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Preventing Violent Conflicts in Europe, Joint Research Project of the Istituto Affari Internazionali 
(!AI) and the Stiftung Wissenschaft und Politik (SWP) 

Project Report of the First Year's Activities 

I. Working Group Meetings 
!I. Conference 

I. Working Group Meetings 

In 1996 three Working Group Meetings took place. The first Working Group Meeting took place at 
IAI, Rome on 22-23 February 1996. the second Working Group at !AI, Rom·e on 13 September 
1996 and the third Working Group Meeting after the Conference on 24 November 1996. 

The objective of the meetings was to discuss both theoretical and practical problems related to the 
project. At the meeting the participants exchanged views on discussion papers prepared for the 
meeting, agreed on a provisional book structure and Conference agenda, and settled on a division of 
labour with regard to research, organizational and data collection responsibilities. 

Furthermore the decision was taken to publish two books instead of one. It was agreed that the 
following papers and authors will be or may be included in the first book: 
Bloed, Lund, MacFarlane, de Nevers, Norkus, von Plate, Trenin, Ter-Gabrielian, Shubladze, Zullo. 
All four project directors would be included as editors of the publication without making written 
contributions other than an introduction. 
It was also agreed that the publishing of the first book should follow the following guidelines: l) It 
would be published with Nomos probably. 2) Some figure less of the publishing budget would be 
earmarked for it. 3) The SWP would be responsible for editing. 4) No subsidy should be given to 
the publishing. 

The following is the list of participants to the Working Group Meetings: · 
IAI: Gianni Bonvicini (Director of the project) 

Ettore Greco (Director of the project) 
Renatas Norkus (SiR 1996) 
Sonia Lucarelli (Research Assistant) 

SWP: Reinhardt Rummel (Director of the project) 
Bernard von Plate (Director of the project) 
Sopiko Shubladze (SiR 1996) 
Claude Zullo (Research Assistant) 

11. Conference 

The first Conference took place at SWP, Ebenhausen on 22-23 November 1996. 
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The overall function of the Conference was to present and discuss the initial results of the project. 
The first year of research has focused on understanding the dynamics of conflict as well as the 
instruments that have been implemented and the actors that have been involved in conflict 
prevention. The two focus areas of the Conference were the Baltic States and the Caucasus region 
(Georgia) according to the two 1996 Scholars in Residence, Renatas Norkus (!AI) from Lithuania 
and Sopiko Shubladze (SWP) from the Republic of Georgia. The Conference played a distinct, but 
connected, role in the overall objectives of the project. Moreover, it incorporated a balanced mix of 
both conceptual approaches and practical experience. The aims of the Conference were: First, to 
help to foster a better understanding of the art of conflict prevention; second, it should be used by 
the Scholars in Residence and other writers to help refine their research; and third, it should 
contribute to the development of the project's final report, which will analyze conflict case studies 
and suggest improvements for conflict prevention policy in Europe. 
Overall the outcome of the Conference was very successful. The dialogue during the Conference. 
not only contributed to a very interesting discussion, but also proved valuable to the Scholars in 
Residence and other paper writers, commissioned by the project. 
For the agenda of the Conference please refer to the annex. 

The following is the list of participants to the Conference: 
!AI: Gianni Bonvicini (Director, IAI) 

Ettore Greco (Senior Researcher, IAI) 
Sonia Lucarelli (PVCE Project Manager, IAI) 
Renatas Norkus (1996 PVCE Project Scholar in Residence, IAI) 
Natalino Ronzitti (Scientific Advisor, !AI) 
Radoslava Stefanova (1997 PVCE Project Scholar in Residence, !AI) 

SWP: Marie Janine Calic (Senior Researcher, SWP) 
Beate Eschment (Senior Researcher, SWP) 
Winrich Kiihne (Deputy Director, SWP) 
Bernard von Plate (Senior Researcher, SWP) 
Reinhardt Rummel (Senior Researcher, SWP) 
Peter Schmidt (Senior Researcher, SWP) 
Sopiko V. Shubladze (1996 PVCE Project Scholar in Residence, 

SWP) 
Claude Zullo (PVCE Project Manager, SWP) 

External experts: Dieter Boden (Ambassador, Head of OSCE Missionn to Georgia, 
German Foreign Ministry) 
Marco Carnovale (CEEC and Liaison Officer, NATO) 
Espen Barth Eide (Program Director, Norwegian Institute of 

International Affairs) 
Elizabeth Fuller (Senior Research Analyst, Open Media Research 

Institute) 
Jutta Giitzkow (Adminsitrator, Council of Europe) 
Olav F. Knudsen (Senior Research Associate, Norwegian Institute of 

International Affairs) 
Bert Koenders (Directorate-General lA, European Commission) 
Michael Lund (Consultant, Creative Associates International, Inc.) 
S. Neil M~cFarlane (Professor, St. Anne's College, Oxford 

University) 
Katherine Marshal! (The World Bank/IFC/MIGA) 
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Observers: 

Renee de Nevers (Research Fellow, Harvard University) 
Melanie H. Stein (Principal Banker, European Bank for 

Reconstruction and Development) 
Dimitri Trenin (Senior Fellow, Institute of Europe, Moscow) 
Elizabeth Winship (Country Director, Open Society Institute 

Armenia) 
Roberto Aliboni (Director of Studies, IAI) 
Giedrius Apuokas (Director, Division of the Americas, Lithuanian 

Ministry ofF oreign Affairs) 
Jeffrey McCausland (Colonel, George C. Marshall Center) 
Serkki Niitsoo (Acting Chief of Air Force HQ, Estonian Ministry of 

Defense) 
John Roper (Associate Fellow, The Royal Institute oflnternational 

Affairs) 
Julianne Smith (Robert Bosch Stiftung Fellow) 
Hilde Stadler (,One World" Department, Bavarian Television) 

Presentations were given by: Dieter Boden 

Comments were given by: 

Annexes 

Gianni Bonvicini 
Ettore Greco 
Jutta Giitzkow 
Michal Lund 
Neil MacFarlane 
Katherine Marshall 
Renee de Nevers 
Renatas Norkus 
Bernard von Plate 
Sopiko Shubladze 
Dimitri Trenin 

Espen Barth Eide 
Dieter Boden 
Liz Fuller 
Bert Koenders 
OlafKnudsen 
Natalino Ronzitti 
Melanie Stein 
Elizabeth Winship 

Final activity reports by the two 1996 scholars in residence Sopiko Shubladze and Renatas Norkus 
Conference agenda 
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Dra!t - Not for quotation 

CONCEPTUAL PROBLEMS AND POLICY DILEMMAS 

OF CONFLICT PREVENTION 

by Ettore Greco 

1. The new emphasis on conflict prevention 

In the last few years conflict pz:·evention has become not 

only a bu;~;z word but a.tso a po.i.J.~..;y coi~vm.:••'- .... ; k~:i' i::;-:p~'!"!:~~~~ 

tor tlle maJ· or int.t:!LliCa.tional :in=:tlLuLi~·ns .jAt~lino t•!ith s~~nricv - -
problems. They have all planned to st:rengthtou Lheir activity 

in the field, making it more systematic and comprehensive. 
This is, in particular, the case or the United Nations, 

whose responsibj.lities in conduct:ing conflict: prevent:ion on a 

global scale are cle<~rly enshrined in its Charter. In the 1995 
Supplement to his "Agenda ror Peace", the UN Secretary-General 
has placed renewed emphasis on the subject, calling for the 
mobilization at increased human and material rc:;:ources to 
allow the UN Secretariat t:o ensure wider and more effective 
coverage of conflict prevenLion needs all over the worl.d. 

Some important improvements have recently b~~n made in 
the UN early warning syl:lLem. Tlle crcat.i.on of both the 
Department of Political Aff:airs in l.992 and of the Policy 

Analysis Team, including o:Lticer::; from various djvisions, i.n 
1995 was part of this effort. Howeve::r, t.he overall UN capacity 

of early warning and policy analysis as well as its actual 
conflict prevention activities in trouble spots remain:;: quite 
limited especially j f compared to gt·owing expectations. 

The instruments ana policies aimed at. the prevention of 
conflict in Europe are much more multi-!aceced and structured 
than in other areas of the world. Rt:cently there has been 
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remarkable progress. A crucial element hds been the emergence 

of a common •conflict prevention culture', as developed in 
several European agreements and code5 of c.onduct. Besides 

making a fundamental contribution to Lhis codifying activity, 

the Organizatjon for security and cooperaLion in Europe (OSCE) 

has specialized in both early warning and conflict prevention, 

by establishing an increasingly closer link between its human 
and security dimensj.ons and by buj lding up an articulated and 

flexible system uf jnstruments for moniLoring and intervention 

in hot areas. 

Its involvement in the managemenr: of many tensions and 

disputes affectjng European security has steadily increased. 

The record of t.hes!:! interventions, however, is mixed: although 

effective in some cases, the real impact of the OSCE presence 

and activity has been marginal, if not irrelevant in others. 
The enhancement of conflict prevention capabilities is 

also high in the agenda of other European organizations. Worth 

mentioning ,in particular, is the efforL undertaken by the 

European Union (EU) , wiLhin the context uf the development of 

its Common Foreign and Security l:'olicy (CFSP), to build up 

planning and analysis capabilities as a basic instrument of 

conflicL prevention. As a maLter of fact, Lhe lack of specific 

contlict prevention assets has been .. major obstacle so far to 
the utilization ot the BU's considerable potential in the 

field. 
A fundamental factor in !eeding the current emphasis on 

conflict prevention has been t.he g.cowing awareness of its 
greater cost effectiveness with respect to other policy 

options. ln many cases iaLe intervenLion has proved to he both 

costly and ineffective. The most Lelling example in Europe is 
provided by Lhe high costs connccLed w.i.th the delay in the 
international response to the conflict in the former 
Yugoslavia. Having failed to intervene effectively in the 
early stages of the conflict, ~he inLernaLional organizations 
are currently engaged in a very difticult and costly post

conflict peace-building process. 

More generally, both the theory and practice of 



international interventions provi~e strong support for the 
widespread conviction that int.ervening in an early stage o:i: 
the development of a conflict, that js, in a more permissive 
environment, allows for use of a wider spectrum of means and 
policies. Once the conflict has assumed a violent character, 
most of them become unaffordable or simply unus~bJe. The 
intervener loses much of his room for action D.Ild his policy 
dilemmas grow more acute. 

It must :be added that the increasing interpendence makes 

a policy of mere non-intervention - which is certainly a 

distinct option - increasingly less viable, especially in 
Europe where the fee-ling of llvins in a "common space" has 
become widespread. By adopting a policy of non-intervention in 

an earlier stage of a conflict., the relevant international 
actors run the risk of losing their best opportunities to 

influence its course, while many factors can force them to act 

in a later stage when the situation is more compromised and 
herJCe less manageable. 

In today's world contlict prevention has remarkably 
changed its nature. ln the past it was mosr..ly associated with 
inter-state conflicts. Its main purpose was to maintain a 
stable balance between the individual statt'!s or groups of 
states. Now it is focused much mo:r·e on the risk factors 
emerging from the collapse u! staLes ox·, in general, [rem 
domestic failures. Indeed, most ongoing conflict prevention 
activities concern more or less purely intra-state conflicts. 

This reflects the fundamental change in the-pattern of 
conflict that has occurred since the end of the Cold war. The 
number of inter.-state conflicts has declined :r.emarkably, while 
domestic conflicts have proliferated. According to SIPRI 
estimates, both in 1994 and in 1995 all t_he major armed 
conflicts were internal. With this trend in mind, several 
analysts have tried to utilize key concepts of the realist 

theory of conflict, such as "anarchy• and "security dilemmas", 
to improve the understanding of the dynamics of domestic 
conflicts and hence to incr.ease the possibilities of 
preventing them. 
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However, current intra-state conflicts not only have 
various and considerable repercussions on the external 
environment, but have sometimes prompted the involvement of 
other states. In many cases the likelihood of thejr 
transforming into inter-state conflict is far from negligible. 

The prevention of internal conflicts is therefore of great 
relevance for the stabj.lity of the overall system of inter

staLe relations. In his "Agenda for Peace", the UN.Secretary
General has underlined the disruptive potential for the 
international system of the forces of fragmentation arising 

frc~ fei~ i ng stateB diid secc~sionie.t". movement~=:. 

This concern about the impact of inLernal conflicL::; uri 

inter-state relations and the overall internat.ional system is 

coupled with the widely shared belief that intervention in 

(lnmestic affairs is legitlmace to convince or force 
governments to comply with a set of inviolabl"' fund.::::cntal 
principles. This has made conflict prevention an even more 

attractive concept. In fact, since governments find it harder 
to resist pressure to intervene than in Lhe pase, the best 
course of action for them seems Lo deal with potentially 
violent conflicts at the earliest possible stage. 

2. Conceptual and detinitional problems 

According to the "Agenda for Peace", what the UN 
Secretary-General has called "preventive diplomacy" can be 
aimed at three ditferent goals: (i) to prevent disputes from 
arising between parties; (ij) to prevent existing disputes 
from escalating into conflicts; (iii) to limit the spread of 
the latter when they occur. 

This list has been critized from different points of 
view. In particular, whilst some analysts argue that it is 
incomplete since it overlooks other important conflict 
prevention activities, others, in contrast, advocate a more 
restricted definition in order to make it more operational. 

The goal of preventing disputes from arising - where 
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"dispuces" are taken to be the least destructive types of 

conflict - is a very ambitious ·and demanding task, arguably 

beyond the actual capacity of the current or any future 

possible sysLem of international organizatjons. After all, 

conflict is a structural element of any international system 

and as such cannot be completely extirpated, but only 

contained or controlled. Moreover, many forms of conflict 

should be seen as instrumental in p:z:·oducing or favouring 

beneficial changes. They often derlve from emancipatory 

thrusts against repressive or illegitimate institutions or 

social strucLures. 'l'hey can contribute eventually to the 

establishment of inst~tutional or social settings that: are 

less conflict-prone, thus having a Jong·tcrm etabili~ing 

function. What seems crucial is thaL conflicts occur within 

the context of social sysLems capable of self-regulation, in 

which they can be prevented from CLssuming a purely disruptive 

naLure. 

By and large, it ~:;eems reasonable that international 

action should concent.rate 011 those conflict.s that have il clear 

potential to become violenL. This certainly implies an effort 

to prevent;; all torms ot armed conflicLs, including those that 

can erupt between governments and insurgenL forces. More 

controversial is whethe:z:· otller forms ot organized violent 

action, such as ethnic clecmsing or:: genocide, should be the 

object of preventive action. Keeping ln mind the current 

attitude of international organizaLions, the answer cannot but 

be affirmative. In particular, the UN Security Council has 

repeatedly characterized all masQlve violations of human 

rights and humanitarian law aS thn:'al.s to international peace 

and security. As a matter of fact, only rarely have those 

actions not turned )ntn major dest.abjlizlng factors. 

However, setting the goal of "preventing di~:~putes from 

arising" - what some authors have called "c.:onflict avoidance" 

- can be helpful inasmuch as this leads to emphasizing the 
need to develop Bpecific inst.rumencs and mechanisms - to be 

embedded in inLernal as well as internat:ional regimes - both 

for fostering mutual trust and for helping cormnon values and 
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interests amons the various acto:ns eo emerge. The system or 
confidence- and se~urity-building measures (CSBM) employed by 
the osc~ provides an in~ort~nt exumple of u cooperative regime 
of "conflict avoidance". one of th.., most valuable assets of 
the CSBM regimes is the pruvlsic.m of o. constant flow of 
objective and unbiased information. Many analysts has stressed 

the role played by t:l1e lack of complete or reliable 
information in creating the climate of uncertainty and mutual 

distrust that otten leads to viole!lt: conflicts. By providing 

the parties with correct iitfo:rnl£1tion and ensuring 

transparency, external act.ors and institut:ior1al mechanisms can 
substantially change t:heir percept:ions and attit.udes. 

More generally, the key import:i:l.uce u! permanent conflict 

prevention activities ana instruments ho.s t.o be stressed. 
These have acquired a growing importance within the OSCR 
context, progressively supersedin~ th~:> various emergency 

mechanisms which can .be activat~d on an ad hoc bas;s. The 

diplomatic dialogue and exchange ur information which take 
place regularly in the OSCE politl.cal bodies have proved both 
more effective and, in case of t:h~ emergence of actual 
disputes, less confrontational for Lhe parties involved. A 
valuable contribution to confli~L prevention is also provided 

by the constant review of the implementation of OSCE 
commitments - in particular, those r~lat:eu to the security and 

human rights dimensjons. 
Conflict prevention has thus Lo be seen as a complex 

endeavour which includes ad hoc c;.nd permanent instruments, 
short term and long-term strategies. The abllity to mount 

emergency responses to impending crises is only one side of 
the coin. An actjon aimed at changing the pattern of 

interaction among the relev~nt actors in a stable way, making 
it less conflict-prone, is also required. This includes the 
establishment of cooperative regimes at the international 
system (level ???) as weJl ~s an effort to promote change in 
the internal regimes in which the fundamental conditions for a 

non-disruptive relationship among the various.political and 

socii:l.l groups o.rc lacking. 
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In the iast few years, t.he int~.cnationo.l community has 

undertaken a su~;t.alned, long-term cfforL to fa-ce a 

considerable number o! crisls situationt~ or actual conflicts. 

In those cases, it lictS laum.:hed cont.inuing peace 

processes the ends of wllich ofL-en underined and, indeed, 

highly uncertain. Conflict. prevention components are generally 

present in all stages of r.hese prucesse~:~. 1n particular, what 

has been called "post-conflict. co11r11.ct prevention", that is, 

the measures for avoiding a resumpLion of ·the conflict, is 

acquiring increasing relevance. Simllarly, the effort to limit 

the spread of a conflict. when this would entail the 

involvement of nor. direcr.ly ct£rected areae or qualitatively 

new actors - such as exr.ernal states in the case of domestic 

conflicts · has to be regarded as 1:1 L.cue conflict prevention 

activity. 

Therefore, identifying confllcL prevention only with a 

single stage of the development of a conf.lict could be 

misleading. What is import. am:, ·inste~:~d, is the exclusion from 

Lhe concept of conflict prevention or any activity - whether 
coercive or not - chat is specifically designed t.o eliminate 

tile ongoing contlicts. In general., el·imin~:~t.i.u':l ci violent 

conflict poses more cha.ileu~l.u~ .bJLUblcrrLS th~~ ~=eventing a 

por.ential one. Indeed, some major problems connected with the 

strategies of intervention in ongoing conf.licts do not affect 

- or affect much less heavily - conflict prevention. The 

latter, however, is feu: trom bejn9 a non controversial 

activity. In fact, for preventive interventions to be 

successful, a ~:~eL ot pre condltion~:~ have to be met. Moreover, 

preventers often face several policy dilemmas that can prove 

to be rather thorny. 

3. Pre-conditions and policy dilemmas of conflict prevention 

Although conflict prevenLion ~:~eems to present clear 
advantages over othe1.· rorms of int.erventiu,J, it requires a 
consensus-building the achievement of which lTltiY encounter many 

., 
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difficulties. Generally speaking, the most relevant obstacle 
lies in the reluctance of the governments to engage in 

interventions !or which, by definitjon, there is no proven 

urgency. This react.ive attitude of the governments towards 

international events that do not immediately af:t:ect their 

interests is basically shared by.domestic public opinions. On 

paper, many official foreign policy documents - including 

those elaborated by the us administration - emphasize the need 

to strengthen conflict prevention capabilities at both 

national and international levels. Nevertheless, the amount ot 

resources devoted to this type of intervention continues to be 

much smaller than, tor example, that devoted to peacekeeping 

missions. 

Clearly, a fundamental problem, in this regard. i~; how to 

guarantee an adequate and convincing selectivity in preventive 

interventions. The elusive nature itself o! conflict 

prevention complicates the elaboration of sufficiently clear 

criteria by which to choose the areas on which preventive 

efforts must be concentrated. 

The establishment of an effective and comprehensive early 

warning systere is widely considered a crucial pre-requisite 

for well-founded policy choices in the prevention field. The 

attention of the analysts has focused on the elaboration of 
indicators tor the identification of conflicts that tend to 

escalate to a violent stage. Clearly the traaitioncll 

ii1dicators. mostly based on milit.ary aspects, are no longer 

adequate given the changes in the international environment as 

well as the new requirements set by the international 

community. The assessment of political elements, such as the 

level of respect of human rights, has gained increasing 
importance. 

Early warning 

fragmented today. 
of potential conflicts js rather 

At the UN level, an effort has been made to 
ensure a better co-ordination between the Secretariat 

departments which are involved in early warning. Furthermore, 

especiall.y in the humanitarian f.ield, the UN early warning is 

now conducted more systematically than in the past. However, 
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early warning will ll!!cessu.rily <oont.i.nue to be;, developed in <l. 

decentralized way. It i~, ln fact, based on an increasingly 

wide spectrum of source~ ur infornlil.Lion, including fo:tct

finding ano long-term missions, thE: I·!!view of implementation 

of international comrnitmt:nts, more traditional, but also 

expanding, terms ot diplomatic action. In this respect., early 

warning is, in many cases, fully integrated with actual 

contlict prevention aud has thus become more and more 

indistinguishable from it. 

A basic requirement for any successful interventions in 

crisis or conflict situations is Lhe possession by the 

intervener of an adequate degree of leverage, that is the 

actual power ot influencing th!! choices and behavi.our of the 

involved parties. Broadly speaking, this is also true for 

preventive action. For istance, t.!lt: EU and NATO policy of 

making the granting of the membership conditional on the 

solution of some security pn>blems has proved successful 

towards a number of Central and Eastern European countries. 

Since conflict prevention does noL entail, by definition, 

coercive measures, it js advisable, in some specific cases, 

that the preventer be not. a politicaJly or militarily powerful 

actor. The parties could, in fact, reject its involvement for 

fear that this could lead, sooner or later, to some forceful 

action. On the other hand, t.he threat to adopt coercive 

measures should t.he peaceful ones fail could be, in other 

cases, instrumental in convincing the parties to make crucial 

concessions on the negotiation t:able. It must be added that, 

though based on Lhe consensus of the parties, some forms of 

conflict prevention, such Cif' preventive deployment, can be 

seen as implying an implicit threat of an escalating military 

involvement. 

The proper timing of the preventive action is one of the 

most discussed issue. Many analysts have stressed the negative 

impact which premature invol vemeut may have oz1 Lhe development 

Of t.he conflict. It may even become a t.cigger of its 

escalation . .Ely strengthening the internatiouctl profile of a 

conflict and, in general, by increasing the awareness of it. 
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an external preventer can event:ul:llly contribute Lo increasing 

the antagonism among the parties and favouring the most 

radical elements. On the other hGt!ld, as st:ressed above, a 

delayed action can imply t:he loss of import.u.nt windows of 

opportunity. TO avoid both risks, conflict prevention should 

be developed as an incremenLal p~ocess with, if appropriate, 

growing levels of involvement. 'l'he mandGttes of the missions in 

the field can be gradually enlarged and deepened, from low-key 

activities, such as fact-finding, up LO much more committ:ing 

ones, such as management and direcLlon of negotiating efforts. 

Successful conflict: prevention often requires 

confidentiality. Public exposure easily promptll t:hc concerned 

parties to take uncompromised positions. However, the need is 

also felt, in !ll4lny cases, tu foste.c the public awareness of 

the opportunit:ies offered by the peGtce process and hence the 

pubblic support for it. These two conflicting requirements are 

not: easy to balance. A di visj cm of the competencies in the 

field of conflict prevention between bodies or actors with 

different levels of political profile but with a proven and 

ci·edible institutional link can prove especially helpful. 

A possible model is provided by the OSCE's High 

Commissioner on National Minorities (HCNM) . The narrow 

character of his/her mandate - excluding, inter alia, the role 

of a minority ombud~;;man has conLributed remarkably to making 

his/her involvement widely accepced. At the same time, he/she 

can submit any IDGttLer to t.lle political bodies of t.he 

organization tor furt:her action and be given by them 

additional tasks. 

Another stumbling block is the difficulty in reconciling 

some competing values and principles which have relevance for 

defining the limits and naLure of the preventive action or the 

compromise solui....l.u.uz:; ~o be pu.::-aucd. 

The principle of sovereignLy of Lhe staLes is often 

invoked to rejecL the involvement or a Lhird party or place 

heavy restraints on it. Although Llle UN secreta1.'"Y General 

himself has contested the absolucc and exclusive nature of 

this principle, the - probably unavoidable - lack of a clear 
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oet1nit.ion or 1t. make:; hlghly uncert.a:ln the scope and 

intensity prevent.lve action should assume. 

The extent. eo which conflict. prevcnters may favour or 

even promot.e social and poliLlcal change as a possible long

term stabilizing measure is ~lso very controversial. 

TradiLional third partie:; wen:: mo:;~tly status-quo oriented. 

Now, given t.lle increasing focus on internal conflicts, the 

goal o! transforming the social <Uld institutional systems of 

the st:ates has acquired an ever greater salience. Too radical 

or too fast. ch~nses, however, can furLher weaken, rather than 

strengthen, the strucr.ure~:~ or a fco.iling state and thu.e: jts 

capability to survive. 

The peace versus justice dilemma, recently emphasized by 

the estab~ishment of Lhe ad hoc war crime r.ribunals, entail.e: 

similar problem~;;. very often Lhe pursuance of a "just" 

solution is nor. compatible with the search of stable 

arrangements. Moreover, in many situations there is a big 

uncertainty concernin9 w11at would be the "Just" 11olution. This 

i~>, in particular, the case of the internal conflicts 

involving strong seces~;;ionlst movements. However, there is a 

growing awareness that the mu~;;L promising course of action is 

to promote peaceful accommodation witl1in existing borders, 

trying to placaLc secessionist claims through specific power 

shadng arrangements. It must be underJlned that. in many cases 

the reaffirmation ot the existing borders has been a necessary 

pre-condition for the ~auncbing of negotiating processes 

between the governments and the secessionist forces. More 

generally, Lhe short-t:erm risks cormecr.ed with the promotion 

of subsLantial change in the exisLing social and political 

order can be accepted only if Lhere is a prospect of a later 

sLabilization within a reasonable timespan. 

A distinct: set. of dilemmas concern the ac:tore to be 

involved in conflict preventjon actjvities. Given the limited 

resources and capabilities ot Lhe disposal of the 

international organizations, the involvement or other. actors 

is needed. This, however, poses the problem of both their 

specific role and their interaction with the institutional 

ll 
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framework. 
Regional powez·s 11ave oft.ton .a keen intereat in controlling 

the evolution of the conflicts in the areas of their pri=ry 

national. interest.B. Tl1eir levtoragc ccm be considered an 

important asset. also tor conflicL prevention provided that it 

is used in a way compatible with Llle general principlco and 

goals of the international community. Yet, regional powers 

often J.ack t.he imparr.ia1iLy that some analysts consider a 

crucial requ)remenr. tor an effecr.ive third party intervention. 

Other analysts, ill contrast., point out Lhat, for an intervcner 

to be accepted by the concerned paL'L ies, what is required is 

not a strict neur.raJ.ity, but a relationship of mutual trust 

and transparency with them. 

Russian act.ivities )n the soc:alled "near abroad" face the 

other European states and the inLe.rnational organizations with 

this type of problem. Moscow has carried out S€:veral 

diplomatic and mililary activities in Lhe area, including some 

thaL can be characterized as conflict p.cev€:ntion. Although its 

objective is to advance its national interests, in some cases 

its intervention has had a positjve stabilizing effect. In 

others, however, Lhere have been clear violations of 

internat.ional rules. The effort undertaken by t.he 

international organizations, not.ably Lhe OSCE and the UN, to 
interact with Russian initiatives in the "near abroad" in a 

cooperaLive way has su £aL ochiaved poor rc~ults. The ar~8 iR 

affected by several ongoing confJiet.s, but th€::r.e is also a 

high potential for t.he er·upLion of new confJ icts which 

requires a rnult)-faccte::d preventive action. For that to 

happen, the establishment of effective forms of cooperation 

between Russia and the international o:rganizat.ions remains a 

key pre-requisite. 

The growing involvement of non-governmental organizations 

(NGO) in con[lict. prevention activities is also a fact of 

life. Their role has been consist.ently promoted by the UN 

which has given o growing number or Lhem an observer or 

consultative status. Making use of thelr field experience and 

direct contacts with the parties lnvolved, t:.he NGOs have made 
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a considerable contribut:ion t.o incern~t.i.onal early wl:lrning and 
early action, especialLy related tu ethnic conflictc. In soma 

cases, they have neen anle tu lnflu~nce remarkably the 

int:ernational response to those conflict::~. Nevertheless, the 

usefulness and acceptabiLity of theii:· .involvement in con£lict 

prevention is a matter of. discussjun. They often pursue 
interests and goals that contrast or a:t·e hardly compatible 
with those of the major institutional ttct:.or::~. Moreover, thair 

lack of accountabiljt.y is re~arded by some analysts as a 

fundamental obstacle to thejr greater integration in 

preventive efforts. The most. et'fective response to these 

problems lies probably jn the creation of a more structured 

relationship between the NGOs and such international 
organizations as the UN and the OSCE. Thi::~ could contribute to 

enhance the transparency ot the NGOs activities and make them 

eventually more accountablP.. 
Of vital importance ;s also the creation of e!fective 

links ~onq the various international institutions for the 

conduct of preventive actjon. Although Lhe UN has a special 

responsibility in the fieJ.d, a centraLized management of the 

conflict prevention activities within the UN system does not 

seem, for various reasons, a viable option. The UN preventive 

action itself, including ettrly warnjng, is widely dispe.rsed 

and decentralized. The UN secretariat also lacks enough 
resources to play a credible overarching role. Already now it 
is clearly overburdened, having to ful!ill both administrative 
and diplomatic responsibilities. What is realistically 

achievable and certainly desirable .is a closer and more 

systematic: courdination among the various inst:itut..ional actors 

currently engaged in conflict prevention. tt is essential that 

their action develop in a continuing and :integrated way. A key 

component of this policy should be the full implementation of 
the provisions of Chapter VIII of the UN Charter t!ancerning 

the cooperation between the UN and the regional organizations 
for the conduct: of security action ot non-coercive nature. In 

Europe this could be realized by providing the oscs with 
· primary responsibility for conflict prevention in its ttrea of 
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competence and improving, ar. the :;<:une Lime, the mechanisms by 

which it can solicitate the UN i11volvemcnt when other forms of 

interventions are needed. 

4. Concluding remarks 

The growing emphasiij placed by major international actors 

on conflict prevenLion ha6 been accompanied by a subsLantial 

change in its character. .!.ncreasingly, il. has become a complex 

and multi-!aceted activity wiLh a strong institutional 

component. It enLails policies and instruments aimed at 

addressing both the proximate and root causes of the 

conflicts. In particular, the establishment of cooperative 

regimes capal:>le of changing Lhe pat.te.cn of :relations among 

states should be considered an integral part or this 

endeavour. 1n addition, the expansion of preventive action 

related to internal conflicts has been characterized by a 

difficult effort to promote systemic changes within states. 

Ae a result. of these developments, some basic policy 

dilemmas ot preventive action have also become more acute. The 

need tor a more effective <1nd comprehensive system of' 

moni taring and early warning, as a crud al instrument for the 

selecr.ion of the areas in which Lo intervene, has ga.i ned 

grear.er topicality. RaLher controversial remains the 

connection between conflict: prevenLion and possible subsequent 

coercive action. Identificar.ion of Lhe principles and values 

un which preventive acr.ion ha:; Lo be based also presents 

crucial dilemmas. Finally, clear guidelines for the 

cooperative links to be e:st01.blished among the v<>rious 

preventive actors are still lacking. However, as shown by the 

preceding analysis, inc:r·ement.ill progress has been achievad in 

some ot these fields. This can be seen as u. promising 

development fo:r· an area of lnLernationu.l action which is 

likely to remain crucial tor the pnJmotion of lnternational 

peace and security. 
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CONTEXT AND RATIONALE 

Despite the expectation the end of the Cold War would bring fewer conflicts, 

new wars, mostly national in nature, have broken out in central Europe, as m the former 

Yugoslavia; in the newly-independent states of the former Soviet Union, as in 

Tajikhstan; and in other regions, as in Somalia and Rwanda These confliccs have 

strained the capacities of the UN and other multilateral institutions to realize a renewed 

post-Cold War commitment to address common problems through collaboration The 

conflicts have brought massive hwnan suffering, dangers of intervention through 
unpopular peacekeeping missions, and firumd.al burdens from. humanitarian relief. 

Consequently, there is growing interest in ways to prevent such violent conflicts from 

erupting in the first place -before they reach almost utulUlllageable proportions. 

THE STATE OF THE ART 

Discussion and action concerning conflict prevention have grown steadily, 

espedally since about 1992.1 The U.N. General Assembly has discussed "preventive 

diplomacy" several times; several international conferences have taken up t:he idea; 

leaders in the U.S., British, French, German, Swedish. Canadian, Australian and other 

governments have voiced great interest; prestigious organizations have set up study 

groups, special commissions, and research and action projects on preventing conflicts; 

new books have come out; and plans have been sketched for a coordinated international 

strategy. And the idea is not limited to rhetoric, seminars, and study. Concrete 

initiatives have been launched by individual governments; the UN and regional 

multilateral organizations (RMO's) like the O.S.C.E., E.U., O.A.U., O.A.S .. and even 

A.S.E.A.N.; and non-governmental organizations (NGO's) such as International Alert 

and Search for Common Ground in particularly vulnerable countries such :1s Macedonia 

and Congo/Brazzaville and toward potential inter-state hotspots such as the South 

China Sea. Governments and multilateral organizations have also begun t0 build 

institutional capacities for doing early warning and preventive responses. 
ln sum, not since the founding of the United Nations in 1945 or the anns control 

and peace movements of the 1970's and 1980's has there been such widespread explidt 

1 The most prominent expression of this theme was the call by U.N. Secretary General Boutros 
Boutros-Ghali for more "preventive diplomacy" In Agenda for Peace (1992), a document 
commiSSioned by the fust-<!Ver summit of heads of state of the members of the S..curity CoW\QI 
in Jnauary, 1992. The CSCE, however, had already been active In this field. 
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international commitment and practical activity focussed, not just on ending Cl.llTent 
wars, but on preventing .fUture ones.2 

Nevertheless, the new emphasil' on deliberate action to avert Incipient violent 

conflicts before they arise has progressed only so far. One-time, ad hoc preventive 

responses are scattered and hardly routine. 'Whether vulnerable countries get pro-active 
attention beyond an occasional demarche or visiting delegation tends to depend on 

whether they hold import to a major power, as seen. for example, in the reasons the U.S. 

took an interest in Macedonia and the south Balkans, Estonia, and the Creek-Turkey 

Aegean dispute. U.S. preventive efforts have responded substantially toward areas of 

strategic or regional importance such as China, North Korea, South Asia, and Ukraine, 

but not toward hemorraghing and ultimately costly national crises such as Burundi or 
even Zaire, at least until recent n1onths. Pro-active initiatives in a locale mllSt be 

allowed by interested global or regional powers, as reflected by the reluctance to get 

involved initially in the Chechnya conflict. As to new multilateral mecluutisms, many 

are not yet operational. Such limitations leave unattended many potential conBi.cts that 
could bring great bloodshed and serious regional problems in the next few years. In 

short, conflict monitoring and prevention are not standard operating procedure, at least 
in terms of readiness In the medium term for a range of possible national conflicts. 

Lack of Will or Lack of Way? 

· The conventional reason given for the lack of more progress is the absence of 
"political will." But this diffuse notion cannot explain why some pre-conflict efforts 
have been taken in relatively non-strategic areas such as East and Central Africa. Nor 
does it quite fit the current climate of so many high-level officials from major entities 
explicitly endorsing the idea of conflict prevention and assigning their stafis to work on 
it. Virtually the whole top echelon of U.S. foreign policy officials, for example, has 

spoken publicly in the last three years on behalf of"crisis prevention," "preventive 

defense," "enlargement of democracy," or similar notions, reflecting their agency's 
respective angles on dealing with conflicts.3 Despite its reputation as responding only 

2 But because this emerging subtext in post-Cold War international affairs Ius been virtually 
edipsW. by the greater media and analysts' attention to already-erupted crises like Bosnia, 
this turn to conflict prevention still remains one of the era's best kept secrets. 
3 For cxiiinple, National Security Advisor Anthony l.Ake affinned in 1993 that ··in addition to 
helping solve disputes, we must also help prevent d!sputes,-.to place greater emphasis on such 
tools as mediation and preventive diplomacy (sic)." Remarl<s to the Brookings Institution 
Africa Forum, May 3, 1993. See also Brian Atwood, "Emerging Markebi," Speedl at Wharton 
Busin<"SS School, March 5, 1996. After the Rwanda de bade of mid-1994, CUnton Adm1nl.stration 
interest in crisis prevention was stepped up and described as one of its major themes. Sec 
Thomas Lippman. "Finding Theme in Foreign Policy," Washington Post,June30, 1994, p. A 10. 
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to crises, the Ointon Administration has been more explicitly supportive of prior 

responses to potential crises than any previous one. 

A more likely explanation is simply that despite some desire, large organizations 

that cope with current crises and routinely administer many programs worldwide lack 

the time, staff and resources to look down the road. After all, most major governments 

and multilateral organizations are already carrying out other programs in fu.e very 

societies that appear on ··watch lists" of troubled places that warrant more preventive 

attention. But so far, these programs pursue other functional agendas such as economic 

development, health, education, trade, military assistance, and econoiiric reform, and by 

and large are not geared to averting potential violent national conflicts or even 

monitoring their own possible effects in worsening them. 4 

But there is also a less noticed but more hopeful interpretation for the lack of 

further progress: even the increasing number of policymakers who are now •eceptive to 

looking for and preventing future conflicts do not know what they should specifically do. 
It is not that relevant knowledge does not exist We know quite a bit already about how 

to anticipate and prevent conflicts. A number of early warning specialists are getting 

closer to characteristic antecedents of likely genocide and other conflicts. They are both 

pursuing the most powerful general causes of conflicts affecting many socit'li.es and 

testing models of more detailed scenarios that can affect individual countr1es. 

Also, the general elements that prevent, say, national political conflicts from 

escalating to violent conflicts are no great mystery: protection of ethnic minorities and 

other oppressed groups from human rights abuses that could prompt rebeD ions, 

goverrunents that are more legitimate through expanding their democratic base; 

engagement of hostile parties in negotiations over abiding dllierences; and so on. 

Relevant means to achieve these ailns include international observers, med:ations with 

carrots and sticks, enforceable penalties and preventive troop deployments where 

4 Also, empirical studies have found strong prima facie evidence to support the core 
belief underlying the interest in conflict prevention- that early interventions stem 
conflicts more easily than mid-conflict interventions. Supportive conflict re~olution theory 
focusses largely on the social psychological dynamics of conflict escalation. See ior example, 
Corutie Peck, "An Integrative Model for Understanding and Managing Conflict, .. 
Interdill<:iplinary Peace Research Vol. One, Number One, May, 1989, pages 7-36; ~ 
Kreisbcrg, Socjal Conmct (Englewood Cliffs,: Prentice-Hall, lru:~ 1982) Chapter~ 1-5; Ronald J. 
Fisher, The Sodi!l Pwcholo;,r of Intergroup and Intemational Conflict Resolution (New York: 
Springer-Verlag, 1990), Chapters 1 and 4; Dean G. Pruitt and Jeffroy Z. Rubin,. Social Conflict: 
F.scalaton, Stalemate. and 5cttlement (New York: Random House,19 ), Chapters1,2,5 and 6. 
Positive eVidence on the effect of early timing on mediation into disputes is found in 
BercoVilch, Jacob and Jeffrey Lang!ey, "The Nature of Dispute and the Effectiveness of 
International Mediation." Journal of Conflict Resolution 37 (1993): 670-91. 
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necessary, political and governmental institution-building, effective dvil society-building, 
expansion of the economic base that creates pressures for violent competition for limited 

resources, and the like. 5 
But what is lacking is advit:e on how specifically to apply these measures to 

achieve these elements in particular places and times. Decisionmakers and program 
administrators do not have policy guidelines about what programs and actions, in what 

mixes, and in what sequences, are most likely to be effective in various particular 

contexts. What are the wonisome signs of indpient characteristic post-cold War 

n.!tional crises? Does effectiveness depend on who engages the situation? When they 

take action? The types of instruments they deploy? The issues in dispute? Policy 
research of recent cases and more aggregate studies have begun to suggest answers, but 
their scattered conclusions have not been pulled together and presented to mcumbent 

policymakers in a usable form. In the meantime, the prescriptions policymakers are left 

with is an assortment of wish lists of programs, one-size.fits-all supposed cure-alls like 
democratization and freer trade, and instant action recommendations from op-ed pieces 
about what to do in particular hotspots. 

in short, even were we to suddenly get the attention of more policymakers, we 
could not hand them a body of usable conflict prevention guidelines that might help 
decide where and how they might pro-actively intervene in emerging conflicts in the most 
productive ways. 
Applying What We Know: Educating Policy Elites 

Foreign policies are governed by politics, not good advice, but in the current 
relatively receptive climate, analysts might be able to coax some shi.fting of additional 
time and resources to conflict prevention in otherwise neglected areas if they could get to 
specific policymakers at middle and high levels in major governments and multilateral 
organizations with the available, nicely packaged plausible evidence that certain tools 

and strategies have in fact worked successfully to head off brewing crises. Were there a 

way, there might be more will. Conflict prevention might advance a bit further if 
governments and other entitles had some concrete reasonably reliable "rules of 
engagement" for prevention policy and Implementation that are based on assessments 

of past experience. Policymakers might then feel more confident that they can fruitfully 
devote more resources to launching and insUtuUonallzlng more conflict prevention 

5 What n~ more study is the differential applicability and the sometimes unintended 
perverse effects in specific settings of promoting these g91U1ral policy agendas like 
democratization, ruiot of law, human rights, and economic reform. 
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efforts, and might be emboldened to propose procedural and program changes to their 

superiors and to the legislators who decide their budgets. 

Specifically, what analytical steps could get some incremental movement? As 

reflected by this conference's associated case-study project and a few other such 

projects recently, the search for policy-relevant causal patterns in the past efforts to 

prevent incipient conflicts, both successful and failed, has begun. In addition to 

continuing to test and refine indicators of early warning, the initial findings of this 

literature need to be further tested with respect to more cases and through using other 

modes of research. But even before this research is completed, what we ca.'1 reliably say 

now about the ingredients of successful conflict prevention can be disseminated as soon 

as possible to relevant policy levels. Thus, a more vigorous effort is needed to distil! key 

propositions from the already extant knowledge and to present them in consumable 

forms to specific policymakers, not only at headquarters but in the field, who now have 

a little authority and interest to do something about them. 

A further catalytic task would be to identify the full inventory of the range of 

preventive options, or policy tools, that are relevant to conflict prevention, and do 

methodical evaluations of existing expertence with these teclmiques, when <lpplied 

individually and in combination. 6 Declsl.onmakers would at minimum have a more 

immediate sense that effective options have been applied and so sensible initiatives can 

be launched and strategies can be developed. 

AlMS 

This paper starts down this path by beginning to consolidate what ~s known 

from recent cases and other research, such as on the causes of so-called "ebnic" 

conflicts, about the key factors that appear to determine whether emerging national 

political conflicts escalate into violence or are handled peacefully. In the fcllowing 

section. some of these findings are distilled from recent research and illustrations are 

given of these factors' roles in recent conflicts. These conclusions can be U5ed as 

grounded hypotheses for further retrospective case-study and aggregate research 

intended to refine them further. 

In the meantime, however, the factors also can be disseminated as actionable 

preliminary findings that are used in a heuristic way to sensitize policymakers to the 

kinds of factors that in given potential trouble spots appear to be significant enough to 

6 This kind of analysis has been started in Creative Associates Intemation.U, Inc, 
Preventing and Mitigating Violent Conflicts: A Guide for Practitioners, 1996. As taken 
up in he conclusion below, further tasks are organizing the tasks of conflict analysis and 
preventive strategy formulation and mobilizing more bureaucratic and political support. 
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warrant continuing attention and some forms of treatment. Tilus, in the subsequent 

section, we illustrate the kinds of preliminary findings that can be applied prospectively 

to assess particular countxy cases. They make up a checklist of certaln significant "risk 

factors" that suggest promising points of leverage that policymakers should watch and 

consider strengthening as part of country-specific preventive efforts. 

RETROSPECTIVE ANALYSIS: 
IDENTIFYING WHAT WORKS IN CONFLIC! PREVENTION 

SIMILAR SHOCKS, DIFFERENT OIJTCOMFS 

The motivation to find ways to prevent future violent conflicts in E"UrDpe arose in 

the wake of a region-wide revolution. The rising incidenc:e and prospects of secessionist 

and other wars in the former Soviet Union and Easten and Central Europe derive 

fundamentally from the profound geopolitical and societal forces that have swept the 

region with the ending of the COld War. These trends have discredited Marxian state· 

sodalist ideology; mobilized popular pressures for multi-partyism and political 

partidpation and dismantled or retired communist parties; derogated centralized 

economic plaruting and state enterprises to market mecluu:u.sms such as pnces and 

private ownership; devolved central government authority to subnati.onal entities and 

seceding states; and abrogated inter-state security alliances and trade relations. 

Tensions and the chances of violent encounters have increased becal.!Se the lifting 

of conununist controls from Eastern European sovereign states and the transformation 

of the Soviet republics into newly independent states shifted political pow .;r rather 

rapidly among ethnic groups and created new ethnic political geographies. As the 

existing central state structures, policies and international links were overturned by the 
looser liberal forms o£ politics and economics, rising ethno-nationalist movements sought 

to create new political jurisdictions or rebuild old ones around particular group 

identities and this often provoked tense political struggles over discriminatory 

citizenship policies and calls for self-determination. 

In places like the Baltics and Slovakia, groups that had been subordinate under a 

previous regime were now dominant in a new state, and groups such as the Russian 

speakers in Estonia and the Hungarian diaspora that had been favored or more or less 

protected through their ties to the wider Soviet empire, were now in a minority. The new 

minorities often sought redress against perceived disaiminat!on by the new majorities, 

often by appeals to kin in nearby states. Similarly, in Yugoslavia, groups that had 

increasingly been taking control o£ their own territories and public affairs finally aspired 
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to their own states. In already recognized states like Hungary, which were no longer 

restrained by bloc controls concerning their internal policies and relations to other 

countries, majority ethnic groups asserted a new-felt sense of ethnic nation.ilism. 

Theories of social change and conflict assert that epochal changes of this kind 

increase the chances of mass violence, state repression, or militarized wars, for they 

define new interests for states and groups, create new clashes among interests, and 

cause widespread uncertainty and insecurity. 7 But the fact that systemic changes do 

not always erupt into violence was clearly demonstrated throughout the region, for they 

did not break out in all republics and localities where there was added potential. Some 
local disputes did lead to bloody wars, such as involving Croatia, Serbia, and Bosnia; 

Nagomo-Karabakh, Abkhazia, Moldova and the "Dniestr Republic, • and Russia and 

Chechnya. But in others such as the Baltic States, Czech and Slovak Republics, Hungary 
and Slova.kia, Macedonia, and Russia and Tatarstan, more or less peaceful resolutions 

of political issues have been achieved. The riveting question for the student of conflict 

prevention and policymaker alike is why the region wide pressures and divisive forces 

led to violent conflicts in certain settings, but non-violent peaceful settlements in others. 

Tilis section identifies and illustrates some of the most important "swing" factors, 

or variables, that appear to determine whether a political dispute escalates to violent 

conflict or is handled peacefully. They have been derived from case-studies of 

individual erupted conflicts of recent so-called ethnic and other national conflicts, 

overviews of such case-studies, theoretical but grounded analyses, early warning 

research, and comparisons of apparent successes and failures in preventive action. 

EXPLAINING CONFLICT PREVENTION: A PROTO-REVIEW8 

More precisely, what ingredients explain whether conflicts of interests between 

parties emerge into political disputes and become translated into violent and coercive 

relationships, on the one hand, or processes of bargaining, negotiation, or ether 

nonviolent political struggle, on the other? 

Levels of Analvsis 

Once violent conflicts erupt, they are explainable by no single cause, but arise from a 

number of factors at several levels of causation. 9 So, too, when latent conilicts become 

i Conflict theory and ethnic security dilemma. 
S This is work in progress, and conclusions are hardly definitive. But being based on the 
wider literature as well as preliminary assessments of several cases in view of selected 
plausible hypotheses, the factors are not purely speculative. 
9 Jack Levy, "Contending Theories of InternationAl Conflict A Levels-of-Analysis Approach," 
Chapter 1 in Chester Crod:er and Fen Hampson.ll<ls. Managing Chaos: Soures of and Resporu;es 
to International Conflict (Washington. D.C.: United States Institute of Peace, 1~96) 
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expressed peaceiully, several direct and indirect phenomena may be respoilSlble. The 

link of some of these causes to peace or violence Is indirect and proximate, e.g., the lack 

of democratic government. The connection of other causes Is more direct and immediate, 

e.g., arming of militias, an assassination attempt To develop comprehensive and 

coherent explanations of prevention, as well as appropriate response strategies, it is 

useful to classify these various causes of conflict or peace along two major dimensions. 

One is the extent the factors operate in the actors' societal or international 

environment or the actors themselves. Three gradations can be delineated. Certain 

background conditions exist in the received history and socio-economic structures of tha 

societies involved. Being more or less built into a particular conflict arena,. this makes 

them generally hard to change by specific policymakers or even governments, at least in 

their entirety and in the short run. An example is the structural changes ending the Cold 

War, which impacted different former Soviet bloc countries to different degrees, so that 

emerging conflicts of interests were simply not as sharp in some societies as in others. 

However severely interests may have been pitted against one another, another variation 

concerns the particular institutional and political channels through which b.e structural 

forces arc manifested and managed. In some places, societal or intemation~ change 

may have been wrenching, but institutional and political infrastructures were more 

capable of absorbing the resulting tensions and achieving necessary compromises. For 

example, the existence of several separate political channels for expressing and 

addressing discontent gives it several outlets for possible satisfaction. A third type · 

causal factor are behavioral and attitudinaL for they pertain to the ways the parties 

affected by the conflict actually see the situation and comport themselves. Generally, 

behaviors and attitudes arc more amenable to manipulation over the short :-un than the 

background givens, with institutions and processes being moderately changeable. 

The second dimension for distinguishing causes has to do with whether they arise 

from outside or inside the conflict arena. Some factors are found in the immediate 

conflict arena, meaning the surrounding region as well as national context, while others 

arise from sources outside the region. such as the international community. 

When it comes to exllll'lining how disputes are prevented from becoming V'.olent it is 

critical to realize that the local conflicting actors themselves may be a part of the 

solution as much as they are part of the problem. As seen in the following discussions, 

"endogenous·· domestic and regional factors may help to offset the risks of violent 

approaches to resolving tensions as much as increasing them. Conversely, exogenous, 

extra-regional, international factors may worsen more than they ameliorate the chances 

of violence. 
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Putting the two main dimensions together, we can organize the factors in a 

fourfold or six fold table, as follows: 

TYPOLOGY OF FACfORS 
SHAPING 

PEACEFUL OR VIOLENT CONFLICf OUTCOMES 

LOCUS OF FACTORS 

NATURE 

Actors' 
Environment 

OF lnstitutio11s 
FACTORS 

Actor traits 

Conflict Arena 

sod.al structure, 
conflict legacy 

strength of state 

militancy of 
group leaders 

f.xtra-regicmal 

world prices 

state's stake 
inintemat1 
comm. 

tmingof 
engagement 

To do a coherent account of conflict prevention in particular cases, the analyst 

needs to consider the direction of the influences of as many of these factors as possible 

that are pertinent to the case. Whether or not conflicts of interests emerge into violence 

or not depends on the net effect produced by the several kinds of forces arising from 

within and outside the conflict arena. A mix of endogenous and exogenous factors is at 

work,. and these domestic and extra-regional factors may be helpful or harmful, 

depending on the case. The impact of the international community cannot be presumed, 

such as by looking only at its explicit "preventive action," without dose examination of 

what its various parts actually accomplish. The query "What makes intemJ.tional 

preventive action effective?" ts best addressed as only one part of the larger question: 

"What range of inside and outside factors prevent violent conflicts from emerging?" 

For now, we state briefly what literatures suggest to be some of the most 

important factors determining peaceful or violent outcomes of emergent conflicts of 

interests around post-Cold War national conflicts. These are put in the form of 

questions to be posed by the analyst while "interviewing" the diverse information that 

may be available about a particular case. How each factor can produce peaceful or 

violent courses in conflicts is noted, and one or two concrete examples of how they 

shaped recent conflicts in Europe are given. 
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Endogenous Sources of Conflict or Peace 
Analysis of options for international preventive efforts has to consider which 

conditions in the conflict arena itself are contributory to, or inhibitive of, violent 

expressions of differences. This determines the comparative "degree of dlliiculty" that 

faces prevention-minded third parties from outside the regioiL 

Received ll17.d Systemic Background CotulitUms: The Potential for Mobilization of Grievances. 

The potential for violent conflict iS dependent on legacies bequeathed by history 

to the contemporary actors and current structural conditions that are more or less built 

into the actors· sod eta! and international environment. These conditions cannot be easily 

changes, but how they are interpreted can be shaped. Esperially important factors 

include: 

1. Extent of Violent History: To what extent have Cllm!nt political groups and their 
governments dominated each other or engaged in violent conflicts in the recent 
past? 

Past research has found il significant relationship between the extent of past 

antagonism and the likelihood emerging disputes will become violent (Butterworth, cited by 

Mlall, 77: 199 ). Research on mediations between slam has found that mediations are twice as 

likely to be successful between previously friendly slates as in disputes between f(.)rmer 

adversaries {Bercovitch, cited by Miall, 130:1992). 

Because World War IT memories of atrocities by the Utashe and Chetniks occurred 

within the memory of living generations, newly~lected Serbian and Croatian leaders from 

1990 to 1992 could still conjure them up with their constituents and thus Instill distrust and 

suspicion toward the other community. In Macedonia, however, the memory of Macedonians 

being killed in great numbers by Albanians, or Serbs, or Bulgarians, and vice-vcrr.a, goes back 

much further, to the Balkan wars of the early twentieth century. Rhetoric from leaders that 

seeks to instill intensely deep hatred between these groups is less likely to find fertile ground. 

In the 1980's, Macedonians severely mistreated the Albanian minority, but whether this 

discriminiltion bequeathed the degree of animosity in ethnic relations in Macedonia as actual 

guerrilla war and many killings had left between CrOiltiilnS and Serbs, is questionable. In fact, 

where there there is some trust to build on. such a history can actually spur extra efforts to 

avoid repetition of the past clashes. 

2. Past nationalities policies: To what extent did past regimes or colonial powers 
give to certain distinguishable groups a proprietary relationship to a given territory, 
or social benefits such as career and educational opportunities, thus bestowing 
superior status and material privileges on some groups relative to other groups? 
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Nationalities policies of the Soviet Union. post-World War U Yugoslav1a, and other 

coxrununist regimes often used the constitution or political favoritism to bestow political 

authority and group rights on certain ethnic communities at the expense of others. This practice 

seems to have ingrained a sense of group entitlement and statUS<onsdousness and rivalry that 

has imbued post.Cold W o.r political debates in the newly-independent states. 

TI1ough dominated by Serbia, Yugoslavia encompassed other ethnic communities whose 

population e11ch generally predominated in separate republics, such as Croatia,. or more 

localized autonomous jurisdictions such as Kosovo. In response to pro-democratic demon.~trations 

of the late 1%0's, the Yugoslavian republics' ties and federal orgam were weakened by Tito's 

devolution refonru; of the 1970's. The 1974 constitution gave more powers to the republics, 

including that of controlling their own local defense forces, and it granted political autonomy to 

groups in certain subregions, such as the Albanians in Kosovo. 

3. Ethnic Proportions and Political Partv-Group Linkages: Duopoly versus 
Oligoooly. Are there only two major mobilized ethnic groups in a multi ethnic society 
or must three or more compete for its political space? 

A society composed of one majority and one minority mobilized group seems to holds 

more potential for intensified conflict than a society comprising three or more groups. Because 

the two groups of a pair compete only with each other, their mutual hostilities can build up 

longer. There are more pressures in a more heterogeneous society, however, for its groups to 

bargain and set up coalitions with several other groups to obtain their own intere..ts, and such 

coalitions IIIllY reconfigure over time. 

Because of the presence of six politically active ethnic communities in M~cedonia, its 

· political leaders have needed to negotiate with other groups and their parties to form 

governments. Since 1990, Macedonia wa~ run first by a trans-ethnlc, post-Communist 

tedlnocratic administration and then two coalition governments. President Gligorov heads a 

coalition that shares executive power among three parties; which includes five Albanians in 

the Cabinet. This power-sharing has !IIllde government policies loss othnic-nationa!ist in tone. 

4. Cross-cutting Cleavages Are the differences in ethnicity, economic disparities, 
religion, language, and region that exist between groups in a country overlapping, 
so social groupings differ in many of these featu:res at the same time? Or do groups 
have share some commonalites? 

A prominent factor ln the literature shaping whether political leaders can organize 

m1d mobilize particular ethnic constituencies to use violence or armed force, and thus whether 

conflicts between groups blow up has to do with whether the members of active gcoups in a 

society share economic circumstances, locale, cultural heritages such as religion and language, 

level of economic development, or other traits with other politically active groups, or on the 
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other hand, these groups differ from each other on many of those characteristic,;. Where the 

latter obtains, cleavages in a society are deeper, and violent conflicts lllAY have l)reater 

potential than where cross-c:utting cleavages are found (Horowitz). 

The effect of certain overlapping differences is shown in the struggles betWeen local 

Russian speakers and the majority population in Estonia and Moldova. In both countries, the 

areas dominated by the Russian population also hold a high proportion of those .:ountries' 

industry. Letting the Dniestr Republic secede would have deprived Moldova of fifty-seven 

percent of its industial production (as measured in 1993). 

But the mobilizabillty of ethnic groups may be offset by internal conflicts of interests. 

With IVgard to tensions between Albanians and Macedonians in Macedonia, for eX~Unple, 

although Albanians constitute about 23 per cent of the population and are relatively less urban 

and educated than Macedonians, their political power has been limited to some extent by the 

divisions within their community and its political parties over politiClll issues and strategies. 

The Macedonian political elite is also fragmented in terms of ethnidty and religlon. This may 

inhibit the extent of mobilization of these groups against each other. 

Countervailing ethnic interests constrain the actions of leaders toward other countries, 

. too. The inclination of Albanians living in Western Macedonia to seek support from Albania 

that would invite greater interference from the AlbiUllan government or nationalist groups is 

offset by the fact that Macedonian Albanians on average enjoy a higher standard of liVing than 

their kin across the border, sharing that with other Macedonians. 

5. Public Monopoh: of Social Goods versus Ciyil Society To what extent is the 
allocation of material needs, such as career opportunities and education, and social 
position, decided in the central government and the country's political institutions, 
so that whatever grollp controls state authority and political power also determines 
who enjoys rank, income, and social benefits? 

When government and politics dominate who gets basic soda! goods, conflict becomes 

more intense because control of the state and political influence are the sole channels to achieve 

them. Conflict is less Intense if many alternative non-governmental and non-political means 

for obt;,lnlng these goods are possible that operate separately from the main political parties 

and government, such as private businesses. By the 5aJI\C token, the stake5 of political life and 

control of the state are not as high where numerous associations such as trade unions, benefit 

societies, business associations, and churches promote commercial, professional, illld welfare 

opportunities. The number and vitality of a sodety's commercial life and nongovemmental 

infrastruc:!urt: may depend in turn to a great extent on how industrialized and urb ani7.ed the 

society is, for these forces tend to foster the creation of society-wide associations built around 

economic interests. 
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Ethnic Political Parties. An feature combining elements of the latter twc variables is 

the extent to which the most important national-level political parties are organized arowtd 

~thnic groups or other dominant social cleavages, or alternatively, the strong parties exist that 

combine ethnicitics around different sets of shared interests, such u political ideologies. 

Where the former is the case, when election& are held, winning parties will reflect the power 

of the ethnic groups in the society, too. Elections in effect become political censu...:;es. ln the 

absence of countervailing bases of organization, political instability is increased because these 

groups are otherwise also polarized. 

These patterns were evident in the republican elections in 1990 and 1991, the years 

preceding the violent break-up of Yugoslavia. A common lactic of aspiring republican leaders 

like Slobodm Milosevic was to first captUre control of their parties by pushing moderates out, 

run on ethnic nationalist programs to get elected, and then Wlilaterally pass referendums at the 

most propitious moments to validate their parties' control of the republi<:. Increasingly, these 

protagonists themselves ran their own ethnic state entities, setting and manipulating their own 

rules for political ends. But parties that cross-cut ethnicity create a counter-balrulce to the 

influence of ethnicity. 

6. Power Concentration and Balance: b political power more or less equal, one
sided, or shifting among major social groups and with government? 

Less violence will tend to be associated with both oppressive regimes or equally 

balrulced ethnic groups. It is more likely to flare up where the relative power possessed by 

contending national or resional antagonists is wtcertaln. In Kosovo, for example, street violence 

has been kept at a level 8ince 1991 that, although higher than in Macedonia over the same 

period, is much less than all-out civil rebellion. One major reason is that the Kosovarians are 

vastly outmanned by th~ coercive power of Serbian security forces. Military weakness also 

helps explain Macedonia"s peaceflll secession from the rump Yugoslavian government. for 

Macedonia"s defenseless army requlrcd President Gligorov to avoid antagonizing Serbian 

nationalists to pick a fight. 

7. Nearby calamities and cross-coitflict "learning". Did the given conflict arise before 
or after analogous conflicts that occmred nearby, thus affecting whether the 
disputants benefit from observing the effects of previous violence? 

Domestic leaders may be repelled and constrained from violent ~ation because they 

want to avoid the outcomes they have observed In nearby like situaliOO$. Such turmoil may 

temper the inclination to pu.'lh disagreements too far. By causing domestic constituencies to 

uncontrollable anger that destabilizes their own states, conflicts might spiral ou t:;;ide the 

control of the existing leadership. Previous calamities or successes may also provide third 

parties with lessons making them more skillful in preventive Intervention. 
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Several recent preventive Intervention successes seem to have followed in time failed 

cases that resulted in wars. All the listed Eastern European disputes followed in time the 

11trocities of wars between Serbia and Croatia (starting In mid-1991), and/ or Serbia and Bosnia 

(starting in mid-1992): Greece-Macedonia (1992 on), Czech and Slovakian Republics (1992-93), 

and Hungary /Slovakia (1992-94). For all their mutually hostile position..~ the l~aders of 

Macedonia, Albania and Greece had the "•dvantage" of seing a bloody war unfold before them 

in nearby Croatia and Bosnia. The Yugoslavian wars also cast a shadow over thcCzech and 

Slovak leaders. 

Intermediate Institutions and Processes 

Historical legacies and systemic conditions may determine the potential for 

violent conflicts, but they are not sufficient in themselves to directly bring '<iolence about 

or deteml.ine whether, when or where it occurs." •.. ethnic stife is related to variations in 

the constellation of political and ethnic constraints that impinge on elite and mass 

choices." (Carm.ent and James, 14:1996). Violent ccmflict is actualized only if political 

processes and institutions make the background conditions into the pretexts for 

mobilizing grievances that are unsatisfied short of using force. 

8. Politically Autonomous "Strong'' States To what extent does the government 
function as the effective arena within which the political power struggle are 
abitra.ted, conflicts of interests between major social groups llte negotiated, and 
compromise national policies are enacted and implemented, or do one or more 
groups use the state's authority and resources to serve only their own parochial 
interests? 

· Forll13! institutions of the state and inforiiUil political agreements can ex-1cerbate social 

divisions arising from history and social stn:lcture, such as ethnic cleavages. But instability 

and violence are increased to the extent one or more groups use the authority and resources of 

government to favor their own groups and dominate others (<:heck) (Cf. Sisk, vi!: : 9%). •· ... in 

the conflicts which led to major violence, there was often either an identification between th~ 

government and one ethnic group, or a struggle between ethnic groups for the control of the 

government. .. where governments themselves become identified with an ethnic group, they 

clearly become parties themselves, and may make an existing dispute more Violent." And 

institutions can mute or blunt these divisions by incorporating major groups' intere>.ts but acting 

115 constraints by pursuing transcending interests (Carment, 6-9: ). Governments bus become 

effective third pllrt!es. (Miall 83:1992) 

One way strong states attain their mediating role Is by representing the rr.ajor social 

groupings through various power-sharing lllTIIllgeii\ents, through which executive 

cabinentpositoins are dolled out among representatives of major soci.al groups, thus keeping one 

group from dominating its policies to the exclusion of others' interests. A similar r:1eans is an 
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elite compact that is relatively insulated from direct popular democracy. Leaders of factions 

contending for power reach agreements with each other to control the brokcrlng of polic;y issues 

affecting their respective groups, rather than leave them totally subject to popular pressur~. 

through public opinion or referenda. lbls can produce a core group of moderate leaders who 

represent major constituencies but are committed together to keep effective control of national 

decisiorunaldng. 

Violent tendencies may be lessened when suc:h elites agree on policies before popular 

votes on them, rather than popular votes deciding these policies because cornpet:tive bidding 

among them is discouraged that might otherwise escalate conflict. 'This strategy was adopted 

by the established Czech and Slovak party leaderships, who agreed to their div0rce before 

submitting it to popular vote. In Moldova, however, the elections held on eac:h Hde early in 

the process pushl'Cl out moderates because competing leaders outbid each other. The new 

leaders on the two sides then encouraged violence before they considered negotiating the issue. 

But although such informal ethnic balancing and collaboration short of t .ill popular 

democracy may help in the short run to avoid violence, more law-based constitutional 

democracy is needed in the long run (Cf. Sisk,. vili, xiv:1996)9 More or less representative 

governments that gain politicallegitiDlacy by incorporating 50me cross-section oJ the main 

soda! groups do not ensure against violence or coercion. The leaders of these groups may not 

always work effectively together to produce valued public policies or wield effective 

authority over the workings of government administral:ion, social services, and o:her public 

functions such as education. A representative elite must be suffidently cohesive 10 hammer out 

corrunon public policies that achieve acceptable results in order to retain control of appropriate 

state business. Instead, government could become fragmented by ethnic partisanship, so public 

service is merely a vehicle through which the perquisites of goverrunent are diviJed up and 

parcelled out among competing, stalemated groups. This encourages escalating competition, or 

the creation of other channels for pursuing these goods. If social mobilization 3.I'.d political 

participation are high, but state institutions cannot manage political demands, tnSiability 

occurs, and institutions and groups eventually will rely on coercion to p~-ue their interests 

(Carment, 3:199 ) 

9 Rothchild distinguishes three types of regimes differing in such features a; their 
regularity of elections, openness to interest group demands, and central discipline: 
hegemonic, hegemonic exchange and polyaichical. While the latter two allow grievances 
and moderate them rather than block access and resist them; the former resists 
pressures. Over the short run, they may be less violent, but in the long run, they are more 
prone toil Being more cut off from groups and ill-informed, they tend to use military 
solutions and thus face rebellions. Hegemonic exchange and polyarchic regimes proce:o 
demands, however, thus channelling conflicts along pre-determined lines with re1ative 
regularity and predictability (Rothchild, 17-1!1, 22, 23: 1989) 
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Though dominated by Macedonians and influenced by that group's nationalist desires, 

the coalition government in Macedonia has included Albanians and other minorities and thus is 

not mono-ethnic. It is at least trying to achieve even-handed policies toward mmorities in 

civil service reauibnent. education. and other policy areas and is making some progress

notwithstanding that these efforts fall short in the eyes of the minorities. Such efforts at 

balanc;ed government policies renders legitimacy to the government to discourag~' extreme 

bchavlor by disgruntled minorities or majorities. 

In contrast, a major factor liUiking it difficult for mediators in 1991 and 1992 to have any 

impact in keeping the dissolution of the federal government of Yugoslavia from erupting into 

violence was the disintegration already cx<:W:ring since the late 1980's in the collactive organs 

of the federal state such as the system of economic self-management, the collective presidency 

and the Yugoslav army. Before and during the debate between the republics over Yugoslavia's 

constitution. increasing control was being assumed by the presidents of each of th<· m over 

political, administrative, economic, and increasingly, military forces. Similarl;, the leaders 

of Moldova and the Dniestr republic shared few common politicallruititu.tions berore the 

conflict over the latter's status. 

Institutionalized Politics. Th<' underlying feature of strong states that allows them to 

manage political disputes without violence or coercion is that the rules of political struggle are 

regularized and predictable. Regularity in competitive politics discourages violence. By 

incorporating interest conflicts within the dccisiorunaking processes - executive bodies, 

governing coalitions, legislatures, parties, intetest groups, elections, provincial and local 

government- incentives are created for participation in more or less stable processes for dispuk 

resolution (Mazaffar, 16f: no date) The main factions possessing political power pursue their 

disputes within common, agreed-on, and enforceable governing procedures, norms, .md 

Institutions - embodied either in formal governing institutions (such legislatures, l'<lgUiarized 

elections, judicial systems, and bureaucracies), or informal political prcxesses, (such as political 

compacts)- rather than determining the formation and rules of these institution~. Even in elite 

compacts, for example, violent methods of pursuing social interests can be qvoided to the extent 

the wielders of effective political power deal with one another through •greed-on shared rules 

and procedures of political conflict operating independently of providing service> to their 

partisan constituencies. 

Howev.,r, if the state 16 not the venue for political conflict resolution. disputes become 

conducted outside established channeL> and thus in ad hex ways subject to volatile ?OWer moves 

between political factions, or the whims of individual personalities. 
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9. Control of the means of force Does the state ensure that the security and armed 
forces serve the interests of a constitutional order Independent of the partisan aims 
of political factions vying for conbol of the state and public policies, or can these 
factions create or conbol their own armies or militias? 

Violence is l<"SS likely where non-politicized military and security forces have the 

upper hand over factional militias or political terrorism that can pose threats to domestic 

security. Recent successful cases of conflict prevention within states took place within 

governing institutions that had control of their security and anned forces, such as Macedonia 

and Czech and Slovak republics. Though the police and military are led by Macl'donians who 

generally held these positions during the communist era, civilian politicians exert significant 

control over these forces. In March, 1993, the CODUlWlder of the armed forces wa< fired, for 

example, for allegedly exceeding his coru.1itut!onal authority. 

In recent violent conflicts, however, political leaders on fue disputing sides assumed 

early <lffec:tive control over their own distinct ann.ies and militias that served their political 

aims (i.e., "warlordism"). In Moldova, as violence erupted on the left bank, intdor ministry 

forces lined up against a local militia increasingly supported by the Russian14th Army. 

Similarly, the Slovenian, Croatian and Bosnian wars were preceded by increasing local 

political control of the republican militias prior to the formal dissolution of the federal 

govcmunent. As early as 1990, the republics were not sending conscripts to the Yugoslav army, 

and instead creating their own armed republican units within the police. 

10. The Neighbor Effect What stance is taken by neighborlng governments toward 
national political disputes? Do they: a) overtly or covertly support particular political 
or military factions that are vying for influence within the society, such as ethnic 
political parties or the regime against insUigents; b) remain neutral or indifferent by 
refraining from supporting one side or another; or c) actively promote even-handed 
settlement of the disputes, such as through facillating the involvement of 
intemational bodies? 

Recent treatments of ethnic conflict often fail to include the influences of the 

international system on domestic conflict, and vice-versa (Carmen!, 1994 p. 553) .. ">.major 

example is the way countries next door and groups within them can either worse11 nation:ll 

conflicts or help their peaceful settlement. This depends on whether ncighboring ;;ovemment or 

political leaders support one of the disputants in a direct, partisan way through moral and 

rhetorical support; political support, such as recognizing a secessionist movement as a state 

(Carmen!, 1994, 563; Carmen!, 1 p. 5); financial support, or military backing. They may seek 

support from a third state (Szayny, 199, 30). They may worsen internal tensions by opposing a 

nationalist government's interests in the international arena, such as by lobbying for 

international support for internal minorities, trying to shape the perceptions of third parties, 
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and constraining preventive actions toward a national dispute through vetoing the involvement 

in the dispute of the UN or a regional orgiiiliution of which they are a member. 

Such a "backer effect" (Munuerafcan arise to the extent that the groups m a country 

have ethnic, historicaL or ideological affinities to groups outside their country, even though 

these groups do not necessarily share all interests with the outside group. The aspiring ethnic 

group within a state and its outside backer have a symbiotic relatiorlshlp in which each can 

fuel th~ other (Szayny, 199 , 32) and this helps to escalate the internal confllct as well as 

between the two states. The elites of the outsider states see such ethnic afflnit:es as political 

opportunities and the domestic groups on whom they rely for support see such affinities as 

potentially useful to promote their own interests (Carmen! 7 1 5). Especially where the elitl!s 

in the neighboring states face insecurity in maintaining power, there may be advantages to 

activating these latent group identities by showing support for an ethnic minority in a 

neighboring state, or to prop up the government in a conflict. Their attention and the prospects 

of outside support increase the incentives for the inside groups to organize them.,elves, mobilize 

a following, seek the outside support, and possibly wage violent conflict as the way to achieve 

their political goals (Szayny,l99 , 24, 28). 

The conflict can then escalate because the host country distrusts its ethnic minority to 

the extent it encourages or enjoys the support of the outsider (Szayny, 199, 32), and leaders in 

the target countries can use these sources of state insecurity as a reason to justify repression of 

certain minorities or rival political groups and groups within have a warrant to organize more 

in their own self-defE'nse, although this does not necessarily bring about armed conflict be~-.reen 

· the States (Carmen! and Tames, 1996, Sf.; Carment, 1994, 576; Carment, 5,7: ) 

Examples can be cited of how this variable worsened conflicts, and wher~ its absence 

helps explain the lack of violent wars. In the Balkans, the shift of the Yugoslav army (YP A) 

from a stance of neutrality in the emerging conflict between ethnic Croatians and C:roatian Serbs 

in 1991 toward direct support of the latter that helped make that conflict into a full-fledged 

war was motivated in large part by the presence of many ethnic Set-bs in the Kraji.na region and 

the increasing Serbian composition of the YP A. Hungarian leaders have often made a cause out 

of the plight of their dispersed brethren in nelghboring countries such that all political parties 

that hope to become significant are under pressure to pledge their active support. Even small 

amounts of discrimination has provoked a reaction. 

The rhetoric of Russian nationalists like Zhironovsky from December 199:'; to spring 

1993, such as in suggesting Russia take control of the Baltic countries obViously heated up 

relations between those govenunents and put pressure on the Baltic states leaders concerning 

their Russian speaking minorities. In Moldova, the Russian 14th Army went beyond 

peacekceper to support the Dniestr forces for a time. The Dniestr leaden; were able to stay in 
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power in part because in 1990 Moscow aided them and other minorities in southern Moldova as 

leverage against Moldovan secession. Decisions to escalate the conflict were preceded by 

assurance of armed support from Moscow under the Soviets and the Russians (l(aufman. 199 ). 

In the spring of 1992, Moscow media w~re £ull of groundless claims that could di~ort RUSSian 

and other perceptions of the Issues there, such as that Moldova had decided to join Romania. 

was stockpiling weapons, and was committing genocide (Kaufman,. 23, ) 

In contrast, violent conflict or even high tensions were avoided between the Czech and 

Slovak Republics in part because of the relative lack of minorities of OIU! group residing in the 

territory of the other. And vis-a-vis Slovenia's and Macedonia's decisions to S€cede, Serbia 

had fewer incentives to hold onto them in part because of the much smaller percentage of Serbs 

living in those republics. The Slovenian war ended within days and Macedonia seceded 

peacefully. 

Beluroiors, PercqJtio11s, and Actions of the DisputJmts 

A third set of variables has to do with the attitudes and perceptions that can 

shape reactions to the environment and institutional incentives that actors face, and the 

actions and policies that themselves can trigger or suppress hostile behavior. These 

factors may be relatively more amenable to change than the systemic and i;·.1stitutional 

factors described above. 

11. Accommodating Leadership To what extent do the leaders of the conflicting 
. parties, such as governments and organized giOups, show moderation in their 

words, actions, programs, and policies; make conciliatory and reclpiOcal gestures; 
and seek bilateral or multi-lateral negotiations and give-and-take bargaining to 
resolve them- rather than engaging in demagogic rhetoric, unilateral provocative 
acts, uncompromising policies, or coercion and force to seek their objectives but that 
worsen tensions and discourage compromise? 

A major pattern noted in more recent studies of the emergence of ethnic conflicts 

emphasizes the independent effect that the behavior of individual ethnic group leaders can 

have in shaping the political atmosphere and the reactions of the rank and file to it (Gagnon, 

Kaufman. ). Unilateral and coercive actions provoke reactions of the same natu:e, thus 

escalating the conflict into a vicious cycle of increasing hostility and violence, and moving it 

further and further away &om a mutal agreement. ·-.where ethnic groups attempted to impose 

a settlement, either by making a secession attempt, or by using control of the government to 

dominate an ethnically divided society, violence was the result. Thus neither attempting 

secession nor seeking to establish a dominant national identity by excluding ethnic groups is 

likely to result in peaceful resolution of conf)jct." (Miall. 84:1992) 

However, reciprocal and conciliatory beha.vior, such as agreeing to follow agreed-on 

procedures, moderate declarations of intent, and enacting institutional reforms and policies, 
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such as minority rights protections (Miall, 86-88:1992 book), are conducive to non-violent 

dispute outc:omes because accommodating the other side's demands helps to pre-empt more 

extreme demands (Rothschild, 24-27: 1989) and can foster a "virtuous circle" of increasing 

cooperation. '1'he ability of politic:alleaders to persuade their consituents to act peacefully, is 

the most important variable in creating improved relations among ethnic groups." Sisk, 1996, p. 

xi. 

A crucial dynamic that often lies behind the escalation process starts with the desire of 

aspiring leaders of groups who are le&ing power or seeking power to seize control of the group by 

outbidding their opponents in the ce>mpetition for its leadership (0. Sisk, 96, viii). Where 

groups are insecure about their political status, aspirants can succeed by taking antagonistic 

positions against the group's perceived opponents and manipulating the rank and file'!' 

perceptions of their motivations. This ~tes violence by causing a violent reaction by the 

other group, thus confirming the initial group's suspicions. Sometimes, elites will deliberately 

organize covert violence against the other side to provoke the confirming behavior desired and 

thus further mobilize one's own following. which helps in turn to increase the leader's 

position.(Cf. Carment ? , p. 14, citing Marshall, 1994) 

The Yugoslavian and Moldovan cases reveal numerous instances of group leaders to 

engage in provocative and divisive nationalistic rhetoric through the media, to take political 

action unilaterally such as ad hoc referendums and d<Klarations of independence, to covertly 

build up military power, to resort Immediately to force or coercion, and to resist international 

influence and assistance, except where it appears to consolidate one's own gains. Several 

analysts attribute the eruption of the Ctoatian and Bosnian wars to these elite rr.otivations and 

tactics. To fend off their domestic challengers in thenew democrati~ climate, Serhian and 

Coatian leaders inl<lnsified a perception of ~ommon ethnic group interests through populist 

appeals to emotion-laden ethnic identities and images of exclusivist ethni~ cultures, and away 

from constitonal issues. Fears were created about the motives of other groups by conjuring up 

memories of past threats by the group, although the previous perpetrators had bPcn in the 

minority in both populations. To increase the perception of threat, clashes were provoked to 

intensify the hostilities along ethnic lines thus achieving a self-fulfiling prophecy beca"se of 

the reaction of the other group is cited as proof of the initial complaint, thus advance one's own 

program and preserving the leaders' domestic bases of power (Gagnon.132-36: 199 ). 

The Moldova violence was similarly elite-provoked on the Dneistr side. A Russophone 

protest against a 19891anguagc law was led by Russian industrial workers, although they were 

less affected by it; the portests were organized by the industrial enterprises, who paid the 

workers; and although the law allowed local govenunents to make Russilll\ thge language of 
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govenunent and commerce, communist party city council members voted to defy the law rather 

than exempt their constituents constituents(Kaufman, 18:199) 

Contrasting examples of how ethnic group leaders' can choose to have a moderating, 

rather provocative impact on rising tensions come from Macedonia and Kosovo. Although 

Albanian professors unilaterally announced they would create a new all-Albanian university in 

Tetovo in 1995, police actions against the demonstrations led to several deaths. But the chair 

of the main Albanian national party went on teleVision to ask Albanian.~ to stay off the streets, 

rather than taking advantage of the situation by inflaming passions. Similarly, after a 

demonstration against police in the Bit Pazar market and an arms smuggling episodes in 1994, 

Albania's President Sali Berisha publicly exchanged calming words with President Gligorov, 

and he has met with him to pledge mutual respect for the two countries' existing borders. 

Though it makes a virtue out of a necessity, the LDK's non-violent doctrine obviously has 

helped keep a volatile !>ituation in Kosovo from escalating into ethnic war. 

The accommodating tendency to refer issues to negotiations and intcrnahonal bodies has 

characterized the leaders of several countries that have recently managed potentially 

explosive cris<ls over the interests of minorities within their borders whose kin are majorities in 

ncighboring states. In the Gabcikov-Nagymaros hydroelectric project dispute and other 

controversies with ethnic overtones between Hungary and Slovakla, harsh words and 

unilateral actions by the parties were nevertheleslO mixed with efforts to initiate bilateral 

negotiations and to involve third patties, which eventually resulted in mediated agreements.· 

As Estonia moved out from under years of Soviet domination to independence in August 

· 1991, for example, nationalist feelings sought to reverse the Russiflcation it had C!Xperienced 

since World War ll by reasserting Estonian prerogatives. Law and referenda pass.od from 1989 

through 1993 regarding language, local elections, citizenship and the constltutior. restricted the 

professional, educational, and cultural opportunities of many of its 30% non-Estorian 

population and removed the parliamentary vote from most of them. Russia retaLated in 1992 

by slowing down the agreed schedule for withdrawing troops, and at one point Estonia seized a 

naval base. The highpoint of tensions was reached when a June, 1993law on alier.s met with 

demonstrations by the Russian speaking community and Moscow reacted with bitter criticism 

from Russia's highest leaders, a gas cutoff, and calls for sanctions, including threatening 

statements from the rising Russian nationalist Zhironovsky. 

Despite Estonia's restrictive legislation and its unilateral action against 'l naval base, 

" however, its actions have been tempered by a willingness to actept monitoring and policy 

suggestions by international bodies sucl1 as the Council of Europe, the CSCE, and a UN Human 

Rights delegation. The aliens law and a measure to remove Russian from Estonian schools by 

the year 2000 were submitted to the Council of Europe and the CSCE for comment aad Estonia's 
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President Meri 'sent back their drafts back to Parliament fot IIIOdific:4tion before final 

enactment. Otlu\r measures easing up on local election requirements, allOwing a refe£endum on 

autonomy for the Russian speaking areas; and registration of a Russian-speaking party also 

helped to reduce the rancor. And although Russia used its energy supplies and trOOpS presence 

as bargaining chips, it also imposed pressure through appealing to European bodies and seeking 

to enlist world elite opinion. 

The peacefully resolved dispute between Russia and Ukraine over Criinea has 

ingredients similar to both the Estonian case of relative "suteess" and the Moldovan case of 

relative :failure:" the presence of a Russian-speaking majotity in the area and other eastern 

parts of Ukraine who have been attracted to retaining links with Russia, Crime an leaders who 

have risen in part from local aspirations for independence ot autonomy, and a major military 

presence left over from the Soviet period in the form of the Black Sea Fleet. The fact that the 

tensions over pOS!o'ible Crimean separatism that at one point caused considerable international 

concern have since abated can be explained mainly in terms of the larger 5takes involved in the 

overall Ukrainian-Russian relationship, especially the negotiations over the dismantlement 

of Ukraine"s nudear weapons and Ukraine"s considerable economic dependency on Russia. But it · 

is impottant also to note that Ukraine'5 policies toward minority rights and interests has been 

one of the most liberal in the area. 

Although serious Issues remain to be resolved regarding Crimea, moderate policies 

have undoubtedly kept discrimination charges from inflaming this issue. · Unlik~ many other 

fonner Soviet Republics, Ukraine defines itself as a territorial and legal entity, not a nation of 

a certain people; its people are defined in terms of their pl11tc of residency, not etlutic or 

linguistic terms; and its legislation regarding employment, education, and c:ulture protects every 

citizen regardless of ethnic origin. language, religion. and so on. Ukraine has .Us,. turned to the 

OECD and the UN to help it with dealing with its locoal minority problerns.6 

Exogenous Factors 

Systemic 

· 12. Extent of economic: integation To what extent are the protagonists "status quo" 

state actors with high stakes in having their economy linked with a larger regional or 
'-' -- . ' . : .. . .'· . . :. . ' 

globaleconomy? · 

One of the most powerful variables found by Gurr, et. al. to be associated '..ith a range 

of indicators of "state failure" is the extent of isolation of economies from trade anJ commercial 

relations with other economies. Global and regional organizations have procedures that 

6 Drohobycky, in Drohobycky, pp. 15-24. 
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encourotge regular contacts and active dispute mediating procedures between governments and 

internal groups, such as regular fonunsfor discussing common issues, spedal envoys, confidence

building measures, negotiations, and the like. 

Institutio11al 

13. Global and Regional Integration To what extent are the pr~~~onists state 
actors with govemment membership in functioning global, regia or subregional 
organizations? 

14. State Interests. Are the actors states or political groups within states? 

Past research finds a strong association between peaceful dispute outcomes and whether 

the parties to the disputes are states (Miall, 1992). States wish to preserve and improve their 

positions in the international system and need to pursue a variety of diplomatic, economic, 

legal and political interests at any one time, suh as trade, aid, security, and so on. Thus, the 

inclinations of governments to actively support neighboring ethnic kin commuruties' political 

goals may also be tempered to the extent that the outsider countries and host state have wider, 

more compelling interests and incentives that counterbalance their perceived gains from 

prom<>ting ethnic or other soci3l strife. H the neighbors are heads of sovereign states in the 

international community, powerful constraints and interests that has to do with retaining the 

integrity, prerogatives, and benefits of that status. Ethnic conflicts which also involve 

territorial claims have been found to be more likely to be resolved without major violtmce, 

because such disputes can be settled in the interests of one of the contending state~ with 

offsetting guarantees for the ethnic group belonging to the other state. Thus, if territorial issues 

are involved in ethnic conflicts, they become more of a matter between governments and they 

may more easily defused. The ethnic element is cooled 5lnce the governments arc not fully 

aligned with the interests of ethnic groups. (Miall, 83: 1992) 

In Europe, such state interests appear to be basically conservative in tenns of their 

effect on inciting internal ethnic violence. The desire of leaders of established states to 

continue to preside over stable, successful governments and where possible, to increase the 

material well-bdng of their constituencies usually outweighs the gains to be achieved from 

inciting. beyond a c;ertain rhetorical level, one's own nationalist chauvinists fervor or even from 

stirring up U1e animosities of an ethnic "kin-group" within a neighboring state. Another 

deterrent against undermining another state through Its minorities is fear of one's own 

balkanization; ethnic restiveness against one state might give minorities in others the same 

ideas. Thus, the spcciiic response of a potential supporter of a kindred ethnic minority in a 

neighboring country may be shaped by the extent to which it wants to maintain its status quo 
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position md opportunities as a state, or on the other hand, either has aspirations to greater 

powers, or its borders are not final and its statehood is not secured. 

In particular, the status o£ a government as a recognized sovereign state or a goverrunent 

that aspires to such recognition seems to restrain the extent to which it actively supports ethnic 

brethren In a neighboring state. Benign neighbors are fostered when govemmenrs develop strong 

stakes in receiving the benefits of mCillbership ln the international community, such as 

membership in regional economic organizations like the EU and IMF and World aid. And there 

is a difference between, on the one hand, providing armed or even legal and political support 

directly to the! group behind the back of the host government and on the other, raising their 

bituation before the govemment Itself or through the CSCE or CE (Szayny, 199, 29). 

The tempering influence on conflicts of state interests Is also dear ln other instanQls of 

potential kin group-led conflicts. In successful outcomes of ethnic dispute that involved states -

such as between Estonia and Russia and Hungary and Slovakia, some of the protagonists were 

leaders of established, internationally recognized states. The mother countries were 

constrained in their support to kindred groups next door by other states and international norms 

because they stood to lose more in the ai<L multilateral memberships and other inducements the 

international community could bestow or withhold than they could gain politic~lly from 

promoting ethnic nationalist causes. After 1991, the v'lrious potential hotspots a.-ound 

Macedonia. all involved recognized govcrnrnents as one of the parties- rump Yugoslavia, 

Albania, Gn.>ece, Bulgaria, and Macedonia itself - the middle three of which wc;-re long 

established states. Only in the Kosovo and domestic Macedonim disputes are one of the 

parties not states, but (Albanian) political movements aspiring to more state power, if not their 

own states. Thus, for example, although the leaders in Albania have voiced moral support for 

the Albanian minority in Macedonia, this support has stopped far short of armed backing and 

has been balanced by Albania"s recognition of the new state and forswearing of any intent to 

change borders through force. Because the relatively weak Macedonian state and its weak 

anny may be relatively easily disruptt:d by domestic turmoil, it is probably more ln Albania"s 

interests that Macedonia's politics be managed successfully than for it to fall r.tnd(·r more 

Albanian influence. Despite the economic embargo it imposed on Macedonia in re>ponse to its 

dispute over the new country"s adopted name, even Greece ultimately has ulitma.tely stood to 

gain from maintaining a stable buffer state ln Macedonia. Were the Bosnian war to spread to 

Mac<:donia, Greece might have to host thousands of refugees. Undoubtedly for these kinds of 

reasons of state, the leaders of Macedonia, Albania, and Bulgaria have initiated diplomatic 

contacts and regional military agreements with each other to reduce the likelihood of 

miscalculations. And the itrvdentist or revisionist tendencies in countries such as Poland, 
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Bulgaria, Romania, and Albania, for example, are offset by potential counter claims against 

them, so they may be regarded as reluctant or conditional status quo powers. (Szayny, 36: ) 

Actors' Behavior and Perceptiorts 

14. Extent Third Parties Engage Before Violence or Coercion. Have significant 
governmental third parties outside the arena of the conflict applied strong positive 
or negative incentives to pressure the disputants 11nequivocally to fursue their 
differew:es peacefully- before one or other party has mobilized a SJ.gnificant 
political following or exercised armed force or coercive power to achieve their aims, 
such as to gain territory or control of a government? 

If third parties become engaged in the early stages o£ a dispute by prov1ding positive or 

negative inducements to the parties to follow a peaceful c:ourse that are more compelling than 

the parties perceive the gains to be md from enguging in violent or coercive methods, it 

appears !hilt the chances are quite high that the parties wlll "talk" rather than "fight." 

Thus, third parties need not only to be involved early, but must put sufficiently weighty 

political, economic or military pressures on the disputing parties to to bring disputants to the 

negotiating table to work toward a mutual solution. This is needed In order to pre-empt the 

dynamic of escalation U1at might othorwise be unleashed if either party Ms begllll to gamer 

political support for its cause, or take coercive steps to gain its objediviiS. The impact of the 

same amount of pressure is likely to be much less if it comes into play after one or other party 

Ius already made gains. 

In the Hungari:m-Slovakian dispute, third party involvement was not ~specially 

early. The parties themselves had requested outside assistance several tlmes anc been turned 

down. Even when the EC did offer mediation, it initlally failed to get an agreement. 

Nevertheless, a settlement was achieved once it was clear to Hungary and Slovakia that their 

membership in the EC would be hindered if they continued to balk at settling the issue. 

Similar monetary rewards were held out to Estonia as an inducement to modify its minority 

legislation, and Russia was provided an Incentive to remain on schedule with its troop 

withdrawals by the threat that US. and other Western economic aid otherwise would be 

withdrawn. 

The multiple pmventive measures in Macedonia were taken to ensure agamst Serbian 

c:landestine efforts to destabilizc Macedonia by Serbia directly or through intens1fying the 

suppression of the Kosavar Albanians, as well as to signal international support f<.Jr the 

maintenance of political cooperation among its ethnic groups and their parties. T <> the extent 

these measures have been effective, it may be because they involved symbolically powerful 

deterrent measures that were put in place largely before any of the potential external or 

internalsourc:es of instability had a chance to impose its will in Mac:edoniot through force or 

agitation. These deterrents included the periodic warnings from Presidents Bush and Ointon to 
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Serbian President Slobodan Milosevic to refrain from any Serbian armed. movement in Kosovo or 

against Macedonia, or they would be met by firm U.S. retaliatory measures, which have been 

understood to mean military intervention. The other action was the U .N peacekeeping force set 

up in 1993 to patrol the Serbian-Macedonian border, thus after the Yugoslav Army had 

withdrawn from the area, as a tripwire to deter their return. The fact that Macedonia is 

recognized in international law as a state by many other countries and is a member of the UN 

may also be a significant deterrent effect of a normative kind, because combined with the other 

measures, this "draws a line in the sand" before the fad of any encroachment. 

The reason that these actions are probably more effective than the recolj!lition of 

Croatia in euly 1992 was that. Macedonia was not simply endowed juridieally with the status 

of a sovereign state prior to any takeover by hostile elements but also that some military 

protection was provided to enforce it. Although the 1000-man force would in fact be no match 

for a Serbian Army invasion. incursions acn."l5S the border now would be aimed d1rectly at 

Western forces and violate firmly accepted norms against international aggression, thus 

p~ibly triggering a much more vigorous countermeasures, i.e., U.S. and perhap> other military 

intervention. 

None of the recent political disputes in Europe which eventuated into violence or 

deadlock show evidence that muscular third party efforts were made before significant inter

corrununal violence or the pre-emptive use of armed force. In Moldova, no intern.o.tional body 

took an interest in the growing contention between the Moldovan govemrnent and the Dniestr 

separatist movement on the left bank until the CSCE mediated a ceasefire in 1994 and placed 

an observer mission to monitor it. By that time, local forces had captured the territory they 

wanted. Similarly, in the yelU'S and months preceding the outbreak of war in Chechnya in 

December, 1994, although there were several bilateral negotiations between the Moscow 

authorities and the Chechen political leadership, and requests were made for international 

mediation, the only intematlonal missions apparently sent was a fact-finding mission by the 

non-governmental International Alert in 1992. 

In tile growing conflict between the Yugoslav federal republics after the breakdown of 

the coaununist party, several ou~ide efforts were made beginning in early 1991 to pressure the 

republics to stay together or negotiate their differences. In this case, the problem was not that 

no mediation efforts were made:. To dissuade the nationalist leaders in the rcpubLcs from 

pt1r.>-uing independence unilaterally, the EC used admoniti0ll8, the power to Withhold 

recognition, threats of economic sanctions, and preferring of a negotiation.'! table. But tho EC 

and the U.S.'s pleadings and offerings of economic assistance came at a time in 1991 when 

political separation had already gone very far and military preparati0118 and actions on the 

ground were already underway. In comparison to the gain in popular support and territory 
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through a unilateral fait accompli, the rewards for cooperating in a peaoeful solution and the 

penalties for pursuing independence by fiat were apparently insufficient. 

In sum, the level o£ inducement that third parties must bring to bear in terms of carrots 

and/ or sticks is relative to the strength of disputing parties and scale of the conflict being 

addressed. Measures applied early in a conflict require less pressure and thus costs than do 

measures applied later. To the dt>grec that the use of coercion or £otce to gain territory or 

control over a government is imminent or deployed. preventive action must wield a great deal of 

counterforce to deter or reverse it, whether in the form o£ material rewards or military 

deterrence. Diplomacy and good offices may require very attractive rewards or the <:Ontmgent 

threat of force or other forms of coercion such as effective sanctions, before the parties to a 

mature dispute or an engaged violent <:onflict will contemplate a peaoeful settlement. 

· 15. Multi-Faceted Interventions Are the several short-tenn and long-term sources / i 
generating potential for violence in the conflict arena being addressed through an I/ 
appropriate mix of carrots, sticks, facilitative services, or other tools? 

A number of sources suggest that to be effective, preventive interventions must "mix and 

match" several kinds of remedies to come to terms with the several forces or conditions that are 

driving the conflict. One dimension to look at con<:erns the various structural, political and 

, constitutional, or substantive, levels of the problem, each of whic!{_ may entail a different d 
l_iramc -long-term, m!!<fium term, and sh~rt term (V ayrlnen, 1995:6). The tools must operate on 

-------·-----··-·····------- --- -------··--·- -- ·- --.-- -- ---·----. ---· ··-····--····---·------------------------------
the various fronts or levels of socittlY in which the conflict is being waged, and thus vis-a-vis 

-----·-·-··--·----- ---~-------------
the assodateC!Tocal players. Thus, power-based, official mediation approaches may produce 

temporary settlements among elites that maintain power relations, but would not address 

underlying issues concerning abiding needs such as participation, security, and id<!Iltity (cf. 

Burton) But long-term structural approaches will not be effective toward emerging disputes (cf. 

Bloomfield, 1972: ). Incentives for reconciliation may need to be both broad - to include 

hardliners -and deep - to reach key publics (Sisk, Xi: 1996). 

In sum, one or more tools may be needed to: reduce tensions, assure immed1ate security 

needs, mitigate severe economic conditions worsening the conflict, improve trust, alter mutual 

perceptions, begin inter-communal reconciliation, both nationally and at grass-roots, fostering 

communication between the parties and engage them on the substantive issues In dispute, 

provide specific structural or other substantive proposals. 

strengthen mass-elite agreement around peaoeful goals, stem the flow of arms, anci deter 

specific hostile policies, actions, behavior, and rhetoric. 

Unfortunately, tl1e third parties most engaged may not have in their repertoire the parti<:ular 

tools and experience that arc needed. Emissaries from governments and the UN and regional 
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organizations are generally used to negotiating and bargaining over tmgible assets and among 

state actors. They are less familiar with issues of status or identity and thus non-governmental 

actors. But while NGO's may have experience With the latter elements, they are not usu:llly 

brought into the picture in major roles (Cf. Miall185:1992) 

A further key notion is of an appropriate balance or weighting of various objectives 

within an overall strategy that.. over time, sees conflict prevention leading to peacebuilding in 

an overall process of peateful change. The aim must be a properly paced and scheduled 

transition toward desired goals that are ultimately sustainable in the social and political 

context, not merely quick attainment of specific procedures or objectives that the local body 

politic will reject. Outsiders promoting democracy, for ex4mple, must take into account the 

domestic effects of rapid shifts in power that may threaten potential losers so much they 

perpetrate covert subversive actions or ethnic hate camp~ Since political predictability 

is important in avoiding violence, sudden changes in power allocations, e.g. ill-timed elections, 

dramatic redistributlons of power through peace accords, and 50 on. Gan. create instability. 

Stability is more llkely where rates of change between groups and Institutions are slower 

(Cannent, 3: ) 

Thus, 5pecific incentives may be needed to bring conservatives along in refomas (Cagnon; 

1995:165-66). Finally, the appropriate "fit" to local conditions must adapt to their changes 

over time ea Carment ? I P· 14) 50 a sense is needed of the appropriate sequence or schedule for 

achieving different ends: settlement of political issues, security, hwnan rights, jumce (cf 

Crocker in Weru:lt, p. 167, 176) 

Finally, to achieve the appropriate mixing, breadth, depth, and modulation over time, 

the sense of a coherent strategy, authority to orchestrate it, and capadty to monitor it has to 

reside somewhere. 

17. Nature of Major Powers' Involvement To what extent are major global or 
regional powers' policies toward the country: a) oriented to increasing these power's 
economic or political influence and advantages in the country, and thus approach it 
in a way that views it as serving the powers' immediate national interests; b) 
seeking to strengthen its ability to handle domestic political disputes in balanced 
ways, such as by supporting or at least tolerating an active dispute settlement 
process; or c) indifferent to the country's course? 

Domg Hypothesis-Guided Case-Studies 

Since there are few tested generalizations or theories about con£lict prevention to 

start with, the analyst of a particular case o£ conflict could easily become bogged down 

in the myriad of personalities, events, and other features that jump out frorr.. the story of 

any particular unfolding conflict. Each conflict situation is idiosyncratic in its minute 

details. Violent conflicts emerge from a complex variety of different factors, but which 
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are the most important? Merely to collect and record a large set of facts, such as in 

narrative form, or to catalogue a list of causes, is not to provide an analysis of what 

drives what in the situation. The aim is rather to develop some coherent account by 

discerning evident causal patterns in the ways that conditions, institutions, attitudes, 

and actions interacted to produce certain results. 

Mining the extant literature thus helps uncover clues or presumptions about what 

are key forces and their interactions. Their conclusions about some cases can be treated 

as the hypotheses to be tested as one digs into others. The pUipOse of retrospective 

analysis is to see whether these generalizations help to explain the course and outcome 

of particular cases, and reject or modify them as the findings dictate. The research 

method of "structured,focussed comparison" (George) is used to in effect "interview" the 

data ttom a case in order to derive answers to theary-infonned stipulated questions 

about plausible operative factors. By examining more and more cases with more refined 

propositions, more reliable and comprehensive explanations are possible. 

PROSPECI1VE ANALYSIS: · 
DESIGNING PREVENTIVE STRATEGIES 

The ultimate practical purpose of doing further case-studies is to suggest how 

more deliberate preventive actions can apply this causal knowledge in taking future 

preventive actions in like situations. But even before the further refinement of the most 

important factors that prevent conflicts is completed (in fact, this is a rolling process), 

its preliminary findings can be disseminated to current analysts and detisionmakers in 

situ as a way to begin to inform their current practices vis-a-vis the requirements of 

preventing conflicts. A framework of the sort illustrated above can serve as a basis for: 

• Conflict Risk Assessments. The increasingly refined key variables in the camework 

provide a list of factors that analysts, political officers, and policymakers who are 

focussed on different countries or subregions can use to assess the probabilities of 

serious conflicts emerging there. It serves as a checklist to assess particular prospective 

conflict situations. 

• Context-Specific Priority Setting and Strategy Development. The framework also 

provides guidance as to what actions the policymaker might begin taking in a given 

locale. It offers a method for identifying the particular "fronts" or leverage points in the 

arena of a particular potential conflict that may warrant the most concentrated efforts. 
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Appendix 

A PREVENTIVE DIPLOMACY TOOLBOX 

Development and Humanitarian Tools 

Cause: Socio-economic Resources Scarcity One reason violent con.tlicts arise is 
because nations or groups lack 5Ufficient basic: material resources such as food, 
health needs, shelter and the means of livelihood to go around and therefore a 
severe competition is created for limited resources, which tempts the use of 
violence to obtain them. In view of relative deprivation. it is important to point 
out here that these systemic conditions refer not only to a possibTe absolute lack, 
or small base, of such resources, but also to the perception of their inequitable 
distribution or unfair shifts in them, i.e., a relative lad< of resources in terms of 
the proportion of whatever aggregate amount is available that is enjoyed by any 
given cognizant party, in relation to other parties that it takes 11!:- its "reference 
group." So, violent conflicts may arise even when absolute resourc~ are at a high 
leveL and conversely, low levels of resources need not autoliUldcally lead to 
violent conflict 

Humanitarian assistance is usually used during limes of crises and conflict as an 
emergency measure to restore the material needs that are destroyed by violent 
conflicts. In that sense, it is not a tool of conflict prevention, but of conflict 
mitigation. But in situations where conflict is at a low level or has recently 
abated, this aid can be used not only to hasten the process of post-conflict 
reconciliation and thus prevent future conflicts, through the ways in which it is 
distributed. At a minimum, it needs to make sure it "does no harm" by being 
perceived to favor one party over another, thus increasing their incentive to use 
violence. 

In sum, both forms of material provision have to pay heed to the timing and 
·distributional impacts of improving economic conditions, otherwise they might 
help create violent conflicts, rather than avoid them. 

Tasks: 
• Alleviating egregious, elemental human needs, extreme social and econon1ic 
conditions, that can occasion incitements to group violence or armed force 
• Addressing more fundamental sources of disputes in material deprivation 
• Redressing inequities in the distribution of the resources that are available. 

Tools: 
• targetted or conditioned economic development assistance 
• cross-communities development projects 
• income redistribution 
• distribution-sensitive humanitarian relief. 

Political Development and Governance Tools 

Cause: Poor Governance Parties may or may not have an immediate dispute, but 
even 1f they do not, they lack some ongoing governmental institutions and 
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political processes at the national lev~l, or int~~overnm~tal bodies at the 
international level, that they share and Vlew as legitimate vehicles through which 
they might resolve any future differences that may aiise. The parties may also 
lack non-governmental means and a public life through which to express 
demands and aggregate their preferences. 

Task: Set up or strengthen permanent political institutions through which 
negotiations can be regularized. Create permanent non-partisan state and inter
state institutions and procedures that can serve to manage any future dispute 
that arises and can enforce public ded.sons that are made. Endow them with 
1mpersonallegitinlacy through ensuring some form of constituent representation 
and political equality. Engender the creation of a public life and pub1ic discourse 
independent of the state to which it is ultimately accountable. Promulgate norms 
of responsible citizenship, debate, and give and take. 

Tools: 

National 
• elections and electoral assistance 
• governmental capacity-building or reform of legislatures, admmistraion and 

- the civil service, and judicial systems 
• constitution drafting assistance 
• executive power-sharing 
• allocation of poli.tical authority through federalism, autonomy, d ecentraliza.ton 
of governmental functions 
• political party development 
• d vi! society building through grass-roots movements and dvic oxganizalions 
• non-violent grass-roots movements, demonstrations, boycotts 
• peace education 
• media programs. 
• development of diverse, non-political media 
• trusteeship, protectorates 

International 
• multilateral organizations with executive, representative and judidal functions 

Diplomatic Tools 

Cause: Non-engagement Parties in particular disputes may lack any acceptable 
way of engaging in communiClltion or negotiation with each other over particular 
issues that separate them, either because they lack common institutions or those 
common institutions have been discredited in their eyes. Thus, no effective 
procedures or mstitutions exist through which the dispute can be discussed and 
solutions sought. The perceptions and attitudes of the parties toward each other 
are so negative that they can't get beyond their feelings to consicer particular 
solutions or comply with them. Or, the parties may be engaged at the negotiating 
table and they seem willing to settle, but they still are unable to reach agreeable 
settlements because of lack of good ideas, distrust or lack of strong motivation to 
budge. 

Tasks: Engage the parties in communication and dialogue, either face-to face or 
indirectly - the ""diplomacy of prevention,: through temporary channels and 
processes for discussion or negotiation. Address the substantive issues in 
dispute. Generate a range of possible settlements. Induce parties to adopt 
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solutions. Provide mutual assurance. Cl\ange attitudes and perceptions. Reduce 
tensions when they arise. Dispel distrust and suspicion through building 
relationships and foster reconciliation. 

Tools: 
• good offices 
• mediation 
• peace conferences and summits 
• arbitration 
• "track-two" problem-solving workshops or other non-official dialogues 
• incentives to negotiate and settle, such as security guarantees, promises of aid 
or membership in multilateral organizations 

Military Tools 

Cause: Threats to Physical Security There are few or no restraints on the ability 
of parties to resort to violence or armed force as a way to achieve their demands, 
so one or more faces immediate threats to their physical security. This 
encourages fear and insecurity and acts to counter-act the perceived threat 
through arming or pe-emptive strikes. 

Tasks: Deter, suppress or contain threats of violence or esdatin of low levels of 
violence. Deprive parties of arms. Provide protection agai.,st their use. 
Maintain' or restore public order. 

Tools: 
• preventive peacekeeping force · 
• targetted deterrence or contingent threats of force 
• enforceable demilitarized zones, safe havens 
• military observers 
•confidence-building measures and collective security 
• arms embargoes 
• coerdve diplomacy (sanctions, threats of force, exclusions from international 
organizations, deprivation of aid, etc.) 
• policy functions 
• war crimes tribunals, 
• military assistance 
• military reform 
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Introduction 

It is often argued that the situation in the three Baltic states, especially for the first three years since 

their independence has been reestablished, contains most of the ingredients of a classical post-Cold 

War confrontation. Even today, the three countries are sometimes referred to as representing a 

potentially explosive area of tension Vvhich could erupt into violence and eventually armed conflict. 

In reality, however, at the time of writing, this worst -case scenario has not materialised; the region 

seems quite stable, with diplomacy and compromise reigning rather than conflict and violence. 

To what extent, in terms of conflict prevention, can the case of the Baltic states be called a "success 

story"? In this study, I attempt to focus upon both conflict and peace in the region. Therefore. 

answering the questions: Whal may explain the feet thalthe sensitive security situation of the Baltic 

stales has not escala1ed into violent conflict? and Where does the future of Baltic stability fie? may 

be regarded as the main objectives of this study. 

In order to answer these questions. an analysis of critical factors that might have generated violence 

in the Baltics is clearly needed. Therefore, I shall discuss the sources of instability in the Baltics to 

find out whal issues - conflict generatingfa::tors - the Baltics on? fa::ed with, and whal policies have 

been chosen to prevent them from developing into violent conflicts? This will be covered in the 

Chapter "Issues and Policies" Vvhich will, however, be briefly preceded by an historical and political 

background of past and current developments in the Baltic states. 

Then, in the third Chapter- "Assessment and Prospects for Enhanced Stability" - after having dealt 

with the main arguments of what has made conflict prevention actions in the Baltics successful, I shall 

proceed with the discussion of some prospects for future stability in and around the Baltic stales. 
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I. HISlDRICAL AND POUllCAL BA(](GROUND 

The Baltic countries and their inhabitants differ from the rest of the former Soviet Union in some key 

cultural, historical and political aspects which give the area a unique character. An understanding of 

this uniqueness both before, during and, consequently, after the Soviet period is essential for a clearer 

view of the present trends and developments. 

l. A glance at the (U'lt 

The Baltic nations evolved historically as part of the Western cultural and economic sphere. Western 

influence was transmitted primarily through German and Swedish invaders, and in the case of the 

Lithuanians, through the Poles. The German Teutonic Order established itself in the area in the early 

13th century and eventually converted Estonians and Latvians to the Lutheran faith. 1l1ey opened the 

area to Western trade, and considerable development followed - several Baltic cities joined the 

1-lanseatic Lea~>ue and promptly achieved remarkable economic prosperity and cultural progress. Later. 

the Latvian and Estonian lands fell under the control of Sweden, which established a fairly liberal rule 

for that time. Lithuania. which received Christianity from Poland and became Catholic, has the most 

distinguished history of the Baltic nations. The Lithuanians were able to forge a centralized political 

state by 1236, beat back the Teutonic Knights, and achieve considerable power,' both independently 

and as part of the Polish-Lithuanian Commonwealili. 

At the beginning of the 19th century, however, all tl1ree Baltic peoples were incorporated into the 

resurgent Russian empire, and this marked one of ilie most difficult periods in their history-' By 

submerging the Baltic people's diverging experiences of statehood and religion, the Tsarist regime 

engendered highly active opposition: the strengthening national movements eventually adopted 

political aims, striving for self -detem1ination and political independence. 

Such an opportunity arrived in the aftem1ath of World War I. With the collapse of the Russian 

'By the early 15th century, the Lithuanians conquered an expanse of Slavic lands down to the Black Sea 
and created the Grand Duchy of Lithuania, which provided an insunnountable barrier to westward expansion 
by the Mongols of the Golden Horde who ruled Russia in the 14th and 15th centuries. 

2The Baltic nationalities were subjected to increasing political oppression and massive Rusification pressures: 
Russian was often introduced as the only legal language in the schools; religions other than the Orthodox were 
severely circumscribed; in Lithuania, between 1864 and 1905, all publications not printed in the Cyrillic alphabet 
were outlawed. 
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monarchy and the simultaneous de teat ofGenmany, the Baltic states proclaimed independence in 1918. 

The freedom of the Baltic nations was to last only 22 years, but despite this historically very short 

time, the three republics were able to establish political systems that proved rather viable and generally 

liberal. Owing this period they experienced an unprecedented cultural and economic flowering3 

Democratic institutions were introduced soon after independence, with an emphasis on strong 

parliamentary government, and in 1921 the Baltic states joined the League of Nations. True, these 

democratic developments were overshadowed in all three countries by economic and political crises 

culminating in a transition to authoritarian regimes. This happened in the form of a coup in Lithuania 

as early as 1926, while the other two republics put democracy aside in 19344 Though the interwar 

statehood of the Baltics was somehow associated with insecurity - as they were caught between 

Genmany and the Soviet Union- all three countries were fully independent, as independent as every 

other European country of that time. This fact distinguishes the three Baltic countries from the rest 

of the former Soviet Union's republics. 

TI1e fate of the Baltic republics was sealed by the secret protocol of the Molotov-Ribbentrop Pact of 

August 23, 1939, according to which the Baltic area was included in the Soviet sphere of influence. 

In the tollowing months, the Soviets tirst won the right to keep large military bases in Baltic territory: 

then in June 1940, they occupied the Baltic republics outright, despite the fact that the Soviet Union 

had signed friendship and non-aggression treaties guaranteeing Soviet non-interference in domestic 

affairs with all three countries in 1920. Two months later, the Baltic states were fonmally incorporated 

into the Soviet Union as Union republics-' 

What makes the history of Baltic states exemplary is the fact that they did not have the chance to 

' The three republics fared rather well economically, and standards of living during the period of 
independence were vastly superior to those in the Soviet Union; they corn _pared to those of the Scandinavian 
countrieS. For a detailed study of the period of Baltic independence, see: GOOrge von Rauch, The Baltic Stctes: 
The--recrs of Independence, I9I7- I940, London, Berkeley and LosAiigeles, 1974; also: V. Stanley Vardys, 
Romuald J. Misiunas, The Baltic Staes in Pea:e md Wa; 19I7- /945, The Pennsylvania State University 
Press, 1978. 

'For the discussion of factors which generated the falling to authoritarian dictatorships in the Baltics, see 
Olav F.Knudsen, 'The Foreign Policies of the Baltic States: Interwar Years and Restoration", in Cooperation 
md Conflict, Vol. 28, No. I, 1993, p.49-52. 

'An account of the circumstances and events leading to the Soviet annexation of the Baltic republics is 
contained in Boris Meissner, 'The Baltic Question in World Politics", in V. Stanley Vardys and Romuald J. 
Misiunas ( eds. ), The Baltic Stctes in Pea:e md W a; I 9 I 7-I 945, Pennsylvania State University Press, 1978. The 
documentary evidence concerning the annexation is provided in Bronis J. Kazlas, The USSR -Germcn Aggression 
Against Lithutnia, New York, 1973. 



reestablish their independence immediately after the Second World War, as other COW1tries occupied 

during the war did. The West did little (or had no effective means) to help them, although the United 

States and most other European nations never gave de jure recognition to the annexation of the Baltic 

states by the Soviet Union. The Baltic countries, however, were unique not only in the way they lost 

their independence, but also in the way they pursued its reestablishment. The three republics often 

represented a model for escape from the "inner empire" of the Soviet Union6 Their legal, moral, and 

political battle during the years of Soviet domination, which was "as effective as it was non-violent"', 

finally resulted in the restoration of their statehood. Their independence received worldwide 

recognition in the Autumn of 1991. 

2. Beginning of trnmition: political features 

With international recognition of their restored independence, the Baltic republics set to the task of 

becoming "normal countries". First and foremost. it was the domestic political vulnerabilities of the 

three coW1tries and, for obvious reasons, their relations with Russia. that dominated the diflicult Baltic 

transition agenda. 

In the domestic policy realm, the Baltic states had to develop the legal and political state foundations, 

and effectively support them with new institutions. This development, especially in its initial phase, 

was highly affected by an internal instiMional power struggle. In Lithuania, for example, efforts to 

institute a strong presidency diverted the country's attention from more pressing problems such as 

economic reforms, and prevented the parliament from functioning normally for most of 1992. The 

confusing and conflict-ridden nature of party politics in the Baltics also contributed to a rather chaotic 

decision-making. The "National Fronts" of Estonia and Latvia, and the "Sajudis" of Lithuania which 

had brought about independence virtually collapsed during 1991-1992, and gave way to the gradual 

emergence of a fragmented spectnnn of political parties, groups and movements indulging in constant 

political infighting. 8 As a result ofthis, frequent rotation of governments and, thus, internal political 

instability were the features present in the Baltic states in the immediate aftermath of their regained 

6 The influence of Baltic independence movements, especially during the "perestroyka" time, extended also 
to Ukraine and Belarus, propagating a model for democratic and nonviolent liberation. 

'Car! Bildt, ''The Baltic Litmus Test", Foreign Affairs, Volume 73, No. 5, September/October 1994, p. 75. 

'For a good discussion on party formation and domestic political process in the Baltic states, see: Olav F. 
Knudsen, "Baltic Security: Domestic Factors", Revised version of a paper presented at the International Studies 
Association Annual Meetings, Acapulco, Mexico March 23-27, 1993 NUPI. 
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independence. 

There were several serious sources of contention in Baltic-Russian relations. The unwelcome presence 

of the Soviet troops represented both an obstacle and a threat to Baltic sovereignty and independence 

building, and was seen, not least, as being able to trigger serious armed incidents between Russian 

and Baltic forces, given the ever-present risk of provocation. Ethnic composition was another most 

prominent matter affecting the relationship between the Baltic countries and Russia. The Baltic 

societies have always been multi-etlmic without any major difficulties for mutual coexistence. When 

they regained independence, however, the crucial problem facing the governments was the integration 

of other ethnic minorities into the rest of society. [ndeed, the numbers of non-indigenous peoples 

(mostly but not exclusively Russians, Belorussians, Ukrainians, and also-- in Lithuania-- Poles) in 

the Baltic countries are significant. Of courese, the mere fact of multi-ethnicism in the Baltics, and 

the existence of differences between minorities and indigenous populations did not automatically have 

to lead to violent conflict. It was clear, however, that the way in which it was to be handled would 

have affected not only Baltic-Russian relations, but also the future stability of the area. 

[n addition. the different interpretation of the legal basis tor inter-state relations between the Baltic 

states and Russia has been the problem underlying a whole complex of issues contained in that 

relationship. Russia and the Baltic states disagree in their interpretation of the Baltics' legal continuity 

as states from 1940 to 1991. The Baltic states consider their incorporation into the Soviet Union to 

have been a military annexation and occupation during which Estonia, Latvia and Lithuania did not 

lose their legal continuity. Hence, the date of September 1991, when the (then still) Soviet Union 

finally recognised the independence of the Baltics, is seen as the end of occupation. [ndeed, while the 

countries ofT ranscaucasus, Central Asia, and even Ukraine and Belarus got their independence as a 

consequence of the dissolution of the Soviet Union_ the Baltic republics succeeded in breaking away 

before the USSR finally collapsed. It is ironic to note that to some extent, the Baltics wished the 

Soviet Union had lasted a bit longer than it did because they believed that, had more than four months 

elapsed between the reinstatement of their independence in August 1991 and the final collapse of the 

Soviet Union in December of that same year, then the Baltics might also have had the opportunity to 

present themselves as belonging to the emerging geopolitical entity of the Visegrad countries, and 

perhaps even turning the (then) Visegrad Three into a "Visegrad Six". 

Russia, however, regards the Baltic states as entirely new countries that emerged after the 

disintegration of the USSR This view permits Moscow to disregard treaties and accords that Soviet 
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Russia signed with Estonia, Latvia and Lithuania in the intemar period, such as the 1920 Peace 

Treaties which recognised the independence and sovereignty of the Baltic states and specified the 

borders between them and Russia. It is important to have a clear understanding of this legal-political 

dispute between the Baltics and Russia, as many other internal as well as external conflict-generating 

issues are directly or indirectly linked to it. 

3. International context 

The three Baltic states re-entered an international setting the rules and patterns of which had been 

determined without their participation. At the same time, the changing nature of the European security 

system represented at least a factor of uncertainty in itself Formerly considered by some wrong and 

unlawful but stable, this system now seemed or claimed to be both just and lawful, although confused. 

unpredictable. and highly unstable. Having completed the period of confrontation between two military 

blocs, the international community was now faced with the task of creating the new rules tor coping 

with new emerging patterns of potential conflict. 

Almost immediately after restoration of their independence. the Baltic states were admitted to both 

the United Nations and the CSCE (since 1995- OSCE). The latter connection was the more important 

one, since the CSCE seemed to be the right forum in which the most pertinent Baltic issues (e.i. the 

withdrawal of foreign troops. the minorities' problems, etc.) could be internationalised. In March 1992, 

on the initiative of Germany and Denmark, the Baltic states joined with these two countries and 

Finland, Norway. Poland, Russia and Sweden to become founding members of the Council of the 

Baltic Sea States (CBSS). As a broad regional organisation, attempting to foster cooperation mostly 

in the economic, technological, and cultural spheres, and, thus, to reduce tensions in the Baltic Sea 

sub-region, the CBSS also holds significant potential for Estonia, Latvia, and Lithuania as a means 

of moderating any desire for domination in the area by the large power - Russia. The admission of 

Lithuania and Estonia (in May 1993), and later Latvia (in February 1995) to the L:ouncil of Europe 

was particularly gratifYing for these countries since the organisation stresses the protection of human 

rights as one of its major goals, but also as a criterion for becoming a member of it. In June 1993 the 

Baltic states also expressed strong interest in associate membership in the then European Community 

(EC- since 1993 - EU). The intention was to become a reality two years later, when the three Baltic 

countries signed Europe Agreements with the EU with a view toward full integration into the 

organisation in the future. 
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Since the re-establishment of their independence the Baltic states have also developed ties with the 

North Atlantic Treaty Organisation (NATO) and the Western European Union (WEU). All three are 

members of the NATO Cooperation Council (NACC), founded in 1991; they joined and actively 

participate in the NATO Partnership for Peace (PfP) programme since its initiation in I 994; 

furthermore, with Lithuania leading with its application of 4 January I 994, the Baltic states have 

officially applied for full membership in the Alliance; in May 1994, they became Associated Partners 

of the WEU. This wide range of integration processes and increased cooperation between the Baltics 

and the Euro-Atlantic security community have kept the three countries rather visible in the context 

of on-going developments of the post-Cold War international environment. There was little doubt that 

the higher the international profile the Baltics can maintain, the greater the chances for enhancing their 

security. 

The major external players in and around the Baltic states have been and will continue to be the 

Nordic states, Poland, Germany. the U.S. and, obviously, Russia. The small powers of Denmark, 

Finland. Norway. Sweden as well as Iceland, each with its ditferent level of involvement, have 

provided important economic and diplomatic support for the Baits. Poland's main interest has been 

its traditional ties with Lithuania. Germany has had an historical presence in all three Baltic countries 

and, therefore, seemed more involved in the region than any other European Community and NATO 

member. The role of the U.S. has always been major, given the small but well-organised lobbies of 

ethnic Baits in North America. The key question for the Baltic states has been the relationship with 

and developments in Russia. After the initial good tone of the attitude of the Russian leadership 

towards the Baltics. it gradually showed great difficulty in coming to terms with Russia's changed 

status. It seemed incapable of redefining its relations with the ex-Soviet republics, including the Baltic 

states. As Russia fell back on a generic approach of "special rights" and "near abroad", trying to 

denigrate the "foreign country" status of the Baltic states, any steady improvement of the Baltic

Russian relationship became difficult to expect. 

In such an international environment the avoidance of serious conflict in the Baltic region was 

conditional upon several factors, including, above all, the internal stability of the Baltics, but also 

Russia and its evolution toward a democracy, Baltic and Russian involvement in international 

organisations, and the role of other outside powers in the area. 
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11 ISSUES AND POUOES 

I. Foreign troops: withdrnwal and their legacy 

1.1. Conditions and realities of the pullout 

In legal tenns, the issue of Russian troops was more clear-cut than other issues: firstly, the restoration 

of independence removed all possible justifications for their continued presence; secondly, foreign 

troops must not be stationed on the territory of another state without that state's consent. In practical 

· tenns, though, the withdrawal of troops was hampered by several mutually reinforcing factors. During 

1991-1992 Russia had refused to negotiate any pullout schedule, Vvhich led the Baltic states to 

internationalize the issue by appealing to the UN and CSCE to pressure Russia to withdraw. Even 

after the CSCE 1992 Helsinki Swnmit, which called for "early. orderly and complete withdrawal of 

foreign troops from the territories of the Baltic states",' Russia attempted to postpone the withdrawals. 

citing various excLL~es and pointing mainly to its own domestic problems and concerns over the plight 

ofRussian-speaking minorities in the Baltics. Withdrawal schedules proved difficult to negotiate also 

because the Baltic states wanted the Russian troops to leave immediately, whereas Russia was short 

of housing for returning army families. In the course of negotiations Russia pursued a differentiated 

policy towards the three states using a variety of instruments (suspension of talks, fonns of military 

demonstration, low-rank representation at the talks, etc.) 10 Vvhich resulted in differently paced and 

uneven progress in handling the withdrawal problem. 

Lithuania's flexible attitude to dealings with Russia (on problems of, citizenship, housing, property, 

social provisions for departing troops) cleared the way for solution of the Russian military presence 

in that country. The last Russian combat troops left Lithuania on 31 August 1993. The withdrawal 

from Latvia and Estonia, however, was not smooth as Russia used delay tactics, pressure and other 

measures to link withdrawal with the status of the RtiSsian-speaking population in the two states. 

Moscow also took advantage of some incidents to slow down the process.'' All the problems 

'CSCE Helsinki Documen/1992, "The Challenges of Change", Helsinki 1992, p.8 

10 For a good overview of the withdrawal process see SIPRI Yearbook, 1993, 1994, 1995. 

11 On I 0 January 1994, a serious incident occurred in Latvia when the Vidzeme district municipal authorities 
handcuffed two Russian .generals and placed them in a police vehicle do be driven to the Russian border and 
expelled. In reaction to the incident, several Russian army units near the Latvian border as well as Russian 
militaries stationed in Latvia were put on full alert. 

~~ 
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notwithstanding, on 31 August 1994 the Russian military forces stationed on Estonian and Latvian 

territories were withdrawn as well as most of their military bases and installations transferred to the 

respective Baltic authorities. Only a small unit at the Paldiski submarine training centre, Estonia (21 0 

military personnel) remained until 1996 to dismantle the two nuclear reactors at the base. In the 

Skrunda radar station, Latvia, 500-600 Russian servicemen have remained to run the facility until the 

year 2000. 

1.2. Military pensioners 

Even after the Russian forces had been pulled out from the Baitics, some reasons for concern still 

remained. One of the most controversial issues. which constituted a part of the Russian troops 

withdrawal package, was the status of Russian military pensioners and their families in Latvia and 

Estonia." Right before the departure of Russian troops. there were approximately 22,000 and I 0.500 

retired Russian officers living in Latvia and Estonia. respectively. Consequently. a widely shared fear 
prevailed in the two countries that this group could serve as a propaganda resource and a potentially 

active "fifth coiwnn" for Russia. Although some of those pensioners were relatively young military 

professionals who retired from the army in 1992 or later. many of them were of advanced age. in poor 

health and with no place to go in Russia." Since both Estonian and Latvian citizenship legisiations 

were rather restrictive regarding the former Russian military and KGB officials, any deliberations on 

the status of this specific group of residents became politically sensitive issue. A solution to the 

problem had to be found also because the issue appeared to dominate the ongoing negotiations on 

Russian troop withdrawal, as Russia tied the puiiout to social guarantees for military pensioners. 

The basis for the solution to the problem was reached by concluding two agreements: the 30 April 

1994 "Latvian-Russian Accord on the social security of Russian Federation military retirees and their 

families who reside on the territory of the Republic of Latvia", and the 26 July 1994 "Estonian

Russian Agreement on the Russian military pensioners in Estonia". According to the Latvian 

" In Lithuania's case the issue of Russian military pensioneer.; has not been much of a problem, primarily 
due to the inclusive citizenship policies of Lithuania The agreement with Russia on social guarantees for 
military pensioner>, which Lithuania succeeded in avoiding before the pullout of Russian troops, however, was 
signed thereafter, on 18 November 1993. 

"According to the survey of April 1994, conducted by the lnstiMe oflntemational and Social Studies of 
Estonia, 28 per cent of all interviewed retired officer> were aged 50 and under, 30 per cent were 51-60 years 
old, and 42 per cent - 61 or older. See: Klara Hallik, "Ethnic Relations in Estonia and What They Mean for the 
World" ..... p. 
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agreement, which the government leaders believed was "the best that could have been obtained", 14 all 

those Russian military pensioners who had retired before 28 January 1992 would be granted the status 

of pennanent residents and could be naturalized as Latvian citizens under Latvian law. 15 A special 

commission whose task was to oversee the implementation of the accord was set up in Latvia. The 

Latvian government a=pted the agreement only under strong pressure from the US and other 

Western countries. Many Latvians believed that the West forced its government to grant too many 

concessions on social guarantees for military retirees but recognised that they were needed to 

overcome Russia's intransigence and to ftnally complete troop withdrawal. 

The Estonian-Russian agreement declared that the social and economic rights of retirees would be 

protected by the Estonian state as soon as they were issued residence permits according to the 

Estonian law. Unlike in Latvia, the Estonian government retained the right, however, to deny 

residency to any applicant who posed a threat to the security of Estonian state. One could have 

asswned that with such a provision in the agreement, some military retirees would surely have been 

refused residence permits, with strong protests from Russian officials following, yet, the actual 

implementation of the agreement seems to be proceeding rather smoothly. 16 In this respect, noteworthy 

is that the OSCE has been involved, with its representative, in the work of the Government 

Commission fonned specifically to deal with residence permits. 

2. Elhnicity related questions 

2.1. The origin of ethnic composition 

The current demographic situation, particularly in Estonia and Latvia., is largely the result of planned, 

systematic Soviet policies aimed at the denationalization and russiftcation of the Baltic peoples, which 

"Saulitts Gimius, "Relations Between the Baltic States and Russia", RFEIRL Resecrch Report, Vol. 3, No. 
33, 26 August 1994, p. 31. 

15 It also contained some rights and privileges for the retirees, such as the right to continue to live in Latvia 
if they had resided there pennanently since the retirement, to dispose their property as they wish and receive 
their pensions taxfree from Russia The additional protocol to the agreement deals with the repatriation of 
military retirees and their families who wish to return to their native land. See: Dzintra Bungs, "Russia Agrees 
to Withdraw Troops from Latvia", RFFIRL Resear:h Report, Vol. 3, No. 22, 3 June 1994, p. 7. 

"A total of 19,340 retirees have applied for residence, of which 14,392 received five-year permits, and 331 
two-to-four year penmits. Though the Estonian government put off a fmal decision on granting residence penmits 
to other 4,077 by giving them six-month residence penmits, it was said most would receive penmits soon. See 
Omri Daily Digest No. 134, 12 JULY 1996. 

Ill 
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began at the same time as their annexation. The Soviet Union's deportation of several hllildred 

thousand Estonians. Latvians and Lithuanians," and the flight of many thousands more in the face of 

the Soviet invasion, were followed by an even more massive influx of Russian and other Slavic 

settlers. 18 (See Annexes: Table I) 

Primarily because of its far higher birth rate and a larger rural population, which supplied the work 

force needed for the urban industries established after the war, Lithuania was not as oveiTllil as Latvia 

and Estonia with immigrants from the other Soviet republics. In 1994, there were 705,000 non

Lithuanians living in the colliltry. 19 On the contrary, as a result of the low birth rates and the 

tremendous losses these nations suffered from emigration and deportations, Latvian and Estonian 

populations are still below their prewar levels. By the beginning of 1995, there were approximately 

435,000 ethnic Russians and 100,000 people of other ethnic origin living in Estonia (while the number 

of Estonians in 1995 was approximately 956,000). 20 The ethnic situation in Latvia is very similar to 

that of Estonia. Out of a total Latvian population of 2.51 million inhabitants, only 1.42 million are 

Latvians (56.5 per cent). There are 765,896 people of Russian origin (30.43 per cent) and the 

remaiming 300.000 are either Belorussians, Ukrainians, Poles or Lithuanians." In six of the seven 

largest cities. including the capitaL Riga, Russians form almost one-half of the population, while 

Latvians a=llilt for little more than one-third. This is quite an extraordinary situation, and it largely 

explains why ethnic Estonians and Latvians consider it difficult at times to maintain their national 

identities in their own colliltries. 

"According to Alexander R. Alexiev who used the sources of Encyclopedia Britannica, 20,000 Estonians 
and 105,000 l..atvians were deported in 1945-1946. After the fall of 1944,60,000 Lithuanians were deported to 
Siberia, to be followed by 145,000 more in the next two years. The fmal wave of deportations took place in all 
three countries in the spring of 1949 in connection with the forced collectivisation campaign. 60,000 Lithuanians, 
70,000 l..atvians, and 80,000 Estonians were deported. Overall, some 600,000 Baits were deported - a figure 
which, given a total population ogf about 6 million, approaches genocidal proportions. See: Alexander R. 
Alexiev, "Dissent and Nationalism in the Soviet Baltic", Rand study No. R-3061-AF, September 1983, pp. 5-6. 

"Between 1937 ana 1989, for example, the native share of the population in Estonia decreased from 88,2% 
to 61 ,So/o, while llie Russian share increased from 8,2% to 30,3%. In the same liiile period, the l..atvian 
proportion has shrunk from 76% to 52o/o, while the Russian increased from 10,6% to 34%. Only in Lithuania 
has the indigenous population managed to keep its share at about 80"/o, while the Russian grew from about 2% 
to 9,4%. 

19 Notably, the same number of non-indigenous population resided in Lithuania before the Second World 
War. Today, the two biggest national minorities are Russian and Polish, which constitute respectively 8, 7 and 
7,1 percent of the population. The rest are Belorussians (1,6%), Ukrainians (1,1%), Jews (0,2%), l..atvians (0, 1%) 
and Tatars (0, I%). 

20 Estonicn Humcn Development Reporl 1995 (Tallin: UNDP I Kolding Trykcenter NS, 1995), p. 30. 

"Lavia Humcn Development Reporl. /995 (Riga: UNDP, 1995), p. 22. 
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This recent Baltic experience does not exactly facilitate inter-etlmic harmony. Indeed, the Soviet ethnic 

policy generated the two main dimensions of national identity: for Lithuanians. Latvians and Estonians 

it was an ethno-cultural identity; tor the Russophone population, a political (Soviet) identity. This is 

one of the main reasons why the re-creation of independent Baltic states and the dissolution of the 

USSR were accepted in different ways: for most Baits, it meant the restoration of a linkage between 

nation and state: for many Russian-speakers in the Baltics, it meant a psychological shock - a sense 

of disappointment at the loss of their accustomed (Soviet) identity. This further produced a potentially 

disturbing situation: large groups of the non-indigenous population did not perceive a Baltic nation

state as open to them and were thus looking for a different or somewhat distinct community in order 

"to feel at home". 22 Two cases in Estonia and Lithuania can serve as a good illustration. 

The largest concentration of people belonging to the Russian or non-Estonian language group is fow1d 

in North-Eastern Estonia. in particular in the towns of Narva, Sillarnae and Kohtla-Jarve, as well as 

Tall inn. 23 In July !993, Russian-speaking communities. which constitute an overwhelming majority 

in Narva and Sillan1aae, held a reterendwn demanding a special territorial autonomy status for the 

North-Eastern industrial part of Estonia. Voters in both cities were overwhelmingly in favour of 

autonomy, however, the Estonian Supreme CoW1 ruled that the referendums were Wlconstitutional. 

The event indicated the relatively high instability and fear for their personal future felt by people of 

these cities at the time. In the meanwhile, a certain stabilisation of the problem seems to have taken 

place." 

ln Lithuania. relations with the Polish minority have been somewhat tense. Almost half of the Polish 

minority lives in relatively compact communities in the Vilnius region of Eastern Lithuania.25 The 

22 For the discussion on a Baltic nation-state related ~problems, see Olav F. Knudsen, "Baltic Seacurity: 
Domestic Factors", reversed version of a paper origmally presented at the International Studies Association 
Annual Meetings, Acapulco, Mexico, March 23- 27, 1993, published by NUPI, 1993, p. 14-18. 

"During the Soviet period, the cities ofNarva and Sillamae were closed to Estonians, due to the uranium 
enrichment factory in Sillamae. According to the 1989 census, 96% of the population in Narva, and 79"/o in 
Kohtla-Jarve \vere non-Estonians. See Aksel Kirch, "Russians as a Minority in Contemporary Baltic States", 
Bulletin of Pea::e Proposds, vol. 23, No. 2, 1992, p. 205. 

"Data from the end of 1994 show that a status of administartive and territorial autonomy for the North-East 
region is demanded by only 16% of Estonia's Russians. See Marika Kirch and Aksel K.irch, "Search for Security 
in Estonia: New Identity Architecture", Secwity Didogue, Vol 26, No. 4, 1995, p. 442. 

" Vilnius region, which excludes Vilnius city, is 60% Polish; Salcininkai region is over 80% Polish. 

-'-
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tensions between Lithuanians and Poles in Lithuania must be seen in the entire historical context. '6 

Given the history of Polish-Lithuanian relations, it was not surprising that Sajudis, the Lithuanian 

popular front, did not devote much attention initially to the Polish community in Lithuania. As a 

consequence, the latter chose to ally itself with the local Russians rather than with the Lithuanian 

majority in the country. Culturally, this tendency was also favoured throughout the Soviet period by 

Lithuania's Poles. since their knowledge of Russian was much better than that of Lithuanian-" In 

September 1991, the Lithuanian government dissolved the local governments of the two regions, 

Vilnius and Salcininkai, and imposed direct rule there. This action was justified by accusations against 

the Polish leaders of the regional governments of supporting the attempted coup in Moscow. 28 Indeed 

before August 199 L the Lithuanian government had reason to fear that its Polish minority was 

disloyal: the Vilnius and Saicininkai regions continued to receive Soviet supplies after trade was cut 

off with the rest of Lithuania in response to the declared independence on March 1990; in February 

1991, less than a third of the population in the two regions took part in the referendum on Lithuanian 

independence, while only a month later the majority actively participated in the referendum on the 

future of the Soviet Union. "1lich was officially boycotted by Lithuania. '9 Some ethnic Polish political 

activists had envisaged and promoted the creation of a Polish Autonomous Territorial Region within 

Lithuania, with its own flag. army, police, and parliament. But after the collapse ofthe Soviet Union. 

attempts by Moscow to use the Polish minority against Lithuania ended. 

In all three republics, this potentially disturbing diversity of identification. resulting in a lack of 

congruence between the prevalent idea of the nation-state and the heterogeneity of the population has 

26Aithough the Lithuanians were not ostensibly conquered in earlier centuries (unlike the Estonians and 
Latvians), over time tl1e relationship with Poland became a kind of subordinate one. For instance, the hostility 
engendered by the issue of who should control the Vilnius region was such that two countries did not even have 
diplomatic relations for almost the entire inter-war period. For useful overviews, see Stephen R. Burant, "Polish
Lithuanian Relations: Past, Present,.and Future", Problems of Commwzism, Vol. 40, No. 3, 1991, pp. 67-84. 

27Some data on language choice ami competence in the Baltic states of 1989 suggested that 57.9% of POles 
prefered the Russian language as their second language and only 15 % of those considered Lithuanian as their 
second language. See the table in Toivo U. Raun, "Ethnic Relations and Conflict in the Baltic States", in: W. 
Raymond Nuncan and G. Paul Holman ( eds.), Filmic Naiondism aut Regiond Conflicl, Westview Press, 1994, 
p. 166. 

28 Some Polish activists, especially in Salcininkai, had put their weight behind the putsch. Newspaper editors 
printed pro-Soviet propaganda, and some Poles even went so far as to appear in public to call for armed struggle 
against Lithuania Tim Snyder, ''National Myths and International Relations: Poland and Lithuania, 1989-1994 ", 
Emt Europem Politics aut Societies, Vol. 9, No. 2, Spring 1995, p. 320. 

29 More on these facts, see:Tirn Snyder, ibid, p. 320; also: Saulius Gimius, 'The Baltic States", RFFIRL 
Rese<reh Report Vol.3, No. 16, 22 April 1994, p. 6. 



IS 

played an important role in designing their ethnic policies. The resulting citizenship legislation. 

however, has been different in each COW1try as has the level of tension and potential for ethnic 

conflict. 

2.2. Citizenship policies: different approaches 

lt was due to Lithuania's favourable ethnic composition, that the country granted all pennanent 

residents of the republic the chance to gain citizenship, regardless of nationality, as early as 1989. 

This liberal approach to citizenship policy removed a major source of possible discontent among the 

coW1try's minorities and in turn made most Lithuanians rather moderate. 

The lithuanian Citizenship Law of December 1991 extended citizenship to all persons born on 

Lithuanian territory, to those who were citizens prior to 1940 and their descendants, and those who 

became citizens W1der the legislation in effect prior to the new effective date of the new law. 

Naturalization procedures were inclusive. Those living in Lithuania when the citizenship law was 

adopted could become citizens by making a fonnal request, swearing loyalty, and giving up any other 

citizenship. Today, the majority of ethnic Poles, Russians, and others are citizens of Lithuania, and 

· can piuticipate fully in the state's political life. In addition to the same and equal rights to all citizens 

provided by the citizenship legislation, the distinct treatment of national minorities is spelled out in 

special articles of the Constitution and the Law on National Minorities.30 

In Estonia and Latvia, different and much more cautious policies for granting political rights to ethnic 

Russians were implemented. The basic concept of the Estonian and Latvian approach reflects the 

republic's legal continuity from pre-war to present times. Accordingly, aulomalic citizenship rights 

were given only to those who were citizens of the respective republics on 17 JW1e 1940 (the day the 

Soviet armed forces occupied the Baltic colll}tries) and their direct descendants. This meant that in 

Estonia, only ten per cent of ethnic Russians wereel.igible for automatic citizenship (30 per cent in 

Latvia). 

Estonia's new citizenship law entered into force in April 1995. There was no significant change with 

respect to the previous law of 26 February 1992, which was, in turn, a re-enactment of the 1938 

30 For example, the Law on National Mmorities (amended in January 1991, following the proposals of Polish 
members of Lithuanian Parliament) provides that the local language of the national minority can be used along 
with the state language in local instiMions and organisations of administartive territorial units with dense 
population of a particular national minority. · 

_I 
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citizenship law. For post-war immigrants the law includes requirements for naturalisation. such as a 

two-year residency requirement. to be followed by a one-year waiting period. as well as knowledge 

of the Estonian language and an oath of loyalty. The legal basis for the residence of non-citizens in 

Estonia is provided by the July 1993 Law on Aliens, the document that has faced the sharpest critique 

from both inside and outside Estonia. According to the law, only Estonian citizens have an automatic 

right to reside in Estonia; all others have to apply for a residence pennit regardless of whether they 

were born in Estonia or have lived there for decades. This produced hostile reactions from Russian 

officials.31 Another source of tension between the Estonian government and Russian-speakers has been 

the Estonian legislation on language. The Law on Language (adopted by the Estonian Parliament in 

1989, and revised in 1995) declares that knowledge of Estonian. as the state language, is a 

professional skill necessary for a number of jobs, as well as an absolute essential for citizenship32 At 

the same time, this law contains some guarantees for the use of minority languages33 For many 

Russian-speakers the language barrier is more than evident: one research study found that 40% of 

Russian-speakers were able to carry on a conversation in Estonian. although the level of their 

linguistic competence was difficult to assess." Although the need for knowledge of the Estonian 

language is increasingly appreciated by the majority of the Russian population.35 many of them still 

consider the language requirement to be the main obstacle to obtaining Estonian citizenship. While 

knowledge of the state language is a reasonable criterion for citizenship, it should be realised that 

many non-citizens- the elderly, the less-educated, those living in monolingual residential areas- may 

never gain full mastery of Estonian. 

1'Foreign Minister Kozyrev decleared tl1at Estonia had taken a step "along the road of apartl1eid by 
decelaring a third of its population aliens"; Churkin, Deputy Foreign Minister, claimed that Estonia had taken 
the path of ethnic cleansing; and President Yeltsin asserted that ''the Estonian leadership, yielding to the 
pressures of nationalism, had forgotten certain geopolitical and demographic realities, which Russia could remind 
it of ... ". See Ann Sheehy, "The Estonian Law on Aliens", RFEIRL Resecrch Report, Vol. 2, No. 38, 24 
September 1993, p. 9. 

12Would-be citizens must demonstrate conversational ability in Estonian, requiring a knowledge of about 
I ,500 words. 

33 The Estonian state is willing, given a request by the local government, to grant the Russian language 
status as administrative language in regions where Russian-speakers form a majority of the permanent residents 
- as in Narva, Sillarnae and several other towns. 

14 Richard Rose and Williarn Maley, "Conflict and Compromise in the Baltic States?'', RFEIRL Resecrch 
Report, Vol. 3, No. 28, 15 July 1994. 

"According to the researchers from Estonian Academy of Sciences, "about 80-90"/o of Estonia's Russians 
have accepted the idea that everybody in Estonia must know the local language", see: Marika Kirch and Aksel 
Kirch, "Search for Security in Estonia: New Identity Architecture", Secwity Did ague, Vol 26, No. 4, 1995, p. 
443. 
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In Lttvia, the process of drafting a citizenship law has been rather long and complicated, often raising 

tensions within Latvia and between Latvia and Russia. Although adoption of the citizenship law was 

postponed until after the election of the new Saeima (parliament), an interim policy (as in Estonia) 

automatically restored citizenship for citizens of interwar Latvia and their descendants. Other residents 

had to apply for naturalisation which required, inler alia, 16 years' residence in Latvia and a basic 

knowledge of the Latvian language. 36 As a result, almost 34 percent of Latvian residents were unable 

to vote in the June 1993 elections. 

Only in the beginning of June 1994 did the Saeima pass the citizenship law which included at least 

two controversial requirements: a system of annual naturalisation quotas for non-citizens and a ten

year residency threshold. After the Latvian President's refusal to sign the law -- largely in response 

to pressure from Russia and various international organisations -- the Latvian Parliament modified it 

by suspending the quotas and reducing the required residence period. The citizenship law was finally 

signed by the President on 11 August, replacing the quota system with a plurennial step-by-step 

naruralisation timetable. As a result, as of I January 1996, persons born in Latvia may apply tor 

citizenship; as of 200 L applications will be open to persons not born in Latvia. Citizenship can be 

obtained by persons with five years' permanent residence and a legal income in Latvia; a basic 

knowledge of the Latvian language, the Constitution, the main rights and duties ofthe citizen and the 

history of Latvia are required. Applicants also have to take an oath of loyalty to the state and people 

of Latvia and renounce other citizenship. 

Though major disagreements over the citizenship issue seemed to have been resolved, the unclear legal 

status of the non-citizen population for some time to come continued to spur tension between Latvia 

and Russia. In this context, a very important development was the adoption of the Law on Non

citizens by the Latvian Parliament on 12 April 1995. The new law gives legal status to over 700,000 

Latvian residents who entered or were born in Latvia to non-citizen parents after World War II. It 

confirms that former Soviet citizens have all basic rights as spelled out in Latvia's constitutional law 

and permits non-citizens to choose a place of residence in Latvia freely, as well as to leave the 

COWltry and return. All subjects of the law are entitled to receive non-citizeris passports much would 

serve as travel documents. It is of key importance, however, that the new law be implemented in a 

36 Ilmars Viksne, "Latvia and Europe's security structures", in The Btitic Stctes: Security end Defence After 
Independence, Paris, Institute for Security Studies I Western European Union, Chaillot Paper 19, Paris, June 
1995, p. 57. 

l!! 
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strictly impartial and fair manner by the Latvian authorities." 

In general, it is argued that the Estonian and Latvian citizenship legislation is perfect! y acceptable with 

regard to future immigrants to these countries. It is problematic, however, to apply them to people 

who have resided in the country for many years, sometimes even their entire lives. Many of the 

Russian-speakers, despite their ethnic origin, have no link with the pre-war Estonian or Latvian 

Republic. Thus, they cannot restore their citizenship and have to go through the naturalisation process. 

The consequences of this process, however, have not been very inclusive so far: both Estonian and 

Latvian laws state that non-citizens may not vote or be elected to office (except that in Estonia 

permanent residents may vote in local elections); they may not own property (in Estonia this applies 

to property ownership in the cities); they may not carry or purchase weapons. The Latvian social 

pension (paid to those who do not receive a job-related pension) is reduced by ten per cent in the case 

of non-citizens. In terms of comparisotL the extension of citizenship to those wishing it is proceeding 

much more slowly in Latvia than in Estonia." 

2.3. Responses to Baltic ethnic policies 

As already mentioned. Estonian and Latvian citizenship policies came under pressure !Tom both sides, 

!Tom Russia and from the West. Russia accused the Baltic states, most significantly Estonia and 

Latvia of human rights violations. These allegations were intended primarily for Western audiences, 

and served a multifold purpose. By internationalizing the issue, Russia sought, firstly. to establish a 

link between the minority treatment question and the withdrawal of its troops. and. thus. to delay a 

comprehensive troop withdrawal: secondly, to compel Estonia and Latvia to grant immediate and 

automatic citizenship to all their inhabitants- the so-called zero option; thirdly. to claim that perceived 

Estonian and Latvian discrimination against the Russian-speaking population would inevitably lead 

to internal instability and violent conflict; and fourthly, to present itself as the defender of the rights 

37 As it has been reported, "administrative abuse of non-citizens by the arbitrary actions of the Citizenship 
and Immigration Department (CID) of the Ministry of Interior of latvia appears to underlie the large majority 
of complaints by the non-citizen community. The problems arrise mainly from CID refusing to register a 
significant number of inhabitants depriving them of the personal code number which is essential to a wide range 
of fundamental activities: applying for jobs, paying taxes, acquiring lodging, receiving social benefits, registering 
marriages and divorces, etc". Quoted from the Updae report of CSCE Mission to Latvia, Prague, I March 1994. 

"In Estonia, the naturalization is proceding slowly but steadily: by 1995, more than 50,000 non-citizens had 
been naturalized; while in Latvia, by the fall 1995 parliamentary elections, the number of those naturalized was 
only a few hundred. See Jeff Chinn and Lise A. Truex, ''The Question of Citizenship in the Baltics", .Joumal 
of Democra:y, Vol. 7, No. I, January 1996, p. 137. 
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of Russians (not only citizens of Russia) living in the Baltic states, thereby being legitimated to 

intervene in the event of conflict. In expressing specific objections to the Latvian and Estonian 

approach, Russia called for citizenship rights for all permanent residents, including retired Soviet 

military personnel; elimination of the language requirement or at least a lowering of the level of 

language knowledge needed for citizenship; full elimination of the language requirement for the 

elderly; no residency requirements or quotas in distributing citizenship; automatic residency permits 

for those who immigrated into the Baltic republics during Soviet times.39 Latvia and Estonia have not 

satisfied these Russian desires. 

In the West, concerns were also raised about the legislation and practices in the Baltic states regarding 

treatment of the non-indigenous population. Thus, in addition to unilateral activities, the international 

instiMions of which the Baltics were members or \\fuch they hoped to join, also became involved. 

The CSCE High Commissioner on National Minorities (HCNM), Max van der Stoel, and the two 

OSCE missions to Estonia and Larvia were most heavily involved. The quiet diplomacy practised by 

the OSCE helped to identifY major points of contention over the ethnic issues in both countries. After 

several visits to the Baltic states. the HCNM made a series of recommendations to the Estonian and 

Latvian foreign ministries where a number of practical suggestions, all aimed at a fair and impartial 

application of the laws, were spelled out'" The most direct comment on the question of citizenship 

can be found in his December 1993 letter to the Latvian Foreign Minister concerning the controversial 

annual naturalization quotas installed in the Latvian draft law on citizenship. 41 

On the initiative of Estonia and, somewhat later, Latvia, two OSCE long-term missions were 

established in Tallinn and Riga and went into operation in February 1993 and November !993, 

39 See Guntis Stamers, "The Ethnic Issue in Baltic-Russian Relations", in Atis Lejins and Daina Bleiere 
( eds.), The Baltic States: Secrch for Security, Riga, Latvian Institute of International Affairs, 1996, p. 194. 

40 For details on the process of engagement of the HCNM, see: The Role of the High Commissioner on 
National Minorities in OSCE Conflict Prevention. A Report prepcred by the Office of the OSCE HCNM 
(Compiled and edited by Rob Zaagrnan, Adviser to the High Commissioner), The Hague, 30 June 1995, on 
Estonia pp. 44-46, on Latvia pp. 62-64, on Lithuania p. 64; for the texts of the HCNM recommendation as well 
as the replies by the Baltic states and Russia in 1993, see: Humcn Rights Law .humd, Vol. 14, No. 5-6, 1993, 
pp. 216-225. 

"The HCNM commented: "It is essential for a society based on the rule of law that the people know about 
their rights and the rights be established and granted in clear terms by the law. A quota system, however, could 
lead to considerable uncertainty amongst a large part of the population about their future status." For the whole 
text of the HCNM letter to the Latvian foreign minister, see "Docwnents of the CSCE High Commissioner on 
National Minorities" in Helsinki Monitor, Vol 5, No. 2, 1994, pp. 109-113. 

I . _, 
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respectfully. They were able to follow the process of fonnulating and implementing the legislation on 

citizenship and aliens, collect information, provide advice and detailed expertise on the laws and their 

individual elements. Both missions had a similar objective - to help the integration of the Russian

speaking population into &Ionian and Latvian societies. In politically sensitive North-Eastern &tonia 

and in the city of Narva42 the presence of the OSCE mission has, among other things, had an early 

warning fi.mction of monitoring the situation and proposing action, which has prevented conflicts from 

breaking out. 43 

In addition to the OSCEs preventive diplomacy, the Council of Europe has played an active role in 

giving a legal evaluation of the criticized laws. It recommended the changes that would make the laws 

consistent in principle with European practices. In Latvia, it was the provision on naturalisation quotas 

mentioned earlier which was modified in response to CoE recommendations. In the case of Estonia, 

the most important recommendation was to make the language requirement less burdensome. The 

CoE, in cooperation with OSCE representatives and individual participating states, such as the Nordic 

countries, engaged in setting up language training programmes for the minority population. 

The EU also did an important job of diplomacy with regard to both Russia ancl most importantly, the 

Baltic states; a great deal of pressure was put on Tallinn and Riga to be more open in their approach 

to non-indigenous populations. Finally, in February 1994 a free trade agreement was offered by the 

Commission, which included the prospect of concluding Europe Agreements later in Sununer 1995. 

Moreover, in 1994, in response to a French initiative, the EU initialed negotiations on a Pact on 

Stability in Europe aimed at bilateral and multilateral settlements and agreements concerning good

neighbourly relations and minority and border issues among those states applying for accession to the 

EU. It is noteworthy that Russia, after being merely an observer, contributed to the results in the end. 44 

The WEU, on its part, has involved the Baltic countries in its activities since 1992, with the creation 

of the Forum for Consultation; it further strengthe!Jed the perspective of closer association by offering 

" The OSCE mission in Estonia has its branches in Kohtla-Jarva and Narva 

43In 1994 the OSCE mission and the HCNM, by meeting with Narva pro-communist Russian leaders, were 
able to fmd out about a so-called civil disobedience campaign being planned, with the object of persuading non
citizens not to register for residence permits. If the campaign had been successfully organised, a situation in 
which those refusing to register in legal terms would have faced the threat of expulsion from Estonia, could have 
lead to a serious conflict with Russia 

440n the evolution and the resuts of the Stability Pact, see Florence Benoit-Rohmer, Hilde Hardeman, ''The 
Pact on Stability in Europe: A Joint Action of the Twelve in the Framework of the Common Foreign and 
Security Policy", Helsinki Monitor, Vol 5, No 4, pp. 38-51; also: Harry Helenius, "More Stability in Europe", 
OSCE Review, Vol 3, No I (1995), pp. 8-9. 
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them "associate partner" status on May 1994, thereby, perhaps helping to moderate Baltic fears vis-a

vis Russia and reduce the negative etlect on the non-indigenous population of this anxiety among 

Latvians and Estonians. 

It may be argued that Russia's internationalization of ethnic issues in Estonia and Latvia created a 

situation that, on balance, worked in favour of the Baltic states. The Western countries and 

international organisations firmly rejected the attempts to link troop withdrawal to any other issue; the 

numerous international observer missions discovered no evidence to substantiate the Russian charges 

of massive or systematic violations of human rights; no international organisations recommended 

application of a "zero option" citizenship policy to Latvia and Estonia. In effect, it was generally 

recognised that neither the citizenship nor naturalization laws of Estonia and Latvia represented human 

rights violations. Most important. however, is that international involvement in both countries helped 

to achieve progress in reducing tensions by fostering mutual understanding and an overall 

improvement of the minorities' status \Vi thin the countries as well as to calm down the accusations of 

Russia. 

Noticeably, the Estonian and Latvian governments not only supported the establishment of the OSCE 

missions on their territories, but encouraged international observers to investigate the situation of 

Russians in their states. Moreover, they were able to come up with their own initiatives contributing 

to the settlement of existing tensions. In order to improve community relations in Estonia, the 

Presidential Round Table of non-citizens and ethnic minorities was established in June 1993. This 

arrangement, comprising representatives of the Estonian parliament the Russian-speaking population, 

and the OSCE Mission, provides an essential framework for institutionalised dialogue in which many 

problems of the Russophone community are debated and further proposals to the President are 

prepared. •s 

3. Tenitorial "'llnd border issues 

3.1. Baltic - Russian dimension 

After the restoration of independence in the Baltic states, and following the collapse of the Soviet 

"In late I 994, the Round Table submitted a list of recommendations to the parliament criticizing the draft 
of the citizenship law; some sociological studies concerning attitudes of Estonian residents on inter-ethnic 
relations were undertaken on the initiative of the Round Table. 

,. 
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Union, the former "internal" borders in the Soviet Baltic area were upgraded to the status of inter -state 

frontiers. However. the present Estonian-Russian and Latvian-Russian borders are not identical to 

those of the prewar republics recognized by Moscow in the 1920 peace treaties ofTartu and Riga (See 

Annexes: Map 2.) The transformation of Estonia and Latvia into SSRs entailed territorial losses as 

Stalin transferred certain areas to the Russian Soviet Republic. Estonia forfeited about 5% of its 

territory (areas in the Narva and Petserimaa districts) and 6% of its population, while Latvia lost about 

2% of its territory (the town of Abrene and six rural communes) and 2% of its population. Today, 

these areas are populated overwhelmingly by Russians (over 90 per cent of the population). 

Latvia has apparently opted not to raise any territorial claims and has so far given relatively low 

priority to border issues in its negotiations with Russia. The reasoning behind this approach is 

primarily that the potentially disputed Abrene region has been largely Russified; the majority of 

Latvians who lived in the area before World War I! either perished or fled westward during the war 

and the local community has not formed any pro-Abrene lobby. Still, the Latvian Supreme Council 

Decree on the Non-recognition of the Annexation of the Town of Abrene and the District of Abrene. 

adopted on 22 January 1992 considers, albeit indirectly, the current Latvian-Russian border to be a 

temporary one. In addition, a declaration on the USSR's and Germany's occupation of Latvia during 

World War I!, passed by the Latvian Saeima on 23 August I 996, calls on the world community to 

help Latvia remove the consequences of Soviet rule, pointing out that the Abrene district of Latvia 

was unlawfully incorporated into Russia in 1944.46 

In Estonia, where the validity of the Tartu Treaty is confirmed by the I 992 constitution, 47 there was 

an initial demand that the border be restored to its location prior to World War 1!, which would mean 

transferring about 2,000 square kilometres of land from Russia to Estonia This was vigorously 

rejected by Russia. The dispute heated up in mid-1994, after Russian attempts to equip the cunrent 

Estonian- Russian border installations in their existing configurations." This action was denounced 

by the Baltics as unilatera.!_ ana illegal. Although Estonia is no longer seeking the retuffi of the 

46 Saulius Gimius, "Latvian declaration of occupation surprises Russia", Omri Daily Digest, No. 165, 26 
August 1996. 

"The article 122 of the Estonian 1992 Constitution states: "the land border of Estonia shall be determined 
by the Tartu Peace Treaty of 2 February 1920 and other international border treaties." See Saulius Gimius, 
"Relations with Russia Turn Bitter", Trrnsition, 31 May 1996, p.45. 

"President Yeltsin's decree of2l June 1994 ordered a unilateral demarcation of the border by 31 December 
1994. 
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teJTitory in exchange for Russia's acceptance of the mentioned treaty,49 the two countries have yet to 

agree formally on the demarcation of their borders. Russia perceives the Tartu treaty as a merely 

lustorical document with no relevance to the present. Moscow has insisted that the relevant document 

on the Russian-Estonian border is a 12 January 1991 agreement on bilateral relations. Although 

Estonia has not moved from its insistence that the continuing validity of the Tartu treaty be 

recognised, it has tried to facilitate such recognition for Russia. In July 1996, Estonia proposed a draft 

polit1cal declaration that would affirm the recognition of the 1920 treaty without implying that Estonia 

could reclaim land Russia later annexed, however, Russia refused to negotiate the proposal. 50 While 

the possibility of arriving at a mutually acceptable settlement is very remote, many find Estonia's 

mulishness on the issue surprising as well as politically and practically unwise. 51 Officials of the EU 

and the Council of Europe have urged Estonia to resolve its border dispute with Russia, repeatedly 

suggesting that a resolution would be an important prerequisite for Estonia's eventual membership in 

the EU." 

lh: border questions are proving to be more challenging to Estonia and Latvia than to Lithuania 

· (\\i11ch has only a relatively short frontier with Russia's Kaliningrad Oblast), which faces a different 

situation as far as its current borders are concerned. Though it also signed a peace treaty with Soviet 

Russia in July 1920, it has placed less emphasis on its validity than have Estonia and Latvia. Whereas 

the latter countries sustained territorial losses after World War IL the administrative borders of the 

Republic of Lithuania in 1990 were essentially the same as those recognized by Russia in 1920-'3 

"'See "Estonia may give up territorial claims, opposition asserts", Baltic Independent, Vol. 4, No. 165, 11 -
17 June 1993, p. 3. 

500mri Daily Digest, No. 133, 11 July 1996 

""While these claims are understandable in legal and simbolic terms, they are very unwise in political and 
practical terms.< ... > A mutual effort should be made to put this irritant out of the way ... ", Car! Bildt, "ll1e 
Baltic Litmus Test", Foreign Affairs, Vol. 73, No. 5, September/October 1994, p.82. 

51ne European Commission has warned Estonian officials that it was important for Estonia to settle its 
border with Russia since it could become the outer limits of the EU. See: Saulius Gimius "Update on Estonian
Russian Border Talks", Omri Daily Digest, No. 54, Part 11, 15 March 1996. 

"It is important to note, however, that Lithuanian territory was a subject of losses in the period between 
1920 and 1940. Right after the Treaty ofSuwalki, which designated Vilnius and its suroundings as belonging 
to Lithuania was signed on 7 October 1920, the Polish troops took over the city and the region, and maintained 
control until 1939. The Klaipeda region (Memel in German, which before WWl had been a part of Germany's 
East Prussia) had been transferred to Lithuania by the Allied Supreme Council on 24 March 1919, and 
Lithuanian jurisdiction over it was internationally approved by the Klaipeda Convention on 8 May 1924. On 22 
March 1939, facing the risk of German invasion in the region, Lithuania ceded Klaipeda region to Germany. 
For the discussion of these complex events see George von Rauch, The Bdtic States: The Yea; of 
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Furthermore, Lithuania has not officially been questioning its border with Kaliningrad Oblast or 

Russia's jurisdiction over the region. Lithuania considers the treaty on bilateral relations with Russia 

of 29 July 1991 as the legal document regulating, among other things, the border between the two 

states. Nonetheless, although the actual negotiations on the demarcation of the Lithuanian-Kaliningrad 

border began in the Fall of 1993, little progress, especially with regard to the sea-border", has been 

made. In the Spring of 1996, some members of the Russian Duma expressed territorial claims with 

regard to the Lithuanian K.laipeda region, warning Russian negotiators "not to sign any border 

agreements with Lithuania unless the relevant circumstances were figured out". 55 As the Russian 

government has failed to comment upon this, the generally constructive relations between Russian and 

Lithuanian negotiators have been disturbed. 

Although the issue of borders could remain essentially one of symbolic disagreement, it could be 

instrumental in slowing down or even blocking an overall process of relationship-building between 

the Baltic states and Russia. thus contributing to increased tension in the Baltic area. Moreover. 

Estonia and Latvia's claim to their historical-legal rights to the territory may well play a 

counterproductive role for their ethnic and national security interests. However, as all the parties to 

the dispute are participants in the OSCE. they are politically obliged to abide by the OSCE principles. 

which only allow for a change of borders and exchange of territory by peaceful means and appropriate 

agreements. 

3.2. Inter-Baltic dimension 

ln addition to Baltic-Russian frontier issues, the three Baltic states have engaged in rather serious 

disputes over their sea borders among themselves. The issue represents a new phenomenon, given that 

the three countries have mostly been viewed as a 'joint venture" by the international community. The 

roots of the recent Lithuanian-Latvian and Latvian-Estonian disputes partly lie in the fact that the sea 

borders between the three republics were more administrative delineatiOHS during the Soviet era than 

defmite demarcations. Thus, after independence, the new border demarcations had to be negotiated 

Independence, 1917- 1940, London, Berkeley and Los Angeles, 1974. 

"The oil field No. D-6 on the Baltic Sea shelf remains the main obstacle to the border agreement. Lithuania 
protested a 1995 agreement between Russian and Gennan oil companies to exploit the oil field, arguing that the 
border should have first been settled. See: Saulius Gimius, ''No Progress in Russian, Lithuanian Sea-border 
Talks", Omri Daily Digest, No. 78, Part I, 19 April 1996. 

"''N.Ryzkovas pareiske teritorines pretenzijas Lietuvai" (''N.Ryzkov made territorial claims to Lithuania"), 
Lietuvos Rytas, 14 June 1996. 



25 

among the respective countries. In the Latvian-Lithuanian case the main problem was determining the 

bonders of the economic sea zones which may contain oil fields. Moreover, since Latvia has signed 

oil exploration agreements with two foreign oil companies56 in disputed waters claimed by both 

countries, the negotiations seemed deadlocked Lithuania has been standing by its position that the sea 

border must be settled before any talks on oil deposits can begin. 57 Latvia, however, pressed by 

business interests, has been anxious to comply with the deadline for ratification of the mentioned 

agreements. It is likely that international mediation will be required to find a solution to the dispute 

that is acceptable for the interests of both countries. 

The dispute between Latvia and Estonia began in the spring of !994 when Estonian border guards 

started to detain Latvian vessels fishing in Estonia's unilaterally declared territorial waters in the fish

rich Gulf of Riga. The row reached boiling point in April !996 when Latvia demarcated a line on the 

map and threatened to send warships to protect its fishermen in that zone if necessary;" it also 

intended to reter the dispute to an international court or arbitration. However, in rnid-July, with the 

help of Swedish mediation." the two parties managed to reach a maritime border agreement: Estonia 

backed down on its sea border near the island ofRuhnu in the Gulf ofRiga, which it had unilaterally 

declared in !993; Latvia, in turn, gave up some of its claims in the region. 

Although progress in the Lithuanian-Latvian negotiations is still pending, one has to agree that the 

general trend in dealing with the inter-Baltic dimension of border issues is encouraging. As the 

Estonian-Latvian case shows. the Baltics are determined to solve border problems by diplomatic 

means. through negotiations and on the basis of international law. Thus, the chances of finding 

solutions for the Lithuanian-Latvian dispute are also good, but will take time. The best conflict 

prevention tool in these inter-Baltic contrasts is their understanding that only good neighbourly 

relations and cooperation with each other will pave their way to the EU. 

5'1he licence agreement between Latvia and AMOCO/OPAB companies was signed on October 31, 1995. 
The agreement enters into force after it is ratified by the Latvian Parliament and the border issue between Latvia 
and Lithuania is resolved. In case the mentioned conditions fail to be complied with by October 31, 1996, the 
two companies enjoy the right to discontinue the venture. See: "Latvia's golden coin in the sea", in The Baltic 
Times, August 15-21, 1996, p. 12. 

57See: Omri Daily Digest, No. 182, 19 September 1996. 

58See: "Update: Latvian-Estonian border Talks", in Omri Daily Digest, No.70, Part 11, 9 April 1996. 

59 Sweden hosted seven secret meetings of Latvian and Estonian officials during which the details of the 
agreement were worked out. 
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4. Military imbalance 

It may be argued that in today's relatively favourable political climate. the issues of a military nature. 

such as huge military potential in the vicinity of the Baltic states and Russian military transit through 

the territory of Lithuania, can hardly be seen as an independent conflict-generating factor. What they 

do represent, however, is a factor of uncertainty for the Baltic states. It has been feared, for example. 

that in certain situations the high concentration of forces near the Estonian border might encourage 

an ethnic conflict in Narva, or that a semi-transparent military transit from Russia to Kaiiningrad 

might eventually be used by Russia for political intimidation or provocative purposes. Russia is a 

militarily preponderant power in the area, and this leads to the most important task: to build 

confidence and stability among unequal partners. Let's take a closer look at those issues and the 

policies aimed at their management. 

4.1. Militarised vicinity 

Part of the problem. directly related to the military concentrations near the borders of the Baltic states. 

surfaced after the May 1996 Vienna conference to review the Treaty of Conventional Forces in Europe 

(CFE). Although the Baltic region seems to suffer perverse effects, in military terms, rather than 

receive advantages from the CFE Treaty. the three Baltic countries which, like Sweden and Finland 

are not parties to the treaty, did not seem to have any major security concerns, provided the treaty was 

correctly implemented-"" As of mid-1993, however. they followed Russia's reiterated dissatisfaction 

with the CFE treaty flank limits with some preoccupation61 Finally, pointing to the changed 

geopolitical situation and well-known problems it had been facing in Northern Caucasus, Russia 

60 The CFE Treaty set equal ceilings within its Atlantic-to-the-Urals (A TlU) application zone on the treaty
limited equipment (lLE) of the groups of states parties. originally the NAlD and the former Warsaw Treaty 
Organisation (WlD) states (now 30 states parties), essentialfor launching surprise attack and initiating large
scale offensive operations. The reduction of excess 11£-was to be completed in three one-year phases by 16 
November 1995. 

·"In autumn 1993, Russia and Ukraine formally opened discussions on the flank zone. Because of flank 
limitations, Russia was allowed to deploy only 18% of its 1LE in the Leningrad and North Caucasus Military 
Districts (MDs), together covering more than balf of its European territory. The deployment asymetry may be 
illustrated by the fact that Russia could have 6 times more tanks and 15 times more armoured combat vehicles 
(ACVs) in the tiny Kaliningrad region than in the whole flank zone. Regarding the flank issue in 1993 and 1994, 
see: Zdzislav Lachowski, "Conventional arms control and security-cooperation in Europe", SIPRI Y eabook 
/994, pp. 571-74; "Conventional arms control and security dialogue in Europe", S/PRI Yeabook 1995, pp. 769-
73; "Conventional arms control and security cooperation in Europe" SIP RI Y eabook 1996, pp. 718-25, (Oxford 
University Press: Oxford, 1994, 1995. 1996). See also Falkenrath, R. A., "The CFE flank dispute: Waiting in 
the wings", International Security, Vol. 19, No. 4 (spring 1995), p. 118-44. 
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succeeded in reachmg an agreement with other countries- parties to the treaty- that has effectively 

changed the previous flank-related requirements. These changes introduced conditions for an increase 

in the concentration of the Russian armed forces on the borders of the Baltic states. (See Annexes: 

Map 3.) The Pskov Ob last, bordering on Estonia and Latvia, was exempted from the flank limits and 

permitted a deployment of 600 armoured combat vehicles (ACVs) as opposed to the previous ceilings 

of 180. Not surprisingly, the reactions of the Baltic countries have been rather alarmed and gloomy. 

Shortly after the new limits became known, the three Baltic Heads of Government noted in a Joint 

Statement "the lack of political consultations" before and during the negotiations between the CFE 

member states and "other legitimately concerned countries" and called for ':political support and 

· increased technical assistance" from the United States and West European countries in integrating the 

Baltic states into NATO and European institutions62 Similar concerns were also raised by the three 

Presidents during the meeting with their US counterpart, and also by Baltic parliamentarians during 

the Council of Europe's Parliamentary Assembly in late July. ·The Estonian government has also 

decided to double its military expenditures63 

One has to note that. although presumably intended to favour Russia's interests in the North Caucasus, 

the amendments to the CFE treaty have, indeed, also increased the military imbalance in the Baltic 

. area, which is less exposed to the arms control regime than most of the rest of Europe. Interestingly, 

neither Russia nor the other Baltic Sea littoral states seem to be eager to initiate any regional arms 

control measures. but tor two different reasons: the latter fear domination by Russia in such an 

arrangement; the former is rather satisfied with having the right to have a huge military arsenal, 

especially in the Kaliningrad region. 

As a result of the dissolution of the USSR, the region ofKaliningrad- a territory of 15,100 square 

kilometres with about 902,000 inhabitants - came into existence as an exclave of Russia surrounded 

by Lithuania, Poland and the Baltic Sea. 64 The neighbouring countries, but especially Lithuania- given 

"See: "Joint Statement of the Heads of Government of the Republic of Lithuania, the Republic of Estonia 
and the Republic of Latvia on the Vienna conclusions of the Review Conference on the Conventional Anned 
Forces in Europe (CFE) Treaty", Vilnius, June 16, 1996. 

63 The latter fact has been reported in The Washington Times as quoted in Trr:nsition, 12 July 1996, p. 67. 
For more information on the Baltic responce to the changes regarding the CFE flank limits, see: The Bdtic 
Times, No 16, July 4-10, 1996. 

"Before World War 11, the area formed the Northern half of the German province of East Prussia, with its 
center in Konigsberg. Stalin demanded and received the region at the Potsdam Conference in 1945, citing the 
need for an ice-free Russian port on the Baltic and for some territorial reward at the expense of Germany. 
Although the area was assigned to Soviet administration, its permanent status was to be determined in a final 
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its historical ties to the region and the issue of land access - are anxious about what happens in 

Kaliningrad, mainly because of the high concentration of forces in the area. This concern has several 

dimensions. Firstly. the validity and transparency of information on military deployment in the region 

has been far from satisfactory. Estimates of the number of troops there vary from 100,000 to 200,000, 

yet the data given by Russia to Lithuanian officials refers to about 40,000 troops. Secondly, such a 

concentration exacerbates the already fonnidable problems of supply and reirtforcement - raising the 

need for regulation of military transit, both in the air and on the ground. Moreover, since the air space 

of the Kaliningrad region is too narrow for adoption of a dense air posture, Russia often uses the 

adjacent air space65 Such actions do anything but reduce the level of inter-state confidence and induce 

appropriate countermeasures to be used. Thirdly, under the CFE treaty. Russia is formally allowed to 

deploy sizable armed forces in the Kaliningrad Oblast, as the area is not under the flank limits;66 this 

gives Russia no real incentive to make moves towards reduction of troops in the region. 

4.2. Transit through Lithuania 

Lithuania is a transit country for the land link between mainland Russia and the Kaliningrad region. 

As a result. it is particularly vulnerable to Russian pressure. In 1994. Russia doubled import duties 

on Lithuanian goods. trying to compel it to sign an agreement on military transit to and from the 

Kaliningrad region. This turned the problem into the most debated political issue in Lithuania. 

The broad political consensus that emerged claimed that. from a national security perspective, any 

such agreement was extremely undesirable. Some opposition parties were generically opposed to 

Russia's military transit through Lithuania, arguing that Russia might provoke incidents and then use 

them against the country. Moreover, in their view, there was no military necessity for Russia to use 

the transit route through Lithuania at all. And last, but certainly, not least, military transit, they 

conference ending World War !1, which never took place. See: Raymond A Smith, "The Status of the 
Kaliningrad Oblast Under International Law", Lituatus, Spring 1992, pp. 7-52. 

65-rbe Lithuanian Air Force service reported at least 16 illegal and unnotified intersections of the sovereign 
air space of the republic by Russian military aircrafts and helicopters since January 1995 till July 1996. 

66Kaliningrad military district is the only little remnant that has remained out of the enlarged European 
region which, in the original CFE context, consisted of the Baltic, Belorusian and Kiev military districts. 
Accordingly, the quota for the oblast is 4200 tanks, 8760 ACVs and 3235 artilery systems, and is by no means 
used up. See: SIPRI Yecrbook 1995, p. 774. 
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believed, could hinder Lithuania's integration into Western security structures-"' Though not all 

political forces in Lithuania were against military transit in principle, they were, however, convinced 

of the futility of any agreement with Russia to this effect. All that was needed, they believed, were 

unilaterally established general rules for military and other dangerous transit applicable to all 

countries.68 The most important of these rules, approved by the government in October !994, was the 

requirement to obtain special permission from Lithuanian authorities for each border crossing. Thus. 

the Lithuanian position was that it did not have any commitments to Russia concerning military transit 

and that Russia did not have any indisputable rights to it69 Yielding to Russian pressure, however, 

the government agreed to prepare a bilateral document specifYing some fmancial and other details of 

Russian military transit. but Russia wanted a comprehensive political agreement. The difference 

between the positions risked breaking the negotiations and destabilising the rather moderate relations 

between the two countries. 

International response to the problem was largely in support of Russia's position, pressing Vilnius to 

reach some accommodation with Moscow on the issue. In the middle· of 1994 some Western 

politicians urged Lithuania to sign an agreement on military transit, and at the end of the year. the 

embassies of the EU countries in Lithuania expressed their wish that an agreement be concluded. A 

compromise appeared to be possible in January 1995, when it was announced that a temporary 

solution had been reached. First, Russia agreed to give Lithuania most favoured nation status, and. 

second. Lithuania agreed that until December 1995 Russia's military transit to and from Kaliningrad 

would be continued according to regulations established in the old Lithuanian-Russian agreement on 

the transit of Russian troops withdrawing from Gennany; 70 the regulations were later extended to 

January 1997. 

From a short-term perspective, the solution of the transit issue may be seen as a constructive 

"There was also an argument that in 1995 Russia will have been able to use the ferry line from St. 
Petersburg to Kaliningrnd built specifically for this purpose. See Evaldas Nekrasas, "Lithuania's Security 
Concerns and Responses", in Atis Lejins and Daina Bleiere (eds.), The Baltic States: Sem::hforSecwity, Riga, 
Latvian Institute of International Affairs, 1996, p. 72. 

"For more on this political debate see: ibid, p. 72. 

"The speach of Lithuania's Deputy Foreign Minister Albinas Januska at the opening of preparatory 
conference of the OSCE 1995 Summit in Budapest. See Lietuvos Rytas, 12 October 1994. 

"'The latter agreement had specified the use of Lithuania's railway system and other transportation facilities, 
especially the ferry line from Mukran (Rugen) to Klaipeda for the withdrawal of Russian troops from Germany. 
Although Russia had completed the pullout in August 1994, this agreement was in force until December 31, 
1994. 

1!! 
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compromise on the part of both Lithuania and Russia. In the long run, however, and should the 

demilitarisation of the Kaliningrad region not move forward, Russian military transit through Lithuania 

will continue to represent a regular potential source of uncertainty in the area. 

ffi a>NCLUDING REMARKS: PROSPECTS FDR ENHANCED STABIUIY 

I. A success story? 

To what extent, in terms of conflict prevention, can the case of the Baltic states be called a success 

story~ If we accept the widely-held understanding that differences. divergence of interests and values. 

and controversy are not negative per se, but rather the very essence of politics, then when we say 

"prevention of conflict" we actually mean "prevention of violent conflict", not prevention of all 

contrasts. In this regard, the most visible feature in terms of contlict and its prevention in and around 

the Baltic states has been the tradition of non-violence in the political culture of these countries, both 

earlier in the 20th century and in the recent past71 At first glance. it might appear that the Baltics. 

especially Latvia and Estonia with their large non-indigenous populations, would be probable 

candidates for a potentially explosive area of tension which could erupt into violence and eventually 

armed conflict. The reality, however, is that at the time of writing this worst-case scenario has not 

materialised; diplomacy and compromise rather than violence have prevailed in the region. A closer 

look at the situation suggests that the credit for this record of non-violence should certainly go to the 

presence or absence of several factors in the Baltic region. 

Some of the factors that have accounted for non-violent development in the area are structural or 

systemic. One can argue that the latter, which are by and large less susceptible to deliberate human 

manipulation, have played an important role in mitigating the potentially conflictual situations in the 

Baltics. What are these factors? 

First, in the interwar era, the Baltic states established a precedent for constitutional government and 

representative democracy that served as a basis for gradualism in Baltic politics after they regained 

independence. Therefore the early adoption of constitutions in the Baltic states introduced a significant 

element of stability in the daily political life of the societies. Ethnic policies, expressed in the 

71 Since the Gorbachev era, no one has been killed in the Baltic states for ethnic or political reasons, except 
by Soviet repressive forces. The two major instances of regime-sponsored violence occurred in Vilnius ( 15 dead) 
and Riga (6 dead) in January 1991 as part of then !lie Soviet Union's ill-fated crackdown in the Baltic and then 
in July 1991 at a Lithuanian border crossing (7 dead). See The Bdtic Independent, August 16-22, 1991, p. I. 



31 

citizenship legislations of the Baltic countries may be analysed as potential factors of inter-ethnic 

discontent. On the other hancl the adoption of these legal docwnents also plays a crucial stabilising 

role, for they constitute a factual object to be debated, endorsed, corrected, changed or upheld. Hence 

the argument that the legacy of the pre-warslatehood of the Bat tics facililated the progress of political 

development and slate-building afterlhese cotmtries regained independence and helped the elaboration 

of relatively coherent policies for dealing with conflict-generating problems. 

Another non-manipulable factor has to do with the fact that, since the minorities in the Baltic states 

are overwhelmingly recent immigrants, the major etlmic issues in the Baltics lack deep-seated 

historical antagonisms, "ancient hatred<;" and centuries-old feuds. Though the recent Baltic experience 

of Soviet ethnic policies does not exactly facilitate inter-ethnic harmony, in essence, ethnic relations 

remain negotiable and tend towards improvement. 

Other factors, such as the aims, attitudes, and behaviours of the disputants or the timing and skill of 

third-party involvement are su~ject to human manipulation, and thus have been realistic targets tor 

preventive action in the Baltics-" It is emphasised, that "peaceful outcomes are more likely when the 

parties to the dispute are moderate in their words, actions, and policies, make conciliatory gestures, 

and seek bilateral or multilateral negotiations and bargaining to resolve the issues in dispute. "73 In this 

respect, the chances of reaching a peaceful outcome in the case of controversy over the interests of 

the Russian-speaking population in Latvia and Estonia, but also regarding border issues, have been 

and remain rather good. The respective governments, on the one side, and the Russian-speaking 

communities. on the other, have, in most instances, displayed great restraint and have shown 

themselves willing to accommodate the interests of other parties through negotiation and consultation. 

Conflict settlement was also made possible by the successful internationalization of the issues by the 

Baltic states and the mounting pressure which the West brought on Moscow to convince it that its 

interest in cooperative relations required political compromises, not maximalist positions. 

Another condition for successful conflict prevention in the Baltics has been a prudent selection of a 

nFor more detailed theoretical study on manipulable and nonmanipulable factors explaining why emerging 
political disputes do not always lead to violence see Michael S. Lund, "Preventing Violent Conflicts. A Strategy 
for Preventive Diplomacy", Draft Manuscript, October 1995, pp. 89-90. 

73 Michael S.Lund, ibid, p. Ill. 



32 

variety of political and diplomatic irntrumcnts or "multifaceted action"-" Moreover, it is noteworthy 

that such action has mostly been coordinated among the third parties involved. The OSCE, like the 

CoE, has played a major role in defusing crises arising over the issue of non-indigenous minorities 

in the Baltics. A fruitful interplay between a number of different OSCE instruments was established, 

contributing considerably to the effective settlement of disputes: as then Chairman-in-Office, Sweden 

conducted an intensive dialogue with Baltic governments and other OSCE governments on both troop 

withdrawal and the situation of the Russian-speaking population; the discussion of the troop 

withdrawal issue in the Committee of Senior Officials (CSO) helped put the government of Russia 

under pressure; on citizenship and language issues, the HCNM pleaded the case of the larger European 

community of nations with Baltic governments; the OSCE Missions to Estonia and Latvia assisted the 

HCNM in the preparatory and implementation stages of his quiet diplomacy operations. 

1he presence of levernge is another factor which has contributed to the successful conflict prevention 

effort in the Baltic states. Without it, preventive action could have been reduced to appeals which the 

conflicting parties could have heeded or rejected without having to pay for a negative response or 

gaining an advantage from a positive one. For example, leverage existed when a compromise over the 

status of the Russian minority in Estonia and Latvia was being worked out. The incentive tor reaching 

a compromise there was a powerful one: not to do so could have risked further prospects of closer 

relations with and integration into the EU and the North Atlantic Alliance; equally, the lack of a will 

to compromise would have led, most obviously, to a delay in the departure of Russian armed forces -

- both issues of major strategic concern. Analogously, Russia was provided with an incentive to keep 

to schedule with its troop pullout by the threat that U.S. and other Western economic aid would 

otherwise have been withdrawn. Yet another instance in which leverage has a certain role to play is 

the future settlement of the border issues, both between the Baltics and Russia and among the Baltic 

states themselves. 

2. Prospects for the future 

The absence of violence in the Baltics, however, does not necessarily mean the absence of issues that 

could lead to serious conflict. The questions of ethnic populations in Estonia and Latvia, the border 

issues, both between Baltics and Russia and among the Baltic states, as well as uncertainty pertinent 

to the Baltic states' militarised vicinity are matters present in Baltic domestic and international 

74See: ibid, p. I 04. 
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agendas. Therefore. the continual need for confidence-building policies by the Baltic states, as well 

as for preventive efforts by the international community, and a certain improvement of both. seems 

to remain essential. These basic requirements may be fi.nther elaborated by suggesting several policy 

areas of which the pursuance and eventual advancement would enhance stability in the Baltic states. 

Firstly, the crucial role in preventing conflict has to be played by the Baltic states themselves by 

continuing and improving their actions and policies based on both principle and compromise. An 

example would be the policies towards Russian-speakers. It is right that the Estonian and Latvian 

citizenship policies place them inside the mainstream of European practice, for they are not 

fundamentally different from the more liberal provisions of Sweden, France and Britain, on the one 

hand, and the exclusionary approaches favoured by Germany and Switzerland, on the other.75 But the 

regulation of nationality is not exclusively a legal question, it is also political. In the long run the 

presence in Estonia and Latvia of a large proportion of the population without citizenship and the right 

to participate actively in political life that nationals enjoy, may have unwanted consequences and 

eventually lead to instability and conflict. Moreover. the burdensome requirements in acquiring 

Latvian or Estonian citizenship rather encourage non-citizens to become citizens of the Russian 

· Federation. It is unlikely that such a development would promote stability, as it could provoke Russian 

interference in the country's internal affairs in order to protect its own citizens. Experience has shown 

that Russia emphasizes diplomatic multilateral efforts in dealing with ethnic issues. instead of taking 

unilateral action. However, defence of the so-called Russian speakers in the Baltic states is a stable 

component of Russian foreign policy strategy and even, at least formally, of its military strategy. 76 It 

is not entirely inconceivable that this component could take on strength if there were political shifts 

in Russia. The Baltics do not have a great ability to influence Russia's desire to use the Russian 

speakers as a tool to serve Moscow's political interests, but that does not mean that they are entirely 

powerless in the matter. Focussing not so much on averting a Russian threat as on minimising Baltic 

vulnerability to that threat may be the formula 

If the mam incentive for inter -ethnic problems in the Baltics sterns from Russia's policy of 

"For comparative study on citizenship policies in the Baltics and other European countries see Jeff Chinn 
and Lise A Truex, '"The Question of Citizenship in the Baltics", Journal of Democracy, Vol. 7, No. I, January 
1996, p. 133-146. 

76 See: "Voyennaya Doctryna Rossyi" (Russia's Militruy Doctrine), in Rossiyskye Vesti, 18 Oct. 1993, pp. 
1-3. 
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manipulation, n then the primary objective of the Baltic states should be to create conditions for non

indigenous populations that would encourage them to rely on existing legislative mechanisms in their 

residence countries ~en seeking solutions to their perceived problems, rather then turning to the 

motherland for political or military protection. Confidence-building measures undertaken by local 

elites and governments are the most effective instruments to this end. Such measures must be 

appropriate to the needs of those ~o feel vulnerable to the majority-backed state. To reassure ethnic 

people about their future, one ha~ to make it easier for those ~o wish to integrate to do so. 

Acknowledging and showing respect for differences and agreeing to share resources, state positions, 

and political power with ethnic people provide incentives for cooperation and consolidation along 

political lines, not ethnic symbols. This helps the establishment of a political nation and reduces the 

opportunities for ethnic conflict. 

Secondly, the existing institutions and mechanisms of the OSCE, e.g. its premises tor inclusive 

European security dialOb'lle. the HCNM and the missions, have demonstrated their usefulness in the 

Baltic states. For example, Estonia has sometimes been referred to as "the success story of the OSCE". 

Obviously, as already mentioned it was not the structure of the instiMion but rather the structure of 

the conflict - the level of it. the issues and commitments - which determined the appropriate results 

of conflict prevention in the Baltic states. However, it has undoubtedly been and will continue to be 

in the future advantageous to have the OSCE at hand as an instiMion for legitimate international 

engagement in subregional conflict prevention. The OSCE has also been an asset in strenghtening 

European military stability through such instruments as military confidence- and security-building 

measures (CSBMs). Arrangements concerning peacetime military activities increase knowledge and 

transparency, prevent misunderstandings, and forestall the use of military pressure. From the 

perspective of the Baltic states, there may be room for improvement of this OSCE dimension. On the 

one hand, the international community has to be able to ensure that agreed measures, among others, 

the mechanism for unusual military activities, work in crisis situations. On the other hand, "the flank 

rules" amendments of the CFE Treaty and theiikelihood of its further modifications, but also a certain 

unpredictability of the military developments in the Kaliningrad region, suggests that subregional 

77Richard Rose and William Maley, "Conflict or Compromise in the Baltic States?", RFFJRL Resecrch 
Report, Vol. 3, No. 28, 15 July 1994. According to the results of the surveys in the Baltic states reported in the 
article, there was not so much conflict between the Baltic peoples and the Russian speaking population in the 
area as was often suggested in Moscow and elsewere; see also: William Maley, "Does Russia Speak for Baltic 
Russians?", The World Today, January 1995, pp. 4-6. 
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application of the existing CSBMs in the Baltic Sea area could be constructed78 Such.an eventual 

arrangement, functioning within the OSCE framework, would not substiMe for but rather strengthen 

and complement current aii-European arms control developments. Consequently. it would aim at 

confidence-building with a clear conflict-prevention function. 79 

Thirdly, since the stability and peace in the Baltic region continue to be heavily influenced by Russia's 

domestic and external political evolution, Western policies with regard to Russia play an important 

role. The EU and NATO have been cautious in their approach to the disputes between the Baltics and 

Russia at least in part because of the problems of dealing with the latter; the fact that Russia has the 

means to impose its will by force (with respect to the Baits) but no prospect of integration into the 

EU or NATO reduces the EUs leverage and invites caution on the part ofNATO.ln this context. the 

development of a NATO- Russia partnership remains a sound and essential goal. the accomplishment 

of which would meet the interests of the Baltic states. Obviously, the prospects for such a partnership. 

and thus for stability in the Baltics. as well as in Europe at large, depend in no small measure on 

Russia's ability to develop negotiated relationships of mutual benefit with its partners and neighbours. 

But tor that to happen. Russia must maintain a minimum of political stability at home. 

Finally, an important aspect of preventive policy in the Baltics has to do with the role of the Baltic 

states' westward integration process. Integration into the Euro-Atlantic sectuity community is a foreign 

policy priority of the Baltic states. Thus, prospects of membership, primarily in the EU, but also in 

NATO, clearly represent a positive inducement for settlement of any problems which might delay or 

postpone the integration of the Baltics. So far this "carrot" has proved to be rather effective in 

practice. Though Western institutions have been rather slow or "careful" in drawing the Baltic states 

closer, an "open door" policy towards them now appears to be the trend in both the EU and NATO. 

The clearly stated intention to eventually admit the Baltics into the EU has made them more 

responsive to external advice and increased the European Union's leverage. The NATO approach 

towards the Baltic states is still evolving. As it seernST!ow, they might not be among the tirst invited 

to join the Alliance. It is of crucial importance, however, that before taking decisions on the first 

round of enlargement, NATO develop and forge a meaningful and articulated integration policy with 

78For more details on eventual Baltic Sea regional CSBMs, see: Renatas Norkus, "Enhancing Stability in 
the Baltic Sea Region. Lithuanian View'', in Axe! Krohn ( ed.) 'The Bdtic Sea Region. Nationd aut lntemationd 
Security Perspectives", Baden-Baden, 1996, p.p. 61-71. 

79 A similar initiative has been analysed by Olav F. Knudsen and Jver B. Neumann. See: Olav F. Knudsen 
and Iver B. Neumann, "Subregional Security Cooperation in the Baltic Sea Area An Exploratory Study", NUPJ 
Report, Nr. 189, March 1995. 
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regard to those aspiring but not yet invited to join the Alliance. 

lhis, however, brings up a critical issue, namely that the prospects for preventing conflict in the 

Baltics are strongly determined by the degree of political support they receive from their Western 

partners. Individually and collectively the Western European countries have a tremendous impact on 

whether preventive action is taken. The Baltic states have historically enjoyed close relations with the 

West. especially the U.S. and the Nordic countries. In the past, morality fow1d common cause with 

legality in that most Western nations had never recognised Soviet annexation of the Baltics. But at 

some critical juncture in Baltic history, morality and legality collided with the Realpolitik of Western 

governments- what is often refered to as the "Baltic dilemma". 80 lhis has important repercussions for 

the security perspectives of the Baltic states today. In Lithuania at least, it is a common understanding 

that the most eminent risk to its security is not so much Russia itself with all its instability but rather 

Western hesitation about where "to place" the Baltic states'' 

80For more on the "Baltic dilemma" see: Maris Mantenieks, ''The Baltic Dilemma", Foreign Affairs. 
(Comment and correspondence), Vol.69, No. 3, Summer 1990, pp. 167-169. 

81 Evaldas Nekrasas, op.cit.(see footnote 68), p. 62. 
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Map I 
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Table I 

Population of the Baltic states by Nationality, 1937, 1989, 1994-1995* 

Republic Nationality Population composition by nationality 
(percentages) 

- 1939 1m 1994-1995 -

Eston1a Estonian 88.2 61.5 63.2 
Russian 8.2 30.3 29.4 
Other 3.7 8.2 7.4 

Latv1a Latv1an 75.7 52 0 56.5 
Russian 10.6 34.0 30.5 
Other 13.4 14.0 13 0 

Lithuania Lithuanian 81.0 79.6 81.1 
Russian 2.3 9.4 8.7 
Polish 3.0 7.0 70 
Other 14.0 40 3.2 

• Sources To1vo U Raun, "Ethnic Relations and Conflict in the Baltic States", in 
W.Raymond Nuncan and G. Paul Holman (eds.), Ethmc Nationalism and Regional Conflict, 
Westv1ew Press, 1994, pp. 160-161; Estonian Human Development Report. 1995 (Tallmn 
UNDP I Koldmg Trykcenter A/S, 1995); Latvia Human Development Report. 1995 (UNDP: 
RJga, 1995); Martm Klatt, "Russians in the 'Near Abroad"', RFE!Research report, No. 32, 19 
August 1994, (Table 2) p. 35; Report on National Minorities and National Harmony. by 
Alfonsas Svelnys, Director of the Department of Regional Issues and National Minorities 
Under the Government of the Republic o[ Lithuania, p. I. 



Map 2. 

Tenitorial Cbanges in the Baltic states, 1939-1945 
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Map 3 

Area allowed more weapons near the Baltics (as a result of the CFE Review Conference, June 
1996) 
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Introduction 

The whole region of Caucasus represents an interesting case, because of the different 
kinds of conflicts and potential conflicts that need to be addressed with conflict 
prevention policy. This applies particularly to the case of Georgia. If the term 
prevention refers to an advance action against something possible or probable, then the 
question becomes: What are currently the most important potential conflicts in Georgia 
and how should they be addressed? 

The following study will discuss the various cases in which there is the 
potential for conflict to escalate into violence. It will examine the cases where violence 
has already broken out as well as those in which there is a danger of violent conflicts 
in the future. 

Because of the wars in Abkhazia and South Ossetia, the Georgian case presents 
a story of the failure of conflict prevention. But, currently, there is still some potential 
for escalation in the post-war country and, therefore, the most important case, in 
particular, Abkhazia, will be analyzed and some conclusions and suggestions will be 
made for the prevention of its re-escalation into violence. What are the most burning 
issues within the case of Abkhazia? Which instruments should be used and who are the 
actors that are implementing conflict prevention policy? Are they outside or inside 
actors, governmental or non-governmental organizations? And, finally, do prospects 
for prevention exist in Georgia and how is it possible to make a successful stmy of 
conflict prevention out of this current case of failure? 

I. Potential for Violent Conflicts 

Although the problems in the different parts of Georgia are inter-linked politically, 
there are several cases within the whole case of Georgia which portray different 
characteristics, sources, actors in the conflict, and instmments used or to be used in 
those cases. The two main categories might be called post-violence and pre-violence 
cases. 

I. Post-violence Case.~ 

In parallel with the disintegration of the Soviet Union, not only did the fmmer Soviet 
republics stait the process of becoming independent, but minorities within those 
republics also increased their demands for self-determination. Georgia is not an 
exception in this regard, especially since minorities play an impmtant role in Georgia 1. 

This is tme not only in terms of their numbers (almost 30% of the population), but 
also, cmcially, in te1ms of their geographical position. The territmy of Georgia covers 
some 69,700 sq. km, but without the regions of Autonomous Republic of Abkhazia and 
Autonomous Region of South Ossetia it covers only 57,200 sq. km. These two areas 
amount to 18% of the current territory of Georgia. This fact lies at the heart of the 
problem. It is evident that Georgians would be seriously weakened if nearly a fifth of 
their perceived territorial extent was transferred to another state or dislocated from its 

1 Howe,·cr. the conllicls in South Ossetia and Abkhazia have not been only ethnic in nature. They are not so 
much based on ethnic hatred as on territorial rights. The causes of co.illicl. together with eth~icity, were 
percei,·ed violation of human rights, discrimination, etc. Therefore, those conflicts should be discussed also as 
political in nature. 



present jurisdiction. However, Abkhazians were a distinct minority not only within 
Georgia but also within the Autonomous Republic of Abkhazii, unlike the 
Autonomous Region of South Ossetia, where Ossetians never have been threatened 
with becoming an ethnic minority within their own region3

. 

The interest of international organizations and the conflict prevention policy did 
not address these conflicts at an earlier stage of their escalation. The UN did not (and, 
under the international law, could not) become involved in the crisis until after 
violence occurred. Nothing was done in the direction of early warning or of preventing 
them from escalating into violence. Politically, the veto right of the USSR prevented 
any attempt of other members of the Security Council to pay attention to these 
situations. Legally, the traditional restrictive principle of non-interference in internal 
affairs prevailed. International action in these regions became possible only when the 
UN was sure that the USSR and the subsequent independence of its 15 republics gave 
the UN real opportunity to contribute to regional stabilization, especially in the 
Transcaucasian countries. 

Similar reasons may explain the absence of action by the OSCE as well as other 
international organizations in the conflicts on the territory of Georgia in their initial 
stage. The OSCE was able to deal with. the question of the conflicts in Georgia only 
after the disintegration of the Soviet Union and the acceptance of the Transcaucasian 
countries as full members of the OSCE in January 19924 In fact, Georgia sent its 
application for admission even later and entered the OSCE only at the Council's 
Helsinki Additional Meeting on 24 March 1992. 

a. Conflict in Abkhazia 

Four years ago, the restoration of two constitutions, the 1921 verswn of the 
Democratic Republic of Georgia and the 1925 constitution of the Soviet Socialist 
Republic of Abkhazia, came into conflict during the ,war oflaws"from 1988 to 1992, 
increasing the tensions in the region of Autonomous Republic of Abkhazia. The 
decision of the Georgian State Council to send units of the National Guard to the 
capital Sukhumi to protect the railway line directly provoked the violence. The 
Georgian side made the cmcial mistake of sending armed forces to the autonomous 
republic. This was perceived by the Abkhazian side as a violation of their rights as an 
autonomous republic and, thus, fighting broke out between them and units of the 
Abkhazian volunteers. 

The results went far away from the objectives announced by the Georgian 
govenunent and the violent clashes lasted for more than one year. The final military 
victory of Abkhazian side was accompanied and then followed by the ethnic cleansing 

' Sec: Appendix I. Also, on the dmamics of the grO\\th of the Abkhazian population in the autonomous 
republic. see The Histoncal. Political and Legal Aspects of the Conflict in Abkhazia. Tbilisi. Samshoblo 
Publishers Press. 1994. Abkhazians were certainly a minority in Abkhazia at the time of the last Soviet census 
in 1989. but following the emigration of ethnic Georgians from the territory of the autonomous republic, they 
are no longer minority. 
3 According to the Major Results of the All-Union population census in 1939, the share of Ossetians in the 
Autonomous Region was 68% while Georgians accounted for 26%. These numbers remained remarkablv stable 
for over forty years with insignificant changes. According to the 1989 census, Ossetians accounted for two
thirds (66.61%) of the population and Georgians for the other third (29,44%). The remaining 4% is made up of 
Russians. Armenians and Jews. 
4 

Sec more on this subject in Paye, Oliver: Remade, Eric, The UN and the OSCE: Facing Conflicts in 
Abkhazia and Nagorno-Karabakh. Peace and the Sciences. Vol. 25, September 1994. 
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in Abkhazia which ended in almost total exodus of the Georgian population. The 
number of people who fled Abkhazia amounts to 250 0005 

Background 
The relations between Abkhazians and Georgians have been tense for many years. The 
Abkhazians have attempted many times to separate from the Republic of Georgia. In 1918 
the Independent Abkhazian State was established, but existed only 40 days and was soon 
included in the Georgian Democratic Republic. Abkhazia's Autonomy was confirmed 
immediately after Georgia declared its independence (May 26, 1918), even before 
establishing the constitution (February 2 L 1921 ), in which the autonomy of Abkhazia was 
officially legalized' Abkhazia enjoyed a confederal treaty-based relationship with Georgia. 
In February 1931, the changes were made in the constitutions of both Abkhazia and 
Georgia, and Abkhazia became the Abkhazian Autonomous Soviet Socialist Republic 
within the Soviet Socialist Republic of Georgia. 

The cultural and educational policy of Tbilisi in generaL and the decision to open a 
Georgian branch of Sukhumi University in Abkhazia particularly, caused a conflict 
between Abkhazians and Georgians in late 70s and early 80s. which was increased by the 
Georgian leader, later the first president of Georgia, Zviad Gamsakhurdia's nationalism in 
denying the existence of a separate Abkhazian national identity. 

Protesting against what they perceived as ,Georgianization" of Abkhazia, Abkhazian 
intellectuals and nomenklatura repeatedly petitioned Moscow to separate the republic from 
Georgia and attach it to Russia. The Peoples Forum of Abkhazia was organized in 1988 
and on March 18th of the following year, in the village of Likhny, the so-called Likhny 
Declaration proclaimed Abkhazia independent from Georgia. The rally and the declaration 
caused the first militarY clashes bel\veen Georgians and the Abkhazians. 

In December 1990, historian Vladislav Ardzinba succeeded in winning the elections as 
the head of the Supreme Soviet of the Autonomous Abkhazia. A major catalyst of tensions 
between Abkhazia and Georgia was all-Union referendum on the 17th of March, 1991. The 
referendum was bo\'cotted by Georgia, but the Abkhazian electorate did take part and the 
majority (98,6%) of those who voted (52,3%) favored remaining within a union of 
sovereign republics. The Georgian government threatened to dissolve the Abkhazian 
Parliament. 

In the negotiations with the Georgian government headed by Zviad Gamsakhurdia, whose 
domestic policy towards ethnic minonties carried much of the responsibility for the 
escalation of the conflict Abkhazia was allowed to hold the new parliamentary elections 
according to a new electoral quota. This, in fact meant the agreement on a new election 
law in Abkhazia which allocated set numbers of parliament seats to each ethnic group. Of 
the 65 parliament seats 28 were to be allocated to Abkhazians, 26 to Georgians, and 11 to 
other minorities. In December 1991 the new Parliament was elected on this basis. Although 
the disproportionate representation in the Supreme Council of Abkhazia was given as a 
compromise for remaining in the Republic of Georgia, this did not ease the tension between 
the Abkhazians and Georgians. The Supreme Council split into two opposing factions, and 
for all intents and purposes, it ceased to function. 

In January 1992 Zviad Gamsakhurdia was overthrown by a military coup. which seized 
power in Tbilisi to hand it over shortly afterward to Eduard Shevardnadze. The 
international recognition of Georgia was granted in March 1992, which also implied 
recognition of the borders claimed by the country's government and, therefore, the 
remaining of Abkhazia as an autonomous republic within its territory. 

On July 23, 1992 the Supreme Soviet of Abkhazia suspended the constitution of the 
Abkhazian Autonomous Soviet Socialist Republic on the territory of Abkhazia and 
reinstated the Abkhazian constitution of 1925, in which Abkhazia had the status of a 

' According to the most of sources, there are some 250,000 displaced people from Abkhazia and the total 
number of the people who fled conflicting zones of Georgia and are displaced within the country varies between 
280.000 and 300.000. 
6 The Constitution of Georgia. Chapter 11, pp. 107-108. Tbilisi, 1992 (in Georgian). 
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sovereign republic. As the Abkhazian side reports, this was the response to the Georgian 
government's decision to remstate the 1921 Georgian constitution, in which there was no 
specific mention of Abkhazia. However, this is not true. In the first article of the 
declaration, reinstating the 1921 Georgian constitution, it is emphasized that this basic law 
is going to be adopted, taking into the consideration the current situation without changing 
the borders of Georgia and the status of both the Abkhazian and Adjarian Autonomous 
Republics. 

Abkhazians opened fire on the Georgian troops deployed for the protection of the railway 
from terrorist acts, as it was officially announced. Violence broke out. Georgian troops 
took the strategically important city of Gagra on the north-western coast of Abkhazia, 
close to the Russian border. Bv that time volunteers from the Nortb Caucasus started 
arriving in Abkhazia to help the- Abkhazian units-' Heavy fighting ended with the military 
victory of Abkhazian side in September 1993 which was caused by the active support of 
the Nortb Caucasus as well as Russia. 

Of the different levels of conflict prevention policy, diplomatic actions were most 
often used in the case of Abkhazia. Various delegations were send by the UN and 
other international organizations as well as by Russia and they negotiated several 
cease-fire agreements. Some of them succeeded in restraining the violence for a period 
of time, but basically the practice showed in Abkhazia that cease-fire agreements were 
used for regrouping the troops and preparing for the next offensive. Mostly, at the 
earlier stage of effm1s to reach an agreement between parties, if the cease-fire was 
implemented by one side, the other preferred to subve11 that agreement in order to 
fight. 

However, at the moment conflict is frozen and currently about 125 UN milita1y 
observers are stationed on the Georgian-Abkhazian boarder along with 1500 Russian 
troops to monitor CIS peacekeeping forces in the region8 The UN has been involved 
in the conflict in Abkhazia not only through its efforts in monitoring the cease-fire 
agreements9

, but also through its important role in humanitarian assistance. United 
Nations inter-agency humanitarian assessment mission coordinated by the UN 
Depa11ment of Humanitarian Affairs includes representatives of various UN agencies, 
i.e. the UNICEF, the WFP, and the UNHCR. 

Together with the UN, Russia have mediated talks on the conflict. Representing 
the regional external actor in all the cases within Georgia, Russia became the main 
peace-keeper in Abkhazia10 There is a dual attitude towards Russia's role in the whole 
Caucasus and particularly in Georgia. Some blame Russia for using the existing 
conflict potential as an instmment to keep the newly independent states dependent 
upon it, with the clear aim of maintaining Russia's permanent domination in the 
Transcaucasus. Others in Georgia insist that there is no substitute for Russia's leading 

' Their support came as a result of the Confederation of the Peoples of the Caucasus (CPC), largely at the 
initiative of Abkhazians. The CPC was set up on November 11, 1991 by representatives of 16 Caucasian 
peoples gathered in Sukhumi. Its initial affiliation to Abkhazia was demonstrated both by the admission of the 
Abkhazians into CPC and by the choice of the Abkhazians' capital as a new center of the Confederations. 
8 RFEIRL News, 15 July. 1996. 
9 In August 1993. the United Nations Observer Mission in Georgia has been established with the mandate to 
monitor the cease-fire agreement, to investigate reports of cease-fire violations, to attempt to resolve such 
incidents with the parties im·oh·ed, and to report to the Secretary General on the implementation of its 
mandate. Later. after its extension, its task was also to monitor the CJS peacekeeping in Abkhazia. The United 
Nations and the Situation In Georgia, Reference Paper, April 1995. 
10 On I~ May, 199~. the Georgian and Abkhazian sides agreed that a CIS peacekeeping forces would be 

· ;:;~---.._ deployed at the border between Abkhazia and Georgia. The United Nations and the Situation In Georgia, 
// \ Reference Paper. April 1995 ...... --.. ·-
' = J _________:__ 
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role in managing conflicts in the country. However, Russia can hardly remain neutral 
towards what is happening iri the neighboring country, mainly for political and 
strategic reasons which are important to Russia. Therefore, its peacekeeping in Georgia 

b d. . dll can not to e 1smtereste . 
Russian army played both a destabilizing and a stabilizing role in the conflict. 

The Russian military was systematically supplying financial and logistical support to 
the Abkhazians. And although, it is difficult to talk about the direct involvement of the 
Russian army in hostilities during the first few months of the conflict, a nation of 3 Y, 
million people should have been capable of holding its own against a minority of less 
than I 00 000, whose total troop strength was estimated at only 5 000 men, plus the 
North Caucasian contingent, even allowing for the fact that the Georgian armed forces 
were badly trained and poorly disciplined. 

Regardless of the role of the Russian military, the Russian leadership made 
clear its support for Shevardnadze, however, only after Georgia's decision to join CIS 
in October 1993. Y eltsin affirmed his support for Georgia's territorial integrity and 
although the involvement of the Russian Federation in the internal conflicts of Georgia 
is apparent, it has to be assumed that Russia might play a positive role in reducing 
cmTent tensions; in fact, all three cease-fires between the Georgian government and 
Abkhazian separatists have been reached through Russia's brokerage. 

In an attempt to explain Russia's role, the existence of two Russias has been 
suggested: a reactionary one and a democratic one. The first one increases the potential 
for conflicts while the other tries to prevent them. But there is a simple logic to the 
behavior of Russia as a whole, namely the preservation of its own strategic interests in 
the Caucasus12 

Russia was concerned that if the Abkhazians lost, Shevardnadze would drive 
the Russians out of Georgia, and seaports and bases would be lost to Russia. At the 
same time, the people in the N011h Caucasus area of Russia would see this as a 
beh·ayal by Russia and this might trigger a conflict in the N011h Caucasus, with the 
result that the Russians might lose their bases there 13

• 

The war in Chechnia started to change the situation and the Russia's attitude 
towards the conflicts in Georgia. Although Abkhazians, South Ossetians and Chechens 
are not sh·ongly linked ethnically, all of them represent Caucasian peoples and they 
supp011ed each other in their separate movements towards independence. Many 
Chechens fought in Abkhazia against Georgia, and there are some Abkhazians fighting 
against the Russian a1my in Chechnia. Therefore, currently it is almost impossible for 
Russia at the same time to back the Abkhazians and to oppose the Chechens. 

However, given the potential for conflicts in Georgia, even if the most 
imp011ant factor for the successful prevention of future conflict escalation, the 
willingness of those pa11ies directly involved to compromise, can be reached, this will 
still be insufficient because of the extent of Russia's involvement. 

What is the situation on the fourth anniversary of the beginning of the war? 
What are results of 3 years of negotiations, and if the conflict has not been solved, is at 
least the potential for escalation completely gone? 

11 Trcnin. Dmitri Russian Peacemakin in Georgia, in: Hans-Georg Ehrhart, Anna Kreikemeyer. Andrei V. 
Zagorski (Eds.). Ciisis· agcment in the CIS: 1t er Russia? Baden-Baden, Nomos Verl.-Ges., !995. 
1

' Gachcchiladze. Rcvaz. Geopolitics and Georgia, Jane's Intelligence Review, Vol. 6, No !2, December I 994. 
13 Gcorgc Mirsky ... Russia in the Midst of Change", Institute for National Strategic Studies, July !994. 
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The most recent round of talks on a political settlement of the conflict in 
Abkhazia, held in Moscow in late July, failed to make any progress. Negotiations on a 
political settlement of the conflict are deadlocked: the Georgians have proposed a 
federal agreement, under which Abkhazia and Adjaria would have there own 
constitutions, legislatures and executive and judicial systems, whereas the Abkhazians 
have been holding out for a confederation. 

. In Tbilisi it already has been stated several times, that if the process of the 
negotiation does not succeed, the Georgian side will not exclude the possibility of 
finding ,other means to deal with the problem"14. Does this mean that the situation in 
Abkhazia is close to the final failure? 

One hope for the calming of tensions was Vladislav Ardzinba's response to the 
Eduard Shevardnadze's proposal to discuss the future status of Abkhazia. He readily 
agreed to a face-to-face meeting to negotiate a power-sharing agreement with central 
Georgian authorities15 The meeting would have been held under the Russian and UN 
representatives' supervision. However, it is still not clear, whether or not the meeting 
will take place. What is clear, though, is that the Abkhazian side is unwilling to restore 
Georgian jurisdiction in the Gali region at the Abkhazian-Georgian border. This had 
seemed agreed upon during the negotiations in August 1996, extending the mandate for 
the Russian peacekeeping forces. This became clear during the Minister of Foreign 
Affair of Russia Boris Pastukhov's recent visit to Abkhazia16 

The large-scale military exercises of the Georgian army, including the air forces 
and naval fleet, took place shortly after this proposal and after Abkhazian army 
exercises near Sukhumi held under the supervision of Defense Minister Vladimir 
Mikanba and the President Vladislav Ardzinba17 The Georgian army exercises were 
attended by representatives of the OSCE mission to Georgia and the UN mission of 
milita1y observers, the head of ClS peacekeeping forces in conflicting zones of 
Georgia, General Yakushev, and the commander of the headquarters of the Defense 
Ministiy of Abkhazia, Vladimir Arshba1

s_ 

Obviously, this was a demonstration of the new abilities of the Georgian army. 
And it probably did not occur by chance that the military exercises took place in the 
westem pa11 of Georgia, not far away from Abkhazia. More likely the aim was to 
intimidate the leaders of the separatist regime. The Georgian side demonsn·ated that the 
process of creating Georgian milita1y forces is continuing. Cenn·al authorities may 
have considered a demonstration of the army's improved capabilities to be a measure 
of bringing Abkhazians to the bargaining table. But at the same time, this type of 
demonstration of force might have rather intensified the tensions and forced the two 
patties in conflict to improve their military capabilities in preparation for renewed 
warfare. 

Tensions between Sukhumi and Tbilisi have escalated recently because of 
Vladislav Ardzinba' s decision to hold new parliamentary elections on November 23rd, 
1996. The Georgian govemment has expressed its opposition to holding elections 
before ethnic Georgians are allowed to retum to their homeland. The UN Security 

"Scgodnia. No 146. 15.08.96. 
1

; RFEIRL News. 15 Juh·. 1996. 
"'Scgodnia. No 153. H~08.96. 
'' Liz Fnllcr. OMRI Daily Digest No 151.6 August, 1996. 
18 Ncza\·isimaya Gazeta, No I-n ( 1226). 10.08. 96. 
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Council has also called on the leadership of Abkhazia to postpone elections until a 
political settlement is reached on the ;.egion's status vis-a-vis the Tbilisi government19 

Nevertheless, according to the most recent announcement by Vladislav 
Ardzinba, the elections will take place. Russia has not yet made clear its position on 
the last events taking place in Abkhazia. On October 2nd, the Georgian parliament 
adopted a resolution condemning as illegal the Abkhazian parliamentary elections. In 
the same resolution, Russia's mediation role in the conflict is considered unsuccessful, 
and a proposition is made to create a state commission to reassess Georgia's entire 
policy towards Russia, including the issue of Russian military bases. Thus, the 
Georgian parliament has threatened to annul the agreement which allows Russia to 
have four military bases on the territory of Georgia as it is conditional on Russian 
assistance in reasserting Georgian jurisdiction over Abkhazia. 

It is evident that the situation in Georgia regarding the Abkhazian case is 
developing towards escalation rather than prevention of conflict. However, hope still 
remains due to the recent official announcements of the both sides about their 
readiness to resolve the conflict by peaceful means only. Thus, Vladislav Ardzinba 
stated his willingness to continue negotiations under the aegis of the UN and with 
Russian mediation, and Eduard Shevardnadze said, he believes that ,the UN, European 
Stmctures and Russia have not yet exhausted the possibilities for a political 
settlement" in Abkhazia. 

b. Conflict in South Ossetia 

The clash between Georgians and South Ossetians20 was the first conflict on the 
tenitory of Georgia to empt into violence as early as 1990, but the situation there, 
which appeared so shocking at the time, was eclipsed by the war in Abkhazia. 

The abolishing of the South Ossetian autonomy by the Georgian govemment 
was the immediate cause of the conflict between Georgians and South Ossetians and 
the violence took place in the region. The war between South Ossetians and Georgians, 
which lasted for a year and a half, was halted by the cease-fire agreement negotiated 
between the presidents of Russia and Georgia, establishing the joint peace-keeping 
forces. The OSCE became the first intemational actor to take care of the settlement of 
the conflict in South Ossetia. It provided its assistance in humanitarian aid and 
protection of human rights in the conflict-ridden zones of Georgia with the specific 
focus on South Ossetia. It also helped in organizing meetings between Georgian and 
South Ossetian figures and mediated negotiations. 

Background 
The situation in Georgia at the end of 1980s was characterized by a massive wave of 
movement tmvards independence. The leader of the national independence movement later 
the first president of Georgia, Zviad Gamsakhurdia based his popularity on a nationalist 
agenda, which made ethnic minorities feel threatened and they began to organize 
themselves. In spring of 1989, the leader of Adamon Nykhas21

, Alan Chochiev addressed 
Abkhazians, openly declaring his group· s support for their campaign against the opening 

19 Liz Fuller. OMRI Daily Digest. No 206, 23 October, 1996. 
" Basically South Ossetians are Orthodox Christians like the ethnic Georgians, but the Georgian and Ossetian 
languages belong to the different language families. South Ossetians are Persian-speaking descendants of the 
Alan tribe. 
" This is Ihe name of the popular front formed by the South Ossetian nationalists in 1988. 
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of a Georgian branch of Sukhumi University in Abkhazia and even in more general terms 
supporting Abkhazians in their struggle for independence against Georgia. This caused the 
first clashes between Ossetians and Georgians in the Autonomous Region. 

The tensions were aggravated after the 14th session of the 20th convocation of the 
regional Soviet of the People's Deputies of the South Ossetia adopted the declaration 
transforming the South Ossetian Autonomous Region into the ,South Ossetian Soviet 
Democratic Republic" (September 20, 1990). On September 21, 1990, the Supreme 
Council of the Republic of Georgia annulled this ,illegal and unconstitutional" resolution 
of the Regional Soviet of South Ossetia. Nevertheless, the 15th session of the 20th 
convocation of the Regional Soviet (October 16, 1990) confirmed its previous decision and 
elected the provisional executive committee of the so-called republic, adopted a provisional 
statute of election and formed the central election commission. 

Despite the official warning by the Georgian administration, the election to the Supreme 
Soviet of the South Ossetian Soviet Democratic Republic was held on December 9, 1990, 
followed by a session of the Supreme Soviet on December 11. The Supreme Council of the 
Republic of Georgia retaliated by adopting a law on December 11, 1990, abrogating the 
statute of the South Ossetian Autonomous Region ,which was created in 1922 against the 
will of the indigenous Georgian population of the region and to the detriment of the 
interests of the entire Georgia". 

On 7 January, 1991, Soviet President Gorbachev issued a decree condemning the South 
Ossetian declaration of independence and the Georgian parliament • s abolition of Ossetian 
autonomy, and he called for withdrawal of Georgian troops from the area. The Georgian 
parliament voted to refuse to comply. In May 1991. the Soviet of South Ossetia voted to 
abolish the self-proclaimed South Ossetian Democratic Soviet Republic and to restore the 
Region (Oblast) status under the Russian Federation. This was promptly rejected by the 
Georgian Supreme Soviet's presidium. 

The Georgian parliament ·s decision to authorize the use of militia formations in order to 
enforce its decision to abolish the autonomy of South Ossetia and the deplo}ment of the 
National Guard in the region's capital Tskhinvali and other parts of its territory caused the 
final escalation of tensions. The intensive fighting in the region resulted in thousands of 
deaths and the movement of tens of thousands of displaced persons. The South Ossetians 
"·ere able to push Georgian forces out of their territorv with the help of North Ossctia and 
the Russian militarv". -

On December 7. 1991, South Ossetia officiallv declared its mdependence and elected 
Torez Kulumbegov as the Chairman of the Parliament. 

In the fall of 1991. President Gamsakhurdm found himself faced with the paramilitary 
opposition in Tbilisi and after just seven months in power. he was overthrown in January 
1992. The newly formed Georgian government under Eduard Shevardnadze quickly 
showed signs of taking a more conciliaton· line. condemning his predecessor 
Gamsakhurdia's approach to the problem in South Ossetia. On June 24th, Shevardnadze 
and Y eltsin met in Sochi to discuss the question of South Ossetia. A cease-fire agreement 
was signed by the two leaders. 

Since June 1992, a tripartite Russian-Georgian-Ossetian peacekeeping force has been 
deployed, backed up by the OSCE monitors. The joint forces include one Russian 
airborne regi~ent of 950 men and three Georgian-_Ossetian battalio~s totalin~, about 
1100 men, whtle another 1000-man Georgtan-Ossettan force ts held m reserve ·. Thts 
arrangement of the joint peacekeeping forces has managed to implement the cease-fire 
very successfully. 

:;:~ Sa mm ut. Dennis. The Birth of the Georgian State: Giving Georgia a Second Chance, Confidence Building 
Mallcrs No 3. VERT! C. London. November 199-1. 
" Allison. Roy, Peacekeeping in the Soviet Successor States, Institute for Security Studies. WEU, Chaillot 
Paper 18. NO\·ember 199-1. 
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Currently important contacts are being established through the OSCE and the 
peace-keeping forces as well as through some of the NGOs, which are quite active in 
this case2 

. Although the OSCE mission to Georgia did not, at an earlier stage of 
establishment, succeed in moving the conflicting parties towards each other25

, in the 
last two years the mission has intensified its activities in several areas26 It has 
increased its efforts to foster and focus dialogue between Georgians and the authorities 
in the region of South Ossetia concerning a political solution to the conflict. It 
sponsored a round table discussion between leading Georgian and South Ossetian 
figures on the nature of conflict in March 1995. The Mission proposed a broader effort 
to foster the economic reintegration of South Ossetia into the Georgian economy. At 
the same time, as mandated in March 1994, the Mission has continued to monitor the 
Joint Peacekeeping Forces in South Ossetia. 

The May 1996 Memorandum mediated by the OSCE contains articles on refusal 
to use military force or pressure, amnesty for those who fought in the war but did not 
commit war crimes, improvement of confidence-building measures in order to 
reestablish the cooperation between the parties, etc. 27 

In comparison to the Abkhazian case, the situation in South Ossetia has already 
reached the stage of its exhaustion. Currently, a considerable part of the community is 
ready to accept Georgian jmisdiction and this is strengthened by the trade and human 
contacts between the two sides. Also, the change of Ossetian authorities has played an 
important psychological role28 Because of the fact that the representatives of the new 
regional government were not involved in the conflict at its earlier violent stage while 
all the negative attitudes were forming, it is much easier for them to compromise. 
Another factor easing movements towards reconciliation is that due to its geographical 
location, South Ossetia is strategically much less important than Abkhazia. 

Although more attention was paid to the conflict in Abkhazia by the national as 
well as international and regional actors, there is still a danger and a possibility of new 
clashes. Despite the fact that the conflict in South Ossetia was eclipsed by the war in 
Abkhazian, relatively recent development of this situation promises peace. The 
remaining tasks are ones of final conflict resolution rather than conflict prevention. 

The main obstacle remains the status of South Ossetia. Since the Georgian 
government made clear its readiness to reestablish its autonomy, South Ossetians are 
tlying to raise the status of the autonomous region to the status of an autonomous 
republic. It is hard to assess how the situation will develop in this regard, but the high 
degree of the willingness of the parties to find the political solution acceptable to both 
sides in order to put end to the conflict sooner, offer a hope for the final management 
of the post-conflict crisis in the region. 

2. Pre-violence Casel9 

" See SammuL Dennis. CvctkoYski, Nikola, Confidence-Building Matters: The Georgia-South Ossetia 
Conflict, VERTIC, London, March 1996. 
" During 1992-199~ \'ery little progress had been made in resolving the conflict in South Ossetia. 
"see Annual Report 1995 on OSCE Activities. 
" Diplomaticheskiy Vestnik, 6 June, 1996. 
"Neza,·isimaya Gazeta. No 1~7 (1226), 10 August, 1996. 
" In discussing the following cases as pre-Yiolent, I do not mean that their escalation into violence is an 
automatic consequence of current conditions. These are the cases where violence has not occurred and they may 
not C\'Cn escalate into the evident violent conflict. Nevertheless, the potential exists and the sooner it is 
disco,·ered and addressed. the better. 

9 



Despite the post-violence cases, i.e. Abkhazia and South Ossetia, there are several 
issues which need to be discussed in terms of their potential for conflict. Two of them 
concern the existence of substantial Armenian and Azeri minorities on the territory of 
Georgia and the issue of the Autonomous Republic of Adjaria. The third case which 
will also be briefly discussed is the possibility of the transportation of Caspian oil 
through the territory of Georgia and its possible impact on the issue of Armenian and 
Azeri minorities. 

a. Armenian and Azeri Minorities 

Georgia's strategic location provides an incentive for its neighbors to cooperate with 
the country, but at the same time, its strategic location might be a reason for the 
country's political status being not fully guaranteed or independene0

. Although access 
to the Black Sea gives Georgia a great advantage, its geopolitical location is not as 
favorable as the first impression might suggest. 

To the southeast, Georgia borders Azerbaijan, which has been on good terms 
with Georgia and which has been extremely helpful in critical periods of Georgia's 
recent history. When Georgian overland routes with Russia were temporarily cut off 
by separatists during the civil war, passengers and goods were transferred across Azeri 
railways and highways31

. In return, the latter has used Georgian Black Sea ports. There 
are three regions in the border areas of southern Georgia with substantial Azeri 
communities: 80% in Marneuli, 65% in Bolnisi and 64% in Dmanis?2 Currently there 
are no mutual tenitorial claims between the two countries, but the existence of a small 
Georgian minority in Azerbaijan and the large and growing Azeri community on the 
tenitmy of Georgia could be used by nationalistic forces from the Azeri side as well 
as from the Georgian side as an instrument of provocation in the future, if either side 
fails to respect human rights or discriminates against their respective minorities. 

To the south of Georgia is Armenia, a Cluistian country, which historically has 
always had cordial relations with Georgia. Friendly relations and the use of safe roads 
inside the Republic of Georgia are of vital interest to Armenians, because they have no 
direct access to the sea. A substantial Armenian population is now located along the 
border with Armenia in the historically Georgian provinces of Akhaltsikhe, 
Akhalkalaki and NinotsmindaD They make up to 90% of the population in the region. 
The cordial relations between Georgian and Armenian authorities and the Georgian 
assistance to A.tmenia in delivering and transporting cargo through its territory plays an 
important role in stabilizing relations between the two countries. Authorities of regions 
where Armenians make up a substantial part of the population in Georgia have always 
supported the Georgian central government in return for the non-interference in the 
specific internal affairs of the region. Even though there are no major problems either 
between the Georgian and A.tmenian governments or between the Georgian central 
government and the authorities representing the A.tmenian minority at the moment, the 
political situation in other parts of Georgia, i.e. South Ossetia and Abkhazia, may well 
give rise to irredentist tendencies among Armenian minorities. In fact, the Georgian 

30 
Gachechiladze, Re,·az, Geopolitics and Georgia. lanes Intelligence RC\iew, Vol. 6, No 12, December 1994. 

31 Ibid. 
"Major Results of the population census in 1989. 
33 

Ethnic Armenians came to this pan of Georgian territory some 160 years ago from the eastern pro,·inces of 
Turkey on the initiath·e of the Russian General Paskevich. See: Muskhelishvili, D., L., Georgia - .. A Small 
Empire".?-', .. Sarangi" Publishers, 1990, (in Russian). 
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Interior Minister recently confirmed the existence of anti-Georgian organizations in 
h 

. 34 
t at regwn . 

Armenian President Levon Ter-Petrossyan visited Georgia in the beginning of 
June 1996. Ter-Petrossyan and Georgian president Eduard Shevardnadze signed 
several bilateral agreements and a communique emphasizing the inviolability of the 
Armenian-Georgian border. The predominantly ethnic Armenian population of 
Georgia's Akhaltsikhe and Akhalkalaki provinces, bordering with Armenia, took 
advantage of Armenian President Levon Ter-Petrossyan's recent visit to the region to 
ask for some degree of autonomy35

. After his visit to the region, Armenian president 
said that some of demands of the Armenian population remain unreasonable. 
Armenians in the region have their schools, theaters, official newspapers, which they 
do not have in other countries. However, while the two presidents were visiting the 
region, journalists were not invited36

, which may be a sign of the unwillingness of the 
Georgian governrnent to acknowledge the existence of a problem in the region. 

This, on the one hand, is understandable because Georgia does not want to have 
another conflict in addition to the problems in other parts of the country. But on the 
other hand, closing its eyes to the problematic issues might cause the escalation of the 
conflict. The hopes for prevention might lie in the cordial relationship between 
Almenia and Georgia and in the willingness of the Georgian govemment to manage all 
conflicts peacefully after its experience with South Ossetia and Abkhazia. 

b. The Autonomous Republic of Adjaria 

The Autonomous Republic of Adjaria is one of the two Soviet administrative 
subdivisions that were established because of religious factors37 Adjarians themselves 
are ethnic Georgians but most of them are Muslims, who converted to Islam during the 
centuries of the Ottoman rule38 Still there have been no religious tensions between 
them and Christian Georgians. 

Georgia has a great economic and strategic interest in Adjaria. The access to the 
sea is currently available through this autonomous republic, while Abkhazia is defacto 
out of the jurisdiction of the country. Georgia as well as the region itself benefits very 
much from its location along the Black Sea, in the south-west of Georgia, having a 60 
km border with Turkey. Even under the Soviet Union, the only existing customs point 
with Turkey was located in Sarpi in Adjaria and the sub-regional cooperation with the 
neighboring countiy became a good basis for the developing economy in the 
autonomous republic. 

Since the disintegration of the Soviet Union, Adjaria has been an oasis of 
comparative stability on the territory of Georgia. Unlike the other parts of Georgia, 
Adjaria remained peaceful since Georgia's independence. 

Its economy has benefited very much from the cross-boarder trade with Turkey. 
Batumi, the capital of Adjaria, has a large and well-developed infra-structure with 

"Segodnia. No 139. 6.08.96. 
35 Liz Fuller. OMRI Daily Digest. No Ill, 7 June, 1996. 
36 .. Scgodnia". No 139. 06.08.96. 
"Hcnzc. Paul B., Georgia in 1995: Recovery Gaining Momentum. RAND Paper, 1995. 
38 The Autonomous Republic of Adjaria was established in 1921 and the Soviet gO\·ernment with this 
establishment made political ad\"ances to Turkey. See: Muskhelish\"ili. D.L., Georgia - .. A Small Empire"'?! . 
.. Sarangi" Publishers, 1990, (in Russian). 
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facilities for loading oil tankers and handling all sorts of dry cargo. There are also good 
rail connections to the rest of Georgia, to Azerbaijan and Armenia. 

The leader of Adjaria, Asian Abashidze, is the most interesting and potentially 
powerful political figure in Georgia after Eduard Shevardnadze39

. His success is due to 
many factors. Abashidze succeeded in his efforts to keep the region peaceful while the 
whole country dealt with pressing problems in the other parts, i.e. in Abkhazia and 
South Ossetia. Asian Abashidze strengthened his position by trying to make a peace in 
the conflict between Tbilisi and Megrelia40

, mediating several cease-fire agreements 
between the Central Govemment and the supporters of the ex-president Gamsakhurdia. 
Abashidze had successfully handled relations with the Russian military. He was able to 
avoid confrontations while the decision on Russia's controlling role of the border with 
Turkey was being negotiated. He considered the stationing of the Russian troops on the 
territory of Adjaria to be one of the guarantees of stability. He was able to develop 
projects with American and European investors in order to promote the economy of 
the region. 

All these factors had a great influence on Abashidze's rating and on Georgian 
parliamentary elections in November 1995 according to the proportional system. The 
All Georgian Revival Union headed by Abashidze received 25 seats out of a total of 
1464

'-

Georgia's new constitution, adopted by the parliament on August 25, 1995, 
creates a federal state. In the federal agreement proposed by Georgians, Adjatia (as 
well as Abkhazia) would have its own constitution, legislature and executive and 
judicial systems. Adjaria has enjoyed far more autonomy since independence than it 
had under the Soviet regime. This arrangement also suits Georgian central govemment, 
which can thus be sure that the country will not face the conflict in this part of 
Georgia. 

However, Adjarian leader Asian Abashidze is still regarded by quite a few 
Georgians in Tbilisi with profound suspicion because of his authoritarian style of 

· leadership. There is a lack of information on the intemal situation in Adjaria, which 
itself might be enough reason for the waming and early action, since it stems directly 
from the closed nature of the regional govemment. If the information does not flow, it 
might also make it difficult for the respective authorities to assess the situation. 

The fact that Adjarian govemment did not allow the OSCE representatives to 
monitor the 22 September 1996 parliamentary elections caused bewildetment among 
officials in Tbilisi as well as in the OSCE office in Georgia. On the one hand, the 
election law in the Autonomous Republic says that the observers should be 
representatives of Georgian political parties and organizations. But, on the other hand, 
according to the representative of the OSCE in Georgia, Dieter Boden, the OSCE has a 
right to attend any kind of election42 However, the elections took place without the 
OSCE monitoring and as it was widely predicted, the election coalition composed of 
the All-Georgian Revival Union led by Asian Abashidze and the ruling political party 

39 
More on this subject see in: Fuller, Liz, Asian Abashidze: Georgia's Next Leader? RFEIRL Research Report, 

2 (NO\·ember 5. 1993) H . 
. ,o This is the western pan of Georgia, the home-land of the ousted president of Georgia, Z\'iad Gamsakhurdia. 
·ll Shc\'ardnadze · s party - the Union of Georgian Citizens got 90 mandates, and the National Democratic Panv 
rccci,·cd 31. · 

·" Segodnia. No. 172, 9.20.96. 
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in Geor~ia, the Union of Georgian Citizens, led by Eduard Shevardnadze, got 83 % of 
the vote 3 

If democracy in Adjaria lags behind the rest of Georgia and Abashidze's 
government is truly authoritarian in nature, there might be a potential for political 
conflict in the region. Nevertheless, the central government prefers to close its eyes to 
the lack of efforts towards democracy-building in Adjaria, in the belief that it is 
extremely important for the country to keep Adjaria peaceful since Georgia cannot 
afford another conflict because of its problems in other parts of the country. 

However, if on the one hand, the behavior of the central government in this case 
is understandable, on the other hand, it becomes quite difficult to build democracy in 
the whole country while one of its regions remains behind in this process. Therefore, 
the government of Georgia should work on the homogeneous development of the 
country from a systemic point of view. 

The factor of religion is not a direct potential source of a conflict in Adjaria. 
Although the majority of the population is Muslim, the younger generation is not 
strongly Islamic any more. Abashidze himself currently belongs to the Georgian 
Orthodox Church44 The region as well as Georgia itself is quite tolerant towards 
religious freedom and there are not only Georgian Orthodox churches and mosques, 
but also synagogues and Armenian churches for their respective communities. 

However, religious differences do exist in Adjaria, and were problems to arise 
because of the lack of democratic institutions, religious factors might be an instmment 
for Abashidze to distract the attention of Adjarians as well as of the central 
govemment from political problems in the region. Therefore, respective institutions 
should be aware of the problems of democracy-building in the region to prevent a 
political as well as a religious conflict in Adjaria. 

c. Caspian Oil Issue 

Cunently many sectors of the economy in Georgia are having problems. Since 1990, 
the conflicts in Abkhazia and South Ossetia have severely aggravated the economic 
crisis resulting from the disintegration of the Soviet Union. Heavy dismptions in 
agricultural cultivation and in industly have been reported. Black Sea tourism has also 
declined. The entire annual budget at the end of the 1995 was $200 million, more than 
half of it made up by Western aid45 Georgia is suffering from an energy crisis, as it is 
having problems paying for even minimal imports. Most Georgian delegations to 
neighboring countries in 1993-1994 were sent because of economic issues46 They 
were aimed mainly at negotiating gas and other energy supply agreement. 

One of the areas to which Georgia attaches its hopes is the development of 
intemational tJ·anspmtation through the Black Sea pmt of Batumi which is located in 
Adjaria. Therefore, Georgia became interested in the transportation of Caspian oil. 

The so-called ,Oil Contract" first was signed on 4 June, 1993, by the Azeri 
State Oil Company and the other five foreign companies. But within a month the 
implementation of the contract had been suspended because of the military coup 
against the Azeri president. The contract was re-negotiated and signed on September 

'
13 Bezanis. Lowell. OMRI Daily Digest, No 187, 26 September 1996. 
44 Hcnze. Paul B .. Georgia in 1995: Recovery Gaining A/omentum, RAND Paper, 1995. 
·" Khutsisln·ili. George. Consolidation or New Conflict, War Report, June 1996. 
46 YasilyeYa. The foreign Policy Orientation of Georgia, SWP Paper, 1996. 
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20th, 199447 The total amount of investment is more than 8 billion US dollars. The 
duration of the contract is 30 years and covers an expected production of some 511 
million ton of oil. 

Apart from the Caspian states themselves, a number of countries will be 
included in any project on Caspian oil, due to the possible transit of oil through their 
territory. Georgia is one of them. 

Azerbaijan, as the prospective exporter of oil, has an interest in increasing its 
economic independence and thus its political independence from Russia. Turkey, 
another actor in the Transcaucasus, not less important than Russia, has suggested 
several options for overland oil pipelines to the Mediterranean, in an effort to reduce 
Russia's monopolistic tendencies in the region. Besides, the Russian port in 
Novorossiysk has less capacity than some others and it is closed at least one third of 
the year because of the weather conditions. Taking all these factors in its benefit into 
account, Georgia hoped very much for a decision to run the pipeline through its 
tenitmy. Therefore, since 1995 it has begun the reconstruction of the Tbilisi-Batumi 
pipeline, which also aims to increase the capacity of the pipeline from five to some 
seven million tons. 

At the same time Russia did not try to hide its interest in having the pipeline 
cross its territory. In 1993 Russia was against signing the contract. In order to secure 
its consent, the Russian oil company LUKoil received 10 % of the consortium shares 
from Azerbaijan at the expense of its own share. Even this did not satisfY Russia's 
interest and Russian Ministry of Foreign Affairs insisted that the oil fields of the 
Caspian shelf should be jointly owned by all bordering countries. 

The agreements with Georgia and Armenia allowed Russia to establish militaty 
bases on their tenitory and commit Russia to the defense of their external borders, 
which has prevented the three Transcaucasian republics - Armenia, Azerbaijan and 
Georgia - from cooperating in a common effm1 to rid themselves of Russian control. 
However, the ,oil contract" forced Georgia as well as other regional actors to develop 
a regional policy. Transcaucasian countries are faced with the stage of their 
development in which cooperation within the region should become relatively 
independently of Russia. 

Because of the huge monetary value and vital necessity of oil, it usually puts 
additional pressure on negotiations between governments, companies and international 
organizations48 Is a new economic conflict arising? Is Georgia getting involved in a 
game which might end up in conflict? What outcome is expected in the 
Transcaucasus? What kind of impact will this issue have on the situation in the 
Armenian and Azeri regions of Georgia? 

Cooperation between Azerbaijan and Georgia might be a guarantee to some 
extent for the security of the Azeri minority near the border in Georgia and for the 
relations developing between these two neighboring countries, especially since the 
relations between the two countries and the situation in the Azeri minority region have 
not been strained. Since the option that due oil might go through its territory has been 
excluded, Armenia has been left out of this cooperation. However, despite the Caspian 

" Fors)1hc. Roscmaric. The Politics of Oil in the Caucasus and Central Asia, The International Institute for 
Strategic Studies. 1996. 
"As the Deputy Undersecretary at the MFA in Ankara, Temel !skit. stated •.. the Gulf Was reminded us that oil 
is still such an important strategic asset that it is worth waging a war for" (See: !skit Temel. Turk~v: a New 
Actor in the Field of Energy Politics.?, in: Perceptions. Journal of International Affairs. vol. I. No. I. March-
May 1996). · · 
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oil issue, Armenia's geographical location in the Transcaucasus mean that friendly 
relations and the ability to use safe roads inside Georgia are in its vital interest. 
Therefore, Armenia might be interested in the successful implementation of the 
contract and in having an economically developed neighboring country which will 
always assist it in the delivery and transportation of cargo through its territory. Thus, it 
seems that the cooperation in the transportation of Caspian oil will help to revitalize 
the economies and promote the cooperation in the region. 

But there is one catch. On the one hand, if the pipeline is laid through this 
region and oil flows, then not just one or two countries, but all the actors benefit both 
economically as well as in terms of conflict prevention. On the other hand, oil will not 
flow unless security is achieved in the region. Indeed, political events in the Caucasus 
including the conflict in Abkhazia, Nagorno-Karabakh, and the Chechen war as well as 
the resistance of the Kurds in Turkey will have an influence on the projects of 
exporting oil. 

All the suggested options for the path of the pipeline run through territmy 
containing ethnic tensions. The security of pipelines across the North Caucasus is a 
concern which is difficult to calculate under present circumstances, with the war in 
Chechnia very far from being settled. Pipeline security is a concern also in Turkey 
because of tensions in the Kurdish region. It is difficult to calculate that one area is 
more likely to remain safer than another over an extended period of time because the 
whole Caucasian region is extremely heterogeneous from the ethnic point of view. 
This was the basis of a strong argument for multiple routes and explains the decision 
on the twin pipeline made on October 9, 1995: Baku - Batumi and Baku -
Novorossiysk. Preference was given to those paths which promised more security. 
Even though the current situation in Georgia seems quite complicated, the choice that 
the international society made shows the perception by the US and Turkey of the 
situation in the countty. 

However, this perception still needs to be affirmed by the effmts of the whole 
Georgian society to manage the internal as well as regional problems. If the 
cooperative oil production and transpmt can be developed and exploited, it will not 
only help to develop the main basis for economic growth in Georgia throughout the 
whole Transcaucasus area, but might also serve directly as an instrument of conflict 
escalation control policy at the structural level, introducing regional economic 
cooperation in this case as a tool for preventing the future rise of tensions among the 
various ethnic groups. 

11. Challenges for Conflict Prevention Policy 

Some of the problems and the potential for escalation are currently more vitally 
impmtant than others and the sooner they are addressed, the better. The possibility of 
increasing tensions in South Ossetia seems quite unlikely. The potential for interstate 
ethnic conflicts in the regions of the Armenian and Azeri minmities does not seem 
high and currently as essential as the importance of preventing escalation of the 
Abkhazian crisis. The issue of Abkhazia still remains at the heart of the problems of 
the whole Georgia and in managing them, the most important part of conflict 
prevention in Georgia will be implemented. 

1. Problematic Issues in the Case of Abkhazia 
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There are several issues which need to be settled. Otherwise, they might cause the 
growth of tensions and the escalation of the conflict into different directions. This 
section will identify those issues and show the escalatory potential which should be 
addressed at the different levels of conflict prevention policy. 

a. Peace-keeping 

While comparing the two post-war cases within Georgia, one may say, that ,the idea 
of a joint peace-keeping force was quite innovative in that it brought the Georgians and 
South Ossetians into a joint effort"49 in the case of South Ossetia. The parties in the 
conflict were directly involved in the peace-keeping operation which did not take place 
in the case of Abkhazia. According to the Moscow agreement of September 3, 1993, a 
trilateral peace-keeping force, similar to the one created in South Ossetia, had to be 
deployed. But in Abkhazia only UN observers were deployed to supervise the 
implementation of the peace agreement. When it became clear that the Sochi 
Agreement had failed to restore peace in September 1993, the UN tried to assume the 
leading role in the peacemaking process. 

The preference for joint peace-keeping has much to do with the attitude towards 
Russia. Observers and researchers agree that the Russian forces were not innocent on
lookers in the conflicts on the territory of Georgia. In any case, the defeat of Georgia, 
in both South Ossetia and Abkhazia, fitted perfectly into Russian political and strategic 
interests in the region at that time. Georgia agreed (or had to agree) to the membership 
of the ClS and accepted the agreement, which allowed Russia to have its milita1y bases 
on the territory of Georgia for a period of 25 years50 However, Russia itself might 
have a very complicated strategic dilemma: if it provided support for Georgia, that 
would immediately antagonize North Caucasian minorities on the territory of Russia 
and jeopardize the security of the Russian border areas in the region; but if it suppm1s 
Ossetians and Abkhazians, Georgia may turn to the only potential ally in the area, 
which is Turkey51

. Because of the fact that both Ossetian and Georgian pm1ies were 
blaming Russia for suppm1ing the other and, therefore, because of their mistrust of 
Russia, the joint Russian-Georgian-South Ossetian Control Commission did much to 
make all the parties feel personally responsible for keeping the peace in the region and 
reestablishing contacts within its framework. 

The Russian peacekeeping forces were supposed to provide for the return of 
people who fled Abkhazia to their homeland, but failed. Therefore, the Georgian 
parliament, on Ap1il 17, 1996, adopted a resolution calling for the withdrawal of 
Russian peace-keeping forces from the border between Abkhazia and the rest of 
Georgia unless they were able within the next two months to protect ethnic Georgian 
refugees wishing to return to their homes52 In fact, the mandate of the Russian 
peacekeeping forces was extended in August 1996 for the following six months 
without significant changes, much to the dissatisfaction of Georgian authorities. 

/<: .. 
-----------/· ~... '\ 
49 Sammut Dennis: c,·clkm·ski, Niko/a, The Georgia-South Ossetia Conflict/ Confidence Building Matters No 
6. VERTIC March I 996. \ "/ 
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Solodomik. Sergei. The Conflict in South Ossetia: Peacekeeping Dilemmas for the Future, in: Ehrhart ... 
(ed.). Crisis Management in the CIS: Whither Russia?. Badcn-Baden, Nomos Verl.-Ges., 1995. 
50 Liz Fuller. OMRI Daily Digest No 77, Part I, 18 Aprill996. 
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Currently Abkhazia is de facto lost to Georgia. Tensions are still high between 
Abkhazians and Georgians and the withdrawal of the Russian peace-keeping forces 
may lead to the new clashes. 

b. The issue of Internally Displaced Persons (IDPs/3 

Because the Abkhazian side wants to legalize the results of the ethnic cleansing, it 
sometimes agrees to negotiate and sometimes breaks off negotiations in order to gain 
time. Even some of the agreements that were signed were never implemented, such as 
the one on the retum of intemally displaced persons. This issue was frequently used by 
Abkhazian side to their benefit during the process of negotiation. The quick resolution 
of the problem of intemally displaced persons is extremely important for Georgia. As 
was mentioned before, they may be as many as 250 000, which together with IDPs 
from South Ossetia makes up more than 8% of the native population of the country. 
Cunently they live in hotels, former rest-houses and resorts, hospitals and buildings of 
various institutions. Most of them suffer from post-traumatic stress disorders or have 
become psychologically imbalanced, frustrated by the low possibility of retuming 
home. During last couple of years the provision of elementary economic conditions 
and social protection to these people remained the one of the most irnpmtant objectives 
in the country. Obviously, the humanitarian support provided by the intemational 
organizations never will be enough and Georgia itself does not have the resources to 
deal with them. Such a high level of displacement within a country, ce1tainly, has a 
great influence on the rate of the economic development. 

The Abkhazian side knows this better than anybody else. The Georgian side as 
well as the UNHCR have insisted on the unconditional retum of the refugees, but the 
Abkhazian side puts fmward a preliminary condition to the retum of refugees, seeking 
intemational de facto and de jure recognition. All these factors increase tensions 
between the two sides. 

While discussing this issue one must also bear in mind that the problem of 
retuming lOPs is more complicated that it might seem at first glance. Even if the 
repatriation is successfully implemented, the problem will not be solved completely. If 
all IDPs were brought back to their homes, then a new and different potential for a 
conflict would arise. It is a known fact that the former Georgian villages now are 
occupied by Abkhazians and those houses of ethnic Georgian IDPs which were not 
bumed down during the war are currently taken by Abkhazian families for living. Is 
the property enough for everybody? How will the prope1ty be divided and by whom? 
This is another issue which might be a source of a conflict. 

c. The Territorwl Struclltre of Georgia 

Georgian authorities insist on the fact that Abkhazia as well as South Ossetia are 
indivisible pa1ts of Georgia. This fact is recognized by the UN and by the Budapest 
Summit Meeting of the OSCE, in which more than 52 states participated. The 

53 The ethnic Georgians who fled Abkhazia (as well as South Ossetia) while still perceiving the currently lost 
territories of Georgia as the indi\"isible part of the country, get quite irritated when they are referred to as 
refugees from the conflicting zones of Georgia. If the term refugee applies to people who ha\"e left their country 
and found refuge outside of the state. the term internal~v displaced persons refers to the people who are 
displaced within the country. Therefore, I myself prefer to use the lalter term. 
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tenitorial integrity of Georgia was officially confirmed by Russia and more recently by 
the leaders of other CIS countries at their meeting in Minsk. 

President Shevardnadze considers that, beyond this sensitive issue, everything 
can be negotiated 54 In Georgia's constitution, adopted on 29 August 1995, provisions 
on tenitorial structure have been left open partly in order to leave room for negotiated 
solutions with Abkhazia and South Ossetia (as well as with Adjaria). The key principle 
of the article, which should be written in cooperation with the former autonomous 
republics/regions, will be the statement that Georgia is a federal formation. Abkhazia 
and Adjaria will become republics with their own constitutions and there is a need to 
determine the status of South Ossetia. 

The government of Georgia has already finished working on the bill; according 
to that, Abkhazia will have its own constitution, parliament, flag, emblem, its 
ministries and administrations, and legal apparatus. Abkhazia will independently 
manage its economy, besides which it will retain complete independence in the field of 
culture. But there are some sectors of the economy, which need to be managed at a 
higher level than the local one, for instance, railways, energy and highways. 

For his part, Ardzinba does not agree on the federal structure of Georgia, and 
instead offers a kind of ,horizontal relationship" which is neither a federation, nor a 
confederation. According to his plan, five or six spheres of competence and authority 
will be jointly managed. These include fields which are perceived by the Georgian 
government as secondary, especially given the cunent conditions in Georgia, i.e. 
provision of human and civic rights, ecology and dealing with the consequences of 
natural disasters, etc. In fact, according to the project of the document prepared by the 
Abkhazian side, Abkhazia is ready to give Georgia responsibility for foreign policy 
and regulation of borders. The return of refugees was considered only for the Gali 
region and has not been implemented yet, and the Russian Ruble is supposed to be the 
cunency in Abkhazia. These conditions will hardly satisfY Georgia. 

2. Propositions 

The potential for further escalation seems real and the necessity of addressing it with 
conflict prevention policy is evident. Recently the idea of possible new clashes in the 
case of Abkhazia appeared and the question - What can one do about it? - should be 
answered soon in order to promote the process of preventing the outbreak of violence. 
What are the instruments that might be used to address this escalatory potential and 
who are the actors that are supposed to implement the preventive policy? 

- Economic sanctions: 
Most of the leaders of the CIS countries supported Georgia at their meeting in Almaty 
and signed the memorandum. According to that, they have isolated Abkhazia and 
agreed on a political and economic blockade. But will it lead to the desired results and 
bring peace to the region? 

Economic sanctions are unlike to force Abkhazians to become the ethnic 
minority, they would once again be if the Georgian refugees were to return. Besides, it 
is not clear what kind of sanctions the memorandum advocates. Officially, Abkhazia 
has been under a Russian blockade since 1994, although most ships can still get to 
Sukhumi port without difficulty. Other CIS countries have only a symbolic 

'' .. No,·o,·e Vrcmya". No 9. February 1996. 

18 



significance in this case as Abkhazia has common borders only with Georgia and 
Russia. The tlu·eat to block what has already been blocked on paper, but has not been 
implemented does not sound dangerous, and the usefulness of the economic sanctions 
in this case is doubtful, especially since a complete blockade seems to be impossible to 
implement. 

The mandate of the peace-keeping forces: 
At the earlier stage, the Russian peace-keeping forces played a quite positive role in 
the effort to stop the conflict. Currently, the objectives are different than they were two 
years ago and they require a different political approach. The Russian Federation 
Council voted on August 8, 1996, to extend the mandate of the Russian-dominated CIS 
peacekeeping forces in Abkhazia by six month, until January 31, 1997. But it does not 
make sense to extend the mandate of the peacekeeping forces as it has existed up to the 
present. The decision should be made not only about the mandate's technical 
extension, but also about its substance. 

The official Georgian position is that the mandate of the peace-keeping forces 
should be extended to the whole territory of Abkhazia and granted police powers in 
order to protect repatriants in case of possible reprisals by Abkhazian militants. 
However, even if these demands are satisfied, it still will not lead to the retum of 
displaced persons. 

First of all, the mandate should include a strict schedule of repatriation. It 
should specify dates and the number of people to be repatriated within that specific 
period of time. Only in this way can the peacekeeping forces play an essential role in 
the process of helping retuming lOPs, rather than involuntarily protecting the 
separatist regime. Repatriation of people who fled Abkhazia should be implemented 
from both the Abkhazian-Georgian and Abkhazian-Russian borders. Later on, the 
mandate of the peace-keeping forces in the zone of conflict can be extended again, in 
order to help reestablish the railway and other communications through the tenitmy of 
Abkhazia. 

Secondly, none of changes in the mandate of the peacekeeping forces will result 
in the repatriation of refugees and lOPs unless the Georgian side sta11s to reflect self
critically about domestic causes of the conflict and Abkhazian side expresses a real 
interest in bringing the conflict to an end. Therefore, in parallel with other measures, 
both sides should recognize the mistakes they made in the past and confidence
building measures should occupy a central place. Not only govemrnents and officials, 
but also NGOs and the mass-media might play an essential role in this endeavor. 

- Establishing a joint mission: 
Cunently, while the war is stopped and the two parties' interests are moving towards 
each other, there is a need to establish a joint mission in order to assess political as 
well as economic situation in the region, just before the beginning of the process of 
lOPs' retuming. Also, there is a need to carry out a sociological survey to identify the 
attitudes of people from both parties in the conflict towards each other in order to 
create a secure ground, not only at the govemrnental level but also at the level of the 
inhabitants of Abkhazia. 

Those who establish the mission should be outside intemational actors. For 
instance, the mission might build on the foundation provided by the UN or the OSCE 
missions to Georgia, however, it would be worthwhile to involve the NGOs. 
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Representatives of the Abkhazian and Georgian sides should also be involved. On the 
one hand, involving so many very different actors could raise the risk of conflicting 
interpretations, but on the other hand, if an agreement can be reached, the joint mission 
might provide real assistance in preventing further escalation. 

- Economic support to Abkhazia: 
Talk of repatriating lOPs is useless without taking into the consideration the current 
conditions of the region in terms of existing property. Georgia does not have enough 
resources to provide people with the elementary conditions which are needed for the 
first stage of starting life in the territory of Abkhazia. There is a need for essential 
financial as well as human resources to rebuild the region. International funds and 
financial organizations might carry out this task, creating specific projects of financial 
support for helping Abkhazia to create economic base for living. lOPs and refugees 
from both sides as well as people who remained in the territory of Abkhazia might be 
directly involved in the process of rebuilding the region. 

Direct work with lOPs: 
Because of the large number of lOPs from the Georgian zones of conflict and the 
traumatic experience that they have had, work needs to be done at the grass roots level 
in order to bring the two ethnic parties closer to each other. After all, lOPs should be 
considered as the people who will rebuild the region. No intergovernmental decisions 
can decree cooperation. There is a necessity to carry out intensive social 
rehabilitational work as well as altemative conflict approach educational projects and 
to involve lOPs in those projects regardless of their ethnicity. On this basis it will 
become easier for these people to view the problems and their past experience from a 
different perspective, to see their role in the whole process of reconciliation and to live 
peacefully after their retum to the region. Being directly connected to the large 
sections of the public, NGOs might cany out this task successfully. 

- Democracy development in Georgia: 
None of instmments, either actual or long-term, will succeed if the process of 
democracy development is not promoted in the countly. Increasing effm1s towards the 
democratic state-building might serve as a background for the successful 
implementation of conflict prevention policy. It applies not only Abkhazia but also 
whole Georgia. 

Since the new constitution gave strong powers to the president and the popular 
political culture largely identifies state authorities with the single leader, presidential 
elections were considered to be the most important part of the November 5 vote. 
Although in the tlu·ee years of Shevardnadze's mle Georgia lost the war in Abkhazia 
and a pat1 of its territmy, and the living conditions of the population have deteriorated 
dramatically, his image was largely identified with stability, especially after removing 
the criminal militias from the political arena and with making life more orderly, thus 
creating the minimum conditions for developing democracy. This was one of the most 
important reasons for the success of him getting 72.9% of the votes. 

In May 1996, Georgia was granted ,special guest" status in the Council of 
Europe. On July 14, 1996, the Georgian foreign minister sent the fmmal request for 
membership in the CE to the CE Secretary General. Intemational organizations are 
aware of Georgia's effm1s to build democratic st111ctures. President Shevardnadze 
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expressed his hopes that the country will be able to develop democracy to that extent 
that it might attain membership in the CE within the next one or two years55

. 

During his visit to Tbilisi, the Secretary General of the CE announced that the 
CE insists that Georgia finds exclusively peaceful ways of dealing with the conflict in 
Abkhazia. High-ranking officials from the Council of Europe called upon Georgia to 
abolish the death sentence, and promised in return to provide expertise in developing 
local legislation in accordance with European norms. 

Currently, development of democracy and protection of human rights not only 
play a great role in the settlement of crises in Abkhazia and South Ossetia, but might 
also serve as a guarantee for stabilization in the regions with the substantial Atmenian 
and Azeri minorities, and in the Autonomous Republic of Adjaria on the territory of 
Georgia. Either by using the incentive of becoming a member of the Council of 
Europe, or by accepting Georgia into this organization and then promoting the process 
of democracy building, the CE could play an important role in the implementation of 
conflict prevention policy in Georgia. 

- Coordination of all actors: 
There is a direct and strong link between developing democracy in the whole country, 
on the one hand, and the willingness of Abkhazian and South Ossetian officials to 
reintegrate their regions into Georgia on the other hand. Thus, the need for the 
cooperation of all the actors is evident. The problems in Abkhazia, South Ossetia and 
the rest of Georgia are very much inter-linked and need to be dealt with as a whole. 
Only if outside as well as inside sources are brought together, will it be possible to 
prevent the fmther escalation of conflicts on the territory of Georgia and find of 
resolving them. 

Conclusions 

Several factors make the Georgian case an interesting case study on conflict 
prevention. First of all, it involves two post-conflict cases in the different regions of 
the countiy. Besides these, there are other, smaller cases where, as it was already 
discussed, the potential for conflict exists, and this makes the case of Georgia even 
more complicated. 

The implementation of the conflict prevention policy in case of Abkhazia faces 
some obstacles. The most imp01tant one is the political interdependence of problems 
on the level of Georgia as well as on the level of the Caucasus. Crises in different pmts 
of the country can hardly be studied separately from each other. While dealing with 
the conflict in Abkhazia, the impact of this case on other parts of Georgia should not 
be ignored. Also, the development of the situation in the Caucasus should be taken into 
the consideration. 

These factors were some of the major reasons for the failure of the international 
organizations at an earlier stage of their involvement in the conflicts on the tenit01y of 
Georgia. The OSCE was the first international organization which statted mediating 
the conflict in South Ossetia. Therefore, the UN assuming that the OSCE was already 
taking care of that case, became involved in the conflict in Abkhazia. It is evident now, 
that this type of division of labor between the two main international actors did not 
work out successfully. 

" .. Scgodnia", No 12~. 07/16/96. 
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Currently, however, the situation is quite different in that sense, and as a result 
of efforts made by the OSCE, the UN, different international and local NGOs, and 
regional outside and inside actors, fighting has stopped, some steps towards peace have 
been made and the government of Georgia is ready to implement a federal structure in 
order to manage the problems of the country. Also, ethnic minorities in Georgia have 
changed their attitude towards Russia. If at an earlier stage of the conflict they 
preferred to join the Russian Federation which promised them more security and better 
economic conditions, their impression of the security of minority rights in Russia 
declined after the war in Chechnia broke out. 

The stage of demanding to join Russian Federation is almost over and ethnic 
minorities are trying either to establish independent states, which is unlikely to happen, 
or to claim their rights within Georgia. The regions with substantial number of ethnic 
minorities within Georgia are asking for the one-degree-more autonomy than they 
enjoyed before the disintegration of the Soviet Union. This applies to the Abkhazians 
demanding confederation, the South Ossetians trying to get the status of autonomous 
republic, and the Armenians asking for any kind of autonomy. If Georgia grants 
Abkhazia and South Ossetia the status of autonomous republic, it might encourage the 
Atmenian minority to ask for a higher degree of autonomy on the territory of Georgia. 
How is the Georgian government going to deal with this problem? 

However, even if the federation is established, it might not solve all the 
problems in Georgia. How is the society of ethnic Georgians going to perceive the 
federal structure of the country? The public opinion and prevalent attitudes towards 
federal structures are not yet universally positive and need to be reinforced. Currently, 
one may speak only about limited acceptance of democratic values such as the freedom 
to publish, to demonstrate and to founding political parties. There is a fear that the 
federal stmcture of the countly will always provide foundation for the secessionist 
movement of ethnic minorities within Georgia. 

These factors should be taken into consideration. Only a comprehensive 
approach to conflict prevention policy and all resources, outside and inside, brought 
together can lead to real peace in Georgia. 
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Appendix 1 

Population of Abkhazia in 1989 

Whole population: 525 061 100% 
Georgians: 239 872 45,7% 
Abkhazians: 93 267 17,8% 
Armenians: 76 54 I I4,6% 
Russians: 74 9I4 14,3% 
Greeks: 14 664 2,8% 
Ukrainians: 11 665 2,2% 
Belorussians: 2 084 0,4% 
Jews: I 752 0,3% 
Ossetians: I I65 . 0,2% 
Tatars: I 099 0,2% 
Azeris: 5I7 O,I% 

Sources: NatsionalnYi Sostav Nasclcnia SSSR (National census of the population of the USSR), 
Moscow, 1991. 
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Bernard von Plate 

Dilemmas of Domestic Conflict 

lntroduct01y remarks: 

This conference presents as an excellent opportunity to discuss 
critically the following argument and the consequences following from 
it: A decisive element of the more-than-often-alluded-to change of 
paradigm of conflict, which has come about as a consequence of 
the collapse of communism and the socialist state order and the 
developments in the wake thereof, is the shift of security 
challenges from the inter-state to the intra-state level. 

The considerations made neither claim to be put already into a 
systematic order nor they are regarded as exhaustive. Suggestions are 
very much welcomed; criticism grudgingly taken into consideration. 
The following is not an outline of a final paper' Moreover it is the 
collection of hypotheses, theses, and ideas, which all refer to the above 
argument. 

I. An intrinsic feature of the post-Soviet Union security constellation is 
the increasing importance of substate actors. These are secessionist 
movements in Ossetiya and Abkhazia, as well as a restless Russian 
minority in Estonia and Latvia. This does not automatically engender 
violent conflicts between states. There is ample proof that the opposite 
has been the case; but the security dilemma has a twin: intra-state 
conflict potential as a threat to international peace and security. The 
anarchic international system is neither the sole nor the most prevalent 
challenge to the community of states, as the realist school of 
international relations would have us believe. It is not only Kant's 
hypothesis that republican states, as he named it, tend not to fight with 
each other that has roused a vigorous scholarly debate. Rather, there is 
ample evidence that the great majority of violent conflicts of the 1990s 
have their origin in intra-state developments of a multifaceted variety. 
At least as far as Europe is concerned, wars aiming at territorial gains 
have turned out to be less probable. What at least can be maintained is 
that territorial claims do not stood at the beginning of violent inter
state fighting. 

It is against the background of these assumptions that one needs to ask 
how sufficient traditional diplomatic means, i.e., those developed to 
serve inter -state relations, are to meet the present and future needs of 
international system to deal with internal domestic strife. In order for 
preventive policy, which all European governments pretend to believe 
in, to move beyond rhetoric, a big step has to be taken. It faces a 
number of difficulties that will not be easy to overcome. 

2. Inter-state conflicts are usually preceded by clear signals. Mobilization 
of the military needs to be organized, which does not go unnoticed. 
Since 1975 a series of confidence building measures have been 
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designed to detect military built-ups and to avoid surprise attacks. 
There is no doubt, as far as inter -state security is concerned, they 
contribute to peace and security and play a valuable preventive role. 

However this is not the case with the "new" types of conflicts that are 
emerging in the post-Cold War era; oftentimes they show no clear 
signals of build up to violent action, as in the case of classic interstate 
military confrontations. Whether and when, for example, 
discriminatory practices against an ethnic group, the abuse of human 
rights, the deterioration of the socio-economic situation, or the neglect 
of basic environmental standards, to mention just few of the most 
familiar causes of conflict, infringe on the interests of a neighboring 
state and might unleash violent reactions is often hard to predict Or to 
put it differently, when the chances to prevent conflicts turning violent 
are most promising, it is often much to early to know for sure whether 
developments in a state have the potential of violence and will 
presumably contradict third state interests. Why then should a state or 
a community of states in the framework of an international 
organization refer to preventive actions in the case of intra-state 
developments as long as state interests proper seemed not to be 
endangered or negligible. Given that state interests are the 
prerequisite for action, a domestic conflict in an early stage of its 
development often will and cannot move states to act 

_The statement that problems come not from a lack of early warning 
signals but rather from the refusal to engage in early action describes 
only half of the picture. Domestic causes of conflict often do not 
convey a clear-cut signals. The most promising point to ,intervene" 
therefore is likely to be missed, because the question of when state 
interests are at stake has not yet arisen. 

Even if this is not the case, and unequivocal signals about potential 
domestic conflict are available, the bridge to early action is often 
missing. It has to be built when the obstacle of no clear cut interests are 
present. A lot of writing has been done about preventing domestic 
conflicts from becoming violent. But the question why states or 
international organizations should engage preventing conflict in case of 
conflicting interests or no interests at all is still left unanswered. 

3. "Foreign ministry stops supporting exile broadcasting", was the 
headline of a German newspaper, which ran an article about a decision 
recently taken in Bonn. What was the report about? The then 
government-owned telecommunication corporation had called on the 
German Foreign Ministry to endorse a contract that it had signed with 
the broadcasting station "Democratic Voice of Burma." The Foreign 
Ministry declined to lend its support to the opposition of a country, 
arguing that it would have been against the diplomatic rules. 

Only few days later the Catholic peace-movement Pax Christi stressed 
the important role local non-governmental organizations are playing in 
establishing and securing a stable peace process in Bosnia-
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Herzegovina, while blaming the international community of states for 
not sufficiently supporting them. 

Why are both cases mentioned here, and what do they have in 
common? They appear to be totally different but converge in at least 
one decisive aspect: They both refer to the domestic situation in their 
respective country, they both are security-related, and they both 
demonstrate the limitations of state-actors. In the case ofMyanmar, the 
German government refrains from taking sides in an intra-state power 
struggle. Against the background of the notion of state sovereignty, the 
German Ministry had probably to decide as it did. (Under the 
conditions of the East-West conflict things were obviously treated 
differently!) Seen from the point of view of a neoliberal approach to 
conflict prevention, the question has to be put, who else can be 
expected to intervene in a domestic power struggle in favor of 
promoting democratic change when, for diplomatic reasons, 
governments do not feel entitled to do so? 

The Bosnia-Herzegovina case is not exactly the same. No rigid notion 
of sovereignty is hampering the community of states from lending its 
support to NGOs that, in a post-conflict prevention effort, struggle to 
rebuild a stable basis for a peaceful future for the country. In Bosnia
Herzegovina, NGO' s tackle tasks, which traditional inter -state 
diplomatic means can't fulfil! (see point 7 below) 

4. In many cases, sub-state actors are party to a conflict with their 
respective state governments. Chechnya is one case in point 
(irrespective of the pending controversy about its constitutional status) 
How far do inter-state diplomatic instruments have access to actors on 
a substate level? Can they be given an international fora without 
concomitantly fueling the conflict? The matter is extremely sensitive in 
those cases where minorities or regions are claiming a special status or 
are even striving for independence. Addressing them as actors to a 
conflict may be understood as a first step of being recognized as an 
independent entity. For the state concerned, it will regard any contact 
with secessionists inside its borders as a violation of its territorial 
integrity lt is this irreconcilability of two important principles of the 
international law, which makes attempts to rally conflicting parties 
around a table so difficult and exacerbates tensions than to allay them. 
The Nagorno-Karabakh case may serve as an illustration, since the 
status of the Armenian enclave inside Azerbaijian is one of the main 
obstacles to a success of the Minsk Conference. 

Does the international community of states have other means to deal 
with intra-state conflicts of the kind mentioned above, in which the 
right of self-determination stands against the inviolability of borders? 
Obviously it does not! The Crimean case is an exception so far. The 
OSCE Chair-in-Office and the long-term mission to Kiev succeeded to 
take the claims of the Crimean authorities into account, although they 
are not an OSCE participant but party to a conflict. 
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Cases in which the two conflicting principles of the international law
state sovereignty, at the one hand, and the right of self-determination, 
on the other hand-are at stake can't be somehow forestalled. But what 
else can be done? Why is this category of conflicts mentioned here? It 
not only accounts for the most probable kind of tensions Europe will 
face or is already confronted with. Moreover, it is fundamental to a 
decision that urgently needs to be taken: To base preventive action 
on principles not on interests, 

This sounds more futuristic than it really is. Efforts have to be made to 
set up norms regulating the manner in which conflicts of the type 
mentioned above should be handled. The OSCE Code of Conduct can 
be regarded as a step into the desired direction. While its first part is 
more or less a rehash of already agreed upon principles in the 
framework of the OSCE and the UN concerning the inter-state 
relationship, its second part is a step ahead and stipulates a number of 
rules with which domestic conflicts have to comply. 

The Chechnyan war could have been the first case to invoke the Code, 
but this opportunity had been missed. The hurdle of state interests had 
to be overcome in order to remind the Russian government of its 
commitments Recalling the beginning of the fighting in December 
1994, the states took refuge in the excuse of regarding Chechnya as 
part of an intra-state affair, which would not permit them to intervene 
politically The OSCE members, at that time, were competing with one 
another over conflicting interests and thus left the Code as the looser. 

The Chechnyan war serves as an example. It stresses an aspect of 
principle It is up to states only to invoke the Code and to press for its 
implementation Neither an international organization nor a substate 
actor has, as far as the Code of Conduct is concerned, the right to do 
SO. 

States will go on to hide themselves behind the excuse of a non
interference obligation, even in those cases in which international 
conventions justifY the intervention of outside governments. 
Governments will continue to gauge their states interests with 
international legally or politically-agreed-on rules of behavior. This 
kind of deadlock can only be overcome by attributing a greater 
autonomy of action to organs of international organizations, In the 
Chechnyan case, it was the Hungarian chair, as the representative of 
the participating states, who pressed for OSCE involvement. No 
OSCE organ at that time had the rightto do so, and they still do not 
have it. 

5. The Code of Conduct and the other OSCE-commitments are state
oriented. Accordingly, the Code stipulates: "Each participating state is 
responsible for [its] implementation . . . Appropriate CSCE bodies, 
mechanisms, and procedures will be used to assess, review, and 
improve, if necessary, the implementation of this Code." Only the 
High Commissioner on National Minorities (HCNM) can, to a certain 
degree, act on his own discretion. His mandate entitles him: 
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to provide 'early warning' and, as appropriate, 'early action' at 
the earliest possible stage in regard to tensions involving 
national minority issues which have ... in the judgment of the 
High Commissioner have the potential to develop into a 
conflict within the CSCE area, affecting peace, stability or 
relations between participating States,(italics added). 

All the institutions, mechanisms, and procedures embodied in the Code 
depend on individual governmental initiatives to get active. 

A number of objections are raised against the proposition to provide 
bodies of international organizations with a greater autonomy to act. 
Most prominent is the argument that states will not voluntarily curtail 
their sovereignty by transferring more rights to international bodies. 
The process of multilateralizing state interests has come to an end or is 
even on a retreat. This observation is hardly to ignore. But to 
acquiesce to it implies that the void the East-West -Conflict has left 
behind, is not yet filled with a new and positive multilaterializing clamp 
and that the auspices to do so are regarded as meager. Upgrading the 
Human Dimension and multilateralizing the option to invoke it could 
contribute to filling a gap, which the systemic change in the European 
security system and the end of the East-West-Conflict has left behind. 

Another objection made may even weigh heavier. Even if international 
actors have the right to take the first steps on a case-by-case basis 
without having to get authorization first to do so, the final steps will 
have to be taken by. In other words, to provide international 
organizations with the right to bring a case of potential domestic 
conflict to the attention of member countries will lead to nowhere as 
long as means to act remain under strict state control 

In view of this argument, it has to be stressed that enhancing the 
autonomy of international organizations is not intended to diminish the 
responsibility of states. But what probably can be achieved is to induce 
the community of states to take the initiative and to put potential 
domestic conflict on their agenda, even when their interests seem not 
to be involved. 

The question is how to make states move into the desired direction? 
The problem boils down to whether volatile state interests can be 
curbed in favor of norms of behavior or, to put it in a more familiar 
way, in favor of a code of conduct. If we look at what has already 
been agreed to in the framework of the Human Dimension, there is a 
far-reaching set of norms at hand. But what is needed is a decisive step 
further beyond what already has been adopted, "that the commitments 
undertaken in the field of the human dimension ... are matters of direct 
and legitimate concern to all participating States and do not belong 
exclusively to the internal affairs of the State concerned." (Moscow 
Document) 
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If this is taken seriously and treated as an operational guideline, the 
question arises, whether it is only due to tactical considerations, when 
and under which conditions governments are blamed for violating the 
commitments in the field of Human Dimension If this would be the 
case, the argument could be made that the politics of non-interference 
into the domestic affairs of third countries, although provisions of the 
Human Dimension are violated, is as much a disregard of commitments 
as the violations themselves. It would then follow as a consequence 
that not only states should be provided with the mandate-for example, 
to launch a rapporteur mission-but the OSCE organs as welL Then the 
only problem to be solved would be to elaborate unequivocal points of 
interference, indicating when a "serious threat to the fulfillment of the 
provisions of the ... human dimension has arisen." 

But things are more complicated than that Governments often face the 
contradiction of the Human Dimension norms not being in harmony 
with each other. For instance, in the case of Chechnya, they call for 
pressure against the Russian government to halt the war, while at the 
time relying on it to shepherd the democratization process within 
Russia. might be regarded as a case in point Governments are eager to 
keep their autonomy are not inclined to leave it to the discretion of an 
international organization. It is against this background, that it can only 
be a piecemeal move into the direction of a more principled policy. But 
in view of the domestic dimension of security this move seems to be 
unavoidable 

All this may sound illusory, because states want to decide on their own 
what their interests are. But in any case, it is not the policy of states 
that needs to be put under international surveillance The point of the 
issue is the rules of the game, not the game itself It cannot be left to 
the discretion of each individual state to determine which principles are 
beyond their political needs. In inter-state relations, this is already 
agreed. It has to be extended to intra-state relations as well. 

6. Security is a concern of societies not only of governments. 
Governments can take care of it, but their ability to prevent conflicts 
may be li!Tiited in some instances. It is against this condition that the 
Nongovernmental Organizations (NGOs) come in play. Their 
increasing number is reflecting new dimensions of security and their 
societal background. Individual governments as well as 
intergovernmental organizations have in so far reacted by opening up 
to nongovernmental advice and information. In this respect, the change 
has been tremendous in the last few years. What can be achieved refers 
more to details rather than to principle. The role of NGOs in this field 
is widely recognized. In the CSCE/OSCE-process, progress has 
already been widely documented. 

But there is still an imbalance: Governments are eager to absorb what 
they can get from below. They are free to make use of the support 
offered to them, but they are free as well to disregard it An inverse 
procedure is far less developed. This is, as the above mentioned 
example in view of Bosnia might suggest, not only due to financial 
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problems. Governments obviously shy away to leave things to 
organizations that are not under their control and that do not have not 
the same legitimacy to act as democratic elected governments. They 
will not stand for and will not be kept accountable for actions they can 
only marginally, or perhaps not at all influence. 

If this assessment is correct, solutions have to be found in order to take 
advantage of the possibilities NGOs have to offer without keeping 
governments accountable. How far can NGOs be financially 
subsidized without governments being blamed for what the money is 
being spent? The Imernational Red Cross is blamed for its failures and 
praised for its successes, although the financial funds at its disposal are 
largely state financed. What governments have to create is the 
establishment of an European-based international foundation to 
oversee the work of NGOs. It has to be run by a board of trustees, 
which is elected by a majority of the OSCE participating states. The 
status of a board member has to be comparable with those of the 
International Court of Justice. The board decides the activities the 
foundation wants to support. A self-governed foundation could have 
reacted differently and supported the Burmese opposition broadcasting 
station without violating state-centered diplomatic rules, if it had been 
a European case. 

7. Norms, such as those of the Code of Conduct or of the diverse 
documents in the framework of the Human Dimension process may 
function as a neutralizer to state interests. They enshrine a set of 
rules of behavior, which in any case are not allowed to be contingent 
on tactical moves and short-term state interests. It is against this 
background that a proposition should be made to entitle international 
organs to refer to established rules without being authorized on a case
by-case basis. The question how, given that this proposition faces a 
lack of preciseness with regard to the so far agreed-on provisions in the 
framework of the Human Dimension. When a "serious threat to the 
fulfillment of the provisions of the CSCE human dimension has arisen 
in another participating State" (Moscow Document) occurs is not easy 
to decide. Either states must agree on a more precise set of indicators, 
or it remains to the discretion of OSCE bodies to decide when to get 
involved. The second version seems to be preferable. It avoids the risk 
that states might be inclined to fall back behind what they already have 
agreed to in the more euphoric period of the beginning 1990s. 

9. Security, as a mainly military matter, has led to a number of 
increasingly refined CoJ!fidence Building Measures. If the main 
argument of this paper-that security is as much an intra-state affair as 
an inter-state concern-proves true, then the question becomes whether 
a process can be launched as it has been done in the military field since 
197 5. But in this case they would be confidence building measures 
in the human dimension. What has to be announced to other 
participating states in the field of human dimension obligations? Who 
can be expected to do so? Again, should OSCE bodies be given the 
duty to monitor human dimension commitments? Should there be 
OSCE missions in all OSCE participating states for this reason? 
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One thing seems to be sure, conventional thinking is not adequate 
to tackle a dimension of security, which is not new but has become 
of a paramount importance since the end of the East-West
Conflict. 
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Democracy Building and Confltcl Prevenlion 

Renee de Nevers 
Harvard University 

Events of recent years have shown both that democratization can provide an 
opportunity to resolve previous imbalances in ethnic r~laiTons, and that the process can 
unleash explosions of ethnic violence which may prove fatal to the democratization process 
itself In the case of South Africa, the end of minority rule and the establishment of an 
inclusive political system ended apartheid and provided an opportunity to develop peaceful 
relations among all ethnic groups in the country on an equal footing. In the Soviet Union, in 
contrast, Mikhail Gorbachev's efforts to liberalize the authoritarian Soviet regime unleashed 
both ethnic nationalism and ethnic conflicts, which contributed to Gorbachev's downfall as 
well as the eventual collapse of the USSR 

This paper examines conditions under which democratization is likely to mitigate 
ethnic tensions, or to exacerbate tensions and thereby stimulate conflict. It addresses first, 
how the actions of the government preceding a democratization effort may determine whether 
potential democratizers will have an opportunity to address ethnic issues before they become 
conflictual. Second, it determines the conditions under which democratization is likely to 
mitigate ethnic conflict, or to exacerbate tensions. Finally, it will examine how this analysis 
applies to developments in the Baltic republics and the Caucasus in the former Soviet Union. 
While ethnic minorities are present in both the Baltic republics and the newly independent 
Caucasus states, ethnic tensions in these two regions are quite different, with important 
consequences for their efforts at state-building. A comparison of these two regions may help 
clarity why ethnic tensions have been handled so differently, with such different outcomes, in 
these regions 

Authoritarian Regimes and Ethnicity: Pre-existing Conditions 
The presence or absence of ethnic tensions under the previous authoritarian regime 

could determine the likelihood that serious ethnic problems will erupt, and may highlight issues 
that new governments should avoid, or address immediately. Four factors are important in 
this regard: the ethnic composition of the regime; the ethnic distribution of the population; the 
ethnicity of the military; and the level of ethnic conflict in the state prior to democratization 

The ethnic makeup of the authoritarian regime itself could be a source of ethnic 
resentment under a democratizing government. Members of the regime may have been 
members of the main ethnic group in the state, in a country with a single prevalent ethnic 
group. Alternatively, the regime could be associated a minority group in the country, thereby 
giving the perception of minority dominance, regardless of whether this minority group as a 
whole supported the authoritarian regime's policies. Finally, the regime may have reflected a 
cross-section of ethnic groups, representing a similar mix to the groups in the population at 
large. These differences could have important consequences for the level of tensions between 
ethnic groups during the democratization process. If one group was associated with a hated 
regime, it could face hostility in the new environment. This increases the odds that demands 
for retribution against or punishment of the old regime will take on ethnic overtones. 

The geographical mix of ethnic groups within a state will also influence the issues that 
arise during a transition. Ethnic groups could be mixed together throughout the state, or 
separated more homogeneously in different parts of the country. What is important to know 
in terms of problems that might emerge during democratization is whether the authoritarian 
regime, or some previous government, took deliberate steps to affect the ethnic distribution 



within the state. An authoritarian regime might have adopted expulsion or extermination 
policies in order to create a homogeneous population; alternatively, it might forcibly have 
moved different ethnic groups to different parts of the country in order to dilute strongly 
homogenous regions. Either policy would be undertaken with the aim of maintaining regime 
controL The ethnic cleansing that took place in Bosnia-Herzegovina is an example of 
expulsion designed to create ethnically homogeneous regions. 

The ethnic composition of the military under the authoritarian regime could also have 
important consequences. Since authoritarian regimes may depend on the military to help 
suppress ethnic or other societal tensions, some regimes in multiethnic states have manipulated 
the ethnic make-up of the armed forces and the deployment of ethnic troops to prevent a 
situation in which military forces might choose to align themselves with the local population 
and against the regime. This may have an effect on the attitude of the military toward 
democratization, and its willingness to involve itself or remove itself from politics -- especially 
if ethnic tensions are already inflamed in the state. 

In an ethnically mixed society, the military may be heterogeneous. Ifthere is a 
dominant ethnic group in the regime, the military is likely to be predominantly from this group 
as well. It is least likely that the majority of the military would be from a different ethnic 
group than that prevalent in the regime, though this is not impossible. The regime may not 
have had sufficient time in power to implement changes in the military hierarchy; alternatively, 
it may have relied on different organizations such as an internal police force to maintain 
control over the state, and therefore was willing to tolerate a different ethnic mix in a 
marginalized military. 

The level of ethnic conflict under the previous regime will also have an effect on the 
role that ethnicity plays in the democratization process, since this could determine the degree 
of attention ethnic concerns receive in negotiating a new political arrangement. There are 
three possibilities in this respect. First, tension between ethnic groups could be evident but 
suppressed. Given the repressive mechanisms of the state, the regime might have kept a lid on 
existing ethnic tensions so that these played no role in the authoritarian demise, but cleavages 
within society were clearly visible. This may have been the case in Romania, where the 
regime's repressive powers did much to intimidate the population, but little to mask the 
existence of continued distrust between Romanians and ethnic Hungarians in Transylvania. 1 

Second, ethnic tensions might be latent. Either due to repression or a limited history of 
ethnic tensions, there might be little indication that ethnic groups in a given state were 
potentially conflictuaL For example, there was little evidence suggesting that the Tamils and 
Sinhalese could not live together peacefully in Sri Lanka prior to decolonization.' 

Third, ethnic conflict might be a factor causing the authoritarian regime's downfall. 
This could be the result either of direct ethnic pressure on the regime for change, or simply 
because ethnic conflict was causing too many problems in the society and state at large, which 
the regime was unable to solve. South Africa would appear to be a case in which direct ethnic 
pressure has pushed the regime toward democratization, while one could argue that the Soviet 
Union's demise was due in part to its inability to allay increasing ethnic conflicts and 
obstructionism throughout the empire 3 

1 During the reYolution Romanians and ethnic Hungarians worked together in opposition to Ceausescu's 
rule: howe,·er, ethnic conllicts quickly resurfaced in the post-re,·olutionary period. 

' See Mont\'ille. ed .. Conllict and Peacemaking in Multiethnic Societies, part Ill; Hormritz, "Making 
Moderation Pay: The Comparati\'e Politics of Ethnic Conllict Management". 

' A discussion of the causes for the So\'iet Union's collapse is beyond the scope of this paper. Certainly, 
ethnic tensions alone did not destroy the empire: howeYer, by 1991 they were clearly a factor in the inability of 
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Democratization and Ethnic Conflict 
When can democratization lessen the danger of ethnic conflict? In the most general 

sense, it can do so if the negotiating process associated with democratization can establish a 
workable distribution of power among ethnic groups, so as to preclude the development of 
severe tensions. Under what conditions is this likely to occur? Nine factors are likely to affect 
whether democratization will mitigate or exacerbate ethnic tensions. 

-1) First is the level of ethnic tension when democratization begins. If this is low at the 
outset, democratization is less likely to unleash ethnic conflicts. Low ethnic tension could 
result from an absence of suppressed ethnic grievances, and a lack of the ethnic stereotyping 
which is present in hot conflicts. Whether ethnic tensions emerged later in such a case would 
then depend on the degree to which ethnic issues were manipulated in subsequent political 
campaigns. The disintegration of Czechoslovakia is a warning, though, that even in cases with 
low ethnic tension, ethnic issues can severely hinder the search for new constitutional 
arrangements. 

What if ethnic tensions are high when an authoritarian regime collapses? This 
highlights a critical problem; while transitions to democracy present an opportunity to address 
ethnic tensions, if ethnic issues overwhelm other factors this could prevent a process of 
dem~cratization from beginning at all. 
~) A second factor is the timing with which ethnic issues are raised. Democratization is 

most likely to succeed in mitigating ethnic tensions if ethnic issues are addressed early in the 
transition process. A comparison of cases in which ethnic tensions were either included in 
early negotiations or ignored underscores the importance of providing for the concerns of 
various ethnic groups, even in situations in which there are no apparent tensions. The lack of 
such provisions in Sri Lanka bad devastating consequences by inadvertently encouraging the 
use of ethnic extremism in electoral competition, while the early introduction of a system for 
ethnic power distribution in Malaysia helped establish a moderate political climate in the state. 
Thus, if potential ethnic grievances can be anticipated in advance and avoided during the 
writing of a new constitution, even before there is an obvious need for such efforts, ethnic 
conflicts may be avoided or mitigated. 

If on the other hand ethnic issues are simply ignored or overlooked in the early stages 
of constitution-building, democratization may do more to exacerbate rather than mitigate · 
ethnic tensions. The evidence from cases such as Sri Lanka and Nigeria, in which 
constitutional safeguards for minority rights were not included at independence, 
overwhelmingly supports the importance of addressing ethnic issues early, so as to avoid 
creating opportunities for different political parties to exploit the tension of extremist ethnic 
views. Even in cases with no obvious ethnic problems to address, it is important to build 
safeguards against exacerbation of ethnic tensions into the system. 
~ Third, the relative size of ethnic groups may affect whether democratization can 

mimmize tensions. Democratization should have a greater chance oflessening or preventing 
tensions if ethnic groups in the state are roughly equal in size and power. This would mean 
that the danger of one group automatically being excluded from power would be low. 
Relative parity means that ethnic groups are less likely to see democratization as an 
opportunity to exploit the use of ethnic extremism out of fear; similarly, they are less likely to 

the central government to hold the country together. For some analyses of the collapse of the USSR, Raymond 
Gartholf. The Great Transition: American-SoYiet Relations and the End of the Cold War (Washington, DC: 
The Brookings Institution, 1994 ). Michael Wailer. The End of the Communist Power Monopoly (Manchester 
and New York: Manchester University Press. 1993 ), Jack F. Mattock. Autopsv on an Empire (New York: 
Random House, 1995). 
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feel threatened by the possibility of such exploitation by other groups in the state.' Notably, 
avoiding ethnic tensions will depend in part on the development of an electoral structure which 
promotes intra-ethnic voting. Given that avoiding ethnic conflict is easier when group leaders 
perceive their interests to lie in cooperation, the perception that extremism is unnecessary or 
may be politically harmful is an important one to cultivate. The example of Switzerland 
suggests that preventing ethnic tensions is possible, as was also seen in Lebanon's 
constitutional agreement from 1943 to 1975. The Lebanese case, however, illustrates the 
difficulties of reaching solutions among closely balanced ethnic groups based on fixed quotas' 

The mitigation of ethnic conflicts will be more complicated if ethnic groups are of 
greatly uneven sizes. This creates a greater danger of domination by the majority group, and 
heightens fears by the minority that its interests will be overlooked. Further, depending on the 
ethnic distribution in the state, this can complicate the process of finding an electoral solution. 
A successful example is Malaysia, in which voting districts were in many cases designed to 

require candidates to gain multi-ethnic support to ensure victory, thus mitigating the minority 
groups' fears of exclusion from political power. The Malaysian example illustrates the 
possibility of finding solutions even to complex problems. The ongoing struggle in Canada to 
find an acceptable solution to Quebec's insistence on greater protections for French-speakers, 
though, illustrates the difficulty of assuaging all groups' concerns even in societies with low 
lev1s of ethnic tension' 
4 lJ:le ethnic mix of the previous regime is a fourth critical factor. Democratization has a 
bet r cl1ance of avoiding ethmc confhct if the authorirartan regtme was not peopled by an 
ethnic minority group in the state. If the regime either contained a representative ethnic mix, 
or was similar to the majority group in the population, there is less likelihood that resentment 
along ethnic lines will develop out of antipathy for the previous regime. It is also less likely 
that ethnic conflict was a cause of the regime's downfall, so ethnic tensions are probably not 
too severe at the time a transition process begins. Demands for retribution against the ethnic 
group that made up the regime are also less likely to result if the regime represented a mix or 
th~ nrjority group. 
,:Y Si~ilarly, the et~nic composition of!llt:_<:pposition to th:__J.Jrevious regime w~l~~ect 

ethmc relations dunng tlie transtllon. If all the mam ellimc groups iffllresurewere umted m 
opposition to tlie previous regime, either in one opposition movement or a coalition, 
democratization has a better chance of avoiding or mitigating ethnic tensions. This would be 
true in particular if the leadership of the opposition included members of different ethnic 
groups. This would give diverse ethnic groups a cooperative foundation on which to build 
when working to create a new system of government, as well as ensuring that members of 
different ethnic groups would participate in the negotiating process over a new political 
structure. Czechoslovakia provides an example of the harmonizing effect such unity can have; 
the two heroes of the Velvet revolution were Vaclav Have!, a Czech, and Alexander Dubcek, 

4 Horowilz points out that one of the dangers in situations with two relati,·ely equal ethnic groups is that if 
ethnicitv is a major political factor, elections can become merely censuses supporting the larger group. rather 
than competition. See Horowitz, "Ethnic Conflict Management for Policymakcrs", p. 116. 

' See Da,·id Welsh, "Domestic Politics and Ethnic Conflict", SurvivaL VoL 35, No. L Spring 1993, pp. 72-
3. This also supports Lijphart's conclusion that proportionality must be fluid rather than fixed in a gi\·en 
constitution, which cannot take into account future birth rates. 

6 DaYid Welsh. "Domestic Politics and Ethnic Conflict", pp. 70-72. 
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a Slovak, while the main opposition to the communist regime was a coalition between Civic 
Forum in the Czech lands and the Public Against Violence in Slovakia 7 

If, instead, opposition to the authoritarian regime was dominated by a single ethnic 
group, or fragmented along ethnic lines, the process of negotiating a new structure would be 
complicated. If only one ethnic group is involved in the negotiations to create a new political 
structure in a multiethnic state, the odds that the end result will satisfY all the major groups in 
the state are smalL Negotiations dominated by one ethnic group will be less likely to address 
issues of equal rights and acceptable representation in creating a new constitution. If the 
ethnic balance is severely skewed in favor of a dominant ethnic group this might be inevitable, 
but again, the example of Sri Lanka and shows that a strong majority position does not mean 
that ethnic conflicts can be avoided in the long run. Instead, other groups may be driven to 
violent protest against majority domination. 

;: ) Sixth, the nature of the leadership of the main opposition groups is critical to whether 
lP ~nic tensions are eased or exploited. The likelihood that democratization will mitigate ethnic 

prODlems IS greater if the leaders of large ethnic groups are moderates rather than extremists. 
Moderation has two definitions in this context In democratization, moderation implies 
support for negotiated settlements to change the power balance, rather than revolution8 In 
ethnic disputes, moderation means avoidance of extremism and hostility in developing 
positions vis a vis other ethnic groups. Democratization has the greatest chance of avoiding 
ethnic conflicts if both of these definitions apply to the leaders of the major opposition groups 

If the leadership of some ethnic groups, particularly larger groups, embraces extreme 
positions with regard to ethnic rights, the ability of the democratization process to lessen 
ethnic tensions would be weakened. In this respect, one should keep in mind that .all ethnic 
groups must be willing to work together to find solutions to ethnic conflicts; if one side -- or 
one leader -- sees an advantage in continuing the conflict, it will continue. This prevented 
solutions to the civil war in Sudan for years. So long as different leaders thought continued 

T The presence or absence of external ethnic allies is a seventh facto 'nfluencing the 
'f) fighting would favor their ends, they were unwilling to consider ·ated settlement' 

democratization's affect on ethnic tensions. If external ethnic a 1es are not present, 
democratizatiOn IS more hkely to avoid ethnic inflammation. External allies would thus not be 
available to exacerbate domestic political issues, or to provide an alternative to the continued 
unity of the existing state. This would also preclude the possibility of an ethnic group finding 
a readily available ally outside the state's borders. The absence of an ethnic link outside the 
state does not remove the possibility of external allies entirely, since there are always states or 
leaders who will see an advantage in destabilizing a neighboring country. Yet the immediate 
affinity of a shared ethnic background is a powerful force, the absence of which improves 
democratization's odds of avoiding ethnic tensions. 10 

' The tragedy of the Czechoslm·ak case is that no agreement could be reached on an ethnic balance in the 
formation of the new governmental structure. but this is due primarily to the obstinacy of some key figures and 
the exploitation of extremist ethnic positions in Slovakia. On the demise of Czechoslovakia sec Jiri Pehe. 
"Czcchoslm·ak Parliament Votes to Dissolve Federation". Radio Free Europe/Radio Libert\' Research Report. 
Vol. L # 48, December -l 1992. pp. l-5c Paul Wilson, "Czechoslo,·akia: The Pain of Divorce", The New York 
Review of Books, Vol. XXXIX.# 21. December 19, 1992, pp. 69-75. 

8 Huntington, The Third Wm·c, p. 121. 

9 Horowitz. "Ethnic Conflict Management for Policymakers", pp. 117-119. 

10 This stands in ironic contrast to the positive role that the diffusion of ideas across borders clearly plays in 
catalvzing and shaping processes of democratization. 
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If one or more groups in a given state are members of an ethnic group which governs 
in a neighboring state, democratization could face additional challenges in lessening ethnic 
tensions. 11 This could lead to the existence of, or accusations about alternate loyalties for 
some ethnic groups; indeed, some groups may choose to exploit potential allies outside the 
state to gain greater rights in the internal bargaining process. As with ethnic conflict 
management in general, keeping negotiations for democratization bilateral is far preferable, 
since it keeps any conflicts domestic and reduces the number of actors involved I' There are 
many examples of the problems that can be created when ethnic groups claim external allies, 
includipg Northern Ireland, Armenia, and Romrnia. 

lEighth, the loyalty of the army matters. If the army is loyal to the state, rather than to 
a particu!l;r ethmc group, democratization is less likely to lead to ethnic conflict The 
Yugoslav Army's dominance by Serbian officers loyal to Serbian leaders greatly complicated 
efforts either to maintain the Yugoslav state, or to defend moves toward independence in 
Slovenia and Croatia. 1

' This shows the problems that ethnically inclined militaries can pose for 
democratizing states. 

If, alternatively, the military is loyal to one ethnic group, it can cause severe problems 
for the process of democratization and the search for solutions to ethnic conflicts. If the 
military is part of the majority group, the consequences will not be too severe, unless ethnic 
tensions already exist If both military and the previous regime are members of a minority 
ethnic group and feel threatened by possible retribution against their group during 
democratization, the military would be in a position to try to quell the process, or to defend its 
views by force The efforts of the Red Army units stationed in Moldova to defend ethnic 
Russians living there during 1992 illustrates the problems which can arise in such a situation. 

Ninth, the existence or absence of historical rievallc_es is crit~~IJPast ethnic 
domination or t e presence of strong ethnic stereotypes may not exacerbate ethnic conflicts, 
but they will certainly make bargaining among different groups more difficult Identification of 
the previous regime with a specific ethnic group, in particular one that was a minority in the 
state, could create lingering grievances which may hamper efforts to avoid ethnic conflict If 
the previous regime manipulated the ethnic mix in parts of the country, the likelihood that 
ethnic tensions would reemerge would be high. Again, this could cause resentment against the 
old regime's ethnic group, as well as demands for repatriation or resettlement Given the new 
round of upheaval such adjustments would invariably create, this could greatly complicate the 
process of reaching an equitable distribution of power among national and regional groups. 

How certain factors are addressed may enhance the odds that democratization can 
mitigate ethnic tensions; they may also increase the likelihood that ethnic conflicts will emerge 
either as a result of, or in spite of, democratization. This does not mean that efforts to 
mitigate ethnic tensions should be abandoned, just the reverse Democratization by definition 
provides an opportunity to expand political participation in the state, and the transition period 
provides a window of opportunity that should be utilized, even if obvious obstacles to success 

11 Simply sharing ethnicity with another group creates problems of a different sort The Kurds are scallered 
across se,·eral states. but because they are not in power in any state and thus have lillle leverage, the minorities 
in different states arc not useful allies to each other. 

1
' I. William Zartman. "Negotiations and Prenegotiations: The Beginning. The Middle. and the Ends". pp. 

s2o-n 
13 On Yugoslavia's demise see John Zametica, The Yugoslav Conflict. (London: BrassC)·'s for the 

International Institute for Strategic Studies, 1992) Adelphi Paper 270. 
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exist The key remains in the negotiation of a far-sighted and equitable balance among the 
ethnic groups in the state. 
Indeterminate Issues 

In addition to the issues listed above, it is important to note certain factors which 
complicate attempts to resolve ethnic disputes, and are therefore likely to require particular 
attention during democratization. First, earlier attempts to manage ethnic conflicts do not 
provide a clear assessment of the effect that intra-ethnic party competition will have on inter
ethnic disputes. In some cases, intra-ethnic competition appears to lessen the degree of 
conflict between ethnic parties, by denying any party a clear victory if it relies only on 
members of its own group. The need to court voters from other ethnic groups then favors 
political candidates who endorse policies acceptable to many groups, rather than just one, and 
these will in general be more moderate ethnic policies. In other cases, however, intra-ethnic 
competition turns into a battle to see which party can win the support of a single ethnic 
constituency. In states in which ethnic grievances are close to the surface, this can lead to an 
exacerbation of tensions as parties compete to defend ethnic interests more fiercely than their 
fellow ethnic opponents, with negative consequences for inter -ethnic relations. Similarly, it is 
not clear whether ethnic homogeneity or heterogeneity within the state creates a greater 
likelihood of ethnic conflict In either case, if the ethnic balance has been manipulated by 
previous regimes, there is a greater chance of grievances among groups. 

What both of these issues highlight is the importance of finding a solution which fits 
the unique situation in a particular state; there are no ready formulas. And given that many of 
the groups and parties in newly-democratizing states have little experience of political 
participation, it is particularly crucial to use great care in constructing either electoral or 
territorial solutions to potential ethnic conflicts. 

Democratization in Practice: the Baltics and the Caucasus 
How do these factors relate to the situation in the former Soviet Union, and in 

particular to the Baltic and Caucasus regions?" Clearly, conditions prior to the collapse of the 
Soviet Union would affect the nature of ethnic relations in these regions once they gained 
independence. The four factors that matter, according to this analysis, are the ethnic nature of 
the previous government, the geographic mix of ethnic groups in the state, the composition of 
the military, and the existing level of ethnic tension. 
Pre-Existing Conditions 

To determine conditions prior to the transition, one must first decide when the 
transition began. A brieflook at conditions in the USSR prior to Gorbachev's ascendance to 
power may provide a useful background, given the fluidity of the situation at the end of his 
tenure. In 1985, the USSR was ruled by the Communist Party of the Soviet Union (CPSU) 
The majority of the leadership of the USSR was ethnic Russian, though ethnic elites from the 
Union republics were integrated into the ruling party of the state. One important consequence 
of this co-optation of elites is that the Union Republics lost what capable leaders they had, as 
competent and ambitious local leaders gravitated to Moscow to further their careers, and were 
Russified, or at least "Sovietized" in the process." 

1
•
1 It should be noted that I refer more to the non-Russian Caucasian republics than to the north Caucasus 

region within Russia. though I will refer to it on occasion. 

15 Fiona HilL "Russia's Tinderbox: Conflict in the North Caucasus and its Implications for the Future of the 
Russian Federation", Strengthening Democratic Institutions Project, Kennedy School of Government, Harvard 
University. September 1995. Section 11, pp. 20-28. 
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The Soviet state had a diverse ethnic mix, including dozens of different ethnic groups. 
In terms of culture, however, it was heavily Russified, as the Russians in essence abdicated a 
separate Russian culture in return for incorporation of"Russian-ness" as "Soviet". In both 
Union Republics and the autonomous republics within different Union republics, the "titular" 
nationality was given precedence. However, the Soviet state manipulated migration to various 
regions in order to dilute the political strength of the ethnic majorities; moreover, Stalin 
manipulated the borders of both Union and autonomous republics in order to ensure that local 
leaders would be stymied in any attempts to build local ethnic bases of support because of the 
presence of other national.groups in their "titular" republics. Thus, local leaders would remain 
dependent on Moscow for their political power. 16 

The Soviet Army was also heavily dominated by ethnic Russians and other Slavs. 61% 
of the Officer Corps of the Red Army was ethnic Russian; another 31% was Ukrainian or 
Belorussian. Moreover, the Army tended to distinguish between ethnic groups in the tasks to 
which it assigned conscripts. Slavs were appointed to the Navy, the KGB, and front-line 
divisions, while Central Asian and Caucasian recruits tended to be delegated to construction 
brigades. 17 This reflected both greater faith in the reliability of Slavic troops, and also the 
language barrier, since Central Asian recruits could not always speak Russian." As a result of 
this breakdown, though mixed in composition, the army tended to be identified with the Soviet 
or the Russian State. 

Ethnic tension in the USSR appeared to be low in 1985, when Gorbachev came to 
power. Indeed, it was widely assumed that ethnic tensions were not a problem in the USSR, 
and would not become an issue in the near future. In retrospect, this appears to have been the 
result primarily of the repressive power of the state, as well as Soviet propaganda. 19 

By the time the Soviet Union disintegrated at the end of 1991, the factors influencing 
ethnic attitudes appeared to have changed dramatically. In the Baltic region, for example, the 
Soviet government was by 1990 viewed as an occupying government, of either Russian or 
communist derivation. The ethnic mix in the three Baltic states varied, in ways with important 
consequences for their future policies; in Lithuania, the population is 80% ethnic Lithuanian, 
with 8.9% ethnic Russians. Latvia and Estonia have larger Russian minorities Ethnic 
Latvians make up 52.5% ofLatvia's population, with 34% Russians, while ethnic Estonians 
comprise 61.5% of the population in Estonia, with 30.5% Russians. In all three states, the 
remainder of the population is a mix of Belarussians, Ukrainians, and smaller groups from 

16 Anatol Lieven. The Baltic Revolution: Estonia. Latvia. Lithuania and the Path to Independence (Ne"· 
Ha,·en and London: Yale Umversity Press. 1993), p. 184: de Nevers, Russia's Strategic Renovation: Russian 
SecuritY Strategies and Foreign Policv in the Post-Imperial Era Adelphi Paper# 289 (London: llllcrnational 
Institute for Strategic Studies. 1994). pp. 14-15. 

1
' On the ethnic make-up of the Red Army. see Brian Taylor. "Red Army Blues: The Future of Military 

Power in the Former Soviet Union." Breakthroughs, Vol. 2, No. I Spring 1992, pp. 1-8: Murray Feshbach. 
"Demographic trends in the Soviet Union: Serious Implications for the Soviet Military." NATO Review. No. 5. 
October 1989. 

18 On the use of minorities in the military. see Ellen Jones. Red Armv and Socieh': A Sociology of the 
Soviet Militan· (Boston: Alien and Unwin, 1985), eh. 7. 

19 Ronald G. Suny points out that this was also a function of the attitudes of Sovietologists studying the 
system. See "State. Civil Society and ethnic Cultural Consolidation in the USSR Roots of the National 
Question," in Alexander Dallin and Gail W. Lapidus, eds., The Soviet Svstem: From Crisis to Collapse 
(Boulder, San Francisco and Oxford: Westview Press, 1995), pp. 351-364. 
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neighboring states." In Latvia, the Russian and Latvian populations are mixed throughout the 
country, while in Estonia, the Russian population is concentrated in the capital Tallinn and the 
north-eastern part of the state 21 

By the end of the 1980's all three Baltic republics had begun to object to the 
requirement that conscripts from their republics to serve in the Red Army outside their home 
republic; the draft was suspended completely in these republics (as well as Armenia, Georgia 
and Moldova) by the summer of 1991. 22 This implies that the Red Army was seen to be an 
instrument of the Soviet state, dominated by Russians. Ethnic tension in these republics 
remained low, however; while Russians were resented by the "titular" population, this was not 
a large source of friction between ethnic groups in these states. The protests that broke out 
prior to the Soviet Union's collapse were clearly directed against Moscow, not the Russian 
population closer to home. 

The situation in the Caucasus was somewhat different. As in the Baltics, the Soviet 
government was perceived as foreign, and detached from the problems of this region. The 
geographic mix in the Caucasus, however, is far more complex than that in the Baltics. There 
are eight main ethnic groups in Georgia, Armenia, and Azerbaijan, including Georgians, 
Armenians, Azeris, Russians, Lezgins, Ossets, Greeks, and Abkhazians. Within the Russian 
Federation in the north Caucasus, the number of small ethnic groups is about 40 23 The 
Russian minority in the Caucasus is small, but many of the other ethnic groups are scattered on 
both sides of what ha·;e now become international borders. 

While there was a high concentration of Soviet military units in this region in 
proportion to its geographical size, only Armenia had a substantial number of officers in the 
Red Army. By 1991 both Armenia and Georgia had suspended the draft, an indication that the 
army was not considered a hospitable place for conscripts from the region. This suggested 
that it was not perceived to be acting with the interests of these republics in mind. Finally, the 
level of ethnic tension in the Caucasus varied from simmering to high; the most serious ethnic 
violence in the Soviet Union had broken out in the Caucasus. with fighting between Armenians 
and Azeris over the Nagorno-Karabakh region, and tensions between Georgians and the two 
main ethnic minorities in the state, Ossetians and Abkhazians. 

Critical Factors: Mitigating or Exacerbating Tensions? 
The following section measures the factors with the potential to ease or irritate ethnic 

tensions. I look first at the Baltic region, and then the Caucasus. 
THE BALTIC REPUBLICS 

First, the level of ethnic tension in the Baltic republics was comparatively low at the 
time of their independence, or "restoration". There was resentment of the Russian minority 
among the "titular" population, but this had not provoked ethnic violence or even substantial 
friction. 

The second critical factor, the speed with which ethnic issues were addressed during 
the transition, was mixed. In all three republics the question of citizenship became a central 
focus of the debate on ethnic rights; who would be granted automatic citizenship in the new 

"' de Nevers, Russia's Strategic Renovation. p. 29. 

'
1 Lieven, The Baltic Revolution. p. 184. 

" Taylor, "Red Army Blues," p. 2. 

" Fiona HilL "Russia's Tinderbox," esp. Appendix 3, which includes maps of the population mix in the 
north Caucasian region of Russia. 
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states, and what requirements would be necessary for those wanting to apply for citizenship 
where this was not automatic." In Lithuania, this issue was addressed even before the state 
declared its independence from the Soviet Union, as the state adopted the "zero-option", 
granting citizenship to anyone who was a permanent resident when the citizenship law took 
effect." The question of who would be eligible for citizenship took far longer to resolve in 
both Latvia and Estonia, as both adopted laws which gave priority to those residing in the 
republic prior to its annexation by the Soviet Union in I 940 -- and their descendants, a clear 
indication ofthe ethnic intent of this stipulation. Both also adopted residency and language 
requirements for individuals applying for citizenship, and Latvia attempted to restrict 
citizenship further by setting a quota on naturalization as well." 

The differences in the way these three republics addressed the ethnic question is 
explained in good part by the relative size of the ethnic groups in the states, the third 
important factor. The variation in the size of the titular ethnic population and the Russian 
minority was central both to Lithuania's willingness to address the ethnic question promptly, as 
well as to Estonia's and Latvia's reluctance to resolve this issue satisfactorily. As mentioned 
earlier, Lithuania had no reason to worry that its native language and culture would be diluted 
by accepting the ethnic Russian population as equal citizens, since ethnic Lithuanians remained 
a dominant majority in the state. Both Latvia and Estonia, in contrast, feared that their culture 
and language would be threatened if their states were unduly "Russianized". Interestingly, this 
appears to be the reverse of what would be expected in terms of how this factor should affect 
the mitigation of ethnic conflicts; relatively equal size of ethnic groups should make it easier 
for them to establish a political system in which no group is dominant. 

The fact that previous (Soviet) regime was linked with the Russian minority, and the 
presence of an ethnic ally of the minority population, the fourth and seventh critical factors 
influencing ethnic tensions, also complicated the citizenship issue. All three republics. but 
especially Estonia and Latvia, harbor historic grievances against Russians, in line with factor 
nine. Rather than claiming independence as new states, these republics consider their inter
war independence to be "restored" after the Soviet Union's occupation. Ethnic Russians 
therefore are seen as reminders of the "occupying" power. Moreover, their presence is 
resented because it is perceived to result from Soviet efforts to dilute the indigenous culture, 
which indeed the Soviet state attempted to do. Hence the concern that granting citizenship to 
ethnic Russians will further the process of "russification"." 

Finally, while opposition to the previous Soviet regime was dominated by the titular 
nationalities in these republics, there was not a clear break along ethnic lines either for or 
against independence. Pro-independence Russian intellectuals worked with the "popular 
front" movements which sprang up in each republic, and there was some support for Baltic 
independence among the local Russian populations. While hardline elements in each state 
tried to manipulate the ethnic Russian population to support continued Soviet rule, with some 

:;
4 Citizenship was not the only sensiti\·e issue: language laws were also problematic. 

25 "The Citizenship and Alien Law Contro1·ersies in Estonia and Latvia'' Strengthening Democratic 
Institutions Project Kennedy School ofGo1·ernment Harvard University. April 1994, pp. 7-11. 

26 "The Citizenship and Alien Law ControYersies in LatYia and Estonia:" JeffChin and Lisc A. Truex. "The 
Question of Citizenship in the Baltics," Journal of Democracy, Vol. 7, no. I, January 1996. 

'' The problem, of course. is that the majority of ethnic Russians now living in the Bailie republics ha1·e 
li1·ed there for decades. and manv were born there. Thev do not feel that thev deserve the blame for the 
policies adopted by the Soviet state: indeed most Russia~s consider that Russians suffered far more under 
communism than did other ethnic groups. See Lieven, The Baltic Revolution, p. I 75-76. 
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success, it should be noted that support for the Soviet Union was found among both the ethnic 
Russian and the indigenous population, rather than breaking along ethnic lines." 

The nature of the leadership of the opposition movements which emerged to contest 
Soviet control also reflects the ethnic differences in these states. In both Latvia and Estonia, a 
significant part of the political spectrum based its desire to "restore" the pre-1940 republics on 
the desire to exclude the Russian-speaking population. In Lithuania, in contrast, nationalist 
attitudes focused more on Lithuania's historical relationship with Poland, and in debating 
whether Lithuania should to try to orient itself more toward the West or not 09 

How do these factors add up in the Baltic republics? In Lithuania, the balance appears 
to fall toward moderate policies and low levels of tension. Whether by deliberate design or 
not, ethnic tensions in this republic appear to have been restrained by the initial circumstances 
of the state, and the policies it adopted early on. 

Ethnic tensions are higher in both Estonia and Latvia. Both faced more difficult initial 
ethnic circumstances, and the policies adopted by the new governments have done little to 
mitigate ethnic tensions The primary issue remains the citizenship law; neither Estonia nor 
Latvia adopted a zero-option on citizenship. Moreover, both tried, to differing degrees, to 
make it difficult for non-ethnics to gain citizenship. Estonian leaders in particular justifY their 
citizenship laws by arguing that as restored states, citizenship is based on the pre-1940 
constitutions, and also that Russian migration was illegal under international law 30 Not 
surprisingly, ethnic relations in Latvia and Estonia have suffered from these policies. Ethnic 
Russians in each state claim that they are being discriminated against, though there is little 
factual evidence to support this. Relations with the Russian Federation have been affected by 
these policies as well. Russia accused Latvia and especially Estonia of human rights violations 
and ethnic cleansing, and threatened that it retains a right to intervene to protect the "Russian
speaking" population]' Ethnic frictions complicated negotiations over Russia's withdrawal of 
former Soviet troops from the Baltic republics, a process which was eventually completed in 
August 1994. Clearly, both intra-state and inter-state ethnic tensions have been exacerbated 

Both Estonia and Latvia argue that their new laws fall within the broad "mainstream" 
of European practice on citizenship laws." But one cannot ignore the fact that these laws are 
at heart exclusionary, and are based on ethnicity. This cannot promote better ethnic relations 
Nor can Estonians and Latvians presume that the ethnic Russian population will give up on 
citizenship and "return" to Russia; much of this population was born in the Baltic republics, 
and the grim economic condition of the Russian Federation is hardly likely to make them 
decide their lives will be improved there. In the final analysis, if the governments of these 
republics want to mitigate ethnic tensions over the long run, they should grant equal access to 
citizenship for all residents of the country. The ethnic Estonian and Latvian populations would 

" The presence of retued Sm·ict military officers in the Baltic republics obYiously presents a problem. 

09 LieYen. pp. 215-216. 

30 Estonians point to the 19~9 Fourth Gene\'a Con\'ention which prohibits an occupying power from 
moYing population masses into territories it has seized. See "The Citizenship and Alien Laws Contro\'ersies in 
Estonia and Latvia," p. 12. 

31 "Program for the Defense of the Interests and Support of Ethnic Russians LiYing Outside the Boundaries 
of the Russian Federation (on the Territory of the Former USSR)", unpublished document. January 199~. 
Alexander Shokhin. "lt is Politically NaiYe Not to Use our Status of the Donor." Moscow News. 19 NoYember 
1993. 

" Chin and Truex. "The Question of Citizenship in the Baltics," p. 146. 
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be more secure if their ethnic Russian neighbors feel that they are integrated into the state, and 
have a greater incentive to support it, both economically and politically. 
THE CAUCASUS 

The question of whether a democratization process has begun is particularly pertinent 
in the Caucasus. Notably, part of the problem confronting efforts to democratize in this region 
is the number of ethnic conflicts that have resulted in violence in recent years. Nonetheless, an 
examination of the status of the factors which might mitigate ethnic tensions may help clarity 
how ethnic issues affect politics in the region, and whether government efforts are making the 
situation better or worse. 

First, there has been a wide range in the level of ethnic tension in the Caucasus since 
the Soviet Union collapsed. Ethnic conflict erupted into violence in Nagorno-Karabakh in 
1991, and fighting between Armenians and Azeris continued there until1993. Tensions 
remain high, as no peace settlement has been reached. Ethnic tensions in Georgia were 
simmering when the Soviet Union collapsed, and since then the central Georgian government 
has fought two wars against secessionist movements, in the Ossetian and Abkhazian regions of 
the state. In the north Caucasus, within Russia itself, ethnic tensions were comparatively low 
when the USSR collapsed, but violence broke out between the Ossets and lngush in 1992, and 
war between the central Russian government and the breakaway Chechen republic erupted in 
December 1994, and continued into the summer of 1996. Thus, when the opportunity to 
introduce democracy presented itself, the level of ethnic tension in the region did not appear to 
be favorable. 

The ethnic groups in the Caucasus are both mixed in size, and in their geographic 
location. In the areas where conflict has erupted, one group tends to dominate the ethnic mix, 
and often one group has an external ally, ethnic or otherwise. In Nagorno-Karabakh, for 
example, ethnic Armenians outnumbered Azeris before conflict broke out, and had the support 
of the Armenian government across the Union border. In Abkhazia, in contrast, the Georgian 
population was larger than the Abkhaz population, but the Abkhazians appear to have been 
backed by the Russian army, or at least some of its local commanders-" 

The ethnic mix of both the previous regime, and early opposition movements, was 
fairly homogenous. The Soviet Government was predominantly Russian, with a few notable 
exceptions such as Eduard Shevardnadze, a Georgian. Regional communist governments 
were made up of the titular nationality of the particular state. As a result, following the 
USSR's collapse, both Georgia and Azerbaijan viewed Russia as a potential adversary, since it 
was the successor state to the USSR Armenia was the only Caucasian state which was a core 
member of the Commonwealth oflndependent States (CIS) that Russia advocated as a follow
on to the USSR, and which included an agreement on joint defense." Armenia's support for 
the CIS and alliance with Russia is explained, of course, by its conflict with Azerbaijan and the 
need for continued Russian backing in this war. 35 

13 In many of the conflicts in the former SoYiet Union. it has been difficult to determine whether Russian 
Army units are acting with the central goYcrnment's approYaL or on their own. Nonetheless, few officers ha,·e 
been remO\·ed or demoted for actions which Moscow claims to haYe no knowledge of. For one analysis of the 
military situation in the Caucasus. see Roy Allison. Military Forces in the SoYiet Successor States. Adelphi 
Paper #280, (London: International Institute for Strategic Studies, 1993), pp. 63-71. 

'·' Allison. Militarv Forces in the Soviet Successor States, pp. 9-10. 

35 
Notably. Russia has supported Armenia, but not enough for it to win the fight oYer Nagorno-Karabakh 

outright: this is an example of what might be called "peace-preyenting" by Russia, to ensure its own leverage. 
See de Ne,·ers. Russia's Strategic Renovation, p. 55. 
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Local opposition to Soviet rule in the Caucasus republics was also homogenous rather 
than ethnically mixed; it was also dominated by nationalist extremists, such as Zviad 
Gamsakhurdia in Georgia. In the cases of Armenia and Azerbaijan this was the consequence 
of the conflict over Nagorno-Karabakh, while in Georgia, opposition to both Ossetians and 
especially Abkhazians was an early focus of Georgian nationalism; indeed, the initial protest in 
Tbilisi which provoked a Soviet military response was a demonstration against Abkhaz 
separatism." Gamsakhurdia in particular spurred suspicion of ethnic minorities, and branded 
ethnic moderates (as well as all other opponents of his rule) as "traitors" to Georgia." 

In contrast to the Baltic states, ethnic Russians are not the main minority group in the 
Caucasus, and therefore Russia does not play a significant role as an external ethnic ally, 
another important factor determining the level of ethnic tension. 38 Russia has, nonetheless, 
been willing to meddle in the ethnic conflicts in the Caucasus. As noted earlier, it is often 
difficult to determine whether Russian involvement has been authorized from the top or not, 
but it seems clear that whether on the ground or in Moscow, some Russians have clearly been 
willing to exploit problems emerging in the newly independent republics for their or Russia's 
own ends. This can be seen on an inter-state level in the Armenia-Azerbaijan conflict, in 
which Russia has backed each side at different points in order to ensure the continued 
presence of Russian army troops and bases in both Armenia and Azerbaijan. On the intra-state 
level, Russia backed the Abkhaz and Ossetian separatists until Eduard Shevardnadze, by then 
Georgia's leader, capitulated and brought Georgia into the CIS, and assented to Russia's 
maintenance of its military presence in Georgia. The Russian army's role has been blurred 
along the way, because while the military has no obvious ethnic affiliations in the region, local 
commanders have been complicit in some of the actions which have exacerbated ethnic 
tensions in the Caucasus39 

More important in terms of external ethnic allies, however, has been the fact that 
populations in the Caucasus are jumbled across what have become international frontiers, 
meaning that many ethnic groups have external ethnic allies, however small, that are frequently 
prepared to come to their aid. This has also ensured that grievances over borders are likely to 
continue well into the future This has been one source of the kind of historical grievance 
which can easily exacerbate ethnic tension. Added to this, several entire ethnic groups were 
deported from the Caucasus in the 1930's and 1940's during Stalin's rule. Some of these 
groups remain displaced from the region, while the return of other ethnic groups has been a 
source of tension, since different groups have occupied their land in the interim." 

36 Sec "Sto sorok tomm· proti,· 'usiy," So,·ctskaya Rossiva, March 15, 199L pp. 3-4. 

" On the situation in Georgia. see Ghia Nodia, "Georgia's Identity Crisis," Journal ofDemocracv. Vol 6. 
No. L January 1995, pp. 104-116. 

38 The exception of course ts m some of the nonh Caucasus republics within the Russian Federation itself 
Howcyer Russia cannot claim to ha,·c acted to "defend" the ethnic Russian minority there. giYen its willingness 
to bomb Grozny. the capital of Chechn)·a. despite the fact that the only people who remained trapped there for 
much of the conflict were ethnic Russians with nowhere to flee. On the conflict in Chechnya see Fiona Hill. 
"Russia's Tinderbox." section V. On the military performance in Chechnya, see Anatol LieYen. "Russia's 
Military Nadir: The Meaning of the Chechen Debacle," The National Interest. No. 44. Summer 1996. 

39 Most obvious ha,·e been the ease with which military equipment has been stolen from Russian military 
bases in the region by all sides in local conflicts. 

4° For one m·erview of migration in the former Soviet Union. see the UNHCR publication, "CIS Conference 
on Refugees and Migrants." UNHCR Public Information Section, 1996. 
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Finally, it seems clear that if an early opportunity to address ethnic issues existed, it 
was not utilized. Nowhere in the Caucasus do efforts appear to have been taken to address 
ethnic concerns by means other than force either before or after the Soviet Union collapsed. 

Thus, the collapse of communism was not seen as an opportunity to mitigate the 
danger of ethnic conflict in the Caucasus --just the reverse. This is not entirely surprising. 
The collapse of the Soviet Union was so sudden that all parties were unprepared. The 
suddenness of this event also meant that there was little opportunity to attempt to negotiate 
agreements in a stable political environment, which might have provided a greater opportunity 
to address ethnic issues. Moreover, there were not always obvious opposition movements in 
place, or alternative leaders to the extreme nationalist figures, which limited the likelihood that 
moderate policies toward ethnic minorities would be adopted. Finally, in some cases ethnic 
conflicts had erupted into violence well before the collapse of the Soviet Union. 

Conclusions 
How did the situation differ in the Baltics and the Caucasus, and with what ---- ____...._...___ consequences for democratizatiOn and confhct prevention? Ethnic tensions were clearly lower 

in the Baltics when they regained their independence. One consequence has been that to the 
degree that ethnic issues have been raised, these have been raised through legal means (i.e., 
law-making), rather than through actual conflict or violence. In the Caucasus, in contrast, 
ethnic tensions had led to conflict prior to the time when these states gained their 
independence. 

Notably, in both the Baltics and the Caucasus, attempts to address ethnic questions in 
legal fora rather than with force have tended to exacerbate tensions, rather than resolving 
them. This is equally true in Latvia, Estonia, and Georgia; Latvia's and Estonia's citizenship 
laws have provoked fears of statelessness among the ethnic Russian minorities, while 
Georgia's attempt to abolish the autonomy of the Ossetian and Abkhazian regions within its 
borders provoked secessionist conflicts Both policies reflect the larger problem that 
nationalist leaders are willing to rely on hostility to minorities to retain their base of popular 
support. There is the problem, of course, that in all three states moderate policies would 
probably have ensured the defeat of those advocating them; nonetheless, this factor should be 
recognized as a serious obstacle to the development of more ethnicly impartial political 
systems. 

Both the Baltics and the Caucasus cases point to the exacerbating role played by 
external actors with an interest in internal conflicts, ethnic or otherwise. External et/mic allies 
have complicated the ability ofLatvia and Estonia to resolve their minority dispute, both 
because this led their governments to resent the minority as former occupier and to distrust it 
as a potential fifth column for Russian interference down the road. Russia's behavior toward 
these states has done little to assuage either of these attitudes. External ethnic allies also 
fueled the conflict in Nagorno-Karabakh, as well as Georgia's conflict with its Ossetian 
minority. The Caucasus has the additional handicap of Russia not as an active player on ethnic 
grounds, but willing to use its military power and resources for its own purposes, primarily to 
ensure its continued presence in this region. 

The fact that violence has been prevalent in the Caucasus, but not in the Baltics, also 
suggests that the factors presented here as potential indicators of the degree of ethnic tension 
must be considered together. Each by itself can explain only a part of the puzzle, and different 
outcomes will result from different mixes. Yet looking at the interaction of these variables 
may help us determine the source of the problem in a particular situation, and thus aid the 
search for solutions to different conflicts. 
AN INSURMOUNTABLE PROBLEM? 
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Much of the scholarship on ethnic conflict emphasizes the distinction between deeply 
divided societies and less troubled societies, in which cleavages may be more fluid The 
conflicts in divided communities are likely to be the most difficult to resolve and democracy, if 
it exists in these societies, is most likely to be threatened'' One recent correlate of this is the 
argument that in situations in which ethnic conflict has led to bloody civil war, an end to the 
violence is impossible without separating the ethnic groups involved. If communities have 
reached the point where they no longer feel safe living with the other ethnic group present in 
their community, then only by dividing the two communities and thereby resolving their 
security dilemmas is the conflict likely to end for any length of time." 

While this may be accurate in a theoretical sense, it is a disturbing conclusion for 
several reasons. First, assuming that separation is the only answer once communities have 
erupted into violence or ethnic cleansing appears to reward those inciting hate. It seems 
increasingly clear that what we currently regard as "ethnic" thinking in political life is a 
product of modern conflicts over power and resources rather than the result of"ancient" 
ethnic hatreds'' Moreover, violent ethnic conflict tends to be incited from the top, as 
politicians mobilize communities to ethnic conflict for their own political advantage. ·•• 

Similarly, proposing separation does not address the fact that mixed populations 
clearly coexisted prior to the conflict. It may be difficult both to pronounce that they can no 
longer coexist, or to determine when the situation has become so untenable that separation is 
the only solution. Moreover, moving populations off land that they view as their homeland is 
not necessarily a long-term solution to the problem of ethnic conflict, since recent conflicts 
themselves have shown that revanchism remains a powerful force'' 

Finally, separating populations in situations of civil war would require massive external 
involvement, and arbitrary decisions by outsiders about where new borders dividing 
communities should be drawn. The international community is not likely to take on this 
responsibility, given the difficulty of reaching agreement even in Bosnia-Hercegovina The 
difficulty of resolving violent conflicts once they have begun reaffirms, therefore, the 
importance of preventing conflicts from getting out of hand before such drastic solutions 
become necessary. 

" Sec Larry Diamond and Marc F. Plattner, eds. Nationalism. Ethnic Conflict. and Democracy (Baltimore 
and London: Johns Hopkins UniYersity Press. 1994), pp. x-x·yii: Donald Horowitz, "Democracy in Di,·ided 
Societies," and V.P. Gagnon, "Serbia's Road to War," both in Nationalism. Ethnic Conflict. and Democracy. 

·" Chaim Kaufmann. "Possible and Impossible Solutions to Ethnic CiYil Wars," International Security. 
Vol. 20. No. 4. Spring 1996. pp. 136-175. 

43 John R. Bowen, "The M)1h of Global Ethnic Conflict." Journal of Democracy. Vol. 7, No. 4. October 
1996: Hill. "Russia's Tinderbox." 

·" Diamond, and Plattner, Nationalism. Ethnic Conflict. and Democracy, p. xxi. 

'; Kaufmann acknowledges these problems, but they are substantial. 
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Regional Cooperation as a tool for connict prevention. 
Feasibility and Usefulness. 

(Unrevised English FIRST DRAFT. Do Not Quote) 
by Gianni Bonvicini 

The main aim of this chapter is to answer the question whether and to what extent regional 
cooperation in Europe can help to prevent a potential crisis from becoming a violent conflict, 
particularly in the Eastern part of the Old Continent or at its borders between East and West. 
To be more precise, what we would like to analyze is the security nature and role of regional 
cooperation in the post '89 Europe, in those areas in which it didn't exist at the time of the fall 
of the Berlin Wall, at least in the shape of a democratic and free cooperative framework 
among sovereign states or frontier regions (local governments) 

A related question concerns the preventive character of regional cooperation and its ability to 
perform as a conflict -regulating tool in the non-traditional field of the new security challenges, 
originating mainly from ethnic and intrastate crises and not, as in the past, from interstate 
confrontation. In fact, one answer might be that regional cooperation has less of a chance of 
acting as a preventive tool than of being an instrument for post -conflict solutions; this, in turn, 
could mean that regional cooperation can be considered an effective preventive factor only in 
the presence of particular political conditions. 

Finally analysis will turn to the degree of institutionalisation requested to make regional 
cooperation an effective factor of conflict prevention, and its interlinkage with other regional 
institutions (such as EU or NATO) and preventive tools (such as the Stability Pact) in order to 
achieve the best possible results. 

A last remark. By regional cooperation, we mean two different levels of cooperative regimes: 

- Regional cooperation as such: this is the classical pattern of cooperative agreements among 
sovereign states; 
- Substate regional cooperation this is what we could call transborder or intrafrontier 
cooperation among local governments and ethnic communities. 

I. A new dimension to the concept of regional cooperation in post '89 Europe. 

Regional cooperation in Europe was a well known and widely studied security instrument in 
the pre-'89 political situation, but its meaning was different with respect that which it is taking 
on today. This was mainly due to the fact that it was confined into the two geopolitical areas 
of Europe, the West and the East, and had as its main aim the reinforcement of the different 
and competing institutional frameworks in both camps. Only partially did it serve as a channel 
for political and economic dialogue between the two parts of Europe, as was the case in the 
limited efforts of cooperation between the EC and Comecon in the mid-eighties, or at the 
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substate level in the experience of the Alpe Adria initiative, among others (Bonvicini, Inotai, 
1992) 

That kind of regional cooperation pattern, between the West and the East, can be considered 
no more than an indirect tool to overcome strict political borders in a divided Europe and to 
diminish the rigidity and the distance between the two European institutional environments of 
that time, through political dialogue and trade cooperation. 

In the new post '89 geopolitical situation, regional cooperation has been attributed a larger 
and more important role from the very beginning. In general terms, it had to help overcome 
the old division of Europe and to prepare the countries of Eastern Europe for the necessary 
domestic adaptation in the economic and political fields in order both to avoid fragmentation 
and nationalism and to expedite a peaceful transition towards an overall democratic Europe. 
Great hopes were addressed to initiatives like the one launched by Poland, Czechoslovakia and 
Hungary in 1991 with the Visegrad agreement or, the attempt in the southern part of Eastern 
Europe to transform Yugoslavia into a democratic federation of independent states, just before 
the open military conflict blew up. In fact, the immediate post-Cold War emergence of 
numerous attempts at regional CO!Jperation initiatives in order to optimise geographical 
proximity and economic common interests and to prepare, in some cases, for entry into 
Western Institutions were greeted as the principal element for assuring stability in Europe 

In very general terms, the prevailing philosophy at that time was the following: from one side, 
Western European and American political leaders tried to favour the peaceful transformation 
of the Soviet Union and Yugoslavia into "democratic" federations largely based on 
autonomous states, thereby avoiding their dissolution; from the other side, they pointed to the 
setting up of forms of cooperation among those states of Eastern and Central Europe, which 
had already reached a full status of political independence from the former Soviet Union. 

Western Europe, in particular, attributed high priority to this second policy, in which it felt 
better equipped to intervene, given its geographical proximity and the clear interest of a 
unified Germany to assure stability at its borders. The principal aim of the superassociation 
agreements with Central and Eastern European countries that the European Community 
started to negotiate at the end of the eighties was to link those countries to the Community 
and to initiate a "group to group" policy with Central Europe to enhance the perspective of 
security between the two groups (I AI et Alia, 1991 ). 

At this stage regional cooperation among states enlarged its scope to a variety of functions 
- prevent ethnic turbolences, 
- obtain economic advantages and stability; 
- solve bilateral disputes through political dialogue; 
-enhance security in a given area through exchange of military information. (Greco, 1996) 

Much less attention was devoted to Yugoslavia, for which the renewal of association 
agreements and the launching of new relations took too much time to exercise any influence 
on the imminent military confrontation, and to the Soviet Union which was considered an 
intractable problem for the Europeans and a kind of privileged field of action for the United 
States and Nato. 
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Seen today, after having witnessed the numerous conflicts in Eastern Europe, the West's 
adoption of a political strategy for the maintenance of an integrated system in Eastern Europe, 
with the objective of keeping a security structure capable to preventing the already emerging 
tendencies towards disintegration in the former Soviet bloc seems rather ingenuous. It is true 
that this philosophy was in line with theGorbachev's proposal, shared by many in the West, to 
built a Common European House; but at the same time it must be admitted that it was very far 
from the reality of a strong push towards the relegitimation of national states on a new 
national base. 

Therefore, the collapse of Yugoslavia and the Soviet Union, which were part of the post '89 
Western strategy to build a new cooperative system in Europe, was detrimental to attempts to 
further regional cooperation in a more consistent and rapid way. The climate of uncertainty in 
the security field, which followed the violent events of the beginning of the '90s convinced the 
Central and Eastern countries to give up trying to create strong cooperative systems among 
themselves and to address all efforts towards entry into Nato. 

A variety of reasons limited a new wave of regional cooperation in Europe: 
- unresolved security issues; 
- impermeability of economic borders; 
- search for more powerful external linkages. (Meier, 1994) 

Notwithstanding the stimuli and conditions that Western Institutions gave in order to enhance 
closer cooperation among associate countries (through the inclusion of ad hoc clauses in the 
association agreements or the assistance programmes) the basic tendency from the Eastern 
side was to deal with the EU or Nato on a purely bilateral basis. 

Paradoxically, what the Western side considered a model, such as the European Union, to be 
offered for duplication in Central and Eastern Europe, took on a completely different function 
and became an irresistible pole of attraction. In fact for the majority of Central and Eastern 
states the real priority lies in the enlargement ofNato or the Union. 

There are two main consequences of the Eu and Nato attraction: 
a) it undermines the perspective of stronger cooperation at the borders of the Union during the 
period of preparation in view of future enlargements; 
b) it imposes a drastic choice on the republics more distant from EU and Nato borders 
between isolation and reintegration with Russia inside the CIS 

2. Regional Cooperation in Eastern Europe. 

Within the limits of regional cooperation just indicated, it is of interest to examine some 
practical cases (Visegrad, Baltics, CEI, etc.). The potentials, limits and failures of these 
experiences of interstate regional cooperation can help to identifY their effective role and 
function in contributing to the prevention of future violent conflicts in Europe. 

2. I The Visegrad experiment 
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At its inception in the post '89 European scene, great hopes were addressed to the Visegrad 
Initiative, which officially started at a summit meeting among Poland, Czechoslovakia and 
Hungary on 15 February 1991. 

Behind the stage of this Initiative was a real need for the then three countries of Central 
Europe to protect themselves from the collapse of the security framework, the Warsaw Pact, 
which did not succeed in transforming itself into a European Security Commission or similar 
mechanism, as suggested at the beginning of the '90th by some diplomats and politicians of the 
newly independent Eastern European states. (Vukadinovic, 1995) 

The risk of disintegration and the growing sense of insecurity in Central Europe was well 
reflected in the Visegrad Agreement which, besides the obvious prescription of economic and 
commercial cooperation, stated that the three countries had to engage in coordinating their 
attitudes and strengthening relations with European and international institutions, counselling 
on issue of security, and finally, developing cooperation for the protection of human rights and 
the rights of minorities That is, they had to engage in precisely those areas in which the main 
threats to stability already gave evident signs of becoming real at that time . 

But the initial convinced engagement of the three countries lasted for only a very short time 
and the forces of disintegration and opposition to the priority of regional integration started to 
emerge rather violently; the most shocking event was the partition of Czechoslovakia into two 
parts, with the consequential undermining of the political cohesion of the Visegrad Group and 
the reinforcement of those forces which were sceptical on the viability of a Central European 
Security System (along the line ofWalesa's Central European Nato). In the following months, 
in fact, there was an individual rush to apply for Nato membership and to adhere on a purely 
bilateral basis, without prior consultation, to the Pfp initiative. (Peters, 1996) 

lt is partially surprising that those in favour of stricter regional cooperation were the most 
conservative parties represented by the former communists; on the contrary innovative forces 
and leaders gave high priority to quick adhesion to Nato and to the European Union. Among 
them was the Czech prime minister Vaclav Have!, who feared that any institutionalisation of 
the Visegrad Initiative could undermine prospects for entry into the EU and Nato. 

But at the same time, the slowing down of the process of enlargement from both the Nato and 
the EU side did "oblige" Visegrad countries to maintain a certain level of cooperation, which 
was rather evident in the economic field, where the passage in 1993 to a free trade area 
(CEFT A) increased the prospects of a more consistent intratrade development (from the initial 
7% to 30% in the next few years). In the security field, on the contrary, the only result has 
been a growth of bilateral relations in the military sector through exchange of information and 
limited training activities. (Korosi, !996) 

Clearly these linkages do not signal the birth of a new security architecture in Central Europe, 
but they might be considered a preparatory activity in view of adhesion to Nato and the EU. 

2.2 The Central European Initiative. 
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Launched in '89, the Central European Initiative (CEI) was a kind of precursor to the new 
kind of regional cooperation initiatives. From the very beginning its aim was not particularly 
clear. The absence of Germany, although considered an element of weakness at the same time, 
was to make it an alternative to possible German dominance in the "mitteleuropean" area. 
Officially it was to serve as a kind of test bed for equipping Central European countries to 
prepare for EU enlargement; for this purpose it tried, but with a very little success, to act in a 
very concrete and pragmatic way, by proposing projects on new infrastructures, protection of 
the environment and technological cooperation. (Peters, 1996) 

Security and defence were not among the official aims: the only reference in a 1989 Policy 
Document was on "a contribution towards creating security and stability ... particularly through 
establishing and strengthening mutual beneficial partnership structures based on the shared 
values of parliamentary democracy and human rights". 

In reality, from the beginning of the Yugoslav crises, the CEI engaged in the political activity 
of releasing common declarations to stop the conflict and of enlarging the Initiative to those 
republics, such as Croatia and Slovenia, which did reach independence. A policy of diplomatic 
recognition in support of similar actions lead by the European Union. 

This policy has been pursued to the present with the progressive entry of all new Balkan 
republics into the CEl as soon as they disengaged from the violent conflict. With that aim in 
mind, in the last Gratz summit of November 8/9 of this year the number of participants 
reached a peak of 16 from the initial four of 1989. The next place, the 17th, will be granted to 
Serbia-Montenegro when negotiations come to a positive end. 

Judged from this point of view, the CEI appears to be more a post-conflict opportunity than a 
preventive initiative. Probably the loose character of its cooperative system cannot perform 
any other function than that of a transitional mechanism for more ambitious projects of 
integration 

2.3 Council of Baltic Sea States. 

The key characteristic of this attempt at regional cooperation is what we could call "disparity" 
some countries are stable and advanced democracies, others not yet; some have modern 
economies, others still fight to adopt a market economy basis; some are neutrals, others live in 
a grey area between the old position of dependency in the Warsaw Pact and today's request to 
enter into Nato; some enjoy a stable domestic security environment, others have to fight 
against large-scale crime. (Lucas, 1995) 

But above all the principal factor of imbalance is the presence of Russia in the Baltic area. 
Everybody agrees on the need to keep Russia in, but at the same time the stability of the 
region is largely in the hands of the domestic policies of that still powerful coastal neighbour. 
And this is "per se" an element of disequilibrium 

Clearly, due to the presence of Russia, the main problems affecting the region are those related 
to security aspects. Central from this point of view are the relations both between Russia and 
the Baltic States and between Russia and Finland. The latter are less complex, but in 
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perspective the policy of Finland towards Nato or the role that it will play in a reinforced 
European Union with a strong component in the defence field could turn into a source of 
trouble with Russia, which for the first time, and through Finland, would have a long frontier 
in common with the European Union. 

More serious is the situation with the Baltic countries where a series of factors from the status 
of Russian minorities to the protection of the corridors between Kaliningrad and the 
"motherland" continue to remain possible sources of conflict. (Norkus, 1996) 

Till now, both through a prudent bilateral policy of negotiations between the two parts and the 
positive role played by external European institutions, from OSCE to the EU, the development 
of a cooperative system, in broad terms, inside the region has had a certain degree of success. 
Certainly the chances of violent confrontations, if not conflicts, were at the beginning of the 
negotiation process rather high. Now the aim of the Baltic Cooperation Council is principally 
that of consolidating such a positive tendency. 

In order to achieve this result, the Council can perform in its proper field of competence 
which is mainly the economic field: modernisation of regional infrastructures and the 
elimination of the prosperity differential between the West and East. 

In doing so it has to be supported by a number of external initiatives. 

First, a drastic downgrading of the military arsenal in Kaliningrad. From this point of view, 
CFE negotiations on conventional disarmament have done little to help, given the concession 
granted Russia to maintain a high level of military presence around the Baltics. (Norkus, 1996) 

Second, the continuation of the dialogue on minorities and border issues within the context of 
the Stability Pact that in 1994 established a Round Table for the Baltic region The same 
applies to the OSCE, as it acted positively in the first phase of bilateral negotiations. 

Finally, strong and convinced support from the EU side for any opportunity to reinforce 
multilateral cooperation projects inside the Baltic Sea region: to this end, recourse to the use 
of instruments like Tacis and Phare assistance programmes should be stressed .. 

All these external policies and actions can reinforce the basic security requirement of this area, 
which has very much to do with the full involvement of Russia in a stable cooperative system. 

2.4 Black Sea Economic Cooperation 

Originating from a summit meeting held in Istanbul the 25th ofJune 1992, the Black Sea 
Economic Cooperation (BSEC) has mainly economic objectives. Composed of 11 states of the 
so-called Euroasiatic Belt it, too, has from the start been affected by a great number of 
economic and political disparities. 

Even in economic terms, a free trade area is hardly conceivable due to the absence of free 
market conditions in many countries and to diffused policies of subsidised prices. 

6 



In addition it is an area of great political instability: Armenia vs Azerbaijan on the Nagorno
Karabahk issue; Russia vs Moldavia on the Crimea question; the Russian minority in Moldova; 
the Abhazia issue in Georgia; the Kurdish minority in Turkey; etc. (Ozer, 1996) 

The lack of financial resources and the legislative disharmonisations among the countries have 
undermined the initial hopes of rapid development of economic cooperation in the region. The 
participation of European institutions, namely the EU, in the process of cooperation is very 
limited. And with the exception of the negotiations in Nagorno-Karabahk, the OSCE has 
played practically no role in the region. Abandoned to the initiative of Turkey, which largely 
responds to domestic interests, and to the presence of Russia as a big but passive member, the 
Black Sea Council has not yet shown any clear potential to play a role of conflict mediator 
inside the region. Nevertheless it constitutes a framework of great geopolitical relevance to be 
supplemented with more consistent external intervention from European institutions and other 
regional cooperative systems, such as the CEI. 

3. Substate Regional Cooperation. 

Violent conflicts in Europe have originated frequently at the borders of the states where 
territorial disputes or the existence oflarge minorities across the frontiers have given fuel to 
requests of radical changes in the existing situation. 

After the second world war this kind of dispute has been limited to very few cases in Western 
Europe, from the Basque to the South Tyrolean demands for independence. But apart from 
those few episodes, substate regional cooperation has essentially had the meaning of growing 
pacification along once-disputed borders. This has been the case for the many experiments of 
Euroregio at Germany's frontiers with France or with Belgium and The Netherlands: 
Euroregio Moose Rhein, Rijn Maas Noord, Ems Dollart, just to mention the most popular, 
have answered that political need of overcoming the violent past. (Vedovato, 1995) 

Others had a broader meaning like the Argealp, which extended from Lombardy to Bavaria, 
and responded principally to an economic logic of crossing the still existing borders through 
subnational cooperation. 

Finally, initiatives like the AlpAdria, which in the pre '89 situation involved provinces of 
Hungary and Yugoslavia, had as its main aim keeping open a channel of dialogue around the 
Iron Curtain. 

ln the new post '89 political environment the model ofEuroregio as a pacifYing factor is also 
advancing in some countries of Central Europe. Poland has launched an ambitious program of 
initiatives to create several (six to date) substate cooperative regions (like Euroregio 
Pomerania) around its borders to accommodate requests deriving from the existence of 
numerous minorities and to avoid the reopening of territorial disputes with neighbouring 
countries. The same took place between the Czech Republic and Germany with the Euroregio 
Egrensis or the Euroregio Carpalia at the Eastern borders of Czekia. (Richter Malbotta, 1995) 

This impressive effort has a clear preventive meaning and in combination with the philosophy 
of the Stability Pact tries to avoid or postpone any requests of excessive autonomy or the 
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correction of borders, in view ofthe long-term prospect of a full integration into a stronger 
. regional context, such as the EU 

If this can be considered a traditional path for substate regional cooperation, the rise of ethnic 
and national conflicts in Eastern Europe has added a different role to it: that of avoiding the 
institutionalisation of purely monoethnic states. 

In fact, the emergence of a monoethnic concept of state in the post '89 geopolitical situation, 
so evident in the Balkan turmoil, has to be considered a permanent threat to stability and 
security in Europe. 

Some scholars have tried to avoid this risk through the so-called states-plus-nations approach 
(Gottlieb, 1994). This theory calls for the deconstruction of rigid concepts of territorial 
borders, sovereignty and independence, and proposes, among other things: 
- special functional zone across state boundaries; 
- creation of national home regimes in historical lands; 
- granting of national status to national communities; 

In this case substate regional cooperation should serve as a means to eliminate any sort of 
territorial disputes based on the presence of a strong ethnic group. This is also true in the case, 
which is rather frequent today, of large minorities scattered inside the territories of a state and 
rather far from its border This is the condition of numerous Russian groups that have stayed 
in the newly independent republics of former Soviet Union after its collapse. In this condition, 
territorial solutions are even less practicable than in those cases in which minorities are located 
at the state borders. 

But in order to achieve a positive result through application of the state-plus-nation theory, 
the ethnical character of a region has to maintain a low profile or be balanced through 
cooperation with other nationalities or ethnic groups. In fact a new phenomena which 
contradicts the states-plus-nations theory is the rise of ethnocentric regionalism (Guy Heraud, 
1996) as a destabilising factor in substate regional cooperation initiatives. To avoid this threat, 
substate regional cooperation can't be fully institutionalised and obtain the legal right of self 
determination. This could in fact favour the creation of mini-states on ethnic bases, which 
would contradict the preventive character of substate regional cooperation. 

4. Some conclusive remarks. 

Our analysis rather clearly reveals that regional cooperation, at the state and substate levels, 
cannot provide a definitive solution to the basic problems of security in Eastern Europe, but it 
can help to move in the right direction. 

First, under a certain point of view regional cooperation can be considered a transitory means 
for solving those problems which existing institutions, such as the OSCE, EU and Nato, 
cannot solve directly. For example, in the case of the Visegrad Initiative, regional cooperation 
has also had some limited effect on the security policy field (through regular military 
consultations), but the creation of an independent security architecture can't be placed on the 
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agenda. Therefore this limited exercise in the security field has to be placed in the long-term 
perspective of stronger integration with existing European institutions. 

This leads to the second remark which has to do with the role of existing European institutions 
towards the initiatives of regional cooperation. The linkage between the two has to be 
continuous and effective for several reasons; to be ready to intervene as mediator in case of 
crisis (like the positive role that the OSCE played between the Baltics and Russia); to provide 
the necessary means, economic and legal, to help overcome inequalities and dishomogeneities; 
to condition, through ad hoc policies and programs, the attitude towards cooperation in order 
to create a way of thinking addressed to the solution of dormant conflicts This is the reason 
why, despite several initial failures, lasting pressure from the Eu and Nato is needed to 
consolidate present regional cooperation initiatives. To point only to the future enlargement of 
either Nato or the EU has to be considered a strategic error. 

Thirdly, other instruments of conflict prevention, such as the Stability Pact, assistance 
programmes, the PIP, etc., should also be strictly linked to the development of cooperative 
initiatives. This is particularly true for those groups of countries which are either part of the 
CIS , geographically distant from the borders of the EU and Nato, or for which a perspective 
of enlargement is not evident 

Finally, in institutional terms, regional cooperation has to have some substance under the form 
of mechanisms for the management of common affairs and for mediation in case of contrasts. 
But experience has shown that it is not necessary to reach too high a level of 
institutionalisation. On the contrary, strong regional cooperative systems can become 
additional obstacles to the prevention of future violent conflicts in Europe. In absence of an 
overall security structure in Europe, the formation of new powerful cooperative systems can 
create new unbalances. This also applies to the substate regional level where the risk of 
creating transborder Euroregions on a purely monoethnic base can open the way to a great 
number of small ethnic states, with the risk of reopening - instead of overcoming - territorial 
disputes. 

In conclusion, regional cooperation in Europe can positively contribute both to the prevention 
of conflicts and to post-conflict facilitation of peace, but only in strict interlinkage with 
existing European institutions and other preventive means and with a rather low degree of 
political institutionalisation. 
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Wissenschaft und Politik, Ebenhausen, 22-23 November I 996) 

Diplomacy and economic and financial incentives or sanctions may not suffice to prevent a 
violent conflict. International actors have to consider using military tools to forestall an 
eruption of violence, to stop it after it has broken out, or to ensure that the conflict, when 
stopped, does not degenerate back to the violent stage. This paper will look into military tools 
of preventing a violent conflict from occurring, stopping it after it has occurred, and ensuring 
that there is no relapse to violence. Whenever possible, the paper will draw from the 
experience of the Baltic States and Georgia since their independence in 1991. 

To prevent a conflict, military force can be used in several ways. One is deterrence. 
Traditionally, deploying a substantial force and demonstrating resolve to use it cooled off 
potential aggressors and kept the peace intact. At times, however, deterrence failed, and 
parallel concentration of forces contributed to conflict escalation all the way to war. This is all 
part of standard military strategy, and for the purposes of this paper we will not discuss it any 
further. The new security system in Europe is going to rest on mutual reassurance, rather than 
deterrence. 

Other military tools include confidence building measures, preventive deployment, arms 
control, military-to-military contacts, joint peacekeeping, etc. 

The applicability of these tools may vary widely, depending on the type and nature of the 
conflict one has set oneself to prevent. From the mid-1970s, when, with the Helsinki process, 
conflict prevention in Europe was for the first time approached in multilateral negotiations, and 
until the end of the Cold War at the turn of the 1990s, the conflict to be prevented was an 
outbreak of a major war on the continent. It was from the early 1990s on that emphasis was 
dramatically shifted to meeting new challenges, such as inter-ethnic conflicts, regional 
separatism, and disputes over minority rights. As things stand today, the main body of conflict 
prevention measures still deal with the traditional inter-state conflicts, but most of the recent 
additions to that concern intra-state situations. 

At present, for the first time in two centuries, the likelihood of a general European war is 
negligible. The security community, established following the end of the Second World War, is 
expanding. For a growing number of states, war has ceased to be an instrument of policy in 
their reciprocal relations. The relations between the West and Russia, while burdened by many 
difficult problems, do not give ground to believe that a resumption of military confrontation is 
probable in the forseeable future. Thus, what remains of the potential for conventional inter
state conflict is possible local collisions in the part of Europe not yet absorbed into the security 
community. 

By contrast, the potential for intra-state violence is much greater.(. .. ) 

Another salient feature of the post -Cold War European security landscape is that 1t 1s 
threatened with fragmentation. European security has become very much divisible. In certain 
regions, such as the Balkans and the Caucasus, war has become a reality. While some countries 



already belong to a security community, others feel a security vacuum. Thus, efforts are being 
made to address regional, subregional and intra-state levels of military security 

As regards the two areas under discussion, i.e. the Baltic States and Georgia, the actual or 
potential types of conflict there include: 

(a) ethnically-driven separatism 

This is highly visible above all in Abkhazia and South Ossetia, where in 1992-1993 large
scale violence was the result Other potential "hot spots" in Georgia include Armenian
populated Javakhetia and the Azeri-populated areas in the east (. ). 

By contrast, there is little evidence of ethnic separatism in the Baltic States. The ethnic 
Poles in the Vilnius district are content to continue under Lithuanian rule, and revisionist forces 
in Poland are clearly a fringe group. The ethnic Russian population of north-east Estonia, 
where they form a majority, has failed to respond to nationalist appeals to establish a local 
autonomy as an interim step to joining Russia. Neither Warsaw nor Moscow has at any time 
suggested that it would consider the possibility of such annexations. 

(b) refugee problem and conflict over minority rights 

The wars and Abkhazia and Ossetia have led to widespread ethnic cleansing In Soouth 
Ossetia mixed villages have been "purified". Georgians were chased from most of Abkhazia. 
The refugee problem stands out as a major destabilizing factor. There is a possibility that the 
refugees, driven to desperation, might attempt to force their way through to Abkhazia. Where 
the Georgians remain in Abkhazia, i.e. the Gali district, the problem is protecting their rights. 

The situation of ethnic Russians in the Baltic States is not to be compared, of course, with 
that of Caucasian peoples. The issue of civil rights for non-citizens in the Baltic States, 
especially in Estonia and Latvia, is perhaps the most serious domestic problem those nations 
face. 

(c) domestic civil strife 

For a period of time, between 1991 and 1994, Georgia came dangerously close to becoming 
a failed state. Although the situation has markedly stabilized since then, a new fragmentation of 
the country on political, clan or regional lines cannot be entirely ruled out - yet. This scenario 
is absolutely improbable in any of the baltic States. 

(d) international conflict in the region 

There is some potential for inter-state conflicts in both regions. As far as Georgia is 
concerned, it has some reason to fear all its neighbors. Abkhazia and Chechnya ensure that 
there can be no insulated conflicts in this part of the world. 

The sources for such hypothetical conflict in the Baltic States include: 

- Border disputes between Russia and the two Baltic States, Estonia and Latvia, and latent 
Lithuanian claims to Kaliningrad. 

- Disptes over boundaries of economic zones between several pairs of Baltic States and 
Russia. 

- Problems with Russian transit through Lithuania to Kaliningrad. 

- Widening of the conflict over minority rights in the Baltic States. 
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The most important consideration, however, is the following. To prevent a hypothetical 
conflict involving Russia and the Baltic States one would have first of all to ensure that the 
Baits' integration into "the West'' proceeds in a non-confrontational way. Otherwise, no 
amount of confidence building, arms control, etc. can prevent escalation of tensions, logically 
leading to conflict 

I. Conflict Prevention 

To prevent a political conflict from reaching a violent stage there are two kinds of military 
tools. Some of them are short-term measures, and others long-term ones. The mission of the 
former is, by providing timely information about the intentions of one side, to dispel suspicions 
and calm down fears on the opposite side. The long-term tools are used to create condidence 
on both sides that the military situation is stable and can not be changed abruptly. 

As far as short-term measures are concerned, military early warning is key. Military 
observers attached to the various fact-finding missions, such as the OSCE, despatched to the 
areas of potential conflict, collect relevant military information and use their expertise to detect 
preparations for forceful action, and report to the Organization. 

When there are sufficient reasons to believe that a violent eruption is likely, military forces 
can be ordered to the area to ·dissuade any potential transgressor and reassure the local 
population. Preventive deployment of such forces requires, however, that they are: 

- politically neutral 

- well-disciplined and well-trained for their specific role 

- mobile, capable of rapid deployment to the area and redeployment within it. 

Needless to say, it is not easy to make such forces available. So far, preventive deployment 
has been successfully practiced by the United States in the former Yugoslav republic of 
Macedonia. Preventive deployment could be a very strong instrument of preventive diplomacy 

In other cases, a directly opposite measure can have a similar soothing result. Withdrawal of 
foreign military forces whose continued presence can become a cause of conflict, can defuse a 
situation. The departure of Russian forces from Lithuania in 1993, and Estonia and Latvia in 
1994 removed a major source of tensions in the area. A mere committment to withdrawal is, in 
and of itself, not sufficient, and a time-table is required. Under a different set of circumstances, 
a hasty withdrawal can be destabilizing. The departure of Soviet/Russian forces from South 
Ossetia in late 1991 did little to prevent a conflict there, and the evacuation of Chechnya in late 
1991-early 1992left large amounts of arms and ammunition in the hands ofthe Chechen. 

11. Long-term Measures 

Cooperative Security Arrangements 

The principal objective of the long-term measures has been increasing transparency and 
improving predictability of the parties involved. Even as early as 1975 the Final Act of the 
Helsinki summit of the Conference on Security and Cooperation in Europe laid down certain 
confidence-building measures, such as advance notice of military maneuvers and major troop 
movements, and exchange of observers at exercises. Confidence and security- building 
measures, or CSBMs, are to provide to the participating sides enough confidence that no 
forceful action is being contemplated, or prepared against any of them. In this, military 
transparency, i.e. transparency of capabilities and intentions, is a key factor. Exchange of 



relevant information, especially accompanied by adequate and intrusive verification procedures; 
from observation to on-site inspection are its most valuable tools. 

In 1986 in Stockholm agreement was reached on annual exchanges of plans of military 
activity, and for the first time, inspections. In 1990 in Vienna, transparency reached such areas 
as the structure of forces, their deployment, as well as weapons and their procurement, and 
defense budgets. Special attention was paid to preventing dangerous incidents, e.g., created by 
unnotified flights by aircraft, through excluding their misinterpretation. 

The 1990 Paris Charter for a new Europe was adopted alongside with the Conventional 
Forces in Europe (CFE) treaty, the cornerstone of the current security regime on the continent. 
The confidence building measures contained in the 1992 Vienna and Helsinki documents 
amplified this arms control instrument. Indeed, arms control is a central element of confidence 
building. For arms control to be effective, any arrangement has to be verifiable, with on-site 
inspections provided. Arms control in situations of internal conflicts has its peculiarities. In 
situations where a third party acts as an arbiter, it is essential that it acts in good faith. Russia's 
actions in September 1993 in Abkhazia stand out as a prime example of breach of faith on 
behalf of a third party. Ideally, arms control arrangements must cover the region as a whole. 
Thus, adaptation of the CFE Treaty logically calls for inclusion of the three Baltic States, 
currently outside the scope of this agreement. 

As a result, it is fair to say that the traditional problem of European security has all but 
disappeared. Not only the political likelihood of an outbreak of a major war in Europe has 
decreased to a historical minimum; the forces of various countries have become numerically 
limited, more defense-oriented and unprecedentedly transparent. 

The problems which later arose with the CFE treaty, e.g. as a result of the dismantlement of 
the Warsaw Pact and the break-up of the Soviet Union in 1991 were tackled by 
reapportionment of the Soviet quota among the successor states, and through revising the 
flank limitations. Further adaptation of the treaty is envisaged. 

The 1994 Vienna document on global information exchange set forth measures to increase 
defense planning transparency. These included annual exchange of information on the armed 
forces, major defense systems, defense budgets (for the previous year, and for five years ahead, 
with break-downs following the UN pattern). 

Agreement among the various states on the norms of behavior in the military field is of 
long-term importance. The OSCE Code of Conduct, adopted at the Budapest summit in 1994, 
laid down for the first time principles of the use of force in peacetime and in internal conflicts 
These include democratic civilian control of the armed forces, to ensure, through the use of 
national democratic procedures, that a country's defense potential was commensurate with its 
defense needs; adequate use of force, and preventing damage to civilians. Use of force against 
national and ethnic minorities was specifically banned. Deployment of foreign forces was only 
acceptable on the basis of voluntary agreements. 

As a confidence-building measure, military-to-military contacts are very important, for they 
reduce the error of misperception, minimize the chance of misunderstanding, especially in 
crisis, and thus bar escalation of conflict by mistake. The value of military-to-military contacts, 
however, should not be overestimated. Even those officers who have had established excellent 
professional and personal ties with their colleagues from another nation's military will usually 
fight against the former friends, if ordered. Both WWI and the Cold War testifY to that. 
Equally, ex-comrades from the same army, sharing much experience, could turn into bitter 
enemies in an internal conflict, as the break-up of Yugoslavia and of the Soviet Union, 
including the wars in Abkhazia and Chechnya suggest. 



The 1990 Vienna document calls for various forms of military-to-military contacts. They 
include exchanges of visits by military delegations and senior officers, and establishing contacts 
among military headquarters, in the form of exchange of liaison teams and ensuring permanent 
communication. The outreach program of the NATO Defense College in Rome, e.g., includes 
regular OSCE courses for partner countries, as well as integrated courses with staff-level 
officers and civilians from 1':/ATO and partner countries studying together and building ties. 
The U.S.-German George C.Marshall Center in Garmisch-Partenkirchen has been specializing 
on security studies and such issues as democratic control over the armed forces. 

The Partnership for Peace Program represents the most comprehensive agenda, to date, of 
building military-to-military contacts across the former line of division in Europe. Partner 
countries have established their permanent presence not only at the NATO headquarters in 
Brussels, but also at SHAPE in Mons. Perhaps the most dramatic manifestation of the depth of 
these new contacts is the permanent presence at SHAPE of a Russian three-star general and his 
staff. Part of the IFOR chain of command, they are housed in the building known as Live Oak, 
where the Allies used to engage, during the Cold War, in contingency planning with respect to 
West Berlin. 

IFOR is the best-known example of joint peacekeeping. Exercises are one thing, but 
interacting in a real situation leads to a much higher degree of cooperation. Not only 
confidence is inspired, but mutual trust is built in this way. Habits of cooperation are 
progressively internalized, and technical means of communication are dramatically improved. 
Training for mutual peacekeeping, when their armed forces are still fledgling, can be a 
powerful means to ensure that the newly-independent states, or the countries which have 
regained independence, will avoid military conflict between themselves. Of this, the Baltic 
battalion appears to be a prime example. 

Controlling the arms trade is another prevention measure. Uncontrolled arms transfers could 
be destabilizing. The principle of non-export of arms to areas of potential conflict or to the so
called rogue states is well understood, even if there are differences within the community of 
nations, especially as regards the definition of these rogue states. With the entry into force in 
1996 of the Wassenaar arrangement which has replaced COCOM, there is more transparency 
and more room for consultation regarding arms transfers. 

Conflict Manage me Ill 

Once the conflict has broken out, stopping it becomes a first pnonty. Stabilizing the 
situation through stopping the conflict by securing all parties' consent requires an appropriate 
agreement and a prompt despatch of a peacekeeping force to ensure that the agreement does 
hold. 

Peacekeeping includes monitoring a cease-fire, disengaging the warring parties and creating 
a buffer zone between them, and progressive consolidation of truce. One instrument of this is 
establishing a joint military commission to deal with the issues. Once hostilities have broken 
out, the role of the military is dramatically increased. Thus, military-to-military contacts 
become essential in ensuring that there is no resumption of violence. 

An intersting phenomenon of the post-Soviet scene is joint peacekeeping by the conflicting 
parties. As the experience of the last several years demonstrates, in intra-state conflict 
management, peacekeeping activities involving former adversaries, and a third party, namely, 
Russia, can be reasonably effective. This has been practiced in South Ossetia, since June 1992. 
Esewhere, this has been tried in Moldova since 1992 and, since August 1996, in Chechnya (in 
the form of a Joint Kommandantura in Grozny). In all these cases, there has been no return to 
violence so far. 



In Transcaucasus, as well as in Moldova and Tajikistan, the conduct of operations which are 
designated as peacekeeping, or peacemaking, are mainly the responsibility of the Russian 
Federation that has deployed its troops to the zones of conflict. In all these cases of third party 
peacekeeping, there is a role for international organizations which are to monitor the 
peacekeepers to ensure that the basic principles of the organization are honored. 

Since December 1992, the CSCE (now OSCE) has been maintaining a mission in Georgia 
with the objective of assisting in negotiations between the sides, aimed at achieving a peaceful 
resolution of the Georgian-Ossetian and Georgian-Abkhaz conflicts by political means. The 
primary goal of the mission is to keep the military side of the Georgian-Ossetian conflict under 
reliable control. With the consent of the parties, the OSCE mission has been monitoring the 
Joint Peacekeeping Force established in Tskhinvali under the 1992 Sochi accord. The mission 
succeeded in establishing and supporting contact with the military command of the Georgian, 
Ossetian and Russian forces in the area. Its mandate included collecting information on the 
military situation, reporting breaches of the existing cease-fire and bringing the attention of the 
political consequences of these or any other military actions to the commanders on the spot. 
Four times a week, the mission monitors the activities of the Russian, Georgian and Ossetian 
posts, and conducts inspections of weapons storage areas. It is reported that the participating 
sides in policing the Ossetian truce are sufficiently open and even amenable to OSCE criticism 
of their actions. The OSCE monitors are also helping to remove civil quarrels among 
populations in mixed settlement areas. The mission was also to play an active role in the work 
of the Joint Control Commission whose task was to develop specific proposals for resolving 
the Georgian-Ossetian conflict. The mission acted as an intermediary in achieving consensus 
bet,ween the two sides on the text of the Memorandum on Security and Confidence-Building 
Measures signed in Moscow in May 1996, the first important political step toward settlement 
of the conflict in South Ossetia. 

There are no similar provisions regarding the activity of the OSCE mission in Abkhazia, 
where the OSCE concentrates on the issues of human rights and return of refugees. In the 
military-related sphere it is the United Nations which takes the lead. 

Absence of international observers can have dramatic consequences. The failure of the 
international community to despatch UN observers to Abkhazia in 1993 facilitated the breach 
of the cease-fire there with tragic consequences for many thousands of civilians who lost their 
lives or became refugees. 

Such breaches of cease-fire become possible when weapons control becomes lax. The 
breach of faith by the Russian military authorities in Abkhazia, which, as the guarantor of the 
Sochi cease-fire agreement, was to have had the custody of the conflicting sides' heavy 
weaponry, gave the Abkhaz side a decisive material advantage over the Georgian forces, and 
largely contributed to their military victory. 

Stopping arms exports to crisis areas (i.e. where violence has already broken out) is an 
important measure to prevent resumption of violence Under the very specific conditions of the 
break-up of the USSR and the dividing-up of the Soviet military assets, the Russian 
government transfered to Moldova and Georgia their shares of ex-Soviet weaponry. This 
emboldened those forces within each state, in a matter of a few months, to proceed to military 
solutions of the Transdniestria and Abkhazia problems. Bloody conflicts ensued. at the very 
least, the scale of violence would have been reduced, had those transfers been delayed until 
political settlements were negotiated. 

Even if governments act in a responsible way and do not break sanctions there is a problem 
of illicit weapons transfers to crisis areas. To halt these transfers, embargos need to be 
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enforced: boundaries of the crisis area sealed off, and a blockade imposed. This usually 
necessitates the engagement of border guards, coast guard and air defense forces. 

Peace Enforcemellt 

In situations where one, or both sides are unwilling to reach a cease-fire agreement, and the 
war continues, with a heavy toll of civilian casualties and suffering, imposing a settlement by 
means of an outside intervention may become the only effective way to stop bloodshed. Peace 
enforcement may also be a powerful instrument of implementation of a cease-fire agreement. 

Intervention "for peace', however, is just another kind of intervention. Helping one side to 
prevail or to fight off an attack by its enemies can also de-facto lead to the cessation of 
hostilities. In 1992, the Russian General Lebed used force to make the Moldovan government 
stop its offensive against Transdniestrian separatists, who had been supported by the Russian 
military. In 1993, the Russian military virtually secured victory for the Abkhaz separatist forces 
which managed to drive the Georgians from Abkhazia. 

Force can also be used in a non-combat environment as a demonstration to ensure 
overwhelming superiority of a favored side in a conflict, and thus persuade its opponent to 
accept its defeat. This was done, e.g., in October/November 1993 by Russian forces who 
supported President Shevardnadze of Georgia against the ousted President Gamsakhurdia. 

Conflict Resolution 

The final resolution of a conflict requires certain military measures. It will be some time 
before the former adversaries regain enough confidence to accept each other as good 
neighbors or partners in common nation- and state-building. In the latter case, there is a 
difficult problem of building post-conflict armed forces. What should be the military security 
arrangements between Tbilissi and Sukhumi, and Tbilissi and Tskhinvali, to ensure that the 
military element is integrated into the new relationship, and not undermining it? 

IlL In lieu of conclusion 

Conflict prevention is a highly complex task. Military tools of conflict prevention are 
normally used in co · thnan-military ones. At times, they may play a prime role, but 
their main mission is supportive, i.e. creating the right conditions for a political settlement, its 
implementation, and final resolution of the dispute. 
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Non-governmental Organisations and Conflict Prevention 

S. Neil MacFarlane 
Lest er B. Pear son Professor of!nternational Relations 
The University of Oxford 

"Peace in the largest sense cannot be accomplished by the United Nations or by 
Governments alone. Nongovernmental organisations, academic institutions, parliamentarians, 
business and professional communities, the media and the public at large must all be involved." 

Boutros Boutros-Ghali, The Agenda for Peace 

I. Introduction 

In this paper, I examine the role of non-governmental organisations in conflict prevention in 
Europe. The fundamental purpose of the paper is to assess the direct and indirect contribution 
of such organisations in the area of conflict prevention. I examine in particular whether there 
are any particular aspects where such organisations are likely to be more successful than, for 
example, government negotiators or mediators from intergovernmental organisations, and what 
obstacles they encounter in their efforts to contribute to peace building. In addition, the paper 
covers relations between non-governmental organisations, local governments, and inter
governmental organisations 

I begin with a brief account of theory underlying NGO activity in conflict prevention, and a 
discussion of the areas in which NGO activity is most likely to be effective. I then go on to 
take a look at the NGO experience in Georgia as a case study that may (or may not) illuminate 
the analytical discussion. This leads to a consideration of the effect of attributes of the 
Georgian society and polity on NGO activity and effectiveness and to a number of concluding 
remarks on NGO experience in conflict prevention elsewhere in the former Soviet space, and 
notably in the Baltic countries. 

By NGOs, I mean organisations composed of private citizens coming together in pursuit of 
a common purpose, and independent from government. 1 By conflict prevention, I mean efforts 
in situations of tension between states, political groups or communities to prevent the 
translation of this tension into active conflict. This usually involves information acquisition and 
publicity (early warning), education, informal negotiation and mediation. However, it may also 
involve activity to mitigate the root causes of conflict - e.g. to eliminate economic disparities 
and to defuse enemy images. In the former area, NGO-mounted humanitarian assistance may 
also serve as a confidence building measure. 

The empirical observations on Georgian NGOs and on INGO activity are the product of 
several years of close cooperation with several of them and numerous interviews with NGO 
personnel between 1992 and 1996. There are few citations of the literature, since there is no 
literature 2 

!I. NGOs and Conflict Prevention 

Why should NGOs be relevant to a discussion of conflict prevention? There are very general 
and quite specific aspects to this question. At the most general level, the NGO role is part and 
parcel of the broader concepts of democratisation and democratic governance and their 
relation to the incidence of conflict. This is dealt with (I assume) in some detail in the paper by 

1 



Renee de Nevers, and so I shall say little about it It seems relevant to note, however, that the 
proliferation of non-governmental organisations is part and parcel of the pluralist conception 
of the rooting of democratic governance within a society. To the extent that citizens aggregate 
their common interests into effective organisations for their promotion, this limits the power 
and flexibility of government, not least in the area of conflict. If one accepts the proposition 
that people in general want to get on with their lives and do not want their activities to be 
disrupted by conflict, societies with broad and effective pluralist participation are less war
prone than are less representative political systems. This is one basic aspect of the "democratic 
peace argument" currently so popular in academic and policy discourse on conflict in the post
Cold War era. In addition to their direct effect on public policy, NGOs have an important 
indirect effect in increasing the awareness of the public at large of the nature and significance 
of policy issues before government. Multiple independent sources of information enrich the 
market place of ideas, to borrow Jack Snyder's formulation; the consequent enhancement of 
the quality of political participation also constrains government flexibility. 

More specifically, non-governmental organisations in theory have several attributes that my 
contribute substantially to efforts to prevent conflict in war-prone societies. Not least is the 
fact that they are non-governmental. Their activities in negotiation and communication 
consequently do not carry the baggage of government status. In situations where government 
may be perceived as less than impartial, for example, independent associations may enjoy 
greater legitimacy and trust. This is particularly true where, as in the case of Georgia, 
significant tension exists between various levels· of government. Moreover, information 
acquired and disseminated by non-governmental organisations may have greater veracity, as it 
does not emanate from government(s). 

Second, they are, by definition, parts of the community, and, as such, closer to it, better
informed as to what is going on within it, who the relevant interlocutors are, what the specific 
nature of grievances are, and often, for reasons of personal and professional ties, better to 
convey information and options for conflict avoidance than are governments. In addition, they 
are often made up of people of stature within communities. This may be particularly important 
in new democracies, or newly democratising states, where the government's own ties to the 
society at large through, for example, political parties, are underdeveloped. 

Third, in many instances, they are functional in orientation, organised to promote certain 
functional issues ( e.g human rights, the rights of women) or professional ones (e.g. medical, 
journalist, and legal associations). That is to say, their association is defined not by ethno
social communalities, but by characteristics that cross communal lines. Such functionally based 
organisations are more likely to benefit from an array of cross-communal ties than are ethnic or 
community associations. In polities with poorly developed party structures, they may be the 
only organisations possessing such linkages. As such, they provide a natural forum for 
communication across communal lines. 

At this stage, it is useful to differentiate between indigenous and international non
governmental organisations, both of which are, in the abstract, relevant to a discussion of 
conflict prevention. The above discussion has focused on indigenous NGOs. The activities of 
international ones are germane in at least four ways. First, in conditions where local 
organisations are weak and vulnerable to government interference, as is often the case in 
democratising or pre-democratic societies, international groups may fill the gap in non
governmental activity For example, Human Rights Watch and Amnesty International have 
played an important data acquisition and information dissemination role in many states where 
local organisations lack the experience, organisational and financial capacity, freedom of 
manoeuvre, and often the will to assess human rights violations properly. The broad support 
and prestige that these organisations possess in the international community gives them a 
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degree of access to information that is often denied to local organisations, and allows them to 
accept a level of risk that might well be too high for indigenous analogues. 

Second, international organisations can and do act to strengthen the capacities of local 
NGOs through training, equipment provision, and financial support on the reasonable 
presumption that their own presence cannot be permanent and that it is, consequently, 
necessary to foster the development of local organisations with similar interests and adequate 
capabilities. International NGOs also assist in acculturating indigenous authorities to the 
concept of non-governmental activism. Third, in situations of severe inter -communal tension 
and substantial bitterness, it is often very difficult for indigenous NGOs to operate across the 
lines of conflict In this respect too, international NGOs can substitute temporarily for local 
ones in sustaining and fostering intercommunal linkages, not least through providing neutral 
venues for such interaction between like-minded people from communities in conflict Fourth, 
international NGOs operating in particular areas may assist in conflict prevention through 
provision of early warning to their home governments or to international organisations, and 
may mobilise support to pressure their home governments and international organisations to 
take a more active diplomatic role in the area in question, for good or ill 3 

It is also plausible in the abstract that NGOs may have a negative role in conflict prevention. 
At the local level, NGOs may in fact not embrace society as a whole, but may instead serve to 
consolidate particular conflicting identities within it In this respect, they become part of the 
problem, not the solution. A good example from Georgia of this phenomenon is the so-called 
Mkhedrioni (White Horsemen), a society devoted to the promotion of ethnic Georgian culture 
and values which became a major paramilitary force in post-independence Georgia, 
participating in atrocities in Ossetia and Abkhazia, as well as organising a substantial criminal 
network in the country that reached eventually to the highest level of the Georgian 
government 

Second, even when the intentions of local organisations are pure, they may lack the 
technical and political skills necessary to perform effectively. NGOs active in conflict 
prevention in democratising societies are often made up of inexperienced and unprofessional 
people whose good intentions do not make up for their lack of background and skills. At best, 
this produces ineffectuality. At worst, the efforts of misplaced idealists may put them in danger 
and may exacerbate the very conflicts they are attempting to prevent 

With regard to both local and international NGOs, the more actors involved in a process of 
conflict prevention, the greater the problems of communication and co-ordination among them. 
This may complicate the process of conflict prevention considerably. Moreover, particularly in 
resource-scarce environments, NGOs may spend more time competing among themselves for 
recognition and financial support than they do actually addressing the real problems of conflict
prevention before them. Finally, in conditions where NGOs are heavily dependent on 
particular sources of finance for their operations, their activities in the field of conflict 
prevention may come to reflect the preferences of the funder. Where these are detrimental to 
the process of conflict prevention, so too may be the activities of the dependent organisation. 

Ill. The Case of Georgia 

What does the record of international and indigenous NGO activity in Georgia suggest with 
regard to the actual - rather than theoretical -value ofNGOs in the area of conflict prevention? 
Before answering this question, some background is perhaps useful. In the first place, it may 
seem odd to ask this question when conflict in Georgia has so clearly not been prevented by 
anyone's actions. The post-independence history of Georgia has been dominated by two 
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ethnically rooted civil wars - one involving South Ossetia which lasted from late 1990 until 
mid-1992, and the second in Abkhazia, which lasted from August 1992 to October 1993. 

In neither case are active hostilities occurring. However, the termination of hostilities in 
both cases was the result of the attainment of the insurgents' principal objectives and of 
Russian mediation of cease-fires. Both cease-fires are policed by Russian peace-keepers. In 
neither instance has the cessation of hostilities been followed by a political resolution of the 
conflict in question. Negotiations on Abkhazia are stalled. Those on South Ossetia are showing 
some signs of progress, but this is a result of the growing flexibility of the position of the 
Georgian government, and, with some qualification, their Osset counterparts, as well as the 
efforts of Russian and OSCE mediation. Non-governmental organisations have played no real 
role in any of this. This applies at both the national and international levels. 

That said, several unsuccessful efforts of non-governmental organisations to prevent these 
conflicts do merit scrutiny (see below). In addition, non-governmental organisations are active 
in the effort to prevent resumption of hostilities in both cases, as well as to create a social basis 
for conflict resolution. And of course, these are not the only fault lines in Georgian politics that 
carry a potential for escalation to civil violence. The Abkhaz and the Ossets are two of the 
smallest territorially compact ethnic minorities in Georgia, at about I% and 3% of the total 
population respectively. In contrast, Armenians and Azeris both constitute about 5-8% of 
Georgia's population. There is significant potential for conflict between both communities and 
the Georgian majority and between the two communities themselves. One of the great 
mysteries of Georgian politics is why these relationships have been so quiet Perhaps NGOs 
play a role here. 

Even if one did conclude that the role of NGOs in conflict prevention in Georgia was 
insubstantial, this may tell us more about NGO activities in the particular case (Georgia) and 
what needs to be done to strengthen their role there than it does about the desirability and 
feasibility ofNGO participation in peace building per se. For this reason, at least the beginnings 
of a comparative analysis are provided at the end of the paper. 

The Major Indigenous and International Players 

Georgia has witnessed an explosion of indigenous NGO actiVIty since independence in 
1990-1 and, more particularly, since the deposition of Zviad Gamsakhurdia at the end of 1991. 
As elsewhere in the Transcaucasus, the NGO presence in Georgian society in the Soviet era 
was insubstantial. During the era of perestroika, far more organisational activity was focused 
on party building and the politics of sovereignty than on the creation of non-governmental 
associations. This is not to say that independent organisations failed to emerge at this time. In 
fact, many did. But, not surprisingly, given the political context of the time, they tended to be 
focused on ethno-national revival (e.g. Mkhedrioni) rather than on issues of social peace. 

The result was that in 1992, there were few established NGOs, except for holdovers from 
the Soviet era (professional associations, the Red Cross, etc ), which were in fact quasi
governmental. These were in significant measure discredited by their association with the prior 
regime; moreover, they suffered from the phlegmatism and inability to adapt characteristic of 
Soviet social organisations faced with fundamentally new socio-political conditions. Finally, 
they had little background or experience in the areas of conflict prevention, since the 
government in the Soviet era retained a monopoly on action in such areas, while there was 
little open incidence of inter-communal tension. Few international NGOs were active in the 
pre-crisis phase. Indeed, their involvement in Georgia came later than it did in many other 
former Soviet states, because of the unwillingness of the international community to embrace 
the avowedly ethno-chauvinist government of Zviad Gamsakhurdia. 
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Superficial examination indicates the emergence of a fairly large number of non
governmental organisations dealing with issues relating to conflict prevention in Georgia (See 
Table I). 

Table 1. NGOs Active in Conflict Prevention Activities in Georgia 

The Committee against Human Torture: Monitoring and information dissemination on 
human rights abuses. 

Women's Committee for the Defence of the Helsinki Agreement in Georgia: Monitoring 
human rights abuses, dissemination, relief for vulnerable groups. 

Women's International "White Scarf Movement": Mass action against violence and m 
favour of peace. 

Helsinki Citizens' Assembly - Georgian National Committee: Transcaucasian dialogue on 
regional conflict, unofficial contacts across lines of conflict, early warning. 

United Nations of Youth Net (Georgia): Education in UN Principles, involving Georgian 
youth in the global "peace-building" process, dissemination of UN materials, promotion of 
non-violence. 

Society "Amirani": Education on causes of civil conflicts, organisation of popular action in 
conflict resolution . 

The Young Lawyers Association of Georgia: constitution-building, advice on legislation, 
educational reform, promotion of research on legal and constitutional issues, promotion of 
reform in law enforcement. 

International Center for Conflict and Negotiation: research and trammg m conflict 
prevention and conflict management, informal dialogue across lines of conflict. 

International Society "Women of Georgia for Peace": Peacebuilding, Democratisation, 
women and conflict, relieffor refugees and IDPs. 

Caucasian Institute for Peace, Democracy and Development: Research and dissemination 
on democratic development, and conflict prevention, advice to international organisations 
operating n Georgia, organisation of seminars on peace, democracy, and regional security. 

Caucasian House Preservation of and encouragement of respect for the cultures of the 
Caucasus, encouragement of regional dialogue across communal lines. 

Georgian Orthodox Church: Confidence building through humanitarian assistance and 
income generation in southern Georgia. 

Georgian Red Cross Assistance to vulnerable groups 

Source: Directory: Georgian Non-Governmental Organisations Involved in Peacebuilding, Conflict 
Resolution. and Confidence-Building Related Activities (Thilisi: United Nations Volunteers, 1995). 

This flowering of activity is a result in part of a government attitude towards NGOs that is 
much more open than that of, for example, Azerbaijan. Registration procedures are 
transparent. They are not impossible to overcome. There appears to be little government effort 
to control the emergence of such organisations 
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At the international level, numerous NGOs are either supporting and building the capacity 
of local NGOs, or are independently active in the area of conflict prevention. In the first 
category, the MacArthur Foundation, for example, is the principal funder of the International 
Center for Conflict and Negotiation, while the Soros Foundation has played an important role 
in establishing and sustaining the Caucasian Institute for Peace, Democracy, and 
Development. 4 The International Orthodox Christian Charities (IOCC) assists in the 
management and co-ordination of Georgian Orthodox Church confidence building activities in 
southern Georgia. The Helsinki Citizens' Assembly provides administrative and financial 
support for the activities of its local chapter, as well as for related activities such as those of 
the Caucasian House. Several German Stiftungs and other European funding bodies have 
supported specific activities of a number of these groups. One example is the relationship 
between the Freidrich Ebert Stiftung and the Caucasian Institute for Peace, Democracy, and 
Development. 

In the second category, a number of organisations, including the Helsinki Citizens' 
Assembly, the Harvard Negotiations Project, International Alert, and the University of 
Maryland Center for Conflict Resolution are active in creating opportunities for activists from 
all sides in Georgia's conflicts to meet in neutral venues to build confidence and identifY 
common ground. Many INGOs have engaged in fact-finding missions to the Republic of 
Georgia, focusing on a wide array of issues relating to conflict prevention. Among these are 
research on the human rights situation in Georgia', analysis of the roots and development of 
Georgia's conflicts,6 and violations of the law ofwar7 

In addition, a number of international NGO humanitarian assistance providers have a 
confidence building aspect to their activities. For example, M,decins sans FrontiSres (France) 
is active in all three de facto jurisdictions in Georgia, in part as a result of a desire to ensure 
that no party to Georgia's conflicts feels discriminated against in the field of humanitarian 
action. The International Rescue Committee has lobbied extensively for an expansion of 
humanitarian action in Abkhazia in part for similar reasons. 

NGOs Effectiveness i11 Cmrflict Prevention 

Despite all of this activity, there is little evidence of any significant immediate impact by 
these organisations in the areas of conflict prevention or resolution. As already noted, and 
obviously, the conflicts in South Ossetia and Abkhazia were not prevented. It is reasonable to 
conclude on this basis that conflict prevention activities of NGOs in the pre-conflict phases 
were irrelevant. There are many reasons for this. The international players were not present 
during this phase. Most of the local players did not exist. 

The major instance in which a local NGO attempted to prevent conflict during this period 
was an abject failure. This involved the "White Scarf" movement. The movement is based on 
an ancient Caucasian tradition whereby women opposed to a particular bit of violence would 
drop a white scarf between the male protagonists. This would - ideally cause them to cease 
their violence and accept mediation. In September 1993, the newly created movement sent 
several hundred activists to the front line from Tbilisi by train to re-enact this historical 
tradition in the hope of ending the hostilities between Georgian government forces and the 
military formations of the Abkhaz government around Sukhumi. As it turned out the front was 
moving so rapidly that the train got caught up in the violence and retreated in haste. No one at 
the front paid any attention. The train retreated with alacrity and the individuals concerned 
were lucky to escape with their lives. The idealism of the participants was no protection 
against flying lead. 
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More generally, this failure was a result of conditions in Georgia as a whole during 1990-
93. Disorganisation in government, economic collapse, the collapse of the rule of law, the 
Soviet legacy of weakness in civil society, the influence of extreme forms of ethno-national 
chauvinism on all sides, and Georgia's isolation from international society all created infertile 
ground for NGO activity, particularly in areas so closely related to issues of national identity 
and personal security. 

The more interesting question is whether - as conditions in Georgia have stabilised since 
1993 -this activity has prevented the emergence of new conflicts, the potential for which is 
considerable. For evidentiary reasons, answering this question is difficult Concerning Azeri
Armenian tensions in southern Georgia, we cannot really know whether conflict would have 
occurred in the absence of NGO activities. Moreover, NGOs are not the only conflict 
preventers in the equation. The OSCE and the UN have also been involved. Neither the 
Azerbaijani nor the Armenian government wants its relations with Georgia to be complicated 
by the activities of their co-ethnics within Georgia, not least because both are heavily 
dependent on Georgian infrastructure to mitigate the effects of their own conflict It is 
probable, therefore, that they play a restraining role in relations between the Azeri and 
Armenian minorities in Georgia The same is true for their attitudes towards minority-majority 
relations between Armenians and Georgians and Azeris and Georgians. At this particular 
historical juncture, both governments have an interest in quiet relations between their co
ethnics and the Georgian majority. In these circumstances, not only can we not know whether 
conflict would have occurred without NGO involvement, but we cannot know what the impact 
ofNGOs, as opposed to other actors has been, to the extent that conflict prevention activities 
have mattered. 

One encounters the same sorts of methodological problems in assessing the role ofNGOs in 
preventing any resumption of hostilities in South Ossetia and Abkhazia. None of the principal 
actors has any particular interest in such resumption In fact, in the Abkhaz case, perhaps the 
most obvious instance of conflict prevention after 1993 was undertaken by the Georgian 
government rather than by NGOs, when it halted a bus convoy of Georgian nationalist 
militants heading for Abkhazia to "liberate" it in 1995. Again, moreover, there is considerable 
involvement by international organisations (the OSCE and the UN) and by other national 
governments (Russia) in restraining the parties. For these reasons, non-resumption is over
determined. 

For reasons discussed below, however, I would suggest that the international and 
indigenous NGO role in conflict prevention has been nugatory. How do we account for this 
less than impressive record? In addition to the above listing of conditions in Georgian politics 
and society less than conducive to NGO success, seven other general factors are relevant in 
answering this question with regard to local NGOs. Most have to do with capacity, and reflect 
the rather immature level of development of civil society in Georgia' In the first place, as 
already mentioned in the first section, the people forming NGOs had little understanding of 
civil society and the role of non-governmental organisations within it More specifically, 
effective conflict prevention requires at least the beginnings of an understanding of the theory 
of conflict prevention, as well as of the psychology of inter-group relations and mediation. Nor 
did the principals of NGOs have any real idea of organisation, budgeting, and personnel and 
financial management All of this intellectual and managerial capital had to be acquired on the 
run. 

Conditions for such learning were not propitious. There was no surplus capital within 
society to support the activities of non-governmental organisations. At the outset, there was 
simply no money for simple essentials like office space, desks and phones, leave aside the 
accoutrements of Western NGO activity - the copier, the computer, and the fax. As time 
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passed, and international organisations and NGOs developed Georgia country programming, 
such resources gradually emerged from foreign sources. This, however, occasioned a rather 
desperate and unseemly competition for resources, not only because of the general shortage of 
funds for their activities, but because the funds themselves were the only source of hard 
currency available to people in such organisations. In the desperate conditions of Georgia, 
access to foreign currency was a ticket to survival. 

Consequently, particular NGOs sought to monopolise foreign sources of funding for 
themselves by undercutting the similar claims of other organisations9 There was a certain irony 
in the vicious conflict that often characterised relations among organisations that claimed to be 
devoted to conflict prevention. The sense of paranoia in the NGO community that these 
activities engendered did little to promote co-operation among NGOs or a rational division of 
labour among them. And of course, all of this meant that the bulk of the energies of NGOs 
were not devoted to what they claimed was their major purpose. These factors also inhibited 
the development of effective communication among them and co-ordination of their 
activities. 10 There was in fact no systematic co-ordination of local NGO activities, 11 and no 
effort at establishing a rational division of labour among them. Instead, there was a form of 
NGO "imperialism" in some instances, where single NGOs, irrespective of their personnel and 
financial capacities, attempted to occupy the entire terrain from marketisation through 
democratisation, to conflict management and resolution. 

A second problem related to funding lay in the fact that the purposes of funders were not 
necessarily consistent with the objective of mounting coherent and co-ordinated conflict 
prevention activities. In some instances, the program priorities of the funder did not lie in the 
area of conflict prevention; consequently, the NGO had to orient its activity in other 
directions. 12 In many instances, funding is short term and focused on particular programs, 
making it difficult for the grantee to build sustained and coherent programming. 

An additional difficulty emanated from competition for the limited pool of personnel that 
NGOs drew upon. As already noted, the number of persons with managerial and substantive 
expertise in the NGO sector was low to begin with. The subset that possessed English, 
German, or other Western European language skills was even smaller, and these tended to be 
attractive targets for recruitment by incoming foreign NGOs and inter-governmental 

. . 13 
orgamsat10ns. 

Effective efforts aimed at conflict prevention, at least between Georgian, Abkhaz, and Osset 
NGOs were further inhibited by serious logistical problems. Few inter-communal linkages of 
this type existed prior to independence, because the general underdevelopment of civil society 
under communist rule. Consequently, such links had to be developed after war had occurred. 
This was extremely difficult since telephone communication with insurgent areas was 
extremely difficult or impossible. 14 It was equally difficult to arrange face-to-face meetings, 
given that the communities were divided by lines of conflict and by security zones manned by 
peacekeepers. As shall be discussed below, most inter-communal encounters took place 
outside the country under the auspices of international NGOs. 

Even were such encounters easier than they are, it is not clear just what impact they might 
have. One obvious characteristic of NGOs on all sides in Georgia is their isolation from 
society at large. They tend to be small and their staffs and leadership are composed of people 
with little independent stature in society at large. Their dissemination capacities are limited for 
financial reasons. There is no tradition in Georgia of the population looking to NGOs for 
information and leadership on social and political issues. And the NGOs have few resources -
personal and financial - at their disposal to foster such a tradition. 
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As noted in Section II, to some extent international NGOs can compensate for these 
weaknesses typical of the indigenous NGO probl,matique in democratising states. And, as was 
seen above, there is substantial and growing INGO involvement in the Georgian case. There is 
some reason to expect that their performance in the realm of conflict prevention might well be 
more effective. They are better financed. They possess greater professional resources and 
experience. As parties external to the society in question, they may be perceived to be more 
impartial. They frequently bring substantial prestige to the table. They can provide neutral 
venues for contact between communities in conflict. 

Yet, at the risk of being depressingly consistent, international NGOs also share their own 
set of weaknesses that impede effective conflict prevention. For most, Georgia was a very 
small component of their overall activities. For many, their engagement was sporadic rather 
than sustained. The extreme examples are those of organisations that send someone along to 
write a report on the situation, publish the report, and then disappear from the face of the local 
map. This is not a recipe for effective program development. Moreover, although INGOs may 
be superior to their local counterparts in resources and general expertise in the area of conflict 
prevention, they are inferior in their knowledge if the local context. No INGO had any 
experience in Georgia prior to 1991. Many arrived in Georgia with their own institutional 
biases, and this clearly affected their perspective on local realities. 15 Very few of their 
personnel have language competence in Georgian, leave aside minority languages. They also 
lacked expertise in the socio-political aspects of the situation in Georgia. One effect of this was 
that many INGOs working in the country tended to be isolated from the host society, their 
contacts limited to others in the international community, and to the local NGOs. 

In this context, one might argue that the local-international relationship was symbiotic The 
locals depended on the INGOs for finance. The INGOs depended on the locals for 
interpretation, information, and access. In practice, however, this interdependence has often 
had perverse results, given the competitive environment in which local NGOs operated. 

An example suffices to illustrate the point. In one instance that I am aware of, a European 
quasi-NGO has a local office in Tbilisi. The local office co-operates closely with one Georgian 
NGO. Another Georgian NGO became involved in a project partly sponsored by the European 
organisation. This was vehemently resisted by the latter's local representative, who went so far 
as to claim that the director of this other local NGO had been associated with the KGB. This 
was deemed by the European superior of the local employee to be sufficient reason not to co
operate with the other local NGO. Knowing the individuals concerned and their circle of 
acquaintances quite well, I am aware of no evidence to suggest that this accusation was true. 
Even if true, its significance escapes me, since thousands if not hundreds of thousands of 
Georgians - including, of course, Georgia's president - had some kind of connection with the 
security organs. That is the way that totalitarian society worked. The point is that the 
European concerned, having no independent knowledge of the region and no independent 
channels of communication, was dependent for information on an individual with an apparent 
vested interest in undermining the competition. 

The final problem to be mentioned is that of co-ordination. As with local NGOs, there were 
to my knowledge few systematic attempts to co-ordinate the activities of INGOs in the conflict 
prevention field. Activities of representatives in the field tended to be determined by the pre
occupations of their home offices rather than on the basis of information exchange between 
INGOs in the field. The result was a fair amount of overlap. The problem of overlap was 
particularly evident in the human rights field - where various Helsinki Commissions, UNPO, 
Human Rights Watch were all tilling the field with little apparent awareness of the parallel 
activities of their counterparts - and in the facilitation of dialogue among conflicting parties. In 
this area, at various times, two centres of the University of Maryland, the Carter Center, 
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International Alert, UNPO, the Harvard Negotiation Project, and the Helsinki Citizens 
Assembly have all sought get a piece of the action. Although I have not participated in these 
ventures myself, there again appears to be little inter -institutional effort at delineation of 
responsibility or areas of activity between them. Not surprisingly, the accounts I have heard 
and read seem rather repetitive; they lack synergy, and they are not cumulative. 

Similar problems of co-ordination exist in IGO-NGO relations. The record here is mixed. 
As already noted, the UNV have been active in establishing contact with local NGOs and in 
encouraging collaboration among them. The OSCE has always welcomed contact and 
exchange of information with both local and international non-governmental organisations The 
major UN agencies (UNHCR, UNDHA, UNOMIG), by contrast, have to my knowledge 
displayed little interest in the conflict-prevention and peacebuilding activities of local and 
international NGOs, apparently viewing them as at best irrelevant and at worst, an annoying 
complication. This is indicated, for example, by the resignation of the UNV co-ordinator in 
1995, when he met substantial resistance from the UN head of mission to his ambitious 
program for building capacity and linkages among community organisations in South Ossetia, 
Abkhazia, and the rest of Georgia in the hope of generating grass roots peace-building 
momentum. 16 

All of this said, the INGO community has had and is having some constructive impact on 
matters related to conflict prevention. The research done on the conflicts, on the political 
situation in Georgia, and on human rights has been a valuable addition to our knowledge of a 
hitherto obscure and insufficiently studied region. The dissemination of results has done much 
to increase foreign public and governmental awareness of conflict-related issues in Georgia. 
This in turn has affected the policies of other states towards Georgia in a positive manner. And 
these changes in policy have elicited some positive response in Georgia itself. 

Once again, an example illustrates the point. In 1994-5, the British Helsinki Commission 
reported allegations of torture of incarcerated opposition members by Georgian police officials 
in connection with a number of "terrorist" trials then in process, and questioned the fairness of 
the trials themselves. This was picked up by the US Congress Commission on Security and Co
operation in Europe. The Georgian Government realised that this could damage the critical 
relationship with the United States. Consequently, although rejecting the specific accusations 
made by the commission, the government accepted that violations of human rights by its 
personnel do occur and invited the United States mount programmes of assistance in the 
human rights area for Georgian police and prison officials, as well as requesting that the OSCE 
monitor the appeals of the defendants concerned. 17 Once again, I do not want to comment one 
way or another on the veracity of the British Helsinki Commission report or the Georgian 
response, except to say that there appears to have been abuse of the human rights of 
imprisoned members of the "zviadist" opposition from 1992-1995. The point is that the activity 
of this INGO focused international attention on the judicial process in Georgia and this in turn 
produced a positive response to the concerns on the part of the government. That is the way it 
is supposed to work. 

Parenthetically, the flexibility and generally constructive tone of this government response is 
quite typical of Georgian government relations with the NGO and INGO communities. To my 
knowledge, the government has co-operated reasonably consistently in the fact-finding 
activities of NGOs, as is evident in the substantial number of reports on Georgia produced by 
the latter on the basis of research with the support of the authorities. There appears to have 
been little effort to impede the research even of those organisations, such as UNPO and Pax 
Christi, that could reasonably be expected to produce results uncongenial to the government. 
Moreover, registration of local NGOs is based on published laws and regulations that do not 
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impose excessive burdens on people seeking to form an organisation The contrast with 
Azerbaijan, for example, is impressive. 

To return to INGO effectiveness, a second positive impact lies in capacity-building. It is 
true that local NGOs remain deficient in many key respects, as just discussed. However, they 
are slowly growing and multiplying. In time, they will no doubt develop the experience 
necessary for effective action, including in the area of conflict prevention. That they are getting 
anywhere is largely the result ofiNGO support and that of intergovernmental organisations 

In short, although the effectiveness of NGOs and INGOs in preventing conflict in an 
immediate sense is not particularly impressive, they have played an important information 
acquisition and dissemination role, and, moreover, they are, haltingly and with great difficulty, 
laying the basis for an operating civil society. To the extent that the expansion and deepening 
of civil society impose constraints on conflictual behaviour, they are together having a 
significant long term effect on conflict prevention. 

IV. Conclusion 

What does the Georgian case tell us about the broader issue of conflict prevention in 
Europe? First, and perhaps unfortunately, although serious conflict is most likely in multi
ethnic societies undergoing complex transitions from authoritarianism to democracy and from 
the command economy to the market, these are societies in which NGOs are least equipped to 
play a constructive role in conflict prevention. At the local level, they lack experience, 
professionalism, roots in society, standing in the political culture, and resources for their 
activities. The dearth of resources, in combination with parlous economic conditions in society 
at large cause NGOs to expend considerable effort in the quest for cash and in competition 
with others for it, to the detriment of their programs and of co-ordination of their activities. 
INGOs in the meantime are hampered by their lack of experience of operation in these 
societies, their lack of language skills and specific regional knowledge, and by their consequent 
dependence on local collaborators. 

There are in the former Soviet Union varying degrees of economic and political transition. 
And there are also varying degrees of international experience and involvement. One might 
expect that the extent to which NGO conflict prevention activities are effective may vary 
positively movement along these other axes. In the final version of this paper I shall pursue 
this logic with a number of comparative points about the NGO/INGO experience in the Baltic 
Republics. 

Notes 

I Independence, is of course seldom absolute. Many local NGOs in Georgia have leading 
members who are also government officials, or who are associated personally with leading 
members of government. Some receive funding from government. Others receive funding from 
intergovernmental organisations. And numerous international NGO activities in Georgia are 
largely funded by official aid budgets 

2 I suspect that the issue is most fully, although still tangentially, dealt with in S. Neil 
MacFarlane, Larry Minear and Stephen Shenfield, Armed Conflict in Georgia: A Case Study in 
Humanitarian Action and Peacekeeping ( and Larry Minear 

3 For a superb annotated bibliography of research addressing many of these points, and 
also dealing more broadly with the many roles of non-governmental organisations, see Thomas 
G. Weiss and Leon Gordenker, NGOs, the UN, and Global Governance (London Lynne 
Reiner, 1996), pp.227-240. 
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4 The actiVIties of this organisation are also supported by an American quasi-non
governmental humanitarian organisation- the National Endowment for Democracy. 

5 See, for example, Egbert G. Ch. Wesselink, Minorities in the Republic of Georgia: A Pax 
Christi Netherlands Report (Utrecht, 1992); Human Rights Watch!Helsinki, "Georgia: Torture 
and Gross Violations of Due Process in Georgia," (New York, 1994); "Report of a UNPO Co
ordinated Human Rights Mission to Abkhazia and Georgia" (The Hague: Unrepresented 
Nations and Peoples Organization, July 1994). 

6 See Martha Cullberg Weston, et.aL, Georgia on Our Minds: Report of a Fact-Finding 
Misdion to the Republic of Georgia (Psychologists against Nuclear Weapons and the Arms 
Race- Sweden, July 1994). 

7 Georgia/Abkhazia: Violation of the Laws of War and Russia's Role in the Conflict (New 
York: Human Rights Watch!Helsinki, 1995). 

8 I do not mean here to diminish the significant progress made by the government of 
Georgia, and by Georgian society as a whole in the direction of democracy. The Georgian 
record is very impressive, particularly when compared to its neighbours. To take but on 
example, all three T ranscaucasian republics have had internationally monitored national 
elections within the past two years (Azerbaijan at the parliamentary level, and Armenia and 
Georgia at both parliamentary and executive levels). Significant problems have been found in 
the electoral process of both Armenia and Azerbaijan. The Georgian election of this year - like 
that in October 1992 - was certified "free and fair." There were obviously problems in the 
runup to and the conduct of both Georgian elections. None the less, they were impressive in 
the extent to which democratic norms were followed. They were all the more impressive, since 
the country remains divided by two suspended civil wars. 

9 A classic example, though one not drawn specifically from the area of conflict prevention 
is the existence of two separate Georgian Scouts' organisation each vying for recognition from 
the umbrella international organisation and challenging its counterpart's claim to legitimacy as a 
scouting organisation. 

10 A report of an NGO workshop held in April 1995 pointed to a lack of information about 
each other's activities as a major impediment to NGO effectiveness in peacebuilding. See 
"Georgian NGOs and the Peacebuilding Process" (Tbilisi: UNV, April1995), p.8. 

11 The United Nations Volunteers representative in Tbilisi has attempted to organise 
meetings among NGOs to discuss co-ordination and exchange information. There is little 
evidence, however, that this had had any measurable effect on NGO activities. 

12 In one instance, an NGO seriously interested in education and training on mediation and 
conflict resolution received a grant from a major American foundation which insisted that the 
funding be used to promote indigenous research activities. Since the local NGO had no other 
potential source of revenue, it took the money and has essentially reoriented its activities away 
from its original function. 

13 This problem was even more obvious in the movement of government personnel. In one 
instance, two senior and very able members of the staff of the principal governmental agency 
dealing with conflict prevention - the State Committee on Human Rights and Ethnic Minorities 
- were recruited away by UN agencies. They left for principally because they needed the hard 
currency. 
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14 When I last checked (April 1995), there were no phone lines open between central 
Georgia and Abkhazia, although infrequent connections were possible via Moscow. 

15 Although I do not wish to enter a discussion of the merits and demerits of the Abkhaz 
and Georgian government positions on the 1992-3 war, a reading of the UNPO report on 
human rights in Abkhazia and Georgia (cited in footnote 4) does suggest greater receptivity to 
Abkhaz than to Georgian interpretation of various aspects of the conflict. Given that the 
purpose of the organisation is to enhance global awareness of the situations of peoples lacking 
formal interstate representation, this is not surprising. 

16 Confidential communications. 

17 See US Congress Commission on Security and Co-operation in Europe, Commission 
Hearing to Focus on Human Rights and Democratization in Georgia, "Testimony of 
Ambassador Tedo Japaridze" (March 28, 1995): p. 23 
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