 
while foreign investors had given them only minor notice.**

On June 30, 1995, the Fund announced that the Mexican economy was 
showing signs of recovery. Trade and current account balances had 
improved, the peso had recovered from its low in early March, foreign 
reserves had risen, interest rates were down, the value if the stock market 
had been increasing, and most importantly the budget surplus had exceeded 
the IMF's own forecasts.*’ By any standards the si.x months required for 
partial recovery were exceptional considering the severity of the crisis at 

the beginning of the year.

5. The IMF Between Crises: Learning from Mexico
Even before the Mexican crisis showed tangible sign.s of resolution, Mr. 
Camdessus found his organization the subject of both numerous inquiries 
regarding blame for the crisis, and also questions of w hat the Fund had learned 
about its mistakes. Although the nature of the IMF is such that it will always 
be susceptible to blame in the instance of crises, the scale of Mexico’s problems 
and the importance of emerging market macroecotKimic stability necessitated 
that the Fund respond to these accusations in a manner that would allow it to
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complete its management of the Mexican program. In his first defense, 
presented at a commerce and trade speech on February 2,1995, the Managing 
Director claimed to have gained insight into the sources of the crisis.

Mr. Camdessus cited first the importance of willful pursuit of sound 
macroeconomic policies on the part of member countries. Second, the point 
was made that members need to “ensure that full and timely information is 
provided to markets."’* Finally, the crisis highlighted the importance of 
strengthening the Fund’s surveillance methods. Moreover, in order to maintain 
a global defense against new forms of crisis that would most certainly emerge 
in the future, it was the responsibility of the Fund to ensure that its structure 
was such that it would continue to be capable of managing economic crises.” 
Mr. Camdessus concluded that all of these lessons were reasons for the Fund’s 
“paying close attention to the best ways of responding” to the persistence of 
crises. The IMF's failure to mention the excessive optimism of its analysis in 
the years leading up to the crisis did not slip by reporters.

Almost immediately following Mr. Camdessus’ opening dialogue a journalist 
from an Italian financial newspaper questioned the Fund’s actions regarding 
an apparent IMF warning issued in January 1993, to the Salinas government 
that the foreign exchange rate was slightly overvalued. The question centered 
around the fact that the Fund failed to mention this caution in its 1993 annual 
report on Mexico. The IMF's defense of this question began with the reminder 
that it is not the nature of its policy to publicly demand that a country devalues 
its exchange rate. The Fund, it was asserted, was not in a program with 
.Mexico after 1992 and therefore lacked the necessary “lex erage” required to 
impose such a recommendation.'*’ The result, according to the IMF, was that 
although it did make mention of “serious reasons for concern, and in particular 
(Mexico’s]...large current account deficit,’ the attention of international investors 
was focused on the country ’s booming equities market and went largely 
unnoticed by the financial community.'”

In relation to the Fund's statement in 1992 that economic policy surveillance 
was a central activity of the organization, Mr. Camdessus' defense appears 
somewhat insufficient. Since the IMF was involved with Mexico’s policy 
coordination throughout the early 199O’s, it could be the case that it was 
responsible to a certain extent for the foundations of the crisis. Moreover, 
with such a close relationship to Mexican olTicials, the Fund's surveillance
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methods fell short of their duties by merely “inviting” Mexico “to focus on [its] 
current account deficit.”’^ Mr. Camdessus stated the true role of the IMF in 
the Mexican crisis: “What we are doing here is just fulfilling our role of the 
institution available to provide to the world this last resort financial safety net'*’

O\ er the next year the lessons learned by the IMF can be traced through 
series addresses by Mr. Camdessus. Speaking at the 25'*' Washington 
Conference of the Co u t k II of the Americas in May 1995, the Managing Director 
attempted to define the Fund’s analysis of the factors of the Mexican crisis. 
This time the current account deficit was stated a.s a major cause for alarm. 
The deficit, which was 6.5% in 1993, “contained the seeds of the crisis that 
eventually occurred.”’* The resolve was that the Fund needed to increase the 
effectiveness of its surveillance of member countries through stricter data 
requirements, continuou.s policy dialogue, and more focussed and candid 
surveillance. The IMF’s policy wa.s to be “even more critical and demarxiing 
than in the past.””

By November 1995, the IMF began making public statements regarding the 
effects ofglobalization on financial markets and the risks involved for developing 
countries that expose themselves to exchange rate fluctuations. Causes of the 
Mexican crisis that had scarcely been mentioned only nine months earlier were, 
with the benefit of hindsight, being highlighted as fundamental to the events rf 
December 1994. Aside from a large current account deficit financed by 
short-term capital inflows (at this point widely recognized as an obvious indicator 
of vulnerability to external shock), the Fund pointed to the “dubious policy 
choices” of the Mexican authorities in their attempt to manage the crisis.* The 
irreversible disenchantment on the part of the market that followed Mexico’s 
devaluation of the peso and subsequent abandonment of a managed exchange 
rate policy had catalyzed the crisis and exposed Mexico’s underlying polio 
weaknesses.”

A November 1995, IMF Working Paper titled Speculative Attacks and 
Currency Crisis: The Mexican Experience attempted to identify the role of 
economic fundamentals as an early warning sign of a potential currenev’ crisis.* 
Three conclusions were arrived at regarding economic trends that could serve 
as indicators of potential attack by currency speculators, all of which had 
been pointed to in the past as characteristics of potential crises. According to 
the report, sharp losses in foreign reserves, a high current account deficit and
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a real appreciation of a national currency to a level where it becomes overvalued 
would provide, in the future, a better means for the IMF to detect potential 
crises in its surveillance activities.”

The IMF was also being forced to confront the criticism that it had created a 
moral hazard in bailing out foreign investors who had allocated significant 
percentages of their portfolios to peso denominated assets. To the question 
of whether or not the size of the bailout was merited, Mr. Camdessus gave an 
emphatic ‘yes’. According to the Fund, had the IMF not intervened “a decade 
of unstinting international efforts to open up markets and liberalize emerging 
economies would have been at risk,” as Mexico would have been forced to 
impose exchange controls and a debt moratorium that “would have certainly 
been followed for precautionary reasons by similar moves in almost all Latin 
American countries.”"* Fund supporters echoed this approach. According 
to Ethan Kapstein, “in the case of Mexico, extraordinary action 

was., .appropriate.” *®'

At the Inter-American Development Bank on September 26,1996, the Fund 
claimed to have observed several common themes among the factors that led 
to currency crises in the past decade. In many cases, banking sector problems 
had originated in lax management within individual banks. Although the Fund 
noted that this problem was not specific to emerging markets, it did comment 
that “lapses in sound banking practices appear to be pervasive in developing 
countries”.The first conclusion was that a lack of legal and jurisdictional 
infrastructures was a catalyst for a breakdown in efficient lending practices by 

banks.

The second common threat to the stability of emerging markets was insufficient 
transparency regarding the reality of financial conditions within domestic banks. 
Neither markets nor bank supervisors (among which the IMF claimed to be) 
were capable of ascertaining which banks might be overextending their credit 
capabilities."” C'learly an increase in the Fund's surveillance capabilities was 

needed.

The final characteristic within many countries that experienced financial crises 
was a distortion of incentives created by government involvement in the banking 
sector, “especially when the normal profit-making objectives of banks take a 
back seat to political goals.”'®* This was perhaps the most problematic 
observation from the standpoint of the IMF. In many countries, ties between
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government officials and private banks are difficult to assess. Moreover, anv 
demand by the Fund that a member country release more information would 
be a violation of the country’s sovereignty. Regardless of the complications in 
resolving this problem, the IMF concluded that it would enhance its 
communication with government officials in an eff ort to stem such problems 
before they led to crisis.'®’

During the first meeting of the G-7 nations after the Mexican crisis, the 
organization agreed upon se\ era! policy recommendations for the IMF. fust 
and of primary importance was the need for the Fund to strengthen its 
surveillance over member countries’ economic policies in order to “be in a 
better position to identify and address emerging imbalances before they become 
major problems.”"* A complication to this arose because the Fund had to 
address the need to avoid a potential nationalist backlash in response to its 
involvement in the policy formation of its member countries. Surveillance of 
macroeconomic conditions u as deemed to be an optimal method for assessii^ 
the effectiveness of domestic economic policy decisions.

The second recommendation by the G-7 was for the Fund to encourage 
transparency via the markets “so as to avoid the erratic, and always excessiv e 
bandwagon movements” characteristic of market reactions to surprises.'®' In 
order to adjust to the increasingly rapid shifts in global capital allocation, the 
third recommendation was to specify a code of prtKedures to allow the Fund 
to respond “quickly and boldly, as it did in the case of Mexico.”'®* The IMF 
was instructed to secure the necessar> financial resources for supporting 
adjustment processes such that its policy reforms would not fall under 
international criticism. This last recommendation, though most member 
countries supported it, took a second currency crisis (the Thai baht 
devaluation) to gain the momentum necessary for enactment.'®’ According 
to the Fund, these recommendations were rcsptmded to successfully, albeit 
to varying degrees and substantial progress was achieved in reducing the 
risk of potential crises.''®

Within a year of the Mexican peso crisis the IMF was beginning to show-
signs that it had learned from the events of late 1994 and early 1995, 
Indeed, by many standards the macroeconomic reforms instated in Mexico 
as part of the Fund s conditional agreement seem to have succeeded. On 
January 15,1997, Mexico announced that it would make in advance a
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repayment to the IMF for the equivalent of US$1.5 billion and to pay the 
United States the remaining US$3.5 billion owed under the rescue 
package.” ‘ Improved surveillance, a better understanding of the causes of 
the first crisis of a new century and a revised approach to its own behavior 
in light of the Funds mandate became the immediate focus of attention for 
Mr. Camdessus and his colleagues.

Meanwhile, across the Pacific Ocean, the Southeast Asian emerging 
markets that had been leading the world in economic growth rates for the 
past thirty years were beginning to show signs of a slowdown.

6. Origins of Pessimism Regarding East-Asia's 
Future Economic Growth

At the time of the Mexican crisis. Southeast Asian markets were enjoying 
a tradition of record economic performance. In 1993 the World Bank 
published a policy research report titled The East Asian Miracle: Economic 
Growth and Public Policy.’— In the report the Bank outlined the policies 
and structures of the High Performing Asian Economies (HPAE’s), of 
which in particularly the Four Tigers (Hong Kong, the Republic of Korea, 
Singapore and Taiwan, and China), had achieved record rates of increased 
economic welfare due to successful growth oriented macroeconomic 
policies.”’ The Bank concluded that these economies would grow well 
into the next century, due mostly to government interx ention that properly 
“fostered development."'

With regard to the crisis that spread to various degrees throughout the 
developing world, the minor effects experienced in Southeast Asia were 
only temporary. The economic strength of the region sustained the shock 
without significant recession. The IMF did make public mention that “some 
of the strongest performing [South-East Asian] countries now must guard 
against overheating with an appropriate use of exchange rate and monetary 
policy”, however, the focus of reform remained on Latin America.”’

In an effort to control any potential side elTects of the Mexican devaluation, 
the President of the Asian Development Bank (AI)B), Mituo Sato, made 
a public statement highlighting “fundamental difierences" between Mexico 
and Asia’s high perfomiing economies. Siting a trend of sustained economic
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growth since 1980 and high levels of foreign direct investment, the ADB 
reassured investors in the region that the developing economics of 
South-East Asia were unlikely to experience a financial crisis similar to 
that in Mexico."* The IMF supported this opinion, stating that the 
short-lived setbacks experienced in the region reflected "their continued 
strong economic performance.'" Thus, as Latin America began a process 
of reassessing its economic policies. Southeast Asia continued to enjoy 
the praise of the international financial community.

While the IMF remained preoccupied by resolving the origins of the 
Mexican crisis, a few economists began cautioning the international fmaiKial 
community of the increasing risks associated with high growlh rates in 
Southeast Asian markets. “Popular enthusiasm about East Asia's boom," 

asserted Paul Krugman, “deserves to have some cold water thrown on 
it.”"’ Krugman’s belief that the future prospects for East Asia's growth 
were more limited than the markets realized was based on his hypothesis 
that this growth resulted from a successful mobili7.ation of factor input 
resources, as opposed to improvements in production cfTiciency. Krugman 
admitted that, barring a major political upheaval, the growth in East .Asia 
would continue to outpace growth in the West for at least a decade. Yet 
he remained cautious that an overheating would occur if governments in 
Southeast Asia failed to maintain stable macrtKconomic fundamentals in 
the short-run.

Similar sentiment was expressed in a survey of emerging market banking 
sectors published by The Economist in April 1997. Problems that had 
been associated w ith protectionism, corruption and la.x financial regulation 
in Latin America just a few years earlier were beginning to surface within 
Southeast Asia’s most successful economies."’ Throughout decades of 
sustained macroeconomic growth, banks in the region had failed to increase 
their regulatory framew ork, and were now overextended by approximately 
L1S$2OO billion in bad non-performing debt.'* Because of factors such 

as poor governance and bad loans totaling 14% of outstanding credit, 
Thailand stood out as source' for potential crisis. Yet despite all of the 

Warnings, The Economist could not predict the disastrous chain of events 
that were to take place only a few months later.
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7. The Thai Baht Crisis

7.a. The IMF and South-East Asia

Mr. Camdessus made an address to prominent financial and business leaders 
in July 1996 that was indicative of the Fund’s policy regarding Southeast Asia 
prior to the eruption of the Thai baht crisis. The IMF claimed to have contributed 
“in no small measure of success” to the “high quality growth” of the region.'^' 
Such growth, unique for an entire region of developing countries, was based 
on sound macroeconomic stability, outward-oriented and market friendly 
policies and cooperation between the IMF and central banks. As well, because 
of the secrecy of the IMF’s annual consultations with its Southeast Asian 
members (typically restricted to finance ministers and central bank officials), 
the Fund never became a scapegoat during previously difficult structural 
reforms.'^ There were, however, sex eral reasons for caution.

One of the lessons learned from the Mexican crisis was the risk of exposure to 
shifts in market sentiment. As well, demand pressure from increased 
consumption and investment was showing up in rising current account deficits; 
both Malaysia and Thailand experienced a 100% increase in their current 
account deficit fiom 1993 to 1996.'^’ Nevertheless, Mr. Camdessus concluded 
that he had “every confidence that the region [would] rise to this challenge, as 
it [had] to previous ones.”*^*

In recent years, the IMF and World Bank pointed to the Southeast Asian 
emerging markets as models for maintaining sustainable economic growth. 
Speaking at a conference with ASEAN leaders in November 1996, Mr. 
Camdessus again complimented the region on its “high quality growth”, with 
particular emphasis on the role that prudent fiscal policy had played in bringing 
about macroeconomic stability. Certain challenges were clearly evident.

The first area of potential problem wa.s the issue of current account stability in 
the majority of the region’s countries. This was one of the crucial lessons 
learned after the Mexican crisis. The Fund cautioned that the large private 
capital inflow s can be immediately rev ersed by a change in investor sentiment, 
and suggested that countries in this situation pay close attention to their exposure 
to global financial markets.'*
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Second, the Fund reminded ASEAN’s leaders that globalization presented 
increased risks for domestic financial systems. Large capital inflows had to be 
responded to with increased transparency and regulation on the part of recipient 
governments. More specifically problematic was the fact that increased caj^ 
inflows had stimulated excessive lending for real estate.’^’ These were familiar 
sources of problems to the Fund and its members, as w as stated earlier. 
Despite the need for prompt and universal reform, the IMF concluded that the 
region could expect to see strong short-run growth.

7.b. The IMF and Thailand Prior to the Baht Crisis

In December 1996, the IMF published an Occasional Paper titled Thail^pjr 
The Road to Sustained Growth, in which it outlined the successful strategies 
pursued in cooperation with Furxl officials over the past 15 years. According 
to the paper, the most striking feature of fhailarxl’s policy environment was its 
record of macroeconomic stability. As for the Fund’s analysis of the role of 
the state, it claimed that the dominant opinion amongst policy makers was that 
the government should refrain from intervention in the economy and that the 
private sector should be the foundation of growth. Inconsistent with this 
observation was the comment that the government’s Board of Investment 
remained the most powerful factor of industrial policy for its sv stem of incentives 
directed at promoting particular industries.

In the IMF’s most recent World Economic Outlook, published in May, 1997, 
the Fund made note of two disturbing trends in the international economy that 
v/ere of particular importance to developing countries. The first was the nature 
and magnitude of capital flows into emerging markets, which reflected a general 
trend towards a more globalized finarKial system. Caution was “w arranted”, 
since countries that were relying too much on capital inflows were positioning 
themselves to be increasingly vulnerable to external shocks.'**’ lhe second 
observation by the Fund was the existerxx of fragile banking systems stemming 
from over-extension of credit allocation under conditions of inadequate 
prudential supervision.'*'

As for Thailand, the IMF has made passing mention of potential short-run 
problems. Investor concerns regarding the large current account deficit and 
the unstable finarKial system were creating currency market pressures. Despite 
this caution, the report predicted an estimate of 8% growth for Asia in 1998.'*^
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7.C. Economic Context of the Baht Crisis

Following a nine-month 18.4% drop in the Stock Exchange of Thailand 
and the July resignation of Vijit Supinit, the Governor of the Bank of 
Thailand (Thailand's central bank), the IMF made a public statement, 
“according to standard indicators...the situation for Thai banks is likely to 
become more difficult.”'” Mr. Vijit had bowed down from his post on 
July 3 under accusations of improper handling of the Bangkok Bank of 
Commerce (BBC) scandal, in which the ailing bank was bailed out at a 
cost of USS 1.6 billion.'” Rumors of an official devaluation (the current 
account deficit was above 8.1% of GDP) led to brief speculative attack 
on the baht, forcing the government to pump crucial foreign reserves into 
the currency market in order to support its fixed exchange rate policy.'” 
Foreign reserves remained high, however, and it was generally concluded 
that crisis had been successfully avoided.

Growth in Southeast Asia was beginning to enter a cyclical downturn, 
when a series of events began in February 1997, ultimately led to crisis. 
The first sign of instability was the speculative attack on the baht. This 
resulted when the Attorney-General was forced to drop the prosecution’s 
case against the former head of the BBC and two of his top officials (one 
of which was concurrently the secretary-general of the Securities Exchange 
Commission) because the one year statute of limitations had expired on 
the case.'” To alleviate pressure on the baht, the central bank announced 
that none of the financial institutions under its supervision were facing 

liquidity problems.

A government rescue package was implemented on March 3 by the Bank 
of Thailand to support ten ailing banks and finance companies whose bad 
debt in the property sector left them unable to meet demands for withdraw. 
Speculative pressure resumed on the baht, once again forcing the 
government to spend foreign reserves in order to stabilize the currency. 
After the month of May, during which Thailand lost US$4 billion (over 
11% of its foreign-exchange reserves) defending its currency, the 
government instructed banks not to provide baht to currency speculators. 
The government also responded by tightening its fiscal budget and initiating 
reforms of the financial sector. The central bank had, for the time being, 
convinced foreign investors that it did not intend to devalue the baht.'”
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By July 1997, there were signs that devaluation might be inevitable. The baht 
had hit a seven-year low as a result of currency speculation ;uid an increase in 
U.S. Interest rates. Thailand, like Mexico a few years earlier, was being 
forced to confront a fixed exchange rate pegged to the U.S. dollar^ an 
overextended financial system, and a current account deficit above 8%,ua jp 
late June 1997, the FinaiKC Minister, Ampuay Viravan. resigned, claiming that 
his efforts to make changes to the economy were being obstructc*d.' ” When 
other central banks in Southeast Asia began inter, ening in the currency market 
to support the baht, the question of crisis shifted from one of potential to one 
of timing. US$25billion in private foreign debt was maturing in the next few 
months, and the Bank of fhailand's US$33 billion in reser. es was certainly 
insufficient to sustain the pressures of payment. On July 2,1997, the Bank of 
Thailand officially allowed the baht to float unprotected in global currencv 
markets.

7.d. The IMF and the Thai Rescue Package

Thailand first called upon the IMF for technical assistance in stabilizing its 
ecorKimy.** The Fund’s lack of involvement is somewhat surprising, given 
that it had advised the central bank of the Philippines to allow greater 
flexibility of the exchange rate only eight days after the Thai devaluation. 
Thailand exacerbated the situation by delaying devaluation, and despite 
the announcement of I.MF participation the markets indicated that only a 
large-scale bailout would protect the currency from further depreciation. 
In order to send a clear signal to the currency markets that the Fund intended 
to resolve the crisis, Mr. Camdessus publicly stated that he had confidence 
in the “strong actions taken by Thailand and (that) the financial support 
that could be extended to it [would] decisively contribute to stability in 
financial markets in Asia.”'*^

In light of the minor magnitude of the crisis so far, there remained little sign 
that a rescue package comparable in size to that of Mexico’s w ould be 
forthcoming. One reason for this wa,s the Fund’s decision to make public 
the knowledge that it had warned Thailand of the risks associated with 
maintaining a large current account deficit. In its defense the IMF says 
that it had issued strong warnings to Thai officials, w hile providing “more 
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tepid caution” in public documents.'^’ This warning bears a striking similarity 
those issued by the Fund to all emerging markets over the past few years, and 
only amounted to strong recommendations and a suggestion to act decisively.

The crisis faced further delays because the IMF continued to defend its 
surveillance prior to the crisis in order to maintain credibility for its policy 
reform demands. Speaking at a news conference on September 11,1997, 
Stanley Fischer claimed that the IMF had warned Thai authorities as early as 
June 1996 that the inflexible exchange-rate system and large current account 
deficit could cause problems. '*• According to the Fund, the early warning 
surveillance mechanisms had worked properly, and the Thai government had 
been made aw are of the problems well before the crisis materialized.

The text of the IMF’s Annual Article fV consultation with Thailand, concluded 
in early 1997, shows signs of both caution and praise. There is mention of the 
current account deficit, at that point well over 8%, but the problem “was more 
than covered by capital intlows.”'^’ True to their claim, the Fund did comment 
that the recent increase in the current account deficit had also increased the 
country’s v ulnerability to external shocks. This caution was overshadowed, 
however, by the IMF’s strong praise for “Thailand’s remarkable economic 
performance and the authorities’ consistent record of sound macroeconomic 
performance.”'* Apparently the Fund was not aware of the banking sector 
crisis that had caused minor currency shocks earlier that year.

As the crisis spread throughout Southeast Asia, pol itical turmoil began to take its 
toll on the reform process. Within Southeast Asia, Thailand had been among the 
most politically unstable during the l990’s.''' The events that followed the IMF’s 
October 14,1997, agreement with Ihailand suggested that the government was 
unwilling and unable to recognize the scale of the country s financial problems. 
The first signs of instability in Ihailand were the July 17 decisions by Prime Minister 
Chavalit Yongchaiyudh to revoke the agreement with the IMF and to dismiss five 
cabinet ministers in order to improve the image ofTiis ten-month old admimstratioiL 
The Prime Minister soon laced parliamentary censure and an accusation ot presiding 
over corruption and inefficiency that had cost the country over US$54.8 billion.'* 
Of particular concern to international investors were accusations that the Prime 
Minister had tipped offbusiness elites to the dev aluation, and the new Deputy 
Finance Minister’s call to ease the rules of refomi for the 58 suspended finance

companies.'**
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The IMF was dealt a major blow when Thanong Bidaya, the Finance Minister 
who had led the government in its negotiations with the Fund, resigned because 
he lacked the power and seniority to implement the reforms necessary to 
resolve his country’s economic and financial crisis.”® One of his chief 
complaints was the government’s decision to rescind on its agreement with the 
IMF to raise the oil ta.x due to public protest. Nine days earlier, Arnaret 
Sila-on, chairman of the committee that was formed to implement the reform 
process, had also resigned, stating that the issue had become one of "political 
football.” Public resentment of the government’s dealings with the IMF 
eventually forced Prime Minister Chavalit out of office in early Noventber. 
Thailand was not prepared to deal with the reforms demanded by the Fund.

While the situation bordered on political chaos in Thailand, Malaysian Prime 
Minister Mahathir Mohamad’s .xenophobia regarding foreign investors was 
shaking markets throughout the region. At the beginning of October 1997, it 
was evident that the crisis was spreading. The Indonesian Stock Exchange 
Composite Index had lost 50% of its value since peaking in earl v March. In 
Malaysia, Dr. Mahathir’s public accusations against the immoral practice of 
currency trading compounded the declining ringgit, which had already lost 
20%ofits value since the Thai devaluation.'” It can be assumed that Malaysia's, 
and for that matter, the region’s troubles would have persisted despite Dr. 
Mahathir’s comments. However, the extent of the damage would most likely 
have been less severe.

One of the interesting points regarding the Thai crisis is that, unlike Mexico, 
the Thai government had to institute significant reforms before the financial 
rescue package was provided by the IMF. On August 5, 1997, the Thai 
government announced its compliance with the Fund’s demands. The Bank of 
Thailand officially revealed the extent of the crisis when it admitted to lending more 
than US $19 billion (over 10% of its GDP) to support the country’s 91 ailing 
finance companies.'” The first re^nse by the government wa-s to add 42 finance 
companies to the list of 16 that were already susperxled. Almost every’ one of the 
closed firms' problems stemmed from bad debt ass<iciated with property loans. 
Other government reforms included reducing the 1998 fiscal spcixling budget by 
US $3 billion, raising the value-added tax from 7% to 10% and tenninating official 
aibsidies of government provided utilitie&'’* The similarity of the conditions tied to 
the rescue packages in Mexico and Thailand reveal the similarities of the crises.
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On August 20,1997, the IMF announced its approval ofThailand’s reforms and 
a subsequent USS 17.2 billion rescue package, of which USS 1.6 billion was made 
immediately available. Further financial assistance w ould be available by November 
30, provided that the performance targets had been sufficiently met by that time.' ” 
Reforms ultimately proved slow in coming, and on October 15 Thailand was 
forced to accelerate its restructuring in order to keep the baht from further 
depreciation.**

Another major difference in the IMF managed Thai rescue package was the 
participation ofthe United States. U.S. Treasury Secretary Robert Rubin stated 
that he had decided months before that there would be no support from the U.S. 
fora large-scale bailout’’’ Although U.S. Treasury officials were involved in the 
design of the rescue package; Washington did not directly contribute capital to the 
bailout. Thailand’sresponsetothiswasexpectedly critical. An English-language 
daily newspaper in Bangkok declared the IMF’s reform strategy to be a “Pox 
Americana.’’**

In July 1997, The Economist questioned whether Thailand was suffering from 
economic problems that were typical of the region, noting that the Philippines, 
Indonesiaand Malaysia might contain similar characteristics.*” Just as the markets 
had overlooked Thai land ’ s economic troubles in favor of a booming investment 
climate, they had failed to look beyond the immediate crisis for signs of potential 
contagion. In September 1997, Thailand’s total debt as a percentage of GDP 
was 197.9%, while Malaysia’s was 175.1%, the Philippines’ 129.6% and 
Indonesia’s 109.5%.*“ Disturbances in the implementation of the IMF’s reform 
policy had failed to contain the effects of what had become a Southeast Asian 
economic and financial crisis.

8. Conclusion

There are several issues that ought to be addressed in order to complete an 
analysis of the present state of the IMF. The Fund is criticized for its role in 
the Thai baht crisis for two reasons. First, the USS 11.2 billion bailout did not 
succeed in stabilizing the currency before the effects of contagion spread 
throughout the region. A faster response, claims the Economist, could have 
prevented Thailand’s woes from effecting its neighbors. The problem is that, 
as recent events have shown, “the defen.ses the region put in place in response 
to Mexico’s peso crisis do not work.”**’*
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Second, the initial conditions insisted on by the Fund were outdated. HuxJsjgjjt 
has revealed that they appear to be based on excessively optimistic predictions 
regarding next year’s growth and a price at which the baht would stabilise in 
the currency market‘d The Clinton Administration has been particularly critical 
of the Fund’s behavior, describing it as “mindless cheerleading for Thailand 
and other Asian nations, repeatedly declaring that stability was just around the 
corner.’’’^

Another problem that the IMF is now forced to confront is the claim that the 
Fund is no longer capable, or willing, to refuse a request for financial suppojt 
The argument that this behavior creates a moral hazard is actually o\ erstated. 
Governments who request an IMF loan face severe austerity measures that 
often create pressure from domestic interest groups. But there is an increasing 
possibility of moral hazard on the part of international investors, particularly 
those who have sufficient influence within their own governments so as to 
affect the activities of the IMF. Since the Fund strives to play an active role in 
the economic policy formation of its members, critics say the rationale behirxl 
its loans could have more to do with establishing institutional and political ties 
than resolving crisis.'*’

In response to the globalization of asset allocation and capital movements, the 
IMF has shown signs in recent years that it is beginning to understand the 
influence of international financial markets on developing countries. Private 
capital inflows to emerging economies grew from US$50 billion in 1990 to 
over US$336 billion in 1996.'“ As early as 1995, the Fund noted that “while 
market sentiment is supposed to be determined by uixlcrlying fundamentals it 
is sometimes more volatile than the underlying economic fundamentals suggest 
We have not found a satisfactory way to deal with this problem.”'*’ Mr. Camdessus 
has requested that member countries give him a mandate to manage the removal 
of capital controls. According to Stanley Fischer, “the old rules do not apply in an 
environment in which there are large traasfers of capital

The IMF was also challenged by the suggestion of a US$ 100 billion Asia-only 
bailout fund to act as a regional counterpart to the ADB. Asian gov ernment 
finance officials claim that the Fund is too far away from blast Asia and that its 
agenda is too close to that of the United Stales. Ihe notion was met with strong 
criticism by the U.S., several European nations, and the IMF. In September 
1997, Stanley Fischer w amed, “it is rarely the case that what is needed is more
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money without an adjustment policy The Fund, the ADB and the World Bank 
eventually expressed support for the regional initiative; however, the idea was 
abandoned after an ASF-AN meeting on December 1

Recent behavior outside of Ihailand and Mexico suggests that the IMF is adopting 
new policies regarding its involvement in member countries. On August 1,1997, 
the Fund suspended its loan program with Kenya, worth US$220 million a year.”* 
Kenyan President Daniel Arap Moi had dismissed his head of customs and excise, 
Samuel Chebii, for putting pressure on a group of traders who refused to pay 
import and export taxes. These businessmen had, in the past, made significant 
contributions to President Moi’s party. The president also failed to comply with 
the IMF’s list of‘good governance” demands as a condition for continued financial 
g^ipoit*’’ lhe decision marks a first step towards greater intervention in government 
affairs by the Fund. But how will the IMF do in a country with far greater economic 

and political clout?

On November 5,1997, the IMF approved a US$41 billion financial support 
program for Indonesia’” After consultation with Fund officials, the government 
had allowed its currency, the rupiah, to float in the international currency market 
The importance of the Fund’s decision, with regard to this paper, is the nature of 
the rescue package. By most standards, Indonesia did not need to be ‘rescued’; 
its current account deficit was 3.3% in 1995-6. In light of the contagion effects 
that Fhailand’s crisis was having on the region, the IMF had executed its first 
large-scale preemptive strike against a potential economic and financial crisis. 
Indonesia is of far more importance from a geopolitical perspective than Thailand, 
especially for the West, and it remaius to be .seen as to w hether or not the Fund will 
repeat its preemptive actions.'”

The Mexican pest) crisis and the Ifiai baht crisis appear to be qualitatively similar. 
At the time of the pest) crisis in 1994, Mexico had a large cunent account deficit, 
an o\ erv alued exchange rate, economically inefficient ties between government 
and business, lack of polic> coordination and a loosely regulated financial sector. 
Devaluation was essentially ineffective because action was taken too late in the 
process. When the extent of the fragility of the banking sector, due to a high 
percentage of non-performing loans and exposure to external shocks, was exposed, 
a crisis ensued that drove these countries into severe recession. All of these 
symptoms were equally responsible for undermining the stability in Thailand that 
ultimately forced the government to devalue the baht in July 1997. Thailand’s
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experience has been worse, if only because it’s rescue has been prolonged 
by the government’s inability to institute the reforms demanded by the 
IMF. Certainly the Fund was aware of these structural deficiencies, hut it 
did fail to make mention of a potential crisis similar to that in Mexico. 
What then, can be said of the Fund’s surveillance capabilities in recognising 
these remarkable similarities before the Thai crisis erupted?

This paper has shown that there was a continued dialogue between IMF 
officials and the Thai government in the years leading up to the crisis. Yet. 
Thailand failed to implement the neces.sary reforms in time, and it is doubtful 
that it ever intended to do so. The Fund's improvement in surveillance, 
though it sounds good on paper, is ultimately of little use if it can not be 
enforced beyond a degree of suggestion. So while the IMF is busy 
enhancing its surxeillance capabilities in order to meet the challenges of 
the 21 st Century, these changes will remain ineffective unless the Fund is 
permitted to play a greater role in the economic policy formation of its 
members during times of non-crisis. This is unlikely, especially in light of 
the anti-Western sentiment left over from the Thai crisis, and also the 
fact that such intervention would represent a violation of member states’ 
sovereign rights.

There is also the issue of information bias, which has come to light on 
several occasions in the past few years. The IMF’s objectives, although 
varied, can be briefly be stated as follows: 1) to monitor international 
capital transactions and promote their liberalization; 2) to monitor member 
countries’ macroeconomic policies (including exchange rate), fiscal and 
monetary policies (so as to be capable of assisting in the aversion of crisis) 
to promote free trade; and 3) to respond rapidly and sufficiently in the 
instance of crisis. Under a closer examination, however, the IMF's focus 
of concern in recent years has varied between Latin America and Southeast 
Asia.

Ever since the Mexican peso crisis, the Fund has maintained that its principal 
regional emphasis should be on strengthening internal bank governance.’” 
As for Southeast Asia, recent emphasis has focussed on growih policies 
and free trade.'” This is perhaps one of the reastins why Thailand's large 
current account deficit was overshadowed by strong growth prosp>ects. 
The Thai baht crisis has demonstrated that, while the two regions are
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markedly different in many respects, they are equally vulnerable to the 
same policy errors and the degree of exposure to the international currency 
market. “High-quality growth”, no matter where it is achieved, can no 
longer be assumed to be a sufficient barrier against the external shocks of 
an increasingly globalized economy.

Despite its many shortcomings in preventing and dealing with the baht 
crisis, the IMF is still the organization most properly suited to play the role 
of economic watchdog. The Fund’s track record is rather impressive 
when looking back beyond recent events. After all, not a single crisis has 
been resolved in the last twenty-five years without some form of IMF 
assistance. More importantly, the Fund has achieved many successes 
throughout its history, although these have tended to go unnoticed by the 
international financial community. As Mr. Camdessus is fond of saying, 
“crises prevented are crises unseen.”’’’ At the annual meeting of the IMF 
and the World Bank held in Hong Kong in September 1997, the Fund’s 
181 members agreed to increase its capital base by 45%.”* With an 
additional US$285 billion in reserves, the Fund must now decide how it 
will reform its policy for loan support to countries in time of crisis.

The IMF may want to consider dividing its reserves into two separate 
accounts. The first could support the traditional activities of the Fund, 
namely the provision of capital to stabilize an economy during a period of 
favorable economic policy reform. A second account could be maintained 
solely for use in the instance of serious currency crisis and macroeconomic 
shock. This would allow the Fund to establish a foundation of short-run 
economic and financial stability, and possibly prevent regional contagion. 
As well, rapidly responding with tangible support for a faltering economy 
may very well reduce the costs of a longer-term rescue package. This is 
perhaps the best the IMP can do, given the current state of the global 
economy. And for this, it seems likely that Mr. Camdessus’ organization 
will retain its role. Ultimately, to blame the International Monetary Fund 
for a member country’s economic crisis would be presumptuous by any 
measure. After a)), only hindsight is correct all of the time.
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B
alance of power theory is one of neorealism's nxist distinct contributions to 

the study of international relations. Based upon the logic of RealpQijjy^^ 
where state actions arc motivated by self-interest, balance of power contends that 

in a system of three or more states, the weaker ones will align to neutralize the 
power of the stronger. The interstate sjstem of the South Arabian peninsula fiom 
1970-74 and 1988-90, which involves Saudi Arabia, the Yemen Arab Republic 
(YAR), and the People’s Democratic Republic of Yemen (PDRY). pro\ides a 
model case study for this theory. According to the dictums ofbalance of power, 
the interaction ofhegemonic Saudi Arabia and its weaker neighbors should ha\e 
resulted in the smaller states' alliance against Riyadh. Instead, the YAR was a 
close ally ofthe Saudis (who had sponsored a civil waragainst the Y?\R government 
years before) and its alliance with the PDR Y onlv occurred de facto when the 
Yemens unified in May 1990. Though balarrce of power theory is vindicated bv 
this outcome, the question remains as to why this alliance did not happen s^wner.

Andrew Galliker is graduating from Tufts Unherstty m ! W8 wnh a degree in
Political Science



Once United but Soon Divided?

On the surface, the ideological clash between the conservative YAR and the 
Marxist PDRY seems like a sufficient explanation, but it does not account for 
why Sanaa remained under Saudi influence during periods of moderation in 
the PDRY leadership nor why unification still occurred without Aden’s complete 
revocation of socialism. Instead, the answer seems to lie within Saudi Arabian 
foreign policy, which was able to preempt the Yemenis’ natural tendency for 
alliance by exerting pressure upon structural weaknesses within the YAR. The 
Yemen Arab Republic was a state with “external influence vulnerabilities,” a 
lack of economic resources which created a dependence on foreign aid and 
trade, and the presence of armed political units that were autonomous of the 
central government. The YAR’s discovery of oil in 1984 and its steady 
strengthening as a state made the weaknesses which Saudi Arabia could exploit 
less significant. The result was an increasing freedom of maneuver for the 
YAR and its ultimate decision for unification with the PDRY. Such an outcome 
demonstrates that the “natural” equilibrium of a balance of power system can 
be disrupted by the presence of a state with external influence vulnerabilities 
and that a potential hegemon can preempt balancing against it by manipulating 

these weaknesses.

Balance of Power Theory and External Influence 
Vulnerabilities

The balance of pow er theory is built upon the concept of Realpolitik, a 
paradigm which emphasizes that state interests are the “spring of action” within 
the international system and that each state is forced to act for its own best 
interests because there is no higher authority to arbitrate conflict between 
them.' These “best interests” are defined as policy which strengthens or 
preserves the state itself and their pursuit can be manifest through self- 
preservation at minimum and global domination at ma?dmum.

Balance of power theory contends that within a system of three or more states 
adhering to Realpolitik, their individual pursuit of self-interest will cause the 
weaker members to work together against the strongest, (and according to 
Stephen Walt) most threatening state in the system.’ As capabilities change, 
alliances w ill be restructured appropriately so that the strongest member is 
always offset by the others. This equilibrium is the “natural outcome” of a 
balance of power system. According to Kenneth Waltz, this result can and
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does occur without the conscious efl'ort of the balancers: “Balance of power 
theory claims to explain a result (the recurrent formation of balances of power) 
which may not accord with the intentions of any of the units whose actions 
combine to produce that result.”’ In other words, the thcon holds that states 
which ground their policies in the logic of acting for their own self-interests uill 
almost inevitably engage in alliances with the intention of countering the strength 
of the most powerful member of their system, regardless of whether or not 
policy makers have the specific intent of balancing.

Though this theor\ is logical and eloquent, the outcome which it predicts does 
not appear to be inevitable when applied to actual history. The progression 
towards equilibrium that Balance of Power predicts can sometimes be derailed, 
resulting in an arrangement which actually favors the most powerful state. 
“External influence vulnerabilities,” defined as structural weaknesses within a 
state which can be pressured by other actors in the system in order to influence 
its foreign policy, can have this disruptive eflect. If such vulnerabilities exist 
within one of the weaker members of an interstate system w hile the dominant 
member possesses the tools to pressure those weaknesses, then balancing 
can be preempted if the stronger state chooses to force the weaker one into 
its orbit by exploiting those \ ulnerabilitics.

One external influence \iJnerdbility w hich frequently appears in the developing 
world i.s the presence of armed political units which operate independently of 
their go\ cmment's control. Such groups exist with frequency in the Middle 
East, examples being the Kurdish guerrilla movements in Turkey and Iraq, 
Hizbullah in Lebanon, the Palestinian Liberation Organization in Jordan (until 
1970), and the Bakil and Hashid tribal confederations of the Yemen Arab 
Republic. These groups tend to be drawn from indigenous populations and 
develop a hierarchy of administration that is independent fn>m their state’s 
while simultaneously overseeing a substantial portion of their state's populatioo. 
The self-contained nature of the leadership of the.se units and the fact that tbcj’ 
often provide services or pursue agendas similar to that of actual states is whU 
makes them “political.” The greatest complication these groups create is that 
by virtue of the fact they are armed and often have their own paramilitary 
formations. This simultaneously creates a challenge to the legitimacy of the 
state in which they exist and a deterrent against interfering in the affairs of this 
unit. Such groups, w hich often pursue agendas antithetical to that of the states 
in which they inhabit, are ideal target.s targets for manipulation by outside
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powers. Such groups can be provided with arms and funding in order to subvert 
the state in which they exist or, are incorporated in that state’s political structure, 
they can be used as aconduit for directly influencing that government

Another, more straightforward external influence vulnerability is a lack of economic 
resources, which creates dependence on foreign trade and aid fiom another member 
of the system. The state which provides these benefits possesses considerable 
influence over its partner, depending on the percentage of revenues that such inputs 
make up. Threats to reduce aid or cut off trade can be used to alter the behavior 
of a dependent beneficiary and the promise of increases can be done in a similar 
way. Similarly, budgetary limitations on a go\ emment can restrict its ability to 
invest in projects or simply distribute patronage among its communities. If this 
problem is combined with the first external influence vulnerability, then outside 
powers can literally “buy off' groups that exist in a state, purchasing their support 
with subsidies and other benefits that the home government cannot pro\ide.

There is no reason why states which possess these weaknesses will act with 
motivations difl'ercmt from any other Realpolitik state: they will all pursue a policy 
designed to preserve and strengthen themselv es. Despite this, the existence of 
these external influence vulnerabilities can cause a state to act in a deviant manner 
within a balance of power system. This is because the pressure of an outside 
power upon these weaknesses can cause the target to see its most beneficial 
policy as aligning with the manipulator instead of against it. Ifthis vulnerable state 
is in need of foreign aid that is being threatened to be revoked or has a political 
structure that ha.s been penetrated by groups which are the beneficiaries of an 
outside power, then w hat that stale perceives to be in its best interests is unlikely to 
be accomplished by opposing the government which is exerting pressure on it, 
regardless of whether or not that state is the strongest member in the system.

Background: YAR, PDRY and Saudi Arabia
Saudi Arabia’s ability to prevent Yemeni unification for twenty years is illustrative 
of how external influence vulnerabilities can disrupt the “natural outcome” of a 
balartce of power system. By examining the development of the states in the Y AR 
and PDRY, arxf the structural factors within these countries, insight can be shed on 

why these vulnerabilities exi.st.
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Demographics and Terrain
The country that is currently know as the United Yemen Republic lies at the 
Southern tip of the Arabian peninsula and forms one side of the strategic Bab 
al-Mandib straits with Africa. Before its unification in 1990, the Yemen 
Republic was split into two countries: the Yemen Arab Republic (also known 
as North Yemen) and the People's Democratic Republic of Yemen (also 
referred to as South Yemen). North Yemen occupies the Western portion of 
what is currently the united state and consists of rugged, mountainous terrain 
that has hindered the emergence of a truly centralized state in the area for 
centuries. South Yemen lies in the Eastern portion of the country and has less 
rugged, more hospitable terrain, particularly in the area of the Hadramaut 
wadi, where much of the population lives.

North Y emen is the most populous of the two; in 1970 it had a population of 
6.47 million compared to South Yemen’s 1.59 million.* One of the most 
recent censuses in North Yemen was in 1986, when the population was 8.97 
million and in 1988 in South Yemen, with 1.83 million.’ Both countries are 
made up almost entirely of Arab Muslims but North Yemen has a large 
population of Zaydis, which is a sect of Shi'ism. The Zaydis mostly live in 
tribal confederations located in the mountainous North, and once ruled Yemen 
for a thousand years under the leadership of a lineage of Imams. The largest 
and most influential of these tribes are the Hashid and the smaller Bakil 
confederations. The southern portion of what w as the YAR and virtually all of 
South Yemen consists of Shafii, which is branch of Sunnism. In these areas 
tribal affiliations are very weak.

With the exception of South Yemen’s one hundred and fifty mile border with 
Oman, Saudi Arabia is the only state which borders the Yemens, sharing a 
frontier of roughly seven hundred miles, lhe Saudi Arabian conquest of the 
provinces of Jizan, Asir, and Najran in 1934 occurred at the expense of the 
North Yemeni Imamate and resulted in the treaty of Taif, which ceded these 
lands to the Saudis but is renegotiable every twenty years. Though Riyadh’s 
grip on the provinces has never wavered, the remainder of Saudi Arabia’s 
border with Yemen has remained undefined until today. Saudi Arabia’s current 
population is officially stated at 18.73 million, but there is a widely held opinion 
that the Saudis inflate this number in order to increase the regional importance 
of their kingdom.* It is believed that roughly 30% of the population is not
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native and that the number of full citizens living in the country is closer to only 
ten million. This means that the YAR alone is home to a population that is at 
least approaching Saudi Arabia’s. For Riyadh, which must be simultaneously 
looking to the north for threats from Iraq and Iran, the size of the YAR or a 
unified Yemen is itself a security concern.

History of the Yemens Prior to 1970
The ancient Imamate of North Yemen was overthrown by a coup d’etat of 
Arab nationalist military officers in 1962. As the family of the Imam Hamid al- 
Din fled north into the mountains in order to rally a countercoup, the newly 
declared Yemen Arab Republic requested military aid from Nasserist Egypt. 
In the midst of an ideological struggle with Saudi Arabia for control of the 
Middle East, Nasser seized the opportunity to develop an ally on the Arabian 
peninsula. As Saudi Arabia armed and funded the Imam’s tribes, Egypt 
committed troops to protect the regime in Sanaa and the result was a proxy 
war that lasted until 1970. Both sides fought inconclusively until the Egyptian 
defeat in the Six Day War. which forced Cairo to withdraw its troops in that 
year. The YAR seemed doomed without its ally, but Soviet, Syrian and South 
Yemeni support in the form of supplies, air power, and “volunteers” helped 
fight the monarchists to a standstill. Frustrated by its inability to uproot the 
YAR militarily, Saudi Arabia chose to negotiate with Sanaa after an internal 
coup in North Yemen led to a purge of the regime’s Leftists by the more 
conservative, tribal elements of its leadership. The result was the National 
Reconciliation of 1970, when Saudi Arabia secured a compromise that gave 
a set number of positions in the government to former monarchists. Riyadh 

recognized the YAR later that year.

South Yemen was also undergoing a period of turbulence during the YAR s 
civil war, but this was in the form of a nationalist uprising against British rule. 
South Yemen’s capital city of Aden had been an English colony since 1839.

In 1963, amidst the environment of Arab nationalism that was pervading the 
region and the civil war being fought in the north, a revolutionary uprising 
began against the colonial state. Marxist organizations such as the National 
Liberation Front (NLF), sponsored by Egypt and the YAR, waged a guerrilla 
campaign which toppled the government in 1967. This was facilitated by the 
British announcement to withdraw from the country in 1966, the costs of their
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empire being too great. After defeating its Marxist rival, the Front for the 
Liberation of Occupied South Yemen (FLOS Y), the NLF assumed control of 
the state and established the People’s Republic of South Yemen in 1967. An 
internal coup within the government consolidated the grip of the Leftist radicals 
of the NLF and the country changed its name to the People’s Democratic 
Republic of Yemen (PDRY) in 1970 in order to emphasize its commitment to 
Marxist ideology.

The Existence of External Influence Vulnerabilities in the 
YAR and PDRY

The end of the civil war in 1970 did not herald the end of all problems for the 
YAR. This new state now had control over country that had few profitable 
natural resources and was largely populated by tribal confederations that had 
been evading centralized government for centuries. Both of these structural 
complications created the external influence vulnerabilities which would keep 
the government in Sanaa within Saudi Arabia's orbit for the next twenty years. 

The relative autonomy of the Bakil and Hashid tribal confederations, the strength 
of the identity through which people associated with them, and the degree of 
influence which the tribal sheiks exerted over their own v illagcs were formidable 
obstacles to state-building in the Y AR.’ The tribal background of many of the 
military officers and officials within the government ensured that the interests 
of these communities would be primary in the new regime.* At the same time, 
the large quantity of arms and funding which the Saudi Arabiiuis provided to 
the tribes during the civil war. as well as the subsidies pro\ ided by the Egyptians 
and YAR in order to compete with Saudi favors, increased the sense of 
autonomy felt by these groups and their capability to resist state coercion. 
The almost cavalier attitude towards the possession of weaponiy in Yemeni 
culture made this situation more intractable. The central government's 
hesitation, even in 1993, to limit the brandishing of Saudi provided machine 
guns by local tribesmen is indicative of this.’

Thus. Saudi Arabia's patronage gave it a direct conduit into the political order 
of the YAR. As long as tribal influence was directed towards the government, 
Riyadh could be sure that it had some say in YAR decision-making. Though 
the relations between Saudi Arabia and the Zaydi tribes were (and continue to 
be) close, it is not apparent that many of these tribes have any sort of special
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loyalty for Saudi Arabia per se. The statement Faysal gave to Nasser in 1969 
that ‘“the Hamid aJ-Din family has been my enemy for forty years, not yours...” 
is indicative of the lack of cooperative history Saudi Arabia had with the rulers 
of the area before the ci vil war. '* Instead, it seems more likely that the motivation 
behind many of the Yemeni tribes’ good relations with the Saudis were mostly 
mercenary. This was still not a great complication for the Saudis, for their vast 
oil fortune could allow them to easily outbid any subsidies that the impoverished 
YAR go\ emment might offer. At the same time, the conservative ideology of 
these groups was much closer to Saudi Islamism than the Marxism of the 
neighboring PDRY, allowing their common beliefs to unite them against a 
mutually disagreeable enemy.

The second vulnerability of the Yemen Arab Republic was its economic 
weakness. Being one of the least developed countries in the world prior to 
unification, the YAR possessed almost no valuable resources before the 
discovery of oil in 1984. Before this blessing, the economy was primarily 
agrarian, making up three-fifths ofthe gross domestic product in 1970." This 
created a severe dependency on foreign aid, so much that in 1975 the entirety 
of the YAR’s budget deficit was financed by foreign loans and grants.'- The 
majority of this funding came from Saudi Arabia and continued up until the 
Gulf War. In 1990, Riyadh was providing $600 million dollars in aid to the 
government in Saniia while Yemenis living in Saudi Arabia brought back $1.2 
billion annually to their home country, its largest source of revenue." This 
economic reliance on Saudi Arabia was the second channel through which 

Riyadh could influence the foreign policy of the Y AR.

The People’s Democratic Republic of Yemen was, in contrast, a state which 
lacked external influence vulnerabilities ofthe severity which existed in the 
YAR. Tribal affiliations within the PDRY were not nearly as strong as they 
were in Northern Yemen. This is primarily due to the legacy of British 
colonialism in the area, which established close ties with local tribal leaders 
and incorporated them into the local government, which in turn collapsed when 
the colonizers lell. Disruptive nuxlemization efforts, the introduction of private 
property, and the creation of a labor class due to the establishment of an oil 
refinery in Aden all contributed to the development of a Marxist ideology 
within the country." Ihis revolutionary political culture is directly opposed to 
the one in Saudi Arabia and left few openings which Riyadh could exploit to 
find allies. Because ofthese circumstances, one ofthe major external influence
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vulnerabilities which existed in the YAR was not present in the Saudi-Yemeni 
system with regards to the PDRY. The PDRY was also relatively freer of the 
second vulnerability which was present in the Y AR: lack of natural resources 
which creates a need for economic reliance on another state in the system. 
The existence of oil in the PDRY and the refinery which the British had built to 
exploit it helped provide the state with an alternative source of income to 
support itself.

Case One: Saudi Arabian Foreign Policy in the Yemens, 
1970-1974

The Yemeni Threat to Saudi Arabia: Subversion and Unification

The major threat that originated from the Yemens during this period was from 
the PDRY and its commitment to the spread of Marxist revolution throughout 
the Gulf. Aden’s first official staterrient on foreign policy outlined its goal to 
further “natural Yemen unity” and bring about the “liberation of Arab lands still 
under foreign rule.”'* From the PDRY’s standpoint, this unity would no doubt 
occur at the expense of the conservative republicans in the YAR. This was a 
view that was confirmed by the PDRY’s sponsorship of leftist elements in the 
Sanaa government in the aftermath of the civil war.”

More directly unsettling was the PDRY’s sponsorship of the rebellious tribes 
in Oman. The Dhofar area, located in the southern portion of the countrv 
bordering the PDRY, was plunged into a civil war from 1963-1975 as indigenous 
tribes rose up against the rule of the Omani Sultan. These rebels began to 
itKlude an increasing number of Marxist radicals and soon became organized 
into the Popular Front for the Liberation of the Occupied Arab Gulf 
(PFLOAG). The PDRY provided training camps, arms, and staging bases 
for this movement, as well as helping facilitate the transfer of arms from the 
Soviet Union and China into Dhofar.'* The urgency of this situation was 
heightened by the British withdrawal from the Trucial Gulf States in 1968. 
worsening Saudi fears that international circumstances could be leading to its 
encirclement by communist states.
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The Saudi Response

In order to confront this threat, Riyadh embarked on a policy designed to 
overthrow the PDRY government as early as 1968. The Saudis first assisted 
deposed tribal leaders who had served in the collapsed British state of South 
Yemen and then a resistance movement against called the Organization of 
South Yemeni Nationalist Forces (OSYNF). Exiles from FLOS Y, dissidents 
from the PDRY government and tribal leaders from the North were armed 
and organized by Riyadh in the YAR. The smaller offensives launched by the 
South Yemeni tribesmen were unsuccessful and it was not until 1972 that a 
major offensive was launched by the OSYNF, resulting in the first Yemeni 
war. It was a disaster for the Saudis, for PDRY forces not only ejected the 
invaders from their territory, but went on to invade the OSYNF areas in the 
YAR itself. The fighting was resolved with a unity agreement that was launched 
by YAR prime minister Muhsin al-Ayni and mediated by the Arab League, 
which was an even further setback for Saudi Arabia. Negotiations between 
the Yemens led to the establishment of technical committees to work out a 
constitution, the nature of the state and other details.”

The agreement for unity was partially a YAR push to absorb the much smaller 
South and a PDRY effort to buy time in order to regroup its forces.^ The lull 
in the fighting and the Saudi loss of initiative allowed the PDRY to go on the 
offensive, supporting leftist dissidents in the North in the hopes of creating a 
political base that would be more favorable to their interests when unity 
occurred.^' A unified Yemen which incorporated and therefore solidified the 
Marxist go\ emment of the South was a dire scenario for the Saudis. Riyadh’s 
response was to rally the tribal shayks of the YAR (who were also nervous 
about the prospects of Marxism spreading in Yemen, which would demolish 
their legitimacy) and military officers who were disaffected by the current regime 
in Sanaa. Generous funding for these groups and the withdrawal of Saudi 
foreign assistance created enough pressure to force al-Ayni to step down and 
be replaced by the pro-Saudi Abdullah Hajri." Hajri’s pro-Saudi sentiments 
were so strong that he was willing to declare the Taif treaty permanently 
binding.” This did not last however; the current president of the Y AR, Abd 
al-Karim al-Iryani, forced I lajri to step dow n as part of an ongoing power 
struggle in the government between tribal conserx ati\ es and “modernists” over 
the prospects of unity. ITie Saudis got their w ay again in 1974 with the bloodless
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coup d’etat of Colonel Ibrahim Muhammad al-Hamdi, a man of tribal 
background who effectively shelved unification efforts?* Though there is 
little evidence that Saudi Arabia directly participated in the placing al- 
Hamdi in power, they were supportive of the outcome?’

Saudi Policy and External Influence Vulnerabilities: 1970-74

In order to execute its strategy of overthrowing the PDR Y government, 
Saudi Arabia needed to work closely with the YAR. The presence of the 
desolate Rub al-Khali (Empty Quarter) on the Saudi side of the PDRY 
border makes it unlikely that any sort of dissident army could be effectively 
organized in that area. YAR population centers close to the PDRY border 
would make effective supply sources for the developing forces and it seems 
reasonable that Riyadh may have also been hoping to drag the YAR’s 
regular army into its war against South Yemen."

Part of the reason why Saudi Arabia’s efforts to overthrow Aden failed in 
this period were because of distrust between the YAR and OSYNF, which 
the former saw as a threat to state stability. The small size and poor 
equipment of the YAR armed forces, especially when compared to the 
Saudi backed irregulars, made the OSYNF even more unwelcome.” This 
distrust manifested itself through a lack of cooperation between these two 
forces, as evidenced by the YAR’s refusal to participate in the OSYNF 
offensive that triggered the 1972 border war?’

This lack of cooperation is indicative of the YAR government’s reluctance 
to pursue a violently hostile relationship with its neighbor. When both 
Yemens achieved their independence in the 1960s, the prospect for warm 
relations between them was good, as demonstrated by Aden’s support 
for the Republic government during the civil war and widespread optimism 
in both countries about unification.’’ It was not until ideological shifts 
occurred in both governments during the 1970s that real hostility emerged. 
Since one of the primary factors behind this radicalization was Saudi 
involvement in the affairs of both these states, this seems to indicate that 
Riyadh’s foreign policy played a significant role in overcoming what could 
have been alliance or even unification between the two Yemens.
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It seems likely that the growing strength of a conservative, tribal based regime 
in the YAR was partially the result of the Saudi brokered National 
Reconciliation, which allowed former royalists to play a role in the government 
The positioning of these tribal leaders, who continued to be heavily subsidized 
by Riyadh", diminished the power of less traditional elements who were not 
disposed towards Saudi Arabia’s intrusive role?' This also allowed the armed 
forces of the YAR to become highly “tribal ized” and made up to a large extent 
of men from the Hashid and Bakil confederations?^ These circumstances 
kept the state in perpetual weakness, depriving it of the will or the means to 
deny Saudi Arabian use of the Y AR as a base for dealing with the PDRY.

Not only did Riyadh's strategy alter the nature of the government in Sanaa, 
but it also had a direct impact on the regime in Aden. In the late 1960s, the 
National Front of the PDRY was in the midst of a major power struggle between 
radical and moderate Socialist factions. The moderates, under President 
Qahtan al-Shabi. were on the verge of beating ultra-leftist forces when Saudi 
sponsored insurgents began organizing a series of uprisings in the PDRY. The 
radicals were immediately reincorporated into the government so that both 
sides of the National Front could stop fighting long enough to crush the 
rebellions. Ihis ga\'e the opportunity for the radical faction, under the leadership 
of Colonel Salim Rubayya Ali, to launch a coup d etat that swept away the 
al-Shabi government.” This event marked a significant change in the foreign 
policy of the country, as signified by its name change to the more appropriately 
Marxist “People's Democratic Republic of Yemen" instead of the “People s 
Republic of South Yemen.” The PDRY government also initiated closer ties 
with the Soviet Union and Syria, as well as calling for the overthrow of the 
Saudi Arabian monarchy, intensify ing their demand for revolution throughout 
the Gulf, and suspicion towards the YAR's close relationship with Riyadh.”

The impact of Saudi Arabian policy tow ards the Yemens in this period is 
clearly a disruptix e tine. ITie staging of PDRY resistance movements from the 
Y AR was an indirect cause of radicalization in Aden’s government while Saudi 
Arabia's invoh ement in North Yemen's domestic politics tilted the balance of 
power towards tribal elements that would be (as discussed in the previous 
section) staunch opponents of unification. This does not mean that Saudi 
Arabia was the sole cause for friction betw een the two Yemens or that unification 
would have been inevitable if Riyadh had not pursued its policies. Such an 
assertion overlooks the significiuice of the ideological riffs that were developing
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in the late 1960s and assumes that the tribal elements of the YAR would have 
acquiesced to close relations with the PDRY without Saudi incitement. The 
Hashid and Bakil did not need foreign convincing to notice the destruction of 
tribal power bases in the South Yemen and be concerned about w hat unification 
with such a state would mean for them. At the same time, it seems likely that 
relations betw een the two Yemens could have developed along a more normal 
route if Saudi Arabia had not been able to exert such strong influence over the 
YAR. Had the tribal confederations not been armed and supplied to such an 
extent that they could challenge the state, “modernists” in the regime could 
likely have pursued their own agenda, which included better relations with the 
PDRY.

Because of the extent to which Saudi Arabia negatively influenced relations 
between the two Yemens, it seems that Riyadh was able to sabotage what 
could likely have been a developing relationship between them. This occurred 
both inadvertently, by facilitating a coup in the PDRY and intentionally, by 
helping bring about a succession of YAR leaders opposed to unification. In 
this manner Saudi Arabia can be tn ha’, c prevented an alliance between 
two countries that would have likely worked together against it. In the vacuum 
of balance of power theory, it seems extremely likely that both of the Yemens 
would have developed some sort of accommodation in order to balance their 
larger neighbor. Saudi Arabia’s meddling in the internal alTairs of the YAR, its 
previous sponsorship of an insurgency that was determined to o\ erthrow the 
government and its efforts to incorporate that movement into the regime would 
seem to be reason enough for Sanaa to be wary of Riyadh. Saudi efforts to 
overthrow the PDRY s Marxist government were an obvious justification for 
South Yemen to align with the YAR This did not happen, however, and w hile 
a significant cause for it was Saudi strategy in the area, the reason it had such 
an impact was because of an external influence vulnerabilities in the YAR. If 
the tribal confederations did not have such a high level of autonomy, then it 
seems likely that the YAR state would have been a stronger institution and 
much less tolerant of foreign invoh ement in tribal affairs. Such circumstances 
would not have allowed Riyadh to pursue its policy of attempting to subvert 
the PDRY or keeping the YAR government within its sphere of influence. 
Likewise, the economic aid that Saudi Arabia provided to the YAR was a tool 
which proved useful in forcing al-Ayni to step down in favor of a more pro-
Saudi leader. Even more importantly, Saudi Arabia’s enormous financial 
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resources allowed it to easily outbid the YAR for tribal support. Thus, 
Saudi Arabian foreign policy was able to circumvent the rules of balance 
of power theory by exploiting the external influence vulnerabilities of a 
potential adversary in the system.

Case Two: Saudi Arabian Foreign Policy in the 
Yemens: 1988-1990

The Yemeni Threat to Saudi Arabia: Oil and Unification

By 1988, Saudi Arabia had continued to have close relations with the 
YAR. Tensions with the PDRY continued from 1975-1988, buttheend 
of the Dhofar rebellion in 1975 and the YAR’s gradual strengthening of the 
state had ended the possibilities for Aden’s sponsorship of insurgency. 
As the PDRY gravitated towards an alliance with the Soviet Union, signing 
a twenty year Treaty of Friendship and Cooperation in 1979, Saudi Arabia’s 
policy of subverting Aden’s regime was replaced by unsuccessful attempts 
io jure It away from the Soviets w iiii die premise of foreign aid. Twice, in 
1979 and 1986, officials in the PDRY began to gravitate towards Riyadh 
and each time they were eliminated in an internal coup. Despite this, the 
PDRY's relationship with its patron became jeopardized as the Soviet 
Union began the glasnost and perestroika reforms in the late 1980s, cutting 
and then canceling the $400 million in annual aid that it had been providing,” 

The PDRY’s increasingly desperate economic situation was juxtaposed 
by the YAR’s discovery of oil in 1984 near its border with the PDRY. 
Pumping of the YAR’s oil began in 1988. producing 175,000 b/d out an 
estimated reserve of one billion bands.” Though increased prospecting 
efforts lead a brief massing of troops between the Yemens in the potentially 
oil rich, disputed area between the Marib-Jaw fand Shabwa provinces”, 
after months of negotiation both countries agreed to withdraw their forces, 
remove border posts at the area and establish a joint oil exploration 
company.” 1 he degree of this cooperation was significant enough to cause 
a previous, ongoing crisis between the Yemens about the extradition ot an 
exiled PDRY president from the YAR to abate almost immediately and be 

resolved in the next year.
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This swift rapproachment was a potential nightmare for Saudi Arabia, for 
unificationofthe Yemens with plentiful suppliesofoil would mean increased 
independence from Saudi foreign aid, as well as the capability to purchase 
better weaponry and dispense patronage to the tribal confederations. Though 
the decline of Communism and collapse ofthe Soviet Union removed concerns 
about a Marxist state developing on Saudi borders, the prospects of an 
independent, populous Yemen was not comforting.

In 1989, Saudi fears became manifest, as relations gradually improv ed between 
the Yemens and “perestroika-esque” reforms were undertaken in the PDR Y.” 
In November of that year, an agreement for unification was signed by the 
Presidents of both countries and a draft constitution was approved for the 
new Yemen Republic, effectively thwarting decades of Saudi Arabian foreign 
policy.

The Saudi Response

Saudi Arabia s response to the emerging prospect of Yemeni unification in the 
late 1980s was done through a three pronged policy. The first element was to 
again rally the traditional elements of YAR society which had close ties to 
Saudi Arabia and were opposed to unification. Ifie second aspect called for 
the use of military and diplomatic intimidation in order to deter the YAR and 
foreign oil companies from drilling in areas along the undcmurcated border. 
The final prong attempted to strengthen Saudi economic relations with both of 
the Yemens in order to increase the interdependence of their relationship with 
Riyadh.

On the surface, opposition to unification did not seem to publicly manifest 
itself from the groups that traditionally opposed it. King Fahd’s statement that 

I personally...bless the unity that actually is in the interests of one homeland... We 
now support this unity more and more because it benefit.s Islam...”* and the 
comment made by Hashid tribal leader Shaykh Abdullah bin 1 lussain al-Ahmar 
that all tribes supported the unification were indicativ e of such a de\ elopment** 

Though it seems unlikely that Shaykh Abdullah's statement represented the 
unanimous opinion of the Y AR tribal confederations, his conrment did represent 
a shift in opinion held by some ofthe more traditional elements. T his was 
because of the increasing penetration by the YAR government over the past 
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decade into the territory of the tribal confederations. The growth of regional 
development projects in tribal areas and enlargement of the state bureaucracy 
meant that the government's control was slowly increasing.'*^ The introduction 
of general conscription enlarged the military and prevented it from becoming a 
proxy of the 1 lashid and the Bakil. Tribal elements were also incorporated 
into the government through the YAR’s first free parliamentary elections in 
1988, which were accepted as legitimate by the confederations and included 
many of their number.'*^

In order to compensate for its increasing loss of influence among the tribes, it 
seems that Saudi Arabia turned to another segment of Yemeni society which 
opposed unification: Islamic extremists. The close connections between 
Riyadh and the Yemeni Muslim Brotherhood's leader. Shaikh Zandani, as 
well as the group's active lobbying against the unification efforts demonstrates 
this. A bombing by Muslim Brotherhood members in May 1990 and an 
assassination campaign by Muslim extremists against Yemeni socialists from 
1990-94 are possible routes through which Saudi Arabia attempted to disrupt 
unification, fhe statement by Ali Abdullah Salih, president of the unified Yemen, 
that it is the “riyal that pays the hands which stage the incidents...[and] It is not 
the Yemeni riyal” shows that Sanaa holds Saudi Arabia responsible for the 
violence.'**

Despite the dampening of tribal autonomy, Saudi Arabia still maintained close 
ties with some of the tribes in the YAR, as shown by a communique sent out 
by six tribes in the YAR expressing their support for the Kingdom in its war 
with Iraq in 1990 and their opposition to the Yemeni stand to remain “neutral 
in the conflict.*’ Not coincidentally, these tribes have been disruptive of oil 
drilling operations by the 1 hint oil company, kidnapping and ransoming the 
employees of the U.S. firm which had signed a concession with Sanaa for 
development of the area, fhe territory which was signed off is close to the 
Saudi-Yemeni border, w hich is undemarcated, allowing Riyadh to claim that 
the property signed in the concession and the oil within is its own.

In working to curtail Yemeni power, Saudi Arabia also employed direct 
measures in order to disrupt Yemeni oil exploration. A letter from the Saudi 
Arabian government was sent in 1992 to oil firms that held concessions along 
the disputed border, informing them that they were trespassing and that the 
Kingdom would take w hatever steps were necessary in order to protect its
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sovereignty * Saudi Arabian armed forces and pro-Saudi tribes also 
periodically skirmished with YAR and PDRY troops in potentially oil rich 
areas from 1987-90 and a military city was constructed by the Saudis at the 
border province of Jizan in 1990.*’ Though K'trder negotiations between the 
Yemenis and Saudi Arabia have been conducted since 1988, virtually no 
progress has been made, even by 1997. Instead, it seems that the Saudi 
strategy in this area has had nothing to do with sincere negotiation and instead 
focused on interdicting Yemeni oil development of the area.

Curiously, while Saudi Arabia and the Yemens clashed over the undemarcated 
border, Riyadh also attempted to foster closer economic ties with the Yemens. 
Agreements for closer trade, investment and technical cooperation were signed 
by the Saudis with both Yemens in 1988.** Even after uni fication, Saudi Arabia 
continued to supply $600 million in foreign aid and Yemeni citizens were 
allowed to work in the Kingdom without a visa, a favor which allowed the 
migrant workers tn return $ 1.2 billion to ilieir home countT)’ annuaiiy, its largest 
source of revenues.*’ It seems improbable that Saudi Arabia, a country whose 
primary export is petroleum and has gross national product over thirty-two 
times that of unified Yemen’®, would feel the need to establish closer economic 
ties wnth Sanaa. Likewise, Yemeni labor could (and has been) easily replaced 
by workers from other countries such as Pakistan and India. What seems 
more feasible is that the Riyadh established these tics in order to increase the 
dependence of the Yemenis upon the Kingdom in spite of their new found oil. 
The impact that these ties allowed Saudi Arabia to have on the Yemeni economy 
was demonstrated in the Gulf War, when Sanaa tacitly sided in favor of the 
Iraqi invasion of Kuwait. In retaliation, over 8(X),(XX) Yemeni workers were 
ejected from the Kingdom and all aid was cut, creating severe economic 
dislocation.

Saudi Policy and External Influence Vulnerabilities: 1988-1990

Saudi Arabian foreign policy during this period was ineffectual in achieving its 
goals. Riyadh was unable to prevent the PDRY and YAR from unifying, 
owing to its declining influence among the tribal confederations, which were 
being rapidly coopted by the Y AR go\ emment. Saudi Arabia was also unable 
to deter foreign in\ estment and Y emeni exploitation of its oil reserves. By late 
1990, eleven new concessions were signed w ith international firms for the 
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development of oil and natural gas reserves.” Saudi attempts to intimidate 
companies that were drilling in what it considered its own territory and 
harassment of oil workers by local tribesmen all failed to prevent the 
development of these areas. Furthermore, Saudi instigated border clashes 
did little to push the ongoing border negotiations in its favor other than help 
renew the border established by the Taif treaty, which will be reopened in 
2014.

Saudi Arabia’s closer economic ties also failed to have any significant influence 
on Yemeni behavior, either before or after unification. The prospect of losing 
Saudi aid and returned revenues was not even enough to deter Yemen from 
siding with Baghdad in the Gulf War. Using its temporary seat on the United 
Nations Security Council, Yemen refused to support sanctions or the use of 
force against Iraq and attempted to push through a resolution calling for the 
protection of Palestinians in the Occupied Territories. Had such a resolution 
pas<^, it migSit Jia * c forced the United States to veto it and risk splintering the 
anti-Iraq coalition.’* Yemen was also accused by Saudi Arabia of airlifting j 
food to Iraqi troops in defiance of the U.N. sanctions. Sanaa’s intransigence I 
on its support for Iraq was summarized by President Salih’s statement in 1991 I

that the “ Y emeni position on the Gulf Crisis was clear and principled and we 
were content to endure its consequences.”” This resoluteness further illustrates 
how much Saudi control over the YAR had deteriorated since the 1970s and 
the degree of independence through which the newly unified Yemen was acting.

Ultimately, its seems that the principle reason why Saudi foreign policy was 
ineffective during this period was because the very things it had relied on to 
influence Yemeni politics were weakening in severity. The external influence 
vulnerabilities of the Y AR were overcome by its government because of the 
regime's increasing centralization and its discovery of oil reserves. The growth 
of state influence throughout the country, the cooptation of the tribes into the 
regime and the introduction of general conscription helped break the autonomy 
of the confederations. Al the same time, the discovery of oil provided an 
economic resource which could break Sanaa's reliance on foreign aid and 
provide revenues which could be used to develop and provide subsidies for 
tribal area.s that were not fully under the government's control. It is also 
significant that the renewed eft'ort for unification was facilitated by YAR-PDRY 
cooperation on oil de\ elopment issues, for it was the potential economic benefits 
of joint development that helped these states to overcome their ideological
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differences and work together. This is especially true for the PDRY, for its 
socialist economy was badly mismanaged and its leadership, in light of the 
collapse of the Eastern Bloc in Europe, was concerned about its viability.

As the YAR’s external influence vulnerabilities weakened, Sanaa gravitated 
farther away from the influence of Saudi Arabia, allowing it to pursue policies 
which it would have been unable to in the 1970s. It seems very likely that a 
renewed pursuit of unification or the decision to side with the Iraqis in 1990 
would have been allowed by Saudi Arabia if the YAR remained as decentralized 
or economically dependent as it was twenty years ago. Therefore, it is apparent 
that the dampening of external influence vulnerabilities allows the balance of 
power system to return to its natural state, just as the presence of these 
vulnerabilities can allow a hegemon to preempt it. As YAR overcame its 
weaknesses, it moved closer to the PDRY, allowing the both of them to engage 
in the ultimate sort of alliance against Saudi TVabia; unification.

Conclusion
Balance of Power theory concludes that in a system of three or more states, 
the weaker members will ally against the strongest. The system of the South 
Arabian peninsula, involving the Yemen Arab Republic, the People’s Democratic 
Republic of Yemen, and Saudi Arabia was one system where such rules should 
have held, but for twenty years they did not. The reason why the YAR aligned 
with Saudi Arabia and not with the PDRY, the other “weaker member,” was 
because of the existence of external influence vulnerabilities within the Y AR 
state. Lack of control over the autonomous tribes within its territory and 

economic dependency on foreign aid were weaknesses through w hich Saudi 
Arabia could manipulate YAR policy and keep it within its sphere of influence. 
As the government in Sanaa grew in strength and achieved greater economic 
independence with its discovery of oil, these vulnerabilities became less 
prominent and Saudi influence weakened. This weakening resulted in the 
outcome wiiich balance of power theory would predict for the system of the 
South Arabian Peninsula, where the YAR and PDRY “allied ” against the 
stronger member through unification.
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Ethnic Interest Groups 
and the Incredible 

Superpower

A
merican foreign policy decision-making in the post-Cold War era is 

not a so much a set of actions formulated upon perceived external 
threats to the national interest as it is an externalized amalgamation of competing 

particularistic demands put forth by domestic organized interest groups. The 
foreign policy decision-making structure of the United States is unique in the 
world in terms of its openness to domestic particularistic demands. The 
Constitution’s system of checks and balances ditluses decision-making authority 
between the Executive and 1 .egislative Branches. World War 11 and the resulting 
Cold War created a grave need for coherent and decisive foreign policy 
decision-making on the part of the United States. Until the 1974 War Powers 
Act, Congress, more subject to domestic pressures and short term political 
goals, del’erred most foreign policy decision-making authority to the Executive, 
due to the gravity of the external threat and the need for coherent and credible 
leadership.
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In the 1990s, the United States occupies an unprecedented international 
position. It benefits from having the world’s strongest economy in an 
increasingly globalized market place, while it is also able to defer traditional 
hegemonic responsibilities and burdens to international organizations of its 
own creation. Yet the effectiveness of the United State’s power in contributing 
to the formulation of a coherent and credible foreign policy that will ensure 
further economic growth, peace, and stability is undermined by the return to 
diffused foreign policy decision-making.

The “uniqueness” of the US foreign policy decision-making structure allows 
foreign influences, through either foreign governments or organized ethnic 
interest groups within the American polity, considerable influence on the 
formulation ofUS foreign policy. This influence is afforded through the exercise 
of Constitutionally protected rights to free speech, freedom of assembly, and 
freedom to petition the government. The United States has become an open 
arena for competing claims for the use of its power.

The United States’ international position and fragmented foreign policy-making 
structure have been exploited by domestic organized ethnic interest groups in 
pursuit of their own particularistic demands. Such motivations compromise 
coherency and credibility in US foreign policy. While multiculturalism is a 
welcomed extension of the United States' liberal democratic tradition, the 
particularistic demands of ethnic groups must be placed within the context of 
a foreign policy that benefits the United States as a collective entity. The 
United States’ ascension to irrefutable economic and military power, relative 
to other states, has contributed to increased capriciousness in its policies 
towards both perceived enemies and allies. The United States, under the 
present administration, has taken it upon itself, in the name of democracy and 
human rights, to impress its own standards upon other nations through unilateral 
economic sanctions and secondary sanctions. Unilateral trade sanctions are a 
favored policy tool due to their illusion of political costlessness in the domestic 
arena. While these sanctions may seem to be politically cost-less, the realitx is 
that they harm the United States politically and economically, abroad and at 
home, as well as undermine the United States' credibility in the international 
arena. The current manner in which the United States applies unilateral 
economic sanctions gives organized ethnic interest groups the opportunity to 
exercise influence over foreign policy decision-making structure designs without 
the necessary consideration of the serious effects these policies might have on
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broader US foreign policy goals, as demonstrated by their advocacy of Section 
907 of the Freedom Support Act, The Helms-Burton Bill, and the Iran-Libya 
Sanctions Act.

Multiethnic Interest Groups In US Foreign Policy: 
The Costs and Benefits of Liberty

“The distinction must be drawn between ethnicity, which enriches 

American life and culture, and organized ethnic interest groups, which 

sometimes press causes that derogate from the national interest.”

-Senator Charles Mathias'

Since the end of the Cold War, the United States has struggled to define its 
“national interest.” While ethnic interest groups benefit American foreign policy 
because they arc internationalist-, these same groups often abandon true 
Wilsonian virtues in order to pursue their own self-interest, neglecting their 
commitment to the United States. Policy within the multipolar, interdependent 
w'orld, in which the United States is the most significant actor, necessitates 
coherence and credibility. The particularism that is inherent in ethnic interest 
groups sometimes demands that the group advocate specialized policies that 
do not take into account the larger common interest or the national interest. 
Ethnic interest groups have obtained a substantial foreign policy role as a 
consequence of American liberal-democratic ideology, “which enfranchises 
the individual citizen regardless of origin of birth, as well as the expanded 
recognition of ethnic diversity; and the institutional reality of a fiagmented US 
foreign policy establishment which empowers individual members of 
Congress.”’ Samuel 1 luntington pxants out that foreign policy, “in the sense of 
actions consciously designed to promote the interests of the United States as 
a collective entity in relation to similar entities, is slowly disappearing.”'* A 
foreign policy absent of contl icting demands and goals, is a credible prescription 
that will allow the United States to behave in a more effective manner.

Multiculturalism is central to the health of the modem American liberal 
democracy. Its foundations lie in the belief that people of all races, creeds, 
and colors can live and prosper together. Multiculturalists believe that diversity
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and tolerance foster the emergence of the most favorable aspects of all 
peoples and cultures. Such rationale can be considered as a progression 
from liberal individualism because it celebrates the dilterences between 
peoples. Due to the fact that American citizenship can be interpreted as 
“the devotion to liberal-democratic and humane principles and not to an 
ethnically-based, cultural community,"’ the identification with and the 
embracing of peoples and cultures of all ethnic ancestries is considered 
one of the privileges of the exceptionalist nature of American society. 
Ironically, many ethnic groups became self-aware vvithin the United States, 
where they encountered the freedom to “practice customs and religions 
and even speak languages that had been restricted or suppressed in the 
immigrant’s homeland.’’*’ The Bill of Rights, under which the celebration 
of ethnic heritage is protected, represents the cornerstone of American 

exceptionalism.

The danger is that these same freedoms have the potential to dilute, or 
even destroy, our effectiveness in the international arena.. The First 
Amendment protects the right to assemble and “petition the government 
for a redress of grievances’’. James Madison, in Federalist Paper Number 
10, argued that “the affirmation of a right, and of the dangers of suppressing 
it, does not, however, in itself assure that the right will be exercised 
responsibly and for the general good." Madison and the Founding Fathers 
feared that political factionalism would threaten the stability of their new 
republic if it was manipulated for the pursuit of narrow interests. Madison 
used the word “factions” to describe a group of people “who arc united 
and activated by some common impulse of passion or of interest, adverse 
to the rights of other citizens, or to the permanent and aggregate interests 
of the community.’’’ The writers of the Constitution hoped that responsible 
representative government and the separation of powers would curtail the 
empowerment of such political factions.

Tony Smith states that both ethnic interest groups and interest groups in 
general can gain disproportionate influence over American foreign policy. 
This is a direct consequence of the weakness of the American state and 
the relatively low cost of gaining political influence in Washington.* The 
ethnic interest groups have emulated the successful practices of commercial 
interest groups and labor interest groups. I he results of such effective
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lobbying and the evident power and influence of interest groups have 
transformed the United States into “less of an actor and more of an arena”’ 
in the view of the rest of the world.

The American state is institutionalized in a manner that renders it receptive 
to particularistic influences. The constitutional system of checks and 
balances is “not so much a division of power as a sharing or overlap of 
responsibilities that works to see that no single branch, much less individual, 
can monopolize power and so convert democracy into tyranny.”'® The 
Executive possesses nominal control over foreign policy, but the extent to 
which is not clearly stipulated. Congress retains the power of the purse 
and the right to ratify treaties and declare war. During the Cold War, the 
Congress gave the Executive a rather generous input in foreign policy 
formation. Following the Cuban Missile Crisis however, the fear of 
imminent nuclear destruction became less evident and Congress began to 
reassert itself. The War Powers Act of 1974 ended effective Executive 
autonomy and further reduced state power relative to society due to the 
more popular nature of the Congress.

Ethnic interest groups have most definitely learned how to successfully 
influence foreign policy in the age of diffused power, as evidenced by the 
size of ethnic foreign policy interest-based Congressional Caucuses of the 
105th Congress, including 33 members in the Armenian Caucus and 63 
members in the Hellenic Caucus." The sizes of these Caucuses are truly 
astounding relative to the size of their respective communities relative within 
the greater American community. However, it is less astounding when 
considering that politics is an expensive endeavor; a Presidential race now 
costs $600 million to $ 1 billion, a Senate seat $5 to $30 million, and a 
House seat $2 million.'^ Smith also discusses how ethnic interest groups, 
despite their relatively small sizes, have exerted significant pressure on 
politicians through concentrated or strategic voting, targeted campaign 
contributions, and disciplined interest group organization.

The use ot primaries to determine candidates for Congressional races create 
both weak party discipline and individuals that “arc at least as responsive 
to their constituents as to their party leadership.”" Smith has determined 
that any geographically concentrated ethnic group can exert considerable 
influence over their particular district representatives. He cites how the
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Jewish population of the state of New York (9% of the total), through a 
concentrated Democratic vote and a turnout of almost twice die state axerage. 
may have able to account for “30% of all of the votes cast in a DenKx?ratic primaiy 
in that state.”'*

A key aspect of campaign contribution regulations which enables ethnic interest 
groups to exert considerable influence results from the stipulation that “individnak 
from outside a congressional district may make contributions for races in w hich 
they are not themselves eligible to vote.”” The ability of wealthy indinduals or 
interest groups to donate money to political campaigns anywhere in the country 
produces dubious consequences, demonstrated, for example, by the 1996 senatorial 
election in South Dakota, which became “a contest between Indians and Pakistanis 
as well as Republicans and Democrats, with the defeat of I .any Pressler pnxlucing 
elation in Islamabad and dejection in New Delhi.””

An ethnic interest group cannot have success in US politics without a highly 
disciplined interest group organization. Smith points out that there are three ‘ “m^or 
tasks” of a disciplined interest group organization; 1) unifying the ethnic community 
itself arourxl the particularistic or single issue cause; 2) creating and managing 
alliances with other interests to call in unison for government action; and 3) monitoring 
public officials in order to reward those that adhere to the particular initiati\ e and 
punish those that do not The ethnic interest group must present a unified, pinserfirl 
and informed front in order to maintain continual leverage on the public official b\ 
appearing to possess enough power to determine the fate of the candidate's next 
election attempt. “Maybe 1 wouldn’t have lost my seat over this, but who wants 
the hassle?,” said a Congressman speaking in reference to Greek pressure to pass 
the Turkish arms embargo on February 5,1975.”

Senator George Mathias points out tw o major problems which result from o\ erly 
powerful ethnic group influence on American foreign policy, f irstly, altlx^ugh the 
United Stales is steadfast in the presentation of itself as a multicultural stviets. there 
is an “imbalance between competing groups so that some exert disproportionate 
influence at the expense of those who are weaker in numbers, unity and resources. * 
Secondly, a loss of cohesion in Amencan foreign policy is experienced. The 
strategic, economic and political responsibilities of the United States as the sole 
superpower are greater than the sum demands of domestic particularistic 
groups. Echoing such sentiments, Samuel Huntington states that the United 
States has “less of a foreign policy in a traditional sense of a great pow er than
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we have the stapling together of a series of goals put forth by domestic 
constituency groups....The result is that American foreign policy is incoherent. 
It is scarcely what one would expect from the leading world power.”'’

This debate has two extreme sides; Huntington’s anti-multiculturalist view and 
the diasporic communities argument. Huntington advocates a return to intense 
assimilationism and views multiculturalists as an evil, anti-American group who 
“deny the existence of a common culture in the United States, denounce 
assimilation, and promote the primacy of racial, ethnic, and other subnational 
cultural identities and groupings.”® His extremist view is fueled by the domestic 
agenda of arch-multiculturalists who plan to destroy the American creed by 
“substituting for the rights of individuals, the rights of groups.” Yet, Huntington’s 
proposed solution to such a problem would produce a greater evil. As James 
Madison obserx ed. the only way to stop the “mischiefs of faction” is to tamper 
with the First Amendment, thereby destroying liberty. Such an action produces 
consequences and implications far graver than the benefits of eliminating the 
“occasional excesses” of ethnic interest groups.-'

Diasporas arc defined as a "people with common national origin who reside 
outside a claimed or an independent home territory who rcp^ard themselves, 

or are regarded by others as members or potential members of their country 
of origin, a status held regardless of their geographical location and citizenship 
status outside their home country.”’’ One major failing of this “diasporic 
communities” school is that it too greatly disconnects the interest of the ethnic 
group from the interest of the resident nation. Such a fallacy constitutes the 
crux of the oppostion by assimilation extremists like Huntington. Diasporic 
advocates define themselves too independently from the rise of such forces as 
nationalism and the role of leading states in international affairs.”

A viable alternative to those that cither wish to suppress multiculturalism in 
foreign policy formation, or those that wish to make it the central issue, is what 
Smith calls “soft-multiculturalism” or what Mathias calls “the reintroduction of 
civility.” Soft-multiculturalism places value on an “individual and a group 
recognition of a cultural heritage held apart from and in addition to an American 
identity.”’* It focuses on the ideological citizenship that is unique to America, 
and allows the whole of society to be greater than the part. Mathias argues 
that there is no enforceable legal means for restricting ethnic or interest group 
activity without destroying liberty. As an alternative, he advocates civilized
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discourse in order to reach a solution. Americans must be willing to compromise 
on their particularistic demands for the benefit of the general good. It is not 
only the responsibility of the groups themselves to exercise restraint, but also 
the duty' of the public official to resist lobbyist pressures. There is a pressing 
need for ethnic interest groups to consider both the views of competing ethnic 
interest groups and the views of competing political and economic interests. 
Only when such rationale is undertaken can American foreign policy regain 
coherence and credibility, asserting the United States' position a.s a leading 
global actor. The sentiments of early republican thinking must be considered: 
“A republic demanded virtue of its citizens, for only a people w illing to 
subordinate private gain to the good of the polity could govern itself"*’

The Illogic of Section 907 of the Freedom Support Act
“It shows everyone, including our ad\ ersaries, that Congress does not 
give support to Azerbaijan.”

-Hafiz Pashayev, Azerbaijan’s ambassador to the United States’*

In 1992, Congress passed the Freedom Support Act, a massive aid package 
designed to preserve the political independence and economic viability of the 
former Soviet republics. However, the Republic of Azerbaijan was singled 
out by Section 907 of the Freedom Support Act, which prohibits direct 
assistance from United States to the government of Azerbaijan until Azerbaijan 
ceases blockades and the use of force against Armenia and Ngorno- 
Karabakh.*’ This restriction includes direct humanitarian assistance and 
prexents the US Export-Import Bank and the Overseas Private Investment 
Corporation from extending credits and risk insurance to US companies 
operating in Azerbaijan.*’

The diffuse foreign policy decision-making structure of the United States is 
responsible for the inherent policy contradictions involved in the relations 
between the United States and Azerbaijan. The Clinton Administration, 
American corporate interests (namely American oil companies), and the Azeri 
government all claim that the prohibition of direct humanitarian assistance 
impedes closer ties between the United States and Azerbaijan. Since funner 
President Bush's initial resistance to Section 907, the l-xecutive branch has 
recognized the importance of maintaining its role as a peace-broker in tlx* Minsk 
Group. Another concern is the importance ofensuring Azerbaijan's indcpetxlence
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from regional powers seeking to create a sphere of influence in the area, due to the 
countries immense energy' reserves. These broader concerns have been ignored 
by the I x'gislative Branch’s pro-Armenian stance. Section 907 is the direct result 
of Armenian-American exercise of influence over Congress to bring US power 
and international attention to the regional conflict over Ngomo-Karabakh. The 
Armenian-American Community is relatively small, numbering around 1.5 million, 
but it is affluent, with concentrated voting blocs in Massachusetts, California, and 
New Jersey. The Armenian Congressional Caucus has thirty-three members. Their 
most loyal Congressional patron, former Senate Majority Leader Bob Dole, who 
was cared for by an Annenian-American doctor during World War 11, ensured 
the passage of Section 907 and made sure that no anti-Armenian initiatives reached 
the floor. During his 1996 presidential election campaign. Dole showcased his 
support for Section 907, as well as the Humanitarian Aid Corridor Act, which 
limited aid to Turkey. In a further attempt to gamer Armenian support. Dole 
attacked Clinton’s waiver of the Humanitarian Aid Corridor Act as an example of 
his insensitivity to the Armenian cause.

US foreign policy interests in the region Republic of Azerbaijan are substantial. In 
traditional liberal-democratic temis, it is in the long-term interest of the United 
Stales to promote democratic and market oriented reforms, regional stability and 
coc^jcration, and political independence from the imperial designs of the regional 
powers (i.e. Russia, Iran, and Turkey). In humanitarian tenns, it is in the long-temi 
interest of the United States to consolidate a meaningful peace between Azerbaijan 
and Armenia and to aid the 1.5 million refugees displaced by the still-unresolved 
conflict over the Ngomo-Karabakh region. Due to the surging international 
competition for the rights to explore, produce and transport zVerbaijan s \ ast oil 
wealth, there is an urgency to end the nine year conflict in the area and establish 

regional stability and cooperation. UTiile the exact amount of zXzerbajjan's energy 
reserves is unknown, they currently have proven reserves of over thirty million 
barrels, with an estimated potential of over two hundred million barrels.’’ The 
world’s major powers have come to consider zVerbaijan as crucial in controlling 
the world’s second-largest oil supplies in the next century.

The conflict over the Ngomo-Karabakh region is a part of the series of conflicts 
between Orthodox Christian Armenians and Turkic peoples. The atrocities 
of centuries of conflict reached their ape.x in the 1915 Annenian Genocide by 
the Ottoman Turks. The Ngomo-Karabakh conflict began in 1988 with the 
weakening of Soviet control over the area. The .secessionist mo\ ement begun
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by the Armenian majority of the region, lasted until the May, 1994 cease-fire 
brokered by the Organization for Security and Cooperation in Europe (OSCE) 
Minsk Group countries: Belarus, Finland, Germany, Hungary, Italy, Russia, 
Sweden, Switzerland, Turkey and the United States. The war was 
characterized by ethnically-motixaled atrocities committed by both sides. During 
the war, Azerbaijan upheld an embargo against Armenia, which was later 
reinforced by Turkey in 1993 after a destructive Armenian offensive. Clearly, 
the war had enormous human and economic costs.

Of the seventeen million people who occupy the Armenia-Azerbaijan region. 
1.3 million are refugees. Armenia is burdened with the influx of over 300,000 
ethnic Armenians who fled Azerbaijan at the beginning of the conflict in 1988. 
Azerbaijan, however, struggles with over 900,000 refugees, which include 
refugees from Armenia, Ngomo-Karabakh and the 20 percent of Azerbaijan 
now occupied by Armenian forces. Armenia benefits as the fourth highest 
per-capita recipient of direct humanitarian aid from the United States. 
Armenians also benefit from a twenty-five year military basing agreement with 
Moscow that deflects the responsibility for the security of Armenia's border 
with Turkey to Russia."

While the Azeris benefit from American humanitarian aid that is distributed 
through non-govemmental organizations, they are not able to receive direct 
assistance from the United States unless, according to Section 907, the 
President can prove to Congress that the aid distributed by NGOs “is not 
adequately addressing the suffering of refugees and displaced persons.”’* 
Azerbaijan also faces the security dilemma of having twenty percent of its 
territory under occupation, an oil-hungr> Russia with imperialist designs to the 
North, and Iran to the South, which is infuriated by ethnic Azeri secularism. 
Beyond historical injustices, reality dictates that the United States is “punishing 
the loser and comforting the conqueror, occupier and evident w inner of the 
war.”’* It is not in the interest of the United States to deny or restrict 
humanitarian assistance to a small, poor country, especially when that country 
is critical to the political and economic stability of the region.

Beyond the humanitarian critiques of Section 907, its effects on the relations 
between the United Slates and its oil companies, and the government of 
Azerbaijan are detrimental to the long-term shared-interest.s of ensuring the 
free movement to international markets of oil and gas from the Caspiiui Sea
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and Central Asia.” While the American oil companies participating in the 
International Oil Consortium in Azerbaijan -Amoco, Unocal, Exxon, and 
Penzoil- are able to freely invest in Azerbaijan, they suffer from anti-American 
sentiment in Azerbaijan’s government and the lack of support in the form of 
credits and risk insurance from home. Section 9O7's stipulations regulating aid 
from the US Export-Import Bank and the Overseas Private Investment 
Corporation give foreign competitors of American corporations a competitive 
advantage because they are able to “benefit significantly from unrestricted 
political and financial support from their governments.”” The continued 
involvement of American oil companies in the Caspian region is not only 
necessary for the viability of the both the companies and the American economy, 
but also necessary for the maintenance of the political independence of 
Azerbaijan and its oil reserves vis-a-vis its powerful neighbors.

American oil companies, backed by key members of the American foreign 
policy establishment, such as former Secretaries of State Henry Kissenger 
and James Bakerand former National Security Advisors Brent Scowcrofl 
and Zbigniew Brzezinski, have been effectively pressing these long term 
concerns in their continuing efforts to change US policy towards Azerbaijan. 
They have pointed to the formation of blocs in the volatile Caucasus. The 
Russians, who dispute Azerbaijan's claim to Caspian oil, and their new vassal 
state, Armenia, have gained support from Iran another regional power with 
imperial designs. In response, Azerbaijan has sought support from its traditional 
ally and fellow secular Muslim state, Turkey, as well as from Israel. In response 
to geopolitical maneuvering, the Clinton Administration has taken decisive 
steps towards ending the United States’ discrimination of Azerbaijan, promising 
aid and defense cooperation, including the possible American training of the 
Azerbaijan army.

The failure of the United States to act according to its broader interests of 
maintaining a neutral p<isition as a peace-broker in the Minsk Group and in 
ensuring the free flow of Caspian oil to international markets is the direct 
result of the particularistic demands of the more nationalistic elements of the 
Armenian-American community. United in their goal to weaken US-Turkey 
relations, the Armenian National Community of America is aided by the larger 
and more powerful Greek-American community. Congressional support for 
Section 907 of the Freedom Support Act was based on electoral politics and 
the fear of the powerful Armenian-American ethnic lobby. The rise of regional
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blocs could have been avoided had the United States presented itself as a 
neutral mediator in promoting regional security and cooperation, instead of 
emphasizing its role as a nation with a politically ’.veil connected Annenian 
community. W'hi le the economic sanctions involved in Section 907 of the 
Freedom Support Act are relatively minor, their timeliness and justification are 
rather consequential due to the serious nature of the conflict in the Caucuses.

The Illogic of the Helms-Burton Bill
At issue beyond Cuba is Washington’s Claim to responsible leadership 
in the Post-Cold War era. Passage of the Helms-Burton legislation 
would undermine the claim and depict us as a country prepared to violate 
international law and precedent in pursuit of what the rest of the world 
sees as an irrational Cold War obsession.

-Wayne Smith, former head of the US Interest Section in Havana”

After the public furor that erupted from the firing on two Brothers to the Rescue 
planes by Cuban MiGs on February 24,1996, President Clinton shifted his 
prior sentiments and endorsed the Helms-Burton Bill or “Cuban Liberty and 
Democratic Solidarity Act of 1996’’, establishing a new precedent in the 
application of American unilateral economic sanctions. Helms-Burton invokes 
secondary economic sanctions on foreign persons or companies trafficking in 
property confiscated from ?\merican nationals by the Cuban government. Title 
Ill of the bill allows US nationals holding claims of over $50,000 in confiscated 
property to sue those who traffic confiscated property or engage in any 
commercial activity using or otherwise benefiting from confiscated property in 
American courts.“ Title IV of the bill mandates the denial of visas to those 
who traffic in confiscated property and their immediate families. The bill allows 
all current US citizens to sue even those Cuban exiles who emigrated after the 
1959 revolution and were not citizens at the time of confiscation.

The bill also enters into law the United States embargo of Cuba, which for the 
past 37 years has been enforced by executive orders. Therefore, the United 
States cannot change its policy or engage in any form of corLstructive engagement 
without the approval of Congress. The bill shifts the entire burden of foreign 
policy-making with regard.s to Cuba to the Legislative Branch. By shifting 
control of the embargo to Congress, 1 lelms-Burton ends the possibility of 
using the embargo as a tool in negotiations with the Castro regime. Ifie bill
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mandates the withholding of all multilateral and bilateral aid until a democratically 
elected government, which cannot include Fidel or Raul Castro, is elected. 
The specifications that must be met in order to be labeled “democratic” are so 
stringent that they retlect the s u u h u j  v  of ar. established democracy, instead of 
transitional one, which would be the likely intermittent stage following such a 

drastic regime change.

The Helms-Burton bill signifies the final victory of the Cuban American National 
Foundation (CANF), and its autocratic leader, Jorge Mas Canosa, over the 
fragmented foreign policy decision-making structure of the United States 
government. Since 1981, the CANF and its political action committee. Free 
Cuba, exploited the power of the United States in support of the particularistic 
demands of the right-wing elements of the Cuban exile community, which only 
numbers 1.5 million people. The PAC achieved this result through the effective 
use of campaign contributions, targeted voting, and strict organizational 
discipline. The great legislative accomplishments of the CANF include the 
creation of Radio and TV Marti (under the auspices of the United States 
Information Agency), the Cuban Democracy Act of 1992, and the Helms- 

Burton Bill of 1996.

The Cuban American National Foundation is unique among American ethnic 
interest group organizations in that it was created with the help of the US 
government in order to support a set of particular policies. During former 
President Ronald Reagan's 1980 campaign, his future national security advisor, 
Richard Allen, met with the right-wing leaders of the exile community and 
veterans of the Bay of Pigs in order to encourage the creation of an organization 
that would popularize Reagan’s anti-communist, interventionist policies in Latin 
America, and would “appear to speak with one voice” for the Cuban American 
community.” During the Reagan Administration, the CANF had 
unprecedented access to the oval office and the intelligence community. The 
CANF was involved in the Reagan Administration s Latin American foreign 
policy making decisions at all levels. During the Iran-Contra hearings, it was 
discovered that Colonel Oliver North's notebook contained Jorge Mas 
Canosa’s name, along with five phone numbers where he could be reached.’*

The power and access which the CANF gained during the Reagan 
Administration established the organiz.ation as a formidable power in 
Washington. While the exile community has consistently voted Republican,
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the CANF has courted legislators on both sides of the political aisle. A very 
illustrative example of the CANF’s political power is Democratic Senator 
Bob Torricelli’s conversion from an advocate for closer ties to Cuba, to the 
leader ot the Cuba hawks in Congress. As a congressman in the 1980s, 
Torricelli opposed Reagan’s policies in Latin America, and in 1989, he 
sponsored a failed bill that would have partially lifted the embargo for the sale 
of medicine and medical equipment to Cuba. When Rep. Torricelli became 
the chairman of the House Subcommittee with jurisdiction over US-Cuba 
affairs, he became a Castro-hawk and the beneficiary of over $ 120,000 in 
campaign contributions from the Free Cuba PAC.” After Torricelli’s 
successful Senate campaign of 1996, the Senator, in response to a question 
from The Washington Post, stated: “Nobody does it [ethnic politics] better 
than me.”* The organization has proven its ability to control legislators from 
Florida and New Jersey, where there are substantial Cuban-American 
communities, and its ability to court conservative, hard-line, legislators 
throughout the nation, including Senator Jesse Helms and former Senator Bob 
Dole. The CANF has also demonstrated its power over presidential politics. 
In 1992, it gained Bill Clinton's support for the Cuban Democracy Act after a 
sizable campaign contribution.

In the 1990s, Cuba has ceased to pose a threat to the United States. While 
the United States government actively engages the communist regimes of China 
and Vietnam, hoping that increased commercial ties and the creation of a 
middle class will promote democratic reform, it strangles Cuba. The right 
wing Cuban exiles that dominate US foreign policy decision-making are single- 
minded in their relentless pursuit to not only to topple, but punish and humiliate 
the Castro regime. Their primary concern, and the focus of their efforts is the 
internal politics of Cuba, not the welfare of the collective groups and interest 
within the United States.

While opposing the Helms-Burton Bi 11 and the embargo in general, US business 
interests have not maintained a consistent, energized front against the policy. 
Business interests have been critical in the passing of the North American 
Free Trade Agreement and the lifting of the embargo on Vietnam. But their 
lack of initiative in opposition to the Helms-Burton bill can be explained by 
many factors. The relative size of the Cuban market, and the opportunities 
available, are not great. Most foreign investment in Cuba is in the budding 
tourism sector and the small, underdeveloped mining sector. In fact, the
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companies that are seriously protesting the Helms-Burton bill are companies 
that lost property to confiscation. These companies fear that their chances of 
ever receiving compensation would be reduced by the deluge of claims that 
would follow the implementation of Title III of the Helms-Burton bill. One 
such company, Amstar. which owned sugar refinenes in Cuba, wanted to deal 
directly with the Castro regime, using its claim "as leverage in cutting a deal...to 
develop a resort area.”'*'

The real danger of Helms-Burton lies in its effects on relations between the 
United States and its allies and trading partners. Under-Secretary of State for 
Economic Affairs Stuart Eizenstat describes Helms-Burton as “the continuation 
of (the Clinton Administration’s] efforts to build a multilateral approach” 
towards isolating the Castro regime.*^ In reality, however, Helms-Burton is a 
coercive measure adopted to force other nations to imitate US law in dealings 
with Cuba. During a special press briefing on the Helms-Burton Act on July 
16,1997, Eizenstat admitted that while US allies and trading partners may be 
increasing diplomatic pressures on Cuba, such actions could not be “translated 
into support for Helms-Burton or for our embargo.”'”

While the Administration seems to support the Helms-Burton Bill, the continued 
use of presidential waiver authority points to an apparent schism between the 
interests of the Executive and Congress. The President, who initially threatened 
to veto Helms-Burton in 1995, has used the two provisions that allow the use 
of a presidential waiver: first, that a waiver would be in the national security 
interests of the country’, and, .second, that by suspending suits, it would expedite 
the transition to democracy.** Eizenstat claims that the waiver has given the 
Clinton AdminisUution the le\ erage it needs to put together a multilateral effort, 
and without the w ai\ er, "these lawsuits, which would amount to hundreds and 
thou.sands of certified claimants and literally potentially tens of thousands of 
non-certified claimants would substantially impede our capacity -if not eliminate 
it- to organize this multilateral effort and to get other countries engaged.”*’ 
While the Clinton Administration admits the bill would jeopardize US relations 
with its allies and trading partners, it is simultaneously admitting diplomatic 
failure, because it needs to present a threat in order to influence its allies.

The central objection to the Helms-Burton Bill and other US extraterritorial 
legislation is the issue of sovereignty. US allies and trading partners feel that, 
as a matter of sovereignty and international law, it is the right of national
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governments to decide whether their citizens and corporations invest or trade 
with Cuba or any other nation. 1 hey protest US efforts to influence their 
decisions by imnosino a ransom !i’:c ccntinguivy on US uuukvt access. I IS 
hypocrisy in the matter is clearly demonstrated by US opposition to the Arab 
attempt at a secondary boycott of nations that trade with Israel during the 
1970s. Canada, the United States’ largest trading partner, has passed blocking 
legislation that punishes Canadian companies who comply with the Helms- 
Burton Bill. Canada and Mexico have filed suit against the United States 
through the institutions of NAFTA. The European Union is in the consultation 
phase of bringing a suit against the United States in the World Trade 
Organization. In November, 1997, the United Nations General Assembly 
voted 143 to 3, condemning the United States’ policies towards Cuba. Israel 
and Uzbekistan were the only countries that supported the US, and now the 
BM group, an Israeli company, is under investigation for violating the I lelms- 
Burton Act of 1996.

The actions of the United States with regards to Cuba are clearly wrong for a 
variety of ideological reasons. Allies, trading partners, and the even the US 
presidential administration recognize the dangerous precedents set forth by 
this legislation. By violating the very rules and codes of conduct which it 
helped create, the US government is undermining future international 
cooperation based on international law and accepted norms. Furthermore, 
the policy has been proven ineffective within Cuba. The past has shown that 
unilateral action towards Cuba, and authoritarian regimes in general, only 
produce heightened nationalism through the “rally-around-the-fiag” effect, 
thereby solidifying Castro's regime. As long as Castro has the “Colossus of 
the North' to blame for the country’s economic hardships and his failed 
revolution, he will survive. I'he openness of the United States’ democratic 
institutions to right-wing Cuban-American interests and its apparent lack of 
self constraint have allowed US policy towards Cuba to be exploited for the 
good of the few against the good of the many.

The Illogic of the Iran-Libya Sanctions Act of 1996
The United States and the majority of its allies and trading partners agree that 
Iran is a problematic country, requiring constant monitoring of its confrontational 
attitude towards the West and its suspected imperialist designs in the Persian
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Gulf. However, as in the case with Cuba, the partners and allies disagree with 
the United States in regards to the appropriate policy course to pursue in 
order tn indiice nbanop in Iran. The US advocates supporting Iranian moderates 
through constructive economic engagement, as opposed to finii, implacable 
pressure. While Helms-Burton may have been successful in bolstering a 
rhetorical war against the Castro regime, the ILSA is unlikely to produce a 
similar outcome. In Cuba, “big principles were at stake, not big money.”^ In 
Iran, US secondary sanctions policy is unlikely to win even a small rhetorical 
victory due to the presence of enormous economic stakes. The ILSA is 
doomed to fail because it will not change Iranian behavior. The globalized 
market place has decreased Iranian dependence on trade and investment ties 
with the United States, because other countries have proved willing to replace 
the US companies. Ultimately, the ILSA is most likely to exacerbate resentment 
of US extraterritorial behavior. The question, as in the case with Cuba, is not 
whether the United States and its allies should promote regime-change in Iran, 
but rather the proper method by which the United States and its allies do so.

On May 6,1995, President Clinton issued Executive Order No. 12959, an 
economic sanction against the Islamic Republic of Iran which imposes an 
absolute embargo on trade w ith Iran by “US Persons," meaning US citizens, 
residents, and corporations. The Executive Order was issued in order to 
impede the development of weapons of mass destruction by Iran, reflected 
the belief of the United States government that revenue from foreign oil sales 
wa.s being used to finance weapons programs. Such weapons pose a direct 
and significant threat to Israel, the United States’chiefally in the region. The 
development and acquirement of such weapons can also be interpreted as a 
possible indicator of Iran’s desire to become the regional hegemon. The 
Executive Order blocked Conoco’s bid to develop an Iranian oil and gas 
field. Conoco had recently won a three year bidding war with competitors 
from other countries and had repeatedly cleared the legality of its bid with the 
State Department.*’ The French oil company Total, which had originally lost 
the bid to Conoco and was elated by the E'xecutive Order, and readily assumed 
the contract to develop the field. In response to this action, the US Congress 
and the Clinton Administration issued the D'Amato-Kennedy Act, or the Iran- 

Libya Sanctions Act of 1996, signed on August 5,1996. The US government 
claimed that the purpose of the act was to discourage our allies and their 
companies from investing in I nut. But Stale Department Spokesman Nicholas
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Bums described the goals of the bill in a much more aggressive manner: “Total 
[a French oil company] took Conoco's place [in Iran] and secured a contract 
which would have been very profitable for Conoco. We want to punish 
companies which take this sort of attitude in the future.”**

The Iran-Libya Sanctions Act applies a variety of sanctions of differing degrees 
on foreign companies that provide investments for the development of petroleum 
resources exceeding $20 million in Iran [as of August 1997] and $40 million in 
Libya. The bill also sanctions companies that violate existing United Nations 
prohibitions against trade with Libya. According to the White House Press 
Secretary's Office, in the case of a violation, the President must institute two 
of the following seven sanctions: (1) denial of Export-Import Bank assistance; 
(2) denial of export license for exports to the violating company; (3) prohibition 
on loans or credits from US financial institutions of over $ 10 million in any 12- 
month period; (4) prohibition of designation as a primary dealer for US 
Government debt instruments; (5) prohibition on serving as an agent of the 
United States or as a repository of US Government funds; (6) denial of US 
government procurement opportunities; (7) a ban on all or some imports of 
the violating company.*’

The American Israeli Public Affairs Committee (AIPAC) is the self-proclaimed 
and undisputedly “most powerful, best-run, and effective foreign policy interest 
group in Washington.”” One of the oldest and most respected organized 
ethnic interest groups in the United States, it is a chief supporter of the US’ 
hard-line stance toward Iran. The organization uses its power and influence 
to ensure there is no change in the United States' stance towards Iran until 
there is a decisive and fundamental change in Iranian behavior towards Israel. 
AIPAC is a definitive example of a single-issue constituency. The philosophy 
of AIPAC is “my country [Israel], right or wrong.” Its strength lies in its close 
ties with the Israeli government and in the strong sense of community among 
American Jews. In the 1980s, AIPAC’s ties to the Israeli government grew 
extremely close under the auspices of the Likud governments. The extent to 
which AIPAC became a tool of the more hard-line elements in Israeli society 
became apparent in 1992, when Prime Minister Yitzhak Rabin proclaimed 
that he would deal w ith Washington on a state to state basis rather than deal 
with AIPAC, which he viewed as a puppet of the Likud party.
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AIPAC’s support for strong action on the part of the United States towards 
Iran is understandable, and the United States has a vested interest in both the 
viability of the State of Israel, and against the rise of a hegemon in the Persian 
Gulf. Al PAC has been a consistent supporter of the ILSA and Sen. Alfonse 
D’Amato, one of the authors of the bill, is one of the chief beneficiaries of 
AIPAC campaign contributions and electoral support. AIPAC’s major concern 
is Iran’s covert attempts to develop chemical, biological, and nuclear weapons 
“through open ‘peaceful’ nuclear development and through a worldwide covert 

procurement network.’’”

AIPAC, the US government, and the governments of the United States’ allies 
and trading partners all agree that Iran is a problematic nation. The divisive 
issue, however, is the policy tool that the United States has adopted to achieve 

the goal of moderating Iranian behavior.

The US go\ emment, as in the case with the Helms-Burton Bill, believes that 
by taking this aggressive stance, it will be able to influence, or, more 
appropriately, coerce its allies and trading partners into isolating Iran in a similar 
fashion. However, the European Commission’s Ambassador to the United 
States, Hugo Paemen, made European Union’s position on the ILSA clear 

on July 23,1996:

We recognize the need to work together against violence and terrorism. 
However, this legislation will not contribute to achieving the desired results. 
Any attempt to impose policy unilaterally, under the threat of trade and 
investment sanctions, only disturbs international trade and investment relations 
without bringing us closer to our shared political objectives.”

European tolerance of Iranian extremism has abated in the past years. The 
Mykonos case, named after the Berlin restaurant in which Iranian Kurdish 

politicians were assassinated on Tehran’s order, provoked the temporary 
withdrawal of I 'uropean ambassadors to Iran. The European Union, the United 
States, and Japan are equally dedicated to preventing the rise of a hostile 
regional hegemon in the Persian Gulf, however the European Union and Japan 
are more vulnerable to disturbances in the region’s oil supply than the United 
States, because they import the majority of their oil from that region. European 
Union officials and member governments have begun to question their policy 
of “critical dialogue” with Iran, however this does not translate into support of 

the Iran-Libya Sanctions Act.

Hemispheres, Vol 21.1998 207

L



fVittiam R. Cnae

It is plausible to blame the less aggressive policies of US allies on either 
commercial concerns or the desire to maintain a certain degree of independence 
from the perceived increasing demands of the United States. Reservations 
also stem from the inconsistent manner in which the United States chooses to 
exercise its “moral authority” to isolate “rogue” states. Syria, w hich has been 
actively courted by the State Department, has appeared on the State 
Department's list of terrorist nations for over a decade. Sudan and Iran were 
both barred from “financial transactions with US companies; yet Occidental 
Petroleum was granted a special exemption to enter into a major oil deal” with 
the Sudanese Islamist regime.” Finally, American companies are using foreign 
companies as proxies for US subsidiaries abroad.^ While American goods 
are considered expensive in Iran, they are by no means unattainable. The 
United States cannot expect other nations to emulate and abide by its high 
moral standards when instances arise where it does not follow its own strictures.

The extremely aggressive nature of the United States’ policy towards Iran has 
worked against the possibility of moderation within Iran, producing similar 
effects as the “rally around the flag” phenomenon which occurred in Cuba. 
The sanctions created a “siege mentality.”” Over the years, Tehran has shifted 
its dependence away from the United States and spread its dependency-risks 
along business relationships with a variety of states in Europe, Latin America, 
and Asia. While increasing its economic independence from the United States, 
Iran has gained greater respect in other areas of the world, as evidenced by its 
invitation to mediate disputes between Azerbaijan and Armenia, and Uganda 
and the Sudan. In December 1997, Iran hosted the Organization of the Islamic 
Conference. Moderate Arab states and allies of the United States in the 
region, such as Egypt and Saudi Arabia, who have feared Iranian extremism 
in the past, attended the meeting. The cost of the United States' attempt to 
isolate Iran is increasing as the Iranian regime gains wider recognition in both 
the Persian Gulf region and the greater international arena.

AIPAC and other anti-lranian interests are correct in believing that the 
presidential election of the cleric, Muhammad Khatami, does not indicate a 
potential moderation in Iranian behavior abroad. If an>ihing, he is a symbol of 
Iranian social discontent, suggesting that the mass public desires a somewhat 
looser Islamic social code. Khatami can have only minor influence on Iranian 
foreign policy, because the Ayatollah Ali Khamenei and the Council, a 
constitutionally mandated group of con.serv ati ve clerics, arc the final arbiters
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of all state decisions. Even if he did have influence, it would not be particularly 
positive, because Khatami is a conservative cleric. In his first press conference, 
he stated: “Regarding the regime in Israel, we do believe that this is an occupying 
and...racist regime and has imposed illegitimate domination upon the people 
of Palestine, whether Muslims, Palestinians, Jews, or Christians. We have no 
recognition for the usurper regime of ..Israel to have any negotiations or talks 

with [Israel]”*

However dangerous Iran may be, the Iran-Libya Sanctions Act and Executive 
Order 12959 are not the appropriate tools to pacify relations with Iran. The 
secondary sanctions involved in the ILSA exacerbate tensions between the 
United States and its allies, making them appear weak in the face of dangerous 
aggressors. The ILSA and United States’ policy towards Iran also ignore 
reality. Iran is a large country, in population and territory, with substantial oil 
and gas reserves and a geostrategic location vis-a-vis Russia. The United 
States, its allies, and Iran have a shared interest in regional stability, free trade 
and investment flows, and the free flow of oil through the Persian Gulf. Iran 
needs the Western industrialized democracies to help to exploit its natural 
resources. Instead of attacking our allies with sanctions, which can have the 
negative effect of riling them into making deals that they otherwise would not, 
it would be better to make an attempt at a true multilateral approach in dealing 
with Iran, instead of the type of coerced multilateralism which the United States 

currently seeks.

In recognition of a growing set of shared interests between the United States 
and Iran, President Khatami, on December 15,1997, aimed a conciliatory 

message at the United States:

1 hope the American politicians w ould understand their time better, understand 
the realities, and move forward. 1 would hope for a thoughtful dialogue with 
the American people and through this dialogue we could get closer to peace 

and security and tranquility.”

The announcement is the first overture towards a dialogue offered by the 
Islamist regime since the Iranian Revolution of 1979. In his speech, the Iranian 
President discussed the failure of the United States’ attempts to isolate his 
country. Furthermore, he stated that he regretted the stalemate ot the past 
eighteen years and hoped that the United States and Iran would be able to 
cooperate on energy and regional stability issues in the future. President
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Khatemi also stated that the Iranian government opposes terrorism, except 
in the case of “the legitimate defense of people in occupied land,” thereby 
maintaining Iran’s hostile stance towards Israel.’* The State Department 
has welcomed the overture and plans to analyze it further, but they remain 
concerned with Iranian attempts to undermine the Middle East Peace 
Process.

Since the previous announcement, Iranian President Khatami has appeared 
on American television (CNN’s Larry King Live) and President Clinton 
has sent a videotaped greeting to the Iranian people. Both leaders have 
spoken of the need for greater cultural and academic exchange between 
the two “peoples”, but there has yet to be any action on either side to 
openly address and engage the respective governments. Furthermore, 
the possibility of a substantial change in US policy towards Iran is unlikely. 
The American Israeli Public Affairs Committee will vigorously oppose any 
attempts by US government officials to weaken the policy of isolating 
Iran. AIPAC is foremost concerned with Israeli security, and Iran still 
advocates terrorism against Israel and is still developing weapons of mass 
destruction.

AIPAC’s hard-line dedication to Israeli security, coupled with the United 
States willingness to apply unilateral economic sanctions and secondary 
sanctions, and the desire of US lawmakers to please their powerful 
constituents, have muddled US policy towards Iran and decreased the 
likelihood of a change in the present containment/isolation policy. Presently, 
Washington is more isolated on this issue than Tehran. Current policy 
allows no concrete chance for constructive engagement with the Islamist 
regime and increases the volatile nature of the regime's stance towards the 
United States and Israel. While condemning Iranian extremism, the United 
States has engaged in its own extremism by violating international law and 
risking the future of international economic and trade cooperation. All 
indicators show that while the ILSA may have damaging effects on the 
Iranian economy, they will not be substantial enough to provoke a regime 
change. Meanwhile, the exposure of the US institutional structure to the 
particularistic demand,s of the politically powerful Jewish-American 
community limits the pursuit of less confrontational strategies towards 
moderating Iranian behavior.
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The Logic of Institutional Restraint
Since the end of the Cold War, the United States’ sanctions policy has evolved 
dramatically. During the Cold War, economic sanctions targeted general foreign 
conduct, rather than specific states. Resulting from the fragility of Cold War 
bipolar relations, the President had substantial authority over when and how 
to impose sanctions.” in the 1990s, the lack of an external threat coupled 
with the United States sole-superpower status created a “cost-free” attitude 
towards the application of unilateral economic sanctions and secondary 
extraterritorial sanctions. The willingness of the Legislative and Executive 
Branches to utilize economic sanctions without restraint has contributed to the 
exploitation of the current situation by organized ethnic interest groups. 
American foreign policy has lost its coherence because it has become mired in 
competing and conflicting demands set forth by individual, domestic, single-
issue constituencies instead of comprising a set of policies put together to 
promote the interests of the United States as a unitary actor. To regain 
coherence in foreign policy and restore America's credibility as a global leader, 
greater restraint must be exercised in the application of economic sanctions.

Restraint cannot realistically be expected from the organized ethnic interest 
groups or interest groups in general. However, restraint on the part of the 
Legislative and Executive Branches is what is necessary and plausible in order 
to restore the reputation of American foreign policy. The Hamilton-Crane- 
Lugar Sanctions Reform Bill, which was presented before the House 
subcommittee on Trade on October 23,1997, is the first step in the right 
direction. The bill “seeks a more deliberative and disciplined approach to US 
sanctions policy, so that such measures are driven by common sense, instead 
of being pushed to counterproductive ends by politics and emotion.”*® 
Recognizing that the indiscriminate use of unilateral sanctions is weakening the 
United States’ global competitiveness and leadership, the bill seeks to establish 
a set of rules and principles that must be adhered to in order to apply unilateral 
sanctions. The Executive Branch has marked 1998 as the > ear in which it will 

attempt reform the American sanctions policy as well.

The Sanctions Reform Bill will mandate greater consultation between the 
Legislative and Executive Branches and the consideration of policy alternatives, 
such a.s multilateral pressure and greater diplomatic efforts. The authors of the 
bill believe that the indiscriminate use of unilateral sanctions is partially due to
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political failure in both the Executive and Legislative Branches. The Executive 
Branch needs to reinvigorate multilateral diplomacy and the Legislative Branch 
must adopt greater patience concerning the intricacies of multi lateral diplomatic 
negotiations. The bill would require the creation of a committee of primary 
jurisdiction in Congress that would include an analysis by the President of the 
sanction's “impact on a range of US foreign policy, economic, and humanitarian 
interests” in its report on a sanctions bill

The bill would also require greater research and information exchange in regards 
to the effects of economic sanctions on the US economy, the target state, and 
broader foreign policy goals. Before economic sanctions could be approved, 
the failure of multilateral initiatives and diplomatic efforts must be investigated. 
The Congressional Budget Office would have to publicly present a detailed 
report on the effects of the proposed economic sanction on the US private 
sector before the sanction could be considered in either the House or the 
Senate. The bill would restore Presidential autonomy in the application of 
proposed unilateral economic sanctions through a presidential waiver authority. 
The waiver authority would give the president considerable flexibility to adjust 
the timing and extent of the proposed sanction. This waiver authority would 
increase the viability of proposed sanctions and the ability to revoke them, 
should they prove counterproductive. Finally, the bill would impose a 
mandatory two year sunset peritxl on all economic sanctions. If a particular 
sanction proves to be effective in achieving a certain foreign pol icy goal without 
a negative backlash, then it can be re-instituted for another two year period. 
Ifit proves to be counterproductive, it is automatically revoked, thereby limiting 
its damaging effects on the US economy and broader foreign policy objectives. 
In the Executive Branch, Undersecretary of State Stuart Eizenstat has already 
set up a task-force to study the costs and benefits of current economic sanctions.

Section 907 of the Freedom Support Act, the Helms-Burton Act, and the 
Iran-Libya Sanctions Act have all been proven to be harmful to broader US 
political and economic interests. Section 907 has damaged the United States’ 
broader interest.s in peace in the Caucasus through its maintenance of the 
independence of Azerbaijan iind the free flow of Azerbaijan’s oil reserves to 
international markets. The Helms-Burton Act and the Iran-Libya Sanctions 
Act. through their use of secondary sanctions, have damaged the United States* 
relationship with its allies and trading partners; undermined the legitimacy of 
the World Trade Organization as a viable international institution; decreased
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the competitiveness of US companies abroad; and weakened the credibility 
of the United States as a global leader. Both acts have severely limited the 
flexibility of the United States to chose other foreign policy approaches towards 
achieving its goals of democratizing Cuba and moderating Iranian behavior. 
These policy failures are indicative of the lack of restraint in the United States 
government and the lack of thorough examinations into the effectiveness of 
these foreign policy tools.

Through strict organizational discipline, strategic voting, and targeted campaign 
contributions, organized ethnic interest groups have used their legitimate rights 
to petition the government in order to pursue their own particularistic demands 
at the cost of the loss of coherence and credibility in US foreign policy decision-
making. The indiscriminate manner in which the US government has applied 
unilateral economic sanctions in order to please influential domestic 
constituencies has transformed US foreign policy from a series of thoughtful 
actions designed to promote the interests of the United States as a collective 
entity, into the internationalization of a series of competing domestic 
particularistic demands. While there is a pressing need for influential organized 
ethnic interest groups to consider the views of competing political and economic 
interests, there is no legal way of restricting their activities without constraining 
individual liberty. Responsible decision-making on the part of United States 
democratic institutions is necessary to restore coherence and credibility to 
US foreign policy decision-making for the long-tenn health of the United States 
as a leading global political and economic power. Institutional reforms, like 
the Hamilton-Crane-Lugar Sanctions Reform Bill, will create a more 
responsible and informed US foreign policy decision-making process necessary 
for the caliber of diplomacy, negotiations, and decision-making necessary in 
today’s complex, multipolar, interdependent world.
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Interview with Anne Willem Bijleveld

Changing Roles in 
Humanitarian Crises

An Interview with Anne Willem Bijleveld

In most developed nations, refugees have their cases dealt with on an 
individual basis rather than by creating a refugee camp setup. Why are 
refugee crises in less developed nations dealt ivith by creating a camp 
system?

S
overeignty. I cannot emphasize the problem of sovereignty enough.

It’s often forgotten in the West. One often talks about how to deal 
with the refugees as if host governments do not exist. The fact of the 
matter is that they do exist, they have sovereign rights, and we have to 
take that into consideration. When refugees cross a border and get into a 
host country, it is that country, and the government of that country, that is 
responsible for the refugees. That country will decide whether or not 
there will be refugee camps. Maybe they don’t want refugee camps, 
maybe they can resettle them in the villages with local people. Maybe the 
government decides that they want to have a refugee camp, and security

Mr. Anne h tUem Bijleveld is the Regional Representative of the High
Commissioner for Refugees to the VS and the Caribbean. With twenty-seven years 
of humanitarian experience, he has been involved in post-crisis state reconstruction 
programs such as the Comprehensive Plan of Action in Southeast Asia and the 
Dayton Peace Accord in the former Yugoslavia.
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concerns would determine whether it is an open camp, or a closed camp. 
UNHCR has nothing to do with that. All we do is advise governments on 
how to deal with this. We advise them of how best to set up refugee 
camps if that’s what they want. If they want a closed camp, we would 
definitely counsel against it. But governments will not always heed our 
advice - for instance the closed camps in South East Asia. What happened 
there definitely wasn’t in line with the principles of UNHCR. That situation 
was imposed by governments and we had to make the best of it.

Considering that UNHCR recommends that camps be set up at a 
specified distance from international borders in order to avoid 
problems like those in Rwanda, why are so many camps set up close to 
international borders?

The location of the border is key. As far as UNHCR is concerned, we do not 
want to have camps close to the border. The camps should be a minimum of 
fifty kilometers from the border. Now, that’s very rarely the case. Again, we 
come back to sovereignty. It’s not in our hands. We counsel, we advise, we 
say whatever we can in order to convince governments that camps should be 
at least fifty kilometers from the border. But if governments refuse, for 
whatever political reasons, such as state security, we can’t do much about 
it. A prime example is Zaire. There was nothing we could do in that 
situation. [The camps] were literally on the border. But the Zairian issue 
was compounded by the fact that when this mass movement of a million 
people took place, a cholera epidemic broke out, and that brought it all 
down. [We were] more concerned with saving lives than being able to 
push forward the camp issue. The government was opposed [to the issue], 
because it saw [the camps] as a buffer ... between Zaire and Rwanda 
even though some forty-thousand people died. We fully agree that the 
camps should be far from the border but we don’t have all the control.

Who is responsible for security within refugee camps? Is there a 
judicial system for prosecuting crimes?

Security is a matter of governments. The government will have its own 
police force or army. Each country is different in how it works out who 
takes care of the policing aspects in each camp. If there are thefts, or 
rapes, and it has to go through the judicial system, again it’s the country
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that will provide the necessary law enforcement. Again, it’s the host 
government in charge. Now, you can have a situation whereby you’re 
dealing with a failed state, such as the horrible camps in Zaire. There, no 
one was really able to help us. After lots of requests from UNHCR we 
turned to the presidential guards in Zaire, which UNHCR was paying. 
They were working under our guidance in order to try and get basic law 
and order in those camps, which were absolutely horrifying. Human rights 
abuses in those camps were awful. There was a lot of pressure on the 
people by the leaders. The people simply had to comply with what the 
local camp leaders wanted them to do, especially during the very difficult 
period [when the initial mass exodus occurred]. There was a lot of forced 
prostitution in those camps, for example. With the presidential guards, 
we tried to create some law and order. The presidential guards provided 
for a situation that was better than nothing - though not ideal because we 
cannot control the police of a sovereign nation, even if it’s a failed state. 
We don’t know what other orders the presidential guard got from Mobutu. 
What we really wanted but what was never accomplished, was for someone 
to separate the bad guys from the good guys, the genocidaires from the 
innocents. Now, we know the end result. The Rwandans, just in time, 
from their perspective, took the initiative and overran the camps. Matters 
became more complex with Kabila and the Mai-Mai and all sorts of other 
incidents that led to the departure of Mobutu.

Camps Jtave long been used as bases for rebel activity and as targets 
for retaliation from hostile nations due to tire camps' proximity to the 
border of the hostile tuitions. What is the UNHCR doing to alleviate 
the problem of the militarization of refugee camps?

With regard to the camps being used as bases, it’s only recently that it has 
come into the open. But militarization has been going on for quite some 
time. In the past, when it happened, nobody really made an issue out of 
it, because it was politically correct. The camps in Pakistan, for example. 
That situation was politically correct as far as the politicians were 
concerned. There were activities going on that perhaps would not be 
considered good and proper, but there were Communists on the other 
side. The same was true in Cambodia, for instance. Camp B on the Thai 
border was a Khmer Rouge Camp. If you talk about a camp run by
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genocidaires, that was a camp run by genocidaires. At the time, though, 
the Vietnamese were in Cambodia, and they were considered by the US 
and other countries as a more important enemy than the Khmer Rouge 
genocidaires. But that was all part of the Cold War. Now that the Cold 
War is over, all of a sudden people are “surprised.” They say “Oh, there 
are military activities in the camps? 1 never heard about this.” Everyone 
wonders what the UNHCR will do about this. How is UNHCR going to 
demilitarize the camps? Well, Ms. Ogata has been to the security council 
many times, to ask, to beg, the Security Council, explaining that we are a 
humanitarian agency, we cannot do it alone. You have to help us. 
Governments have to do it. We cannot do that. There is total lack of 
political will on behalf of the governments. The humanitarians are being 
used as a fig leaf for the absence of political will on the international 
community’s behalf. That’s our main problem.

Does this lack of political will translate into stnaller budgets?

Every country has its own policies towards refugees and has its favored 
refugees. The donor countries have economic interests and maybe cultural 
interests with certain refugee groups more than with others and therefore 
they will relate better to those with whom they share interests than to 
those with whom they do not share interests. Like in the Netherlands, we 
would relate more to Suriname, because it used to be our colony, or 
Indonesia, than other countries. The US has its own interests; Vietnam 
was really a US issue, and to some extent a French thing.

The UNHCR has to raise its own funds for each program. It is all voluntary, 
and to raise a billion dollars a year on a yearly basis is not an easy thing. 
Money always comes from the major donors to UNHCR, which are the 
Western European countries, the European Union, the United States, 
Japan, Australia, Canada, and that’s it. The rest is not worth mentioning.

Then should the process for funding UNHCR be dtanged? Perhaps f 
the agency was funded directly from the UN budget?

That would be worse. You see what’s happening with the UN arrears. 
With the UN arrears we would be the first to be cut. I think that we’ve 
always been better off on our own, but we have to work hard at it, and we
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are entering a very difficult time period. All the big flagship operations, 
such as Bosnia and Rwanda, are dwindling. Lots of money came in through 
those operations, because they were on CNN every day, so you got the 
CNN factor. Without the publicity, it is becoming more and more difficult 
to get funds. Even last year, we were not able to raise all the funds 
needed. In November we had to cut all sort of programs in order to make 
it to the end of the year... This is a recurrent nightmare for the program 
officers of UNHCR who are dealing with budget and devising plans... to 
deal with perpetually unstable situations of cut, cut, cut.

Does the UNHCR currently have any ideas as to what can be done to 
educate refugees after a crisis to provide them with the necessary skills 
for assimilation into the job markets of their respective nations after 
repatriation?

First of all, we are very eager to educate - to have schools in the refugee 
camps - but that requires a lot of resources. Very often you cannot rely 
on the host government, because there are different systems of education. 
If the goal is for the refugees to integrate into the country where they 
have found asylum, then of course you have to link up with the educational 
system there. If the idea is that they are going back home, then you have 
to prepare them for whatever educational system is present in that country. 
If we talk about resettlement into a third country, then you have to look 
at what is needed in those job markets. So there are three levels, basically. 
Let’s say the most general level is for the refugees to go back home. For 
example in Cambodia, in the camps along the Thai border we were very 
well-financed by the international community, because it was during the 
Cold War. Money was still available because there was an ideological 
aspect to it. There were some very good educational programs in those 
camps, at all levels; teacher training, primary schools, secondary schools, 
and vocational training. When we were preparing for the return of refugees 
back to Cambodia, 1 was myself involved. In Phnom Penh, before their 
return [the refugees], we had committee meetings with the political parties. 
We formed an educational committee, basically. Since refugees had been 
in the camps for ten to fifteen years, and had received their whole education 
there, we were discussing how w e could get to some sort of equivalence 
degree that they could bring with them from the refugee camps.
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You have to keep in mind that funds available for refugee camps at the 
moment are dwindling. Basically, we have to maintain life-sustaining 
activities. Everything else that's above the basic level is a luxury. The 
social and education programs, in my opinion are the most important and 
unfortunately, are the first ones to be scrapped. This is a problem for us 
because then you get idleness in the camps. When you have idle people, 
they get into mischief; they have a chance to commit crimes and create all 
sorts of other problems. But we haven’t been successful in convincing 
donors that it is absolutely vital that we get funds for social and educational 
programs.

We did launch a program for resettlement when we were in Southeast 
Asia, in Malaysia. We were faced with the problem of the long-stayers. 
The long stayers are the people that nobody wanted. No government 
wanted to pick them up, but they had to be resettled. I’m talking about 
the mid-80s period where no one could go back to Vietnam. We had an 
increasing group of young people whom nobody wanted. So we 
established a vocational training program, after having discussed it with 
the countries of resettlement, i.e. Canada, Australia, and the US. 1 asked 
the resettlement countries, “Okay, if we, the UNHCR, establish a one- 
year program for these young people, and teach them English for one 
year, or we try to teach them certain concepts of auto mechanics, certain 
basic concepts of electricity, certain basic concepts of radio mechanics, 
watch repair, or whatever. Will you be willing to look at them positively?”

We’re talking about pre-primary vocational training - the lowest level. 
So we made a deal, and it became a compulsory process for the people. 
They would get beautiful diplomas. We made it attractive, and it had the 
purpose of getting some discipline in the lives of the younger people. They 
had to be at school five hours a day, every day, they had to learn English, and 
they had to learn some kind of trade. Then, after one year, they would pass an 
exam, they would have a big commencement ceremony, and they would get 
their wonderful certificate. Then the countries of resettlement would come 
interview them. And that’s how we got them to go. But we had to work 
hard at that in order to make it happen. So that’s an example where we 
did have the money and we could do it, but in most cases we don’t have 
the money.
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How are local economies affected by the presence of the refugee 
camps? Surplus food given by donor nations is often sold by the 
refugees in the local markets atfar more ccnnpetitive prices, putting 
the local fanners out of business. Would buying directly from the 
local fanners ease this problem?

That would be wonderful if we could get governments to agree with such 
a policy. But normally governments want to get a cheap deal. They 
would prefer to give their own surplus food, and they will not provide 
cash to WFP [World Food Program], which is the organization which 
deals with the food aspects. So [the governments] will not provide WFP 
with funds to buy locally. In some cases it’s possible, but most of the time 
it’s not. There are two sides of the coin for the neighboring population. 
You could argue, and we do argue, that there are negative aspects for the 
local farmers and for the people because of the presence of refugees there. 
On the other hand, it’s pouring an awful lot of money into that region as 
well, with all the international assistance, all the international workers, 
and NGOs which come in with cars and money. I remember Tanzania. 
When the Tanzanian government wanted the refugees to go, the local 
population clearly did not want them to go. They saw a lot of benefits. 
The same for the Zairians in the Kivu and Goma, where they made a lot of 
money off of the refugees in the camps. There is always a certain level of 
discussion among the media and the politicians. They come back and 
they are always surprised to find that refugees are selling food in the 
markets. So [they say] that is wrong or unacceptable. Our view is slightly 
different. People sell food often not because they won’t use it, but because 
they need other things. They may sell food in order to get cash, and to 
buy the things they consider to be more important. Often, we are imposing 
a diet on refugees which is not suited, not adapted, to their own tastes. 
We have to give them what we get, whatever is available at the time. 
Often the refugees have their own ways of dealing with the market and 
monetize the assistance we give them so that they can buy the vegetables 
that the farmers would like to sell. It is rare that [our food assistance] 
really goes against the farmers, because the farmers normally produce 
other commodities. We, the international community, never supply 
vegetables. That’s what the farmers produce. So when the refugees 
monetize rice, or monetize wheat, they take the money and buy vegetables.
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Recently, the increasing need for physical protection of refugees and 
the unwillingness of international actors to send troops into 
dangerous situations has created a void of security. Has UNHCR 
considered using private security forces like Executive Outcomes to 
protect refugees and aid workers?

Last year, I was invited to a conference in Washington on the use of 
private security forces in sub-Saharan African conflicts. 1 reluctantly 
agreed to attend so that 1 might give a clear message. Under no conditions 
would the UNHCR deal with private security forces. This stance is based 
on issues of sovereignty and accountability. UNHCR would backacountiy, 
such as the US, sending such a [private] force because then the US would be 
accountable. In a situation [without an accountable state] involving, for 
example, Executive CXitcomes, UNHCR backing would leave us responsible. 
We would not, for instance, like to find ourselves responsible for the takeover 
of a sovereign nation by a private force. The UNHCR has a higher humanitarian 
concern, and thus would not deal with that issue.

How does the UNHCR plan to deal with the emerging problem of 
internally displaced, "refugee-like" peoples? Does the agency have 
the authority to offer assistance ?

Now with the end of the Cold War, democracies are flourishing. But there is 
another side of the problem. Democracy is a process with ups and downs. 
Many problems masked by the Cold War are just emerging. Civil wars are 
continually ravaging populations around the world while neighboring countries 
simply close off their borders to prevent refugees from entering. The post-
Cold War situation, with new civil wars and border conflicts, explains why 
we now have the problem of the 30 to 40 million internally displaced peoples 

(IDPs).

The UNHCR does not have an expanded mandate to deal with IDPs. Francis 
Deng (Special Representative of the UN Secretary General for IDPs), in a 
1996 report on IDPs, pushed the UNHCR to get such an expanded mandate. 
However, we are against it, since it would strain UNHCR’s resources too 
much. Furthermore, an expanded mandate would not fit into the overall 
regional approach of the UNHCR. We have two conditions for involvement: 
I) we need authorization by the governmental powers of the state in question.
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unless it is a failed state, as in the case of the former Zaire, and 2) we need a 
specific request to get involved from the UN Secretary General. Without 
these two conditions, UNHCR involvement is not possible.

In the case of Colombia, UNHCR received requests for assistance from both 
the government of Colombia and the Secretary General. Consequently, 
UNHCR is opening up a small (one-person) office to give technical advice on 
IDP issues within Colombia. The ICRC (International Committee of the Red 
Cross) is already doing a very good job there. However, other NGO’s have 
requested UNHCR’s presence and we have reluctantly accepted. The UNHCR 
reserves the right to refuse involvement in a region. For example, we see no 
reason to be involved in the Peruvian situation. The decision of involvement 
is in the hands of the higher echelons in New York.

As a refugee-assistance organization, how does the UNHCR deal 
with the moral questions raised by ethnic cleansing ?

Relatively speaking, the Cold War was a simple, peaceful era. Everything 
was black and white. Now everything is gray. For example, in Bosnia, the 
UNHCR assisted people fleeing to Croatia. Were we doing the dirty job for 
the ethnic cleansers? Or were we saving lives? 1 was involved, and argued 
strongly that we were saving lives. 1 would do it again if 1 had to. Did we 
prolong the war? Perhaps, but more people would have been killed had we 
not been involved. When the ultimatum was given to the Rwandan refugees 
in Tanzania, they did not return in a peaceful manner, and so UNHCR helped. 
Yet, UNHCR exclusively supports voluntary repatriation. What complicates 
the issue further is that if people are asked to make a decision to return, they 
must be free to make that decision. In the Rwandan situation, refugees were 
totally brainwashed by camp leaders. It was in the best interest of the Rwandans 
to return home at that time. The question was of how to break the grip of the 
camp leaders. If people started w alking back to Rwanda, the grip would be 
broken. At the time, UNHCR was outsmarted by the Hutu camp leaders, 
who sent the refugees out into the bush. The people were lost and confiised, 
especially the elderly and the children. The Tanzanian government was right 
in it’s use of military force to stop that. The problem was that the military got 
a bit heavy-handed. UNHCR could have gotten involved or we could have 
turned our backs and let people die. We could have at least fed those returning 
to alleviate their suffering. It was a difficult decision to make. We discussed
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it with other NGOs, who agreed that involvement was the better choice. 
Meanwhile, the UNHCR was thrashed on the BBC and by Amnesty 
International. 1 respect both organizations, but having been on-site dealing 
with the people, the question became, “Am I going to help or not?” It was a 
controversial matter.

How do you feel about the new immigration policies in the United 
States?

We are very concerned and we are following it very closely. And we feel that 
there is almost a whole process of dehumanization of the asylum policy. Europe 
is the same. It’s very bad. And we have to try to turn the trend around, basically, 
because we are on a downward trend. It’s very serious. And the US is 
moving closer and closer to completely disrespecting these people.

Do you think that these policies are a response to increased opposition 
by the American public to immigration?

It is aresult of confusion by politicians in distinguishing legal immigrants from 
asylum-seekers. And the people walking in the streets don’t understand the 
difference because the politicians have always confused the two. That is 
why we have the current problems with the new immigration legislation.

What challenges will the UNHCR face over the next decade?

We have to change. The basis of the UNHCR is protection. Protection of 
asylum-seekers. And we have to make sure that in a rapidly-evolving world, 
this will not be sacrificed. There is every possibility that it is going to be 
sacrificed. We must make sure that in a complex world of multiple agencies, 
the protection aspect remains at the top of our agenda. This will become 
increasingly more difficult to do, and that will really be the challenge for the 
UNHCR. We know, we’veproven, we can do it, assistance-wise. Logistically 
we can assist over 200,000 people from one day to the other without too 
many problems.

How are we going to maintain protection of asylum-seekers, and how are 
we going to reverse the downward trend of governments trying to maintain 
the lowest common denominator in terms of asylum? These are going to 
be our biggest challenges for the next ten years.
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International Law

Part One: An Interview with Alfred Rubin

Who has traditionally established the structure and content of 
international law?

T
ne traditional structure is established by states, and sometimes by 

states that are not very powerful. For example, the U.S. was a major 
player in the early 19th century when it refused to join the Holy Alliance, 

and decided to be just a regional pow er. In 1823 we issued the Monroe 
Doctrine, w hich was a statement of some importance politically, that implies 
a view of law which we have violated from time to time, but the US was 
only a small regional power then. People forget that it was little North 
Korea that caught the Pueblo, and, because of the US or not, the result of 
the Pueblo incident in 1967-1968 was the US giving up on the 3 mile limit 
that we had argued publicly was fixed by natural law. I’m not sure we 
knew what we were doing, but it was North Korea that provoked the 
incident that created the correspondence. There are lots of incidents where 
small states that we regard as weak states determine the law. Take Cuba, 
for example, I think the general condemnation of the Helms-Burton law 
indicate.s it’s not the US that fixes the law. It’s fixed by Cuba and by many
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other states, each for its own reasons, reacting in the ways that they find in 
their own interests and proposing models in the legal order and distribution 
of authority that can enhance their own position, whi le supporting their o vsn 
interests.
Substantive rules of law, then, are decided by practice accepted as law, and if 
it’s to be law it has to apply to the rich as well as the poor. There is a famous 
quotation, “The majesty of the law or the law in its majesty which would leave 
rich and poor alike sleeping under the bridges over the Seine, stealing bread or 
begging in the street.” If the US goes to assassination as a legal policy, as has 
been suggested from time to time, it implies that Quaddafi can go to 
assassination as a legal policy, he can send his hit squads to the United States to 
keep us from sending ours to Tripoli. That notion of the so\ creign equality of 
states is widely accepted by everybody, and limits the authority of great powers 
to determine the substantive rules of law, because whatever the\ decide as a rule 
of law for themselves is going to be applied against them by future powers. 
The enforcement system is not implemented only by armies, but also by public 
affairs. The .Amencan populace will not stand for its young people to be killed, 
nor will it stand for its taxpayer money to be spent in ways that lose allies, lose 
power, lose the support of one’s general constituents, and soon. For example, 
I remember talking to an Israeli friend who said she didn’t want her kids to grow 
up to be in a Gestapo. That meant that within the Israeli public there are people 
who are really opposed to the occupation policies in the West Bank. They may 
not like the alternatives, but they realize there are real inhibitions on simply acting 
the way military power allows you to act You can conquer, but you can’t rule. 
The bottom line is not force; it’s authority. To establish authority you've got to 
have more than military force. It may be part of the game, but it’s not the whole 
game.

Why is there a growing consensus on the need for greater regulation 
in international affairs?
My opinion is that it is probably due to the growth of international commerce, 
and probably the notion that in order for property rights to be safe, in order to 
encourage investment, states that want investment have to accept a K)tlom line 
with regard to the sanctity of property. All states do expropriate from time to 
time. All contracts have ambiguous qualities that can sometimes raise questions. 
The issue, then, is if the matter comes before a tribunal or even a national court, 
what law wi 11 that court apply? If it is only the law of its own country, then its
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own country might win in a particular case or its own investor might win in a 
particular case, but at the expense of other investors and other recipients of 
investments and other situations in which it will lose. The answer which 
international lawyers came up with one hundred and fifty years ago was the so- 
called “conflict of laws theory,” by which each country decides which aspect of 
which law should apply to which aspect of which problem. We then cannot 
agree validly in the United States to violate French law in France and get away 
with it. The American court is likely to look to French lawto detennine if the 
perf ormance in France w as a legal obligation. This reference to other systems 

of law has been the answer now for 150 years.
There is a push now to say that the conflict of law may not be enough. It may 
be that we have to get together on the actual substantive rules. The ways in 
which we do that, consistently within the structure of the legal order, involve 
treaty, or getting together and agreeing on how' certain situations should be 
resolved. All states, so far, still regard their own tribunal as the dominant 
system, and they’re not about to give to any international body or any foreign 
body the authority to make the law for themselves. The US comes as close as 
any, by providing in its constitution that treaties are the supreme law of the land. 
We also, how ever, have established the notion that you can supersede a treaty 
and violate a treaty by domestic legislation. Some countries have provisions in 
their constitution by which international law is part of their law,andthey have 
terrible problems. Itjust can't w ork that way. The government that purports to 
follow international law has to listen to the advice of the international community 
and then, if they act on that advice and it is not consistent with the will of the 
people w ho put the government in power, the government will be thrown out of 
office if they have a democratic system. The entire notion then, of an 
international substantive law determined outside the will of the state, fails. What 
is the push to unify the substantive law? The problem is to figure out whether 
the conflict of law’s theory is enough to get you there, or w hether treaties can 

do it well enough to resolve the problem.

Docs adherence to internationallaw prcsupptvie a certain level of 
economic development? Examples such as the European Union and 
global environmental issues come to mind.
Bear in mind, the European Union is in fact based on a series of treaties. 
And any country in Europe has the capacity to drop out. It would be 
foolish to drop out; they would lose more than they would gain. If the
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situation is difficult enough there would be some more of a movement. It 
depends on the level in which we are addressing international law. It is in 
the interest of capital importing states to recognize property rights as much 
as it is in the interest of capital exporting states. What the rules are must be 
left up to each state. For instance, you could let capital exporting states 
expropriate from time to time. The US, the UK, and France have all 
expropriated from time to time, and will continue to do so.
The issue then, is not expropriation but evaluation of expropriated property 
and the changes of law, which may change the risks of investment. EU 
legislation changes the existing law. EU legislation that relates to economic 
matters then changes the risks of previous investments. It sometimes 
increases the risks and sometimes decreases the risks, depending on the 
law. It seems to me, therefore, that you can't escape the conclusion that the 
capital importing states, or the less developed countries, have as much to 
gain by participating in the evolution of international law as the capital 
exporting states. The real problem is in the overstatements of capital 
importing states and the overstatements of capital exporting states, as to 
what laws are necessary. You will find overstatements all over the place, 
and you have to look with great skepticism at any huge assertion of where 
the law must go, or where the law has gone. Normally, those assertions are 
simply unfounded. They are argumentative assertions made by people with 
various agendas. I see no alternative but to view all states as legally equal, 
both rich and poor, that all could sleep under the bridges over the Seine.

With the various processes of globalization creating stress for 
the nation-state, do you see the framework of international law 
mitigating or exacerbating these tensions?
I don’t see the stresses the same way that the question implies. Nobody 
has argued that the nation-state is not the ultimate lawmaker within its 
territory or for its people, or in one way or another a law making actor. 
Stresses put on by globalization are stresses felt only by those who want to 
be part of globalization. If a small country' prefers not to be part of an 
investment program, it reduces the capacity of her people to improve their 
standard of living. There’s no way that she can opt out of the total 
international system. If her people want to fish, they have to be concerned 
with long-distance fishing fleets coming trum elsew here, depleting the total 
fish stocks and the capacity of her people to carry on. That forces her into
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some degree of international discussion which she may need, not because 
US or other long-distance fishing fleets are bigger and stronger, but because 
in the forums in which these issues are discussed there has to be some 
lawmaking consensus. If she loses the lawmaking consensus she may lose 
anyhow. But that has al ways been part of the system. Everything changes. 
Those who think that the world was perfect and that the great stress of the 
economy or communications creates new problems are wrong. They create 
new problems only in a limited sense, but what they do is carry on a struggle 
that has always existed.

A mong nation-states, there seems to be a certain hierarchy of 
the elements of sovereignty they are willing to relinquish to 
international legal frameworks. For example, the greatest 
resistance to the expansion of the authority of international 
la w seems to have traditionally been the military. In what 
spheres do you see the greatest loss of state-sovereignty 
occurring?
To enter into a treaty is in fact an act of sovereignty, and states retain the 
legal authority to violate a treaty even if they enter into it. They may violate 
the law. but there is very little that anyone can do about it other than present 
claims that may or may not get settled depending upon the political 
pressures. It depends upon the normative sphere in which one is acting. 
The notion that a state which reneges on its debts can then become subject 
to military pressure from another state hasn't been true since World War I. 
You can’t collect money from a state that doesn’t have it, and there is no 
such thing as the bankruptcy of a state. For example, the Russians had a 
terrible accident in Chernobyl, which destroyed the utility of a number of 
crops in Central Europe. There is no way that you could present a bill to 
the Russians that would approximate the damage they did, because you 
can't force them into bankruptcy. They simply wouldn’t pay. What are you 
going to do then, invade Russia? We tried to invade South Vietnam, and 
the Russians tried to invade Afghanistan. It doesn’t w'ork. People get 
killed, property gets destroyed, and you don’t collect. Other ways have got 
to be found that make the system work, and they all rest on willing 
cooperation. I don’t see the erosion of sovereignty that is too frequently 
spoken of by people who haven’t focused on the real world.
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Could globalization and the economic integration it implies, allow 
states to a void intemabonalle^l constraints? China is an example 
that comes to mind.
It depends on what constraints you’re talking about. China, among other 
countries, makes law for China. If China makes law for China, Singapore 
makes law for Singapore, and Indonesia makes law for Indonesia, then if 
they make prudish laws the result will be loss of investment and a loss of 
relationship with their neighbors (who they may regard as important). They 
don't have to suffer a military defeat on this, the law doesn't operate as a 
failed criminal law system. There is no way that China, Singapore, and 
Indonesia can escape the restraints of a global economy, but they can, 
through their own municipal law, attempt to exempt themselves from those 
restraints. The result is not that they can act more freely, but that nobody is 
going to trade with them. That is hardly an advantage to them unless they 
perceive it as an advantage, which they might temporarily do. In which case 
fine, that’s not inconsistent with the global system; that’s the way the global 
system works.

Ho w well equipped is international la w to cope with actors such as 
multinational corporations and international investors? In regards to 
the currency crisis in Asia, are there any preexisting legal mecharusms 
to address the issue of speculation?
The international system is adequately equipped to deal with multinational 
corporations and institutions, because everything they do has to be 
consistent with the law of the place in which they do it. Moreover, every 
multinational corporation is incorporated under the law of someplace. It 
may be the Bahamas, but it’s incorporated under the law of someplace, and 
that place has the authority to dissolve the corporation. When there are 
protests from outside about the activities of that corporation under that 
particular law, those are protests which might have an impact on the 
investment policies and the general affairs of places like the Bahamas, which 
finds itself in a position to license multinational corporations. I'hen, 
however, those corporations are not committed to act in the US, Mexico, 
or anyplace else, and it becomes an empty gesture to have such 
corporations. Multinational corporations frequently have subsidiaries, but
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the way such subsidiaries are organized is also under the law of some other 
place, which has the power to amend the law, and dissolve and control the 
activities of the corporation.
1 Jon'I ihink ihai ihci c is a real legal problem. Economically there may be a 
real problem. If you want the advantages of someone else’s multinational 
corporation, you’re going to have to let that corporation act within your 
territory, but that’s routine. The normal legal mechanisms, in the absence of 
international institutions, are that Indonesia and other countries simply can’t 
afford to carry on business the way they have been. Their currency drops 
in value, their exports become supercompetitive with the competition 
outside, and yet the outsiders retain the capacity to block imports of 
Indonesian exports. The WTO and other arrangements might impede that, 
unless Indonesia accepts other restraints on her exports. If Indonesia does 
not accept those restraints, then she can be suspended from the WTO or 
the other mechanisms can be put into place. So we have a choice: either to 
act under the “natural law” mechanisms, in which Indonesian products 
cheapen in foreign price to the degree that things will balance out to the pain 
of all of us, or to mitigate that pain and restrict it to Indonesia if possible by 
utilizing the WTO and the IMF mechanisms, to make Indonesia conform to 

the system.
We see that working out now, where General Suharto feels he can’t suffer 
the pain in Indonesia and therefore has rejected some of the IMF 
proposals, creating a crisis in the matter, and blaming who knows whom for 
the crisis while the rest of the world looks at it and says, “Well, when you 
come to your senses that’s fine, but if you really want to go and blame 
someone else for your problems we will take care of you by blocking the 
exports from your country, and forcing you to even greater difficulties, 
possibly even revolution.” Mahathir in Malaysia says, “Well, it’s all the 
Jewish currency speculators.” The impact of that reality is the loss of the 

support of all but the radical nuts in his country.
Malaysia, Singapore, and Indonesia, can control the value of their currency 
if they like, but what they would have to do then is drop out of the IMF or 
the WTO, which has, by treaty, a certain degree of authority in this area. 
Submission to the treaty is a voluntary' act made by the governments of 
Singapore, Malaysia and Indonesia. They can drop out of this sort of 
arrangement if they like, but that’s their decision. It seems that to the
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contrary Malaysia has not dropped out. It’s not going to help the Malaysian 
economy, though. The same thing happens for Indonesia, or Singapore, or 
even the United States.

What types of international organizations are best equipped to 
implement international law? What legal frameworks have 
historically proven to be the most successful? What are some of the 
greatest constraints to the implementation of international law as we 
near the turn of the century?
Well, the underlying system, or the distribution of authority that is the 
constitutional aspect of the system as I see it, remains pretty much the same. 
Within the distribution of authority there are some areas in which they 
formalized cooperation, which has worked fairly well. For example, the 
United Nations works well as long as the General Assembly does not have 
the power to make law, and the Security Council does not have the 
authority to act if a great power disagrees with the act. Problems can arise 
when a great power like the US can get the sympathetic non-veto of other 
great powers, and the appearance of a so-called Chapter 7, an enforcement 
action we would undertake under the apparent authority of the Security 
Council, to act, say, against Libya, who repeatedly harbors bombers. In my 
opinion, it’s that sort of exaggerated view of the authority of the Security 
Council that can create a collapse of the otherwise operating system.
What happens in the UN, when the balance of the Security Council is 
distorted by the United States or any other country, is that the smaller 
countries will seek protectors, or countries that will veto things. Quaddafi 
will seek a protector. He may find it in China, he may find it in Russia, he 
may find it in France. The United States does not have the authority to 
override the veto of one of the other powers. The problem is that continued 
anti-Quaddhafi activities by the United States in response to actions that 
don’t really involve threats to the peace or acts of aggression except in the 
mind of the US, forces other countries to seek protectors. If they can't find 
protectors, it forces them to reconsider their adherence to the UN charter. 
People forget that Indonesia actually suspended her membership for several 
years. Egypt. Jordan, and certainly Libya must consider the same thing. 
When you come right down to it, the entire Islamic world might feel that it 
should be considering the same thing, and we tend to forget that the Islamic 
world represents about one-fifth the population of the world. When you 
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talk about an international community and the structures set up by the 
international community, you normally mean things that we like. We forget 
that the Chinese represent more than one-fifth of the world, that Hindu India 
represents a little bit less than one-fifth of the world, the Islamic world 
represents about one-fifth of the world, and the last time 1 counted, three- 
fifths was a majority.
It’s very' hard for you to understand the glib talk about the “world 
community” meaning what we would like it to mean, and disregard their 
views. Yet that is what we routinely do. Now, those international 
organizations that have worked have accepted this orientation, normally 
without publicizing it, but allowed for the individual sovereignties of states 
and the leaders of different states to make their decisions based on the 
perceptions of their own constituents. They allowed them to drop out from 
time to time, until they could see the advantages to them of moving in this 
direction. If you press it too far, successful organizations such as the IMF 
and the WHO tend to collapse. For example, UNESCO, collapsed a long 
time ago. I he United Nations, as a peacekeeping organization, has been 
threatened with collapse from time to time. In short, the underlying 
constitutional rules of the system remain in effect, and the superstructure of 
international organizations never supersedes that. It is built upon it, and 
therefore 1 don't see a changed structure based on international 
organizations.
There are some areas where some international organizations have radically 
changed the structure of municipal law. For example, the European Human 
Rights Convention. The willing submission of European powers to a 
tribunal that will determine that a national court has violated the human rights 
of, for example, a British national in the UK, is a major factor. W’hether that 
leads to a worldw ide acceptance of human rights I doubt very much. The 
authority of the European court depends upon the evaluation of the nation-
states of the Council of Europe, and that it is in their interest to agree to 
such a system. While that system really deals only with the fringes of 
authority, if for example they deal with the question of whether L. Ron 
Hubbard’s group is a religious or political group, nobody really cares what 
their decisions ;ire If they actually begin to infringe upon the authority 
structure of the system, you find things like the Greeks dropping out of the 
Council of Imrope system, such as when the colonels dropped out with their 
authority in Greece. I think you'd find the same thing true if Le Pen turned
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out to be a major political actor in France and the French felt that the structure 
of the system was not going to be consistent with French national policy as 
determined by a right-wing coalition.
As long, therefore, as the underlying state structure remains the dominant 
structure, superstructures can be built which might do very well. There are 
occasional hints that maybe through treaty you can create a new state system or 
new kind of state, such as the Treaty of Rome and the unification of Europe, 
which might be irreversible. For example, the Treaty of Rome and the unification 
of Europe are very nice things, but Switzerland is not part of it and Switzerland 
is in the heart of Europe. The Swiss have evaluated their national interest and 
decided that it doesn’t require them to join in this system. Moreover, the 
European Parliament has never played an effective role, and whether it ever will 
play an effective role depends on an evolution that I can’t predict. I know 
many Europeanists who do predict it, but they have predicted the same thing for 
many years, and it still hasn't come true. 1 take their predictions with several 
grains of salt It basically has to be apolitical decision of the German populace 
to be taxed to support unemployed Frenchmen. That's very hard to predict. 
Unification may seem wonderful if you're sitting in Brussels; it may seem 
different if you’re sitting in a rural valley and threatened with a loss of a job 
yourself, and wondering how much of your taxes are going to pay an 
unemployed Frenchman whose parents were Algerian and who is Muslim.

We would like to focus on Yugoslavia and Rwanda as case studies. 
What are some of the salient features in these two areas in terms of 
ethnic self-determination? What are the lessons that ha ve been 
learned from these two areas? Ha ve any legalpilot projects been 
attempted or constructed as a result of these conflicts?
With regard to Yugoslavia, there has been a huge legal response that has resulted 
in the establishment of the tribunal in The Hague, which is sqjposed to help control 
the conflict and apply the international law to it I’ve written several articles on this, 
and my opinion is that the solution to Y ugoslavia would be a lot easier if they hadn’t 
established the tribunal. I once asked Judge Goldstone, "How can you indict 
Karadjic but not the head of the Bosnian Serbs, and not indict the head of the 
Bosnian Muslims?” And he said, "We’re working on it.” For four years they’ve 
been working on it and they ha\ e had tremendous problems. I have huge problems 
with the entire structure of the tribunal. WTien the tribunal was first proposed the 
question arose of where it should be set up. A colleague of mine said that the first 
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choice was Vienna, because there were empty buildings there, it was close to the 
scene, and so on. 1 looked with some amazement at him, and in front of an 
audience ofabout200 people said, “has everybody on the planning system forgotten 
how W.W.l began? Who shot who. where?” It turned out everybody had. The 
problem, is that international law. however we define it. is so fundamentally 
inconsistent with the way the s> stem is structured that I have nothing but amazement 
al the degree to which the international court has managed to achieve some notoriety.

How do you stop an international court from deciding that the structure of the 
system in the US is so defective, that General Schwartzkopff could not be 
honestly looked at as a war criminal for bombing what turned out to be a civilian 
bomb shelter in Baghdad. How could you prevent the international community 
from determining that the prime minister of Israel is not a major war criminal 
who should at least be tried. I see no way that you could do that unless you 
could control the people who make that decision. If we control them, however, 
three fifths of the world will disagree with us. How do we resist the impulse to 
label the head of the Chinese state as a war criminal. The notion that we would 
do so would only unite a fifth of the world against us. And to say we don’t care 
about that would be to say we don't care about oil or Middle East peace. In 
short, I find the entire proposal so divorced from the structure of the 
international legal, political, and economic order, that I'm amazed that it’s gone 
as far a-s it has. and not at all surprised that it’s failing. The same thing exists in 
Rw anda, with 1 lutus getting killed by Tutsis. What are you going to do, kill half 
a million Tutsis to make it even? How does that make it even? People talk 
about J ustice without having read Aristotle, therefore forgetting that you’ve got 
communitive justice, repertory justice, attributive justice, reformatory justice, 
distributive justice, etc. You’vegotat least seven or eight different definitions of 
justice. When 1 asked Judge Goldstone about this, 1 said, “What do you mean 
by justice?’ He said, “legal justice.” That depends on who's the judge, as 
we’re now seeing in Arkansas. How do you do justice to two kids who are 11 
and 13 years old, who have done horrible things? Justice to do w hat to them: to 
kill them, to put them away for life? The entire structure involves a kind of 
thought that nobody seems willing to put into things because it is not acceptable. 
I look at Rwanda, and decide that the only cure for Rw anda would be a 
Rwandan cure. I f they’re rxit capable of it, I’m stirry, but the situation is not 
rectifiable by imposition of an international tribunal.
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How do you define internationallaw?

T
raditionally, international law is the law that governed relations among states, 

and it is a widely accepted definition. That still serves as the basis of the 
definition. If we think of international law as anything beyond or above the individual 

state, then it's a much more complicated definition since international law involves 
the law of international organizations. Certainly, it in\ oh es relations between states 
and their citizens in terms ofhuman rights, as well as transnational institutions like 
the European Union. I he EU is a unique institution in that it is not a supranational 
organization, but in my opinion, it is certainly more than a normal international 
organization. It’s law that governs relations that states have, both with other states 
and with other institutions, affecting to some extent their own citizens.

Hurst Hannum is a Professor of International Law at the Fletcher School of Law 
and Diplomacy, Tufts University. He is author o/Inicmational Human Rights Law: 

Problems of Law, Policy, and Practice and Autonomy, Sovereignty, and Self- 

Determination: The Accomodation of Conflicting Rights.



The Efficacy of International Lay\'

Who has traditionally established the structure and content of 
international law?
Ever since the mid-seventeenth century, when we established the notion of 
equal and independent sovereign states, the theory has been that only those 
states coming together could create the law between them. That is still largely 
true today. States are by far the most important creators of international law, 
but states have also given power to other institutions to make law. To some 
extent they did this when they created the United Nations by giving the Security 
Council the power to create binding law for the members of the U N. Certainly, 
the European Union is another institution that is only created because of states, 
but nonetheless, has now acquired its o w t i power to create law. Ultimately 
it’s still states, but these days, they have delegated that authority in many 
instances to a lot of other institutions.

With the various processes of globalization creating stress for the 
nationstate, do you see the framework of international law mitigating 
or exacerbating these tensions?
International law can only mitigate them because one of the attractions of 
international law is that it is very functional. It exists because states need it. It 
is not simply handed down from on high somehow and imposed on states. As 
globalization continues, there is the increasing web of connections among states, 
individuals, corporations, and international organizations. The only purpose 
of international law is to facilitate this sort of interaction, inorder to create 
more secure, well-defined expectations on the part of all these actors. 
Therefore, international law will have to become more important if we’re going 
to try to bring a little bit more order to this chaos.

When you speak of bringing order to the chaos, do you think that is the 
reason for the growing consensus for greater regulation in international 
affairs?
Well, no. I’m not sure that there is greater consensus on the need for greater 
regulation. In some areas, obviously there is, but what we’ve been searching 
for the last 20 years (I don’t date everjthing from the end of the Cold War), is 
a better understanding of where we need greater regulation at the international 
level. Also, we do need to accept that there is simply going to be a large range
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of activities left unregulated. There’s no consensus that we should move closer 
to a world government, which would be the ultimate regulation. 1 think what 
we are try'ing to identify is: where more regulation would be needed, where 
different but not necessarily more regulation is needed, and what areas we 
basically need to leave alone.

Does adherence to internationallawpresuppose a certain level of 
economic development? Examples such as the European Union arid 
Global En vironmental issues come to mind.
The short answer is no, but it depends on what the law is. Very little international 
law really does require economic development. The only way in which I’d 
say that there might be this presupposition is if being a state presupposes a 
certain degree of control over the territory that's within your state and a certain 
ability to perform the obligations that you ha\ e under international law. So to 
that extent, I think we are faced with some situations in which there are entities 
out there that we pretend are states, but that are not capable either of exercising 
their rights under international law, or of fulfilling their obligations under 
international law. I'm not sure that’s a question of economic development. 
There are veiy poor states that fulfill all of their international obligations, and 
somewhat wealthier ones that do not, because they’re in some state of 
disintegration or they otherwise find it impossible.

Among nationstates, there seems to be a certain general hierarchy of 
the elements of sovereignty they are willing to relinquish to 
international legal frameworks. For example, the greatest resistance to 
the expansion of the authority of international law seems to ha ve 
traditionally been the military. In what spheres do you.see the greatest 
loss of state sovereignty'occurring?
It’s a mistake to see state sovereignty as something that is lost. State 
sovereignty is whatever international law says it is, essentially, and what 1 think 
international law has always done is to redefine state sovereignty in \ arious 
ways. There are some principles that have stayed the same. State sovereignty 
has never meant that you can cause harm to another state without incurring an 
obligation or a rcsponsibi 1 ity to pay for that harm. State sovereignty, or the 
realm of the freedom of skates to act w as certainly limited by the UN Charter, 
which I said earlier, gave certain authority to the Security Council to force
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states to do certain things, for instance, to impose embargoes. All of the 
economic treaties in particular that states have entered into freely, in an exercise 
of their sovereignty, have the result of limiting the freedom of the state to act 
after the treaties have been entered into. So you could call that a loss of 
sovereignty, but u hat has happened, in fact, is that states in exercising their 
sov ereignty, hav e agreed to limit the actions that they will take.

Could globalization and the economic integration that it implies allow 
states to a void international legal constraints? China for example?
I would not think so. Certainly, economic integration, if anything, would entangle 
states in more legal constraints, rather than release them from constraints. As 
to whether or not China's economic power means that it’s going to be subjected 
to less scrutiny on human rights issues, that’s a different question and involves 
the way states react to one another politically, as opposed to changing their 
legal obligations, but 1 am not sure there would be much impact.

Does international law presuppose a centralization of power? 
If so, which legal frameworks or institutions would benefit 
from this shift of power away from its traditional locus, the 
nation-state?
International law presupposes a dispersion of power among so-called 
“nation-states", as opposed to the traditional centralization of power with 
the Pope, or the Emperor, or whatever force it happened to be historically. 
What’s happened is that power is shifting away in many ways from the 
nation-state. That's one of the reasons I think that international law is 
changing, to try to take into account the fact that there are now different 
centers of power, different international actors that have an impact both 
on states and on one another. It's one reason international law is becoming 
a bit more complex. It is not a case of “international law” as this entity 
benefiting from greater centralization or greater decentralization. Again, 
international law has no content. It merely tries in some ways to react to 
the situation that exists based on consensus and previews and not generally 
on coercion. But the difficulty is that the traditional theory only assumed 
one important level of actor, and that was the state. Now I think we have 
a lot more levels of actors whom we must be concerned with.
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How well equipped is international la w to cope with actors such as 
multinational corporationsand international investors? In regards to 
the currency crisis in Asia, are there any pre-existing legal mechanisms 
toaddress the issue of speculation?
International law is having difficulty dealing with some of these non-state actors 
because in most cases, it only can act indirectly. For instance, the UN spent 
20 years trying to develop a code of conduct for transnational corporations. 
If it ever did develop such a code, which it didn’t, it would be up to states to 
enforce the code. While transnational corporations may have a lot of power, 
they do still have legal existence within one state or many states. Individual 
international investors, again, might be regulated by international law that would 
simply prohibit certain kinds of transactions and would apply to individuals. 
In most cases, they are going to be regulated, as are transnational corporations, 
indirectly through states assuming obligations to control the multinationals that 
either are based within them or are operating in their territory.

What are some of the greatest constraints to the implementation of 
international law as we near the turn ofthe century?
The greatest constraint to international law is that it is still not hierarchical. 
There is no central authority and ultimately the enforcement and implementation 
of international law rests on the willingness of states. This doesn’t need to be 
coerced. Most states comply with most international law most of the time 
because they created it and it’s in their interest to do so. International law is so 
complex that it is difficult to think of one type of international institution that 
can best enforce it. We think domestically of courts normally, but the role of 
any international court in the future is likely to be relatively small in the same 
way that most of us domestically obey most of the law s most of the time 
because it’s in our interest to do so. What we need to do is to try to develop 
a greater consensus among states so we’re not always looking to an international 
institution to enforce law. We’re looking to achieve enough con.sensuses so 
states will enforce international law more or less automatically in specific areas, 
whether it’s international crimes or human rights or economic integration or 
military assistance. Due to these different areas, we might see very different 
kinds of institutions that will help to enforce each of those different kinds of 
law.
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Focusing on Yugoslavia and Rwanda as case studies, what are some of 
the salient features in the two areas in terms of ethnic self- 
determination? What are the lessons that have been learned from these 
two areas? Ha ve any legal pilotprojects been attempted or constructed 
as a result of these conflicts?
The legal pilot projects are the two international tribunals to address violations 
of international law, criminal law, and humanitarian law in those two cases. 
They in one sense have not been particularly successful in terms of dealing 
with very many individuals. On the other hand, they have been very successful 
in that they created an impetus that is likely to lead to the creation of an 
international criminal court in June or July in Rome, where a diplomatic 
conference is likely to adopt the statute for such a court. Its impact will be 
very small for a number of years to come, but it’s likely to come into existence. 
We don’t have enough room on the tape to talk about ethnic self-determination. 
One distinction though, at least between Yugoslavia and Rwanda, is that Rw anda 
has nothing to do with ethnic self-determination. It was certainly in part an 
ethnic conflict, but it wasn’t over secession, over one portion of the state 
trying to secede and re-establish itself on ethnic grounds. It’s really a power 
struggle among two groups that do not even differ ethnically. They have the 
same culture, the same language, and the same religion. There are some 
physical differences and certain historical differences, but Hutu and Tutsi are 
not ethnic groups in the way that most people would define those groups. 
Y ugoslavia had a lot to say about ethnic self-determination, most of which was 
negative. It’s an example of the impossibility of equating every nation with its 
own state, which any one with any sense has always known was impossible. 
It also showed us the dangers of confusing political goals, legal norms, and 
humanitarian goals at the same time and much of the intervention never made 
the proper distinction among these goals. 1 think it also showed the mistake of 
assuming that the only options are total independence and separation or some 
sort of integration without protection for ethnic groups that might happen to 
live in the same state. Right now, we’re faced with the problem in Kosovo, 
which, if put in terms of self-determination, probably has very little chanceof 
being resolved. If put in terms of protecting ethnic, cultural, religious identity, 
ensuring participation in the larger s^x'iety, ensuring a certain, appropriate degree 
of self-government, whatever the boundaries of the state happen to be, then I think
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we may have a better chance of resolving it Most of the lessons from Y ugoslavia 
are negative and most of the lessons of Rwanda, in terms of self-determination, are 
irrelevant

What is the future of international la w? What in your opinion can 
be done to develop a successful framework within existing 
constraints?

In some ways, that’s like asking what the future of law is, or what the future of 
culture is. We’re forced to have international law, in the same way that we are 
forced to have traffic laws. No one wants to either go back to a sort of law of the 
jungle where every state has total power to do anything it wants to do by force and 
by economic persuasion. Equally, no one wants to go back to the days of the 
Pope and the Emperor and the hierarchical system of some sort of world 
government, whether it’s based on religion or force or anything else. The future of 
international law is to grow more important not because of globalization as it’s 
usually understood, but simply the increasing contacts that we’re all going to have 
as individuals, as members of groups, and as states. Its future will be as good or as 
bad as the future ofhumanity. International law will not, by itself, make this a better 
place to live one hundred years from now. International law is a useful tool in the 
way that domestic law is a useful tool, both to follow consensus and to concretize 
it as it develops and also, perhaps to set up some principles of agreement that the 
world can work towards implementing in the future. International law, regarding 
self-determination, at Iea.st as that means decolonization, and international law in 
the human rights area, and international law in the environmental area, and ma> be 
even international law in the security area have at least set standards upon w hich 
tfiere is agreement, and the goal now is work towards achieving those standards. 
To get there, we probably have to create a bit more international law to fill in a lot 
of the gaps. But 1 think it's a mistake to see international law as some alien force, 
whether it’s a benign force or an evil force that is going to somehow affect what 
happens to the world over the next fifty or one hundred years. It's merely a 
reflection of who we are, and 1 think that we need to look to morality and ethics 
and politics and all sorts of other concerns, rather than merely trying to identify 
w hat the law is, or what the law should be.
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