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ABSTRACT

Preventive diplomacy has been identified by the ASEAN
Regional Forum (ARF) as the next stage in the development of
security cooperation in the Asia-Pacific region.

However, there has been little Progress with either the
definition and exposition of the conc€Pt and its operating principles,
or the development of acceptable and practical means of preventive
diplomacy.

This book is designed to Promote better understanding of the
concept and principles of preventive diplomacy, and hence to
contribute to a more informed and productive debate about this
critical stage of the ARF Process. It is intended to advance the
prcventive diplomacy agenda in terms of both conceptual coherence
and practical measures.

This collection includes the principal progenitors of the subject

in this region, the most notable of which is Gareth Evans' chapter
published in 1993. It includes PaPers prepared by Foreign Ministry
officials, such as Hasjim Djalal, Indonesian Ambassador-at-Large
for the Law of the Sea and Maritime Affairs; academic
contributions, such as paPers on preventive diplomacy concePts,

theory and principles; several regional case studies (such as the

South China Sea, the Moro conflict in the southern Philippines, and
the 1997 crisis in Cambodia); and discussion of the applicability of
the concept in intra-state conflicts and the utility of non-
governmental organisations (NGOs).

This book is the product of a jr:int proiect by the SDSC and the

Institute of Defence and Strategic Studies (IDSS) in Singapore.



Canbera Papers on Strategy and Defence are a series of monograph
publications that arise out of the work of the Strategic and Defence
Studies Centre at the Ausbalian National University. Previous Canberra
Papers have covered topics such as the relationship of the superpowers,
arms control at both the superpower and Southeast Asian regional level,
regional strategic relationships and major aspects of Australian defence
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CHAPTER 1

INTRODUCTION: TOWARDS BETTER

I,JNDERSTANDING OF PREVENTIVE DIPLOMACY

Desmond Ball

The concept of preaentiae diplomacy is very new. [t was
really only introduced by the (then) Secretary-General of the
United Nations, Mr Boutros Boutros-Ghali in his Agenda for Peace

in '1.992.r It was soon, perhaps too quickly, embraced
enthusiastically in parts of the Asia-Pacific region. The
publication by the Australian Minister of Foreign Affairs and Trade,
the Hon. Gareth Evans, of Cooperating for Peace: The Global
Agmda for the 7990s and Beyond, in 1993, was a major milestone in
its conceptual definition and explication.2

Some of the ASEAN countries began to give serious
consideration to the concept in 1993-94, and it figured prominently in
the Concqt Paper produced by the ASEAN Senior Officials
Meeting (SOM) for the second meeting of the ASEAN Regional
Forum (ARF) SOM in May 1995. The Concqt Paper stated that the
ARF should adopt 'a gradual evolutionary approach', which tan
take place in three stages':

Stage I: Promotion of confidence'building measures (CBMs);

Stage II: Development of Preventive Diplomacy mechanisms;

Boutros Boutros-Ghali, An Agenda for Peace: Prmettioe Diplomacy, Pucena*ing
md Puce-leepin& (United Nations, New York, 1992).

Gareth Evans, C-ooprating lor Peace: Thc Global Agenda for tlu 7990s anil kyotttl,
(Allen & Unwin, Sydney,1993), chapter 5.

1

2



2 The Next Stage

Stage III: Development of Conflict Resolution mechanisms.3

It described preventive diplomacy as 'a natural follow-up to
confidence-building', and made half a dozen 'suggestions for
preventive diplomacy measures' in its Annexes A and B, which
listed some 35 measures which might be implemented by ARF
participants in the immediate (i.e., 1-2 year) time-frame and the
'medium- and long-term'respectively. The suggestions in Annex B
were: to 'explore and devise ways and means to prevent conflicf; to
explore the idea of appointing Special Representatives (SRs) to
undertake 'fact-finding missions' and to 'offer their good services';
and to explore the idea of establishing a Regional Risk Reduction
Centre (RRRC).4

T\e Concqt Papu was endorsed by the ARF Foreign Ministers
at the ARF-2 meeting in Brunei Darussalam at the beginning of
August 1995. It has become a principal yardstick for measuring and
assessing the progress of the ARF - and hence of the multilateral
security c_ooperation process in the Asia-Pacific region more
generally.5

This is rather unfortunate, because there has been very little
progress with the concept, in terms of either concepfual refinement or
practical proposals which might be implemened by ARF countries.

ARF Semin.rrs on Preventive Diplonacy

The ARF has sponsored three seminars on preventive
diplomacy, the first in Seoul in May 1995, the second in Paris in
November 1996, and the third in Singapore in September 1997. (The
Chairman's Summnry of each of these three meetings are reproduced

ASEAN Senior Officials, Tlw ASEAN Regional Forum: A Concept Papr, (Papr
prepared for the ARF SOM, Brunei Darussalam, May 1995), reprinted in
Desmond Ball and Pauline Ken, Presumptioe Engagement: Australia's Asb-
Pacific Security Policy ia the 7990s, (Allen & Unwin Australia Pty Ltd., Sydney,
1996), Appendix 2, pp.lll-119.
Ibid..
See Desmond Ball, 'A Critical Review of Mtrltilateral Secudty Cooperation in
the Asia-Pacific Region', (Paper prepared for a conference on The Impetus {
Chnnge in the Asia-Pacific *curity Enohotment, organised by the Asia-Pacific
Security Fortrm, Taipei, 1-3 September 1997).
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as chapter 13 of this volume.) The Seoul meeting involved path-
breaking discussion about both the concept of preventive diplomacy
and specific applications. It made no recorunendations, but the
Chairman's Summary recorded that 'a number of specific proposals
were made by participants', and specifically identified the
following measures:

(i) establishment of a Conflict Prevention or Risk
Reduction C-entre.

(ii) establishment by the ARF of a register of experts.

(iii) official discussion on the principles of peaceful
dispute settlement.

(iv) appointment of a High Commissioner for Maritime
Affairs.

(v) establishment of permanent and ad hoc committees
or workinggroups.

(vi) use of eminent persons in mediation efforts.5

The Paris meeting, which an Australian participant described
as 'a useful movement forward in the application of concrete
measures of preventive diplomacy in the Asia-Pacific regjon',7
agreed to recommend three sorts of measures 'to the ARF for
consideration': first, the need for production of a regular 'regional
strategic outlook'; second, that a 'core list of CSBMs specifically
oriented towards preventive diplomacy be identified'; and, third,
that the role of the ARF Chair be expanded to included a 'good
offices' role. However, the meeting noted that the ARF had no
funding for any preventive diplomacy activities; and it deferred
coruideration of an ARF Risk Reduction Centre to 'the longer brm'.8

The Singapore meeting which was organised for the ARF by
the Council for Security Cooperation in the Asia Pacific (CSCAP),

Chainun's Summary,.,{SEAN Regional Forum (ARF) *minar on Prmentioc
Diplotmcy,:hd May 195.
Stuart Harris, 'ARF Track Two Seminars on Preventive Diplomac/, Australb
anil Security C@Wation in the Asia Pacific, (AU9CSCAP Newsletter No.4,
March 1997), p.ll.
Sefiul ARF Snrinm on Praentioe Diplonacy: Cluinw{s Statarcnt,8 November
7996, hrQ: / / www.dfat gov.aularflprevdip.htr.

6

7



4 The Next Stage

was intended 'to diruss concrete measures which could be adopted
by the ARF to advance to Stage II [i.e., Preventive Diplomacyl'.g It
reviewed the recommendations and conclusions of preceding ARF and
CSCAP meetings, and noted that 'some felt that CBMs, as one
element of Preventive Dplomacy, had the best prospects of suctess
in the immediate future ata effoits should be foctrcsed on them'.l0 It
agreed to forward the following proposals to the ARF SOM:

(i) the codification of principles regulating
international behavior in the region.

(ii) an enhanced role for the ARF chair or other third
parties in providing good offices in certain
circumstances.

(iii) explore the relevance of Sino-Indian and Sino-
Russian experience in CBMs for Preventive
Diplomacy in the Asia-Pacific region.

(iv) multilateral co-operation as a form of Preventive
Diplomacy on trans-national issues such as drug
trafficking; shipment, storage and disposal of
nudear waste; major movements of population etc.,
where directly linked to security.

(v) an annual Security Outlook to be dirussed in Track
One, but produced at a Track Two level.ll

However, nothing concrete emerged from these seminars.
Indeed, there was probably less consensus in 1997 about the
conceptual basis of preventive diplomacy and about possible
constnrcts than there was in 7995-96.

Revitalising the Preventive Diplomaqy Agenda

The development of preventive diplomacy is extremely
difficult. The issues involve matters of State sovereignty where

ASEAN Regional Forum, Co-chairman's Report, Ttack Tun Co{ermce on
Prnentioe Diplonny, Singapore,9-11 Sepember 197, p.l.
Ibid., p.2.

Ibid., p.5.

9

10

1l
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diplomacy usually yields to armed conflict. Some countries, and
most importantly China (which became involved in the
institutionalised regional CSBM process a couple of years after the
discussion about preventive diplomacy began in the region) have
been somewhat suspicious and cautious. The development of
preventive diplomacy has also been damaged by the regional
economic crisis, which since 1997-98 has commanded the attentions
of policy-makers.l2 But it has also suffered because it failed to gain
or maintain conceptual coherence. Dscussion became confounded by
misunderstanding and confu sion.

This book is designed to promote better understanding of the
concept and principles of preventive diplomacy, and hence to
contribute to a more informed and productive debate about this
critical stage of the ARF process. It is intended to advance the
preventive diplomacy agenda in terms of both conceptual coherence
and practical measures.

This collection includes the principal progenitors of the subiect
in this region, the most notable of which is Gareth Evans' chapter
published in 1993. It includes papers prepared by Foreign Ministry
officials, of which that on 'approaches to peace-building and
Preventive Dplomacy in the Asia Pacific region', prepared by the
Regional Security Section of the Department of Foreign Affairs and
Trade @FAT) in Canberra for the ARF SOM meeting in Brunei
Darussalam in May 1995, was the first thorough examination of
preventive diplornacy mechanisms which could be introduced in the
Asia-Pacific region. It also includes more academic contributions,
such as the paper on preventive diplomacy concepts, theory and
strategy written by Amitav Acharya in fune 1994. In appreciating
the concept of preventive diplomacy, it is informative to
contemplate the thematic differences between the writings in 193-
95 and more recent dirussions.

Case studies are very useful for the inductive development of
a concept in its formative phases. An important example is
Ambassador Hasjim Djalal's account of the efforts of the South

See Demond Bnll, Imflications of tlu East Asian Ecmpmic Recessiott pr Regional
Security Cmperatiott, Working Paper No.33l, (Stsategic and Defence Studies
Cenhe, Austsalian National University, Canbena, 199).



6 The Next Stage

China Sea Workshops (SCSWs), sponsored by Indonesia, concerning
the management of potential conflicts in the South China Sea,
published herein as chapter 9.

Definition and Principles

The development of preventive diplomacy is critically
dependent upon a dear understanding of its basic qcnc€pt and guiding
principles. In the past couple of years, the regional security debate
has cried out for a concise but complete statement of the definition
and operating principles of preventive diplomacy in the Asia-
Pacific security context - and which is acceptable for working
purpos€s to all participants in that debate. Chapter 2 by Amitav
Acharya is a model to be tabled for reference at any serious
discussion of the subjert. It could be the basis of a memorandum from
CSCAP, for example, to the ARF SOMs.

It is necessary to explicate what is excluded as well as
included in the preventive diplomacy activity. It is about
iliplomacy. It is not about preventive military deployments, or
interference in the internal affairs of any country. The conduct of
preventive diplomacy should fully respect the principles of
sovereign equality, political independence of States, territorial
integrity and non-interference in matters which are essentially
within the domestic iurisdiction of any State - although it should
also be informed by other universal principles, including the rights
of self-determination for ethnic and racial minorities, and
humanitarian intervention in situations where human rights are
being greviously violated.l3

As the ARF meeting in Paris in November 1995 noted, a good
starting point is the definition given by Boutros Boutros-Ghali in
192:

For further discrrssion of the competing principle of non-intervention, self-
determination and hunranitarian intervention in the Asia-Pacific region, see
Desmond Ball, 'Shategic Culture in the Asia-Pacific Region', Security Studbs,
(Vol.3, No.l), Autumn 1993, pp.5l-54.
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[Preventive Diplomacy is] action to prevent disputes
from arising between parties, to prevent existing disputes from
escalating into conflicts and to limit the spread of the latter
when they occur.l4

This definition was expanded by Amitav Acharya in a paper
in |une 1994 as follows:

Preventive Diplomacy is diplomatic, political,
military, economic and humanitarian action taken by
governments, multilateral (the UN as well as regional
groups) organisations and international agencies (including
non-governmental actors) with the aim of:

. preventing severe disputes and conflicts from arising
between and within states;

. preventing such disputes and conflicts from
escalating into armed confrontation;

r limiting the intensity of violence resulting from such
conflicts and preventing it from spreading
geographically;

. preventing and managing acute humanitarian crises
associated with (either as the cause or the effect)
such conflicts.lS

However, these definitions have been regarded in some
countries as too broad. The Boutros Boutros4hali definition was too
unqualified. It made no distinction between inter-State and intra-
State conflicts. It was also argued that 'thinking of preventive
diplomacy as controlling the advanced stages of a violent conflict

Boukos Bouhc-Ghali, Az Agenfu for Pace,p.ll.
Anitav Acharya, 'hevenHve Dplomacy: Issues and Instihrtions in the Asia
Pacific Region', in Bunn Nagara and Cheah Siew Ean (eds.), Matuging Secufty
attil Pace in the Asia Pacilic, (Institute for Security and International Shrdies
(ISIS) Malaysia, Kuala Lumpur, 1995),p.238.

t4
l5
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confuses it with crisis management and stopping wars'.16 Amitav
Acharya's definition explicitly included conflicts 'within Stated.
For many critics, the tensions implicit in these definitions between
the principles of sovereignty and non-interference on the one hand
and those of self-determination and humanitarian intervention on
the other were too uncomfortable.

A major step occurred at a meeting on preventive diplomacy,
organised by the CSCAP Working Group on CSBMs, in Bangkok on 28
February-2 March 1999, when agreement was reached on a working
definition of preventive diplomacy (explicitly limited to conflicts
tetween States', and an accompanying list of 'key principles',
which were then forwarded to an ensuing meeting of the ARF Inter-
sessional Support Group (ISG) on CBMs.17 That definition was as
follows:

As a general rule, Pranentiae Diplomacy is consensual
diplomatic and political action with the aim of:

. preventing severe disputes and conflicts from arising
between States which pose a serious threat to
regional peace and stability;

. preventing such disputes and conflicts from
escalating into armed confrontation; and

. limiting the intensity of violence and humanitarian
problems resulting from such conflicts and preventing
them from spreading geographically.

The key principles of Preventive Diplomacy are as follows:

Michael S. Lund, 'Early Warning and Preventive Diplomacy', in Chester A.
Crocker and Fen Osler Hampson (eds.), Managing Gbbal Cluos: fuurces ani!
Respnses to Intanational Conflict, (United States lnstitute of Peace Press,
Washington, D.C., 19%), p383.
Cluinnan's Sumnary: CSCAP Workshop on Proentipe Diplonacy, Bangkok, 28
February-2 March 199.



(i)

(ii)

(iii)

(iv)

(v)

(vi)

Introductbn 9

It is about diplomacy. It relies upon diplomatic and
peaceful methods such as persuasion, negotiation,
enquiry, mediation, and conciliation.

It is voluntary. Preventive Diplomacy practices are
to be employed only at the r€quest of the parties or
with their cons€nt.

It is non-coerciae actiuity. Acts that require
military action or the use of force, or other coercive
practices, such as sanctions, are outside the rope of
Preventive Diplomacy.

It rests upon international law. Any action should be
in accordance with the basic principles of
international law.

It is based on respect for soaereignty and, non-
interference in the internal affairs of a State. This
includes the principles of sovereign equality and
territorial integrity.

It requires timeliness. Action is to be preventive,
rather than curative. Preventive Diplomacy
methods are most effectively employed at an earllr
stage of a dispute or crisis.l8

Mcans of Preventive Diplomacy

These principles are best illuminated by consideration of some
possible specific measures. Realistic proposals must be acceptable to
all countries in the region. They should be pragmatic and i-nformal,
as well as based on the principle of consensus. And they should
make a substantial, if evolutionary contribution to the eiercise of
preventive diplomacy. Some possible means are:

(i) confidence-building measures, such as dialogue,
exchanges of information, and avoidance of incidents
at sea.

*:y:.*" Diplomac-y: Definition and Principles', CSCAp Working Group on
CSBMs, Bangkok, 1 March 1999.
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(ii) fact-finding missions.

(iii) the use of ARF meetings of various sorts for the
exchange of information.

(iv) enhancing the 'good offices' role of the ARF Chair.

(v) establishing a registrer of experts or eminent persons.

(vi) providing early warning of developments likely to
endanger the maintenance of regional peace and
security.

(vii) intensifying the consultative process at the
officials' level.

(viii) encouraging the use of arbitration or judicial
settlement by other bodies.

(ix) providing a preventive diplomacy training
capability in the region.

(x) cooperating preventively on trans-national issues
such as drug trafficking, disposal of nuclear waste,
mairr movements of population, etc.

(xi) production of an annual Regional Security Outlook.

Most of these proposals are discussed in some detail in
subsequent chapters of this volume. Some of them are fairly
shaightforward, such as enhancing the 'good offices' role of the
ARF Chair or establishing a register of eminent persons. Many
relevant CSBMs are already being implemented or are receiving
serious consideration. The establishment of a preventive diplomacy
training capability.in the region really requires nothing more than
the commitrnentof modest fundingby some official agenry.

One of the most interesting proposals, which was put forward
by the ARF/CSCAP meeting in Singapore in September 1997 is the
idea of preventive multilateral cooperation with respect to trans-
national issues such as drug trafficking, disposal of nuclear waste,
major movements of population, environmental matters, deadly
epidemics, etc. As Alan Dupont argues in chapter Z the salience and
importance of non-military security issues are continuing to increase
in this region; the new security issues are generally less sensitive
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politically than traditional military security issues, and hence it
should prove easier to reach consensus on cooperative measures
designed to mitigate their harmful effects; and whereas the most
serious military threats are bilateral or sub-regional, the new
security issues can only be addressed multilaterally.

Revisiting Intra-State Confl ict

Unlike the situation in most other regions around the world,
the conflict issues in East and southeast Asii remain predominantly
inter-State. Of the three dozen conllict points in the region, a dozen
are about land boundaries, another dozen involve miritime issues
(i.e., disputes over islands, continental shelf claims, Exclusive
Economic Zone (EEZ) boundaries, and marine resources), and the
other dozen involve intra-state conflict.l9 However, whereas there
are only a few conceivable scenarios for major inter-state military
conflict, several of the intra-state conflicts are quite active (such ai
the insurgencies in the Philippines, East Timoi, Bougainville, and
Burma). since the end of the vietnam war, some of the intra-state
conflicts have been more horrific than inter-State wars. The
holocaust in cambodia was the most terrible. The Indonesian
annexation of East Timor in 1975 made the subsequent resistance a
'civil' war. From the Chinese perspective, the state of relations
between mainland China and Taiwan is an internal affair, while
chinese sovereignty over the south china sea is incontestabre.
Indeed, this is the basis of the unremitting chinese obiection to the
inclusion of intra-state conflicts within the purview of preventive
diplomacy.

The case studies by Dino Patti Djalal and juanito p. |arasa
demonstrate successful applications of preventive diplomacy in
intra-state situations in southeast Asia. The firsl describes
Indonesia's role as a facilitator in arranging the peace settlement in
the Philippines between the Government and the Moro National
Liberation Front (MNLF) in 1993-95. The second describes the role of
the ASEAN Troika (Indonesia, Thailand and the philippines) in
the restoration of politicat stability of Cambodia in 1997-98. These

See Desnrond Ball and Pauline Ken, Presumptioe Engagment, pp.4142.
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studies not only contain lessons for the successful conduct of
preventive diplomacy in intra-State situations; they should also
assuage the residual concerns about the inclusion of these situations
within the meaning of preventive diplomacy.

Appr,eciating China's Position

There can be no substantial progress with the development of
preventive diplomacy in the Asia-Pacific region without the
endorsement of China. China is the largest power in Asia. It has
land borders with a dozen other countries. It is a party to many
disputes involving sovereignty claims, land borders and maritime
boundaries. But China has been wary about multilateral security
processes in general, and some putative aspects of preventive
diplomacy in particular, and remains extremely concerned about the
inclusion of any intra-State matters. The definition and key
principles of pieventive diplomacy endorsed by the CSCAP
Working Group in Bangkok in February-March 1999 accommodabd
these concerns.

It is necessary to appreciate China's position for two reasons -
first, to enable the design and implementation of practical and
acceptable preventive diplomacy measures; and, second, b h able b
persuade China to be less suspicious and more flexible. The most
cogent expressions of the Chinese perspective on preventive
diplomacy and regional security cooperation have been a series of
conference papers and purnal articles by Ambassador Shi Chunlai.
In chapter 8 in this volume, he describes the regional security
environment and China's recent experience with preventive
diplomacy, from which he deduces basic principles for the operation
of preventive diplomacy in the Asia-Pacific region; he argues that
there is more benefit to be gained from the further development of
CBMs, and that 'the real utility' of preventive diplomacy in this
region is not yet apparent. More dialogue with China about
preventive diplomary is still necessary.
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De-privileging the State

The definition of preventive diplomacy as the exclusive
province of State actors and inter-State relations not only rules out
its applicability to many of the most likely and more horrific
conflicts in the region; it also overlooks the constructive roles which
non-governmental organisations (NGOs) can play in preventive
diplomacy, and it privileges State interests, sometimes at the
expense of human rights and individual security.

NGOS of various sorts are frequently present in areas of high
Ension, conducting dialogues, building infrastructure at grass-roots
levels, and promoting democracy at both local and national levels.
Some of their developmental activities undoubtedly serve to
alleviate conditions which might otherwise lead to the outbreak of
violent conflict.

NGOs can be especially useful in providing early warning of
incipient intra-State conflict. They frequently detect the first
indications of civil conflicts or humanitarian emergencies. Qynamic
rmdels have been developed for forecasting man-made or 'complex'
disasters, especially with regard to assessment of food needs and
food aid.20 In recent years there has been a lot of work on early
warning capabilities concerning refugees and displaced persons, an
area where NGOs have great expertise.zr

Many NGOs also have information networks which cross
national boundaries and which can be used to arouse 'the
crcnsciousness of the world community'and to maintain Pressure on
govenunents to take action.Z

See, for example, Barbara Harff and Ted Robert Gurr, 'Systematic Early
Warning of Humanitarian Emergencie', louraal of Pacc Resanch, (Vo1.35,

No.S), September 1998, p.572.

See, for example, Centre for Refugee Shrdies, York University, 'Towards
Practical Early Warning Capabilities Concerning Refugees and Displaced
Perxns', Iaternational lournal of Refugee law, Nol.4, No.l), Ianuary 1992, pp.&4.
89; and Kumar Rupesinghe with Sanam Naraghi Anderlini, Cioil Wms, Cioil
Pace, (Pluto hess, london, 1998), chapter 3.

Robert I. Rotberg Vigilance anil Vengeance: NGOs Praenting Ethaic Coaflict in
Dioided fucbtbs, (The Brookings Institution Pres, Washington, D.C., and The
World Peace Foundation, Cambridge, Massachusetts, 1995), draPter U.
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C-rrrlusicrs

The most comprehensive recent study of preventive diplomacy
in the Asia-Pacific region, undertaken by the fapan Forum on
International Relations (FIR) and published as chapter 12 herein,
regards NGOs as being one of the 'main players' (along with
international organisations and national governments) in preventive
diplomacy. It contains a detailed list (or Action Menu) of 59
preventive diplomacy measures, differentiated according b several
criteria (such as the stage of the conflict and whether or not they
involve military capabilities), for consideration by these 'main
players'.

There are several specific preventive diplomacy measures
which the ARF should be able to adopt in the near future. These
include the use of the ARF Chair in a 'good offices' role,
establishment of a Register of Eminent Persons, and production of an
annual Regional Security Outlook. The Preventive Diplomacy
Measures Matrix produced by CSCAP Singapore (see chapter 14,
Appendix 1) contains 18 measures, ranked according to their
indicative support throughout the region. Beyond the measures
being considered in Track One and Track Two, however, are
important activities which involve NGOs, and measures which are
directed at the enhancement of the security of individual human
beings rather than States or their rulers. Without the inclusion of
intra-State conflictt non-governmental actors, and individuals as
the referent subject of security, the preventive diplomacy discourse
will remain substantially incomplete.



CHAPTER 2

PREVENTIVE DIPLOMACY: BACKGROUND AND
APPLICATION TO THE ASIA-PACIFIC REGION

Amitav Acharya.

Introduction

The term 'preventive diplomacy' has found prominent usage
as a key element in the UN's role in international peace and security
in the post{old War era.l This paper seeks to ascertain whether
the concept could also form the basis of a new security architecture
for the Asia-Pacific region. Briefly stated, the paper has two major
aims: (i) to discuss the origin and meaning of preventive diplomacy
and to elaborate on its operational requirements in a changing
international contexg and (ii) to offer a policy-relevant discourse on
the potential of existing and emerging regional institutions in the
Asia-Pacific region to develop a capacity for preventive diplomacy
as part of their contribution to regional security.

This is a revised version of a paper originally presented to the Eighth Asia-
Pacific Roundtable Kuala Lumpur, 68 fune 1994.

Victor Issraelyan,'heventive Diplomacy and Malntenance of Peace', in John
P. Renniger (d),TlE Future of thc Unitztl Nations in an Intrileptilmt Workl,
Matinus Niftoff Publishers, Boston, 1989); Tapio Kanninen, Thc Future of Fmly
Waning anil Praentioe Actior in lhc UN, Occasional Paper No.5, (The Ralph
Bunche Institute on the United Nations, The City University of New York,
New York, May 1991); Michael G. Schechter, The Possibilities for heventive
Dplomacy, Early Warning and Global Monitoring in the Post-Cold War Era or
the Limits of Global Structurd Change', Conference Paper, Centre for
International and Strategic Studies, York University, Toronto, 1992; and W.
Andy IGight and Mari Yamashita, 'The United NaHons' ConFibution to
lnternational Peace and Securigy', in David Dewitt, David Haglund and John
Kirton (eds.), Building a New GIobaI Orila: Enetging Trenils in Internatbnal
Sc.arity, (@Jord, University hess, Toronto, 1993), pp.184312.
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DefinitiorV O"igirs and Scope

As a term suggesting pro-active, rather than reactive,
responses to international crises, preventive diplomacy seems to be
firmly enshrined in the contemporary global collective security
arrangement. The UN Charter states (Article 1, paragraph 1) that
the goal of the organisation is 'to take effective collectivemeasures
for the prevention and removal of threats to peace'. The concept of
'peace observation' practiced by both the UN and its predecessor,
the League of Nations, was 'an international instrument to prevent
or end hostilities', while its successor notion, 'peacekeepingl, is
defined by the International Peace Academy as 'the prevmtion,
containment, moderation and termination of hostilities between or
within states ...'.2 In this broad sense, as Inis Claude notes, the
'development of the theory and practice of preventive diplomac5/ is
one of the most original contributions of the UN system to the
rnaintenance of international peace and security.3

In reality, however, the usage of the term has been
considerably imprecise and dependent on the prevailing
international climate. The first specific and consistent usage of the
term is attributed to the former Secretary4eneral of the United
Nations, Dag Hammarskiold. For Hammarskjold, whose name is
associated with preventive diplomacy much in the same way as
Woodrow Wilson's is associated with collective security, the simple
goal of preventive diplomacy was to keep local conflicts from being
entangled in superpower rivalry.a The twin obiectives of preventive
diplomacy were to keep 'newly arising conflicts outside the sphere
of bloc differences', and 'in the case of conllicts on the margin of, or
inside the sphere of bloc differences ... to bring such conflicts out of
this sphere through solutions [aimed atl their strict

lnder fit Rikhkye, fre f,Eory mil Practice of Pacef.eping, (C. Hurst and Co,
London, 194),W.1-2.
lnis L. Oaude, Swortls inrl. Plouslures: 'Ile hoblafl aail Prcgras { Inta natbwl
Organiznim, (Random House, New York,4th Edidqr, l9&4).

Joel Larus (d.), Fron Collectioe Security to Praentiu Diplottucy: Reailings in
Intenatimal Organization and tlu Maintercnce of Peace, (lohn Wiley and Sons,
lnc., New York, 1965); and W. Andy Knight and Mari Yamashita, 'The United
Nations' C.ontribution to InErnational Peace and SecuriV,p284.

2

3

4
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localisation'.S Hammarskjold's concept envisaged a number of
instruments, such as 'hotlines', risk-reduction centres and
transparency measuret that would help 'to recognise and fill any
vacuum of power [in conflict situations] ... to avoid action by one or
the other of the superpowers that might lead to escalation and
nudear confrontation'.6

While the end of the Cold War removed the rationale for
preventive diplomacy developed by Hammarskirld, the concept was
resurrected and given a new definition by the present UN Secretary-
General, Boutros Boutros'Ghali. In his landmark report, An Agmila
for Peace, the Secretary-General defined preventive diplomacy as
hction to prevent disputes from arising between parties, to prevent
existing disputes from escalating into conflicts and to limit the
spread of the latter when they occu/.7 The new notion of preventive
diplomacy is specifically distinguished from other types of UN
action, such as'peacemaking','peacekeeping' and'peacebuilding'.
T\e Agenda for Peace defined 'peacemaking' as 'action to bring
hostile parties to agreemenf, while 'peacekeeping' involves 'the
deployment of a United Nations presence in the field, hitherto with
the consent of all the parties concerned, normally involving United
Nations military and/or police personnel and frequently civilians as
well'. 'Peacebuildingl, a major innovation of the Agmda for Peace, is
'action to identify and support structures which will tend to
strengthen and solidify peace in order to avoid a relapse into
conflict'.8

The very attempt to separate preventive diplomacy from
other approaches, especially peace-keeping, suggests an important
rationale behind the former in the post-Cold War era. As peace-
keeping operations become more numerous (in May 794, about 700(tr
peace'keepers from 70 countries were servinginTT missions around

Andrew W. Cordier and Wilder Foote (eds.), Public Papers of tln Seoanbs-
Ganeral of the United Natiotts, Vol.S, Dag llammmskiolil, (Columbia University
hess, NewYork, 1975), p.131.

Boutros Bouuc4hali, 'An Agenda for Peace: One Year l,rrte(, Orbb, Nol37,
No.3), p324.
Boutros Boutrc-Ghali, An Agaia for Peacc: Proa*ioe Diplonacy,Puz-Making
anilPuce-IQeprx8, CIhe United Nationg New York, 1992),p.ll.
Ibid..

6

7

I



18 The Next Stage

the world)g and complex, imposing severe resources constraints on
the UN, preventive diplomacy seems to be a more cost-effective
alternative in much the same way as medical science views
prevention to be better than cure. The political, financial and
logistical problems encountered in several recent UN peace-keeping
operations,l0 have led to a certain amount of disillusionment with
the very notion of peacekeeping. Greater emphasis on preventive
diplomacy is thus one of the options that could, in the long-term,
reduce the need for expensive and politically more difficult peace-

keeping operations in many parts of the world. Thus, an obvious
factor behind the Secretary-General's advocacy of preventive
diplomacy is to evoke greater legitimacy and support for the UN's
role by measuring it against a broader framework than mere Peace'
keeping functions that are so susceptible to periodic setbacks-

Moreover, to a much greater extent than peace-keeping
operations, the exercise of preventive diplomacy could be
decentralised, i.e., undertaken by agencies other than the UN. As
will be discussed latter, regional organisations could have an
important role in preventive diplomacy. Some advocates of
preventive diplomacy have argued that non-governmental
organisations (NGOs) are particularly useful for preventive action
in internal conflicts and humanitarian situations because they
possess valuable inforrnation on, and contacts with, broad sections of
ihe society in conflict-prone areas.ll The exercise of preventive
diplomacy can also be undertaken by individual countries with the
requisite political will and resources. It has been suggested, for
example, that 'Middle Powers' may be particularly suitable for a

9

r0
Tlp Gbfu anil lvIail, Toronto, 2May 7994, p.Al3.
Alan farnes, Peacel<eping anil Intawtional Politics, (Macmillan, London, 1990);

Marrack Goulding "l'he Evolution of United Nations Peacekeeping',
International Affairl, (Vol.69), 7993, pp.457-64; Paul Diehl, International
Pacckceping, $6hn Hopkins University Press, Baltimore, 1993): and Mats R.

Berdal,' Whither ltN Peacckeeping?, Adelphi Paper No.281, (International
Institute for Strategic Shrdies, London, 1993).

Victor Issraelyan, 'heventive Diplomacy and Maintenance of Peace', in Iohn
P. Renniger (d.r, fhc Future of thc lJtritcd Natims in an Interileperulent Wmkl'
(Martinus Nilroff Publishers, Boston, 1989); and B.G. Ramcharan, The
Intanational Lau anil Practicc of Emly-Wn'ning anil haentioe Diplonacy: Thc

Ennging Glohl Wat&, Martinus Nijhoff Publishers, Bcton, 191).

1l
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preventive diplornacy role.l2 In addition, preventive diplomacy
might be a more acceptable mission for countries like Japan and
Germany whose involvement in conventional peace-keeping
operations is subject to severe constraints imposed by domestic
political arrangements and international sensitivities. Because
preventive diplomacy relies primarily on non-milita4y instruments,
it provides opporhrnities for greater burden-sharing within, and
decentralisation of, international peace and security arrangements.

Thus, preventive diplomacy can be applied to a broad range of
international security problems (both traditional and non-
traditional) by a number of agencies acting preferably, but not
necessarily, within a multilateral framework. Preventive
diplomacy is not limited to the use of diplomatic instruments alone,
nor does it depend exclusively on the UN mechanism. The broader
notion of preventive diplomacy underlying this paper builds upon,
but expands and clarifies, the definition provided by the UN
Secretary-General:

Preventive diplomacy is diplomatic, political,
military, economic and humanitarian action undertaken by
governments, multilateral (the UN as well as regional
groups) organisations and international agencies (including
non-governmental actors) with the aim of:

. preventing severe disputes and conflicts from arising
between and within states;

. preventing such disputes and conflicts from escalating
into armed confrontation;

. limiting the intensity of violence resulting from such
conflicts and preventing them from spreading
geographically;

Diego Cordovez, 'Strengthening United Nations Diplomacy for Peace: The
Role of the Secretary4eneral', in John Renniger (d.), TIE Uniteil Natims anil
tlulvlointcnoneof IntenationalPuce mil %carity, MartinusNifroffhrblishers,
Booton, 198V,p.169.
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. preventing and managing acute humanitarian crises
associated with (either as the cause or the effect o0
such conflicts;

. as part of the immediate resPonse to a crisis or precrisis
situation, initiating measures that might contribute to
the eventual resolution of the dispute.

The instruments of preventive diplomacy vary widely, from a

simple telephone conversation during a crisis to the deployment of
military units, from the peacetime monitoring of events in potential
trouble spots to the dispatch of fact-finding and goodwill missions
at the onset of a crisis. The various measures of preventive
diplomacy, outlined below, can be usefully divided into two broad
categories: peace-time and crisis-time resPonses. (The distinction is
not rigid or static, however, since many peace'time measurles could
form the basis for crisis-time responses.)

Measures for Preventive Diplomacy

Pence-time Responses

a. Confidence building 'attempts to make clear to concerned
states, through the use of a variety of measureg the true nature of
potentially threatening military activities'.13 Typically,
confidence'building measures include transparency and information
exchanges, advanced notification of military exercises and
deployments and monitoring of regional arms agreernents.

b. Institution building refers to formal or informal ways of
organising atEntion, expertise and resources in pursuit of a common
set of interests or obiectives. Institutions develop principles of
conduct, generate regularised consultations and build trust. In the
long-term, instihrtions constrain unilateral preferences and actions of

fames Macintosh, Confidence-Buililing: Its Cottribution to Peacekeeping,
(Occasional Paper No.l1, York Crntre for International and Strategic Studies,
York University, Toronto, March 1990), p.2.

l3
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actors and promote cooperation. Institution building need not be an
overtly formal affair with a charter and bureaucratic apparatus.
Regular consultative gatherings could be more desirable in certain
circumstances where actors might wish a degree of informality and
flexibility. A key aspect of institution building is 'norm-setting', or
inducing rule-governed behaviour among the actors. Such norms
could include mul tilateralism, non-interference and non-intervention
and pacific settlement of disputes. In its broad s€nse, institution-
building might be helped by consultations and dialogue initiated
primarily by non-governmental actors, but attended by government
officials (who may profess to participate in their 'private'
capacity). Such Track Two processes could serve as testing grounds
for ideas concerning more formal and inter-governmental norm-
setting and cooperation.

c. Early warning involves monitoring of developments in
political, military, ecological and other areas (such as natural
disasters, refugee flows, threat of famine and the spread of disease)
that may, unless mitigated, lead to outbreak of violence or majnr
humanitarian disasters. In recent years, considerable international
interest in early warning has been developed in relation to human
rights violations and refugee movements.l4

d. Preventive humanitarian action is concerned primarily
with preventing and managing the humanitarian costs of political
conllicts as well as the political and humanitarian consequences of
naturally-occurring phenomena. For emergencies 'which result from
long-term economic deterioration, or slow-moving natural disasters
such as drought, early humanitarian preventive action can save
thousands of lives and millions of dollars in subsequent remedial
action'.lS This is an area in which NGOs, bilateral and

Gregg A. Beyer, 'Htrman Righs Monitoring and the Failure of Early Warning: A
hactitione/s Yiewt,Internatbnal lournal of Refugez lant, (Vol.2, No.l), 199O and
Leon Gordenker, 'Early Warning of Refugee Incidents: Potentials and
Obstacles', in Gill loescher and Laila Monahan (ed.l, Refuges anil Intrnatlmal
Rcldiors, (Clarendon hess, Oxfor4 1990).

Boutros Bouhc-Ghali, Remrt on thc Work of the Organizatlm froa the Forty-
wtrth to the Forty-eighth Session of the General Assttrbly, (United Nations, New
Yorlg Septenrber 1993), p.101.
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multilateral development agencies, and regional organisations could
play an important role as agents of preventive diplomacy.

Crisis-time Responses

a. Fact-finding involves the collection and analysis of timely
and reliable information on conflict situations.l5 Fact-finding is
clearly linked the notion of early warning described earlier, and
could be undertaken on a 'peace-time' basis, but it is more specific b
a given crisis situation. Fact-finding must be comprehensive,
covering domestic, regional and global asPects of a conflict and
investigating the social, economic, strategic and political factors
underlying it.

b. Good offices and goodwill missions are usually undertaken
before or at the onset of a crisis and involve the dispatch of senior
official(s), such as the UN Secretary-GenerallT or his Personal
envoy(s). The aim of such missions is not necessarily to engage in
serious mediation efforts, but rather to express the concern of the
international community as well as to promote a climate of trust and
b establish the areas of agreement between the parties to a conflict.

c. Crisis management aims at reducing the immediate
possibility of violent action in a conflict sihration and may require
measures such as reconciliation, mediation and arbitration that
would help in diffusing tensions.

d. Preventive deployment illustrates the difference in
orientation between preventive diplomacy and peace-keeping.
Peace-keeping involves separation of rival forces who have
mutually consented to such action following a settlement of their
conflict. Preventive deployment involves dispatch of units to
trouble-spots to prevent the widening or eralation of a conflict with

16 W. Andy Knight and Mari Yamashita, 'The United Nations' Contribution to
International Peace and S€curiW'.

77 Nabil Elabray, 'The Office of ihe Secretary-C,eneral and the Maintenance of
International Peace and Security', in fohn Renniger (ed.), The Uniteil Nations
aill tlp Maintenance of International Pace anil Security, (Martinus Nijhoff
Publishers, Boston, 1 9&7).
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or without the mutual consent of the rivals. Thus, preventive
deployment, unlike peace-keeping, might not be a strictly neutral
exercise. It could be undertaken with a view to support the likely
victim by deterring the actions of the likely aggressor. Preventive
deployment could also involve the establishment of demilitarised
zones which would create a physical barrier between the
antagonists.

Pranentiae Diplomacy in a Regional Context

In his Agmda for Peace, Boutros-Ghali noted that preventive
diplomacy may 'be performed by the Secretary4eneral personally
or through senior staff or specialised agencies and programs, by the
Security Council or the General Assembly, and by rcgional
organisations in coopoation with the UN' (emphasis added). Yet,
few studies have specifically explored the requirements of
preventive diplomacy in a post-Cold War regional context 18

This is a subject that deserves serious attention, given the new
context of cooperation envisaged between the UN and regional
organisations in the post-Cold War era. As Boutros4hali argued:

In the past, regional arrangements often were created
because of the absence of a universal system for collective
security; thus their activities could on occasion work at cross-
purposes with the sense of solidarity required for the
effectiveness of the world Organisation. But in this new era of
opportunity, regional arrangements or agencies can render
great service if their activities are undertaken in a manner
consistent with the Purposes and Principles of the Charter ....
What is clear ... is that regional arrangements or agencies in
many cases possess a potential that should be utilised in
serving the functions [of] ... preventive diplomacy, peace-
keeprng peacemaking and post-conflict peace'building. Under
the Charter, the Security Council has and will continue to

For a disctssion of preventive diplomacy in Africa, see Salim Ahmed Salim,
'hevmtive Diplomacy Among African States', Disarmanent, (Vo1.13, No3),
190.
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have primary responsibility for maintaining international
peace and security, but regional action as a matter of
decentralisation, delegation and cooperation with the United
Nations efforts could not only lighten the burden of the
Council, but also contribute to a deeper sense of participation,
consensus and democratisation in international affairs.l 9

While the role of regional organisations in the maintenance of
peace and security is not new,20 in many cases, their peace-making,
peace'keeping and peace'building functions are constrained by lack
of resources.2l The resources required for a preventive diplomacy
role are, however, not beyond their reach. Given their greater
familiarity with peace and security problems in their
neighbourhood, regional organisations are well-placed to specialise
in certain aspects of preventive diplomacy such as early warning
and pacific resolution of disputes (the latter function involves
provision of good offices, mediation, investigation and conciliation
and is authorised by the UN Charter under Article 52, Chapter
VIII). Despite an inionsistent record in conflict control, regional
organisations have in the past demonstrated an ability to
compensate for the deficiencies in the UN system and create 'islands
of peace' by isolating conflicts from Great Power intervention.Z

Boubos Boutroe-Ghali, An Agnda for Peace, pp.3Gl7.
Ronald Yalem, 'Theories of Regionalism', in Richard A. Falk and Saul H.
Mendlovitz (eds.), Regioaal Politics anil Worlil Order, (lV.H. Freeman, San
Francisco, 1973), pp.21l231; Mahnaz Z. lsahani, 'Alone Together: Regional
S€curity Arrangements in Southem Africa and the Arabian Gulf',Interrutional
Security, (Vol.E, No.4), Spring 1984, pp.752-75; and Amitav Acharya, 'Regional
Approaches to Secrrrity in 0re Third World: Lessons and Prospects', in tarry A.
Swatuk and Timothy M. Shaw (eds.), The tuuth at the End of thc Twntbth
Ca*ury, (Macurillan, london, 194), pp.79-94.

Hmry Wiseman, The OAU: Peacekeeping and Conllict Resolution', in Yassin
El-Ayouty and I. William Zartman (eds.), ?fte OAU After Twanty Yars,
(Praeger, New York, l9t]4),pp.12153; Leslie H. Brown,'Regional Collaboration
in Resolving Third-World Conflicts', Suroiul, (Vo1.28, No.3), MaylJune 19E6,
pp20&220; Amadu Seay, The OAU Peacekeeping Force in Cha* What Are
the Lessons for the FuhrreT, papr presented to the 3fth Annual Convention
of the International Studies Association, London, 28 March-l April 1989; and
Neil S. MacFarlane and Thomas G. Weiss, 'Regional Organizations and Regional
Securit/, Searity Strdb, (Vol.2), Fall/Winter 1992-19t3, pp.G37.

foseph S. Nye, Peacc in Parts: Iategration anil Conflict within Regional
Organisatimrs, (Uttlg Brown, Boston, 1971); and Ernst B. Haas, Why We StilI
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The regionalisation of preventive diplomacy has important
implications for the Asia-Pacific region. In recent years, this region
has seen an intensified search for new security concepts and efforts b
establish regional security dialogues and institutions.23 C-an
preventive diplomacy provide a useful conceptual tool for organising
this search? This very question has been the basis of a landmark
series of workshops organised by the Thai Foreign Ministry (in
collaboration with the Institute of Policy Studies in Singapore).
These workshops on 'ASEAN-UN Cooperation in Peace and
Preventive Diplomacy' have provided valuable insights into the
nature and scope of preventive diplomacy and the role of Asia-
Pacific regional institutions in promotin g ft .zt

In the absence of a comparable grouping in Northeast Asia,
ASEAN represents an original and authentic regional vehicle for
the exercise of preventive diplomacy in the Asia-Pacific region.
While ASEAN's contribution to the management and resolution of
the Cambodia conflict is well known, it is first and foremost an
instrument for conflict preaention, especially in so far as disputes
among its members are concerned.2s Though a formally<onstituted
regional institution, much of ASEAN's role in conflict prevention is
informal in nature. Strict adherence to intra-ASEAN norms such as
non-interference (by one member in the internal affairs of another)
and non-use of force in inter-State relations, as well as the time-
honoured practice of consultations and accommodation, have
enabled ASEAN members to virtually eliminate the possibility of

Neeil the Unitetl Nations?, (University of California, lnstitute of International
Studies, Berkeley, 1986).

Paul M. Evans (ed), Studying Asia Pacific Security: Future Directiors of Rcwtch,
(oint C-entre for Asia Pacific Studies, York University, Toronto, 1994).

Minishy of Foreign Affairs, Thailand, Interim Report of thc r//orkshop Serbs ott
ASEA|I-UN Cmpration lor Peacc anil Proentioe Diphncy, (Minishy of Foreign
Affair, Bangkok, 1993); Ministry of Foreign Affairs, Thailan4 Sumnary Reprh
First Intqnatiotral Workshop oz ASEAN-UN Cmperatiott in Peace mil Preoentioe
Diplomacy, Ministry of Foreign Affair, Bangkok, 1993); and Ministry of Foreign
Affairs, Thailand, Chairnwn's Summary:The Third Intcrnational Workslnp on
/SEAN-UN Cooperation in Peace anil Proantioe Diplonacy, Ministry of Foreign
Affairs, Bangkolg 1 994).

Donald Weatherbee,'ASEAN Regionalism: TheSalient Dimension', in Karl D.
fackson and M. Hadi Soesastro (eds.), ASEAN Security anil Economic
Daelopmnt, (lnstitute of East Asian Studies, University of California, Berkeley,
Calif ornia, 1984), pp.259 -268,
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any serious military escalation of intra-mural disputes. As Noordin
Sopiee put it, these norms and practices have 'created a sturdy
structure of trust, confidence and goodwill between the member
stated and contribud b ASEAN's role in 'sublirnating and defusing
conflicts as in actually resolving them.'26

Contrary to a popular belief, ASEAN's role in regional
security affairs predates the end of the Cold War.27 Its response b
the Sabah dispute (1968-69), its initiative on a Zone of Peace,
Freedom and Neutrality €OPFAN) in Southeast Asia, Oased on
the Kuala Lumpur Declaration of l97l), and its Treaty of Amity,
Friendship and Cooperation in Southeast Asia (1976), were
milestones in ASEAN's role in preventive diplomacy during the
Cold War period. Among the grouping's more important post-Cold
War initiatives that fit into this mould are the ASEAN
Declaration on the South China Sea (1992) and the ongoing
workshops hosted by Indonesia on 'Managing Potential Conflicts in
the South China Sea'.

The Treaty of Amity and Cooperation (TAC) is of particular
significance, since it has functioned well as a nonnative framework
committing the ASEAN members to self-inhibiting and peaceful
conduct in inter-State relations. The Treaty established a tode of
conduc( governing relations among the Southeast Asian countries,
which in turn contributed to a habit of conflict-avoidance. The
Treaty also provides a legal basis for the pacific settlement of
disputes consistent with the UN charter provisions.2s Although its

Noordin Sopiee, 'ASEAN and Regional Security'in Mohanmed Ayoob (ed.),
Regtnul Sednity.it tlv Third Worl4 (Croom Helm, london, l9tl6l, p.227-28.
Adam Malih 'Regional Cooperation in lnternational Politics', n Regioulism in
fuuthast lsra, (CenEe for Strategic and lnternational Studies, lakart:' 1975),
pp.l57-159; Mohaurmed Ghazalie Shafie 'ASEAN's Response to Security Isstres
in Southeast Asia', in Regionalbm in fuuthast Asia, (CenEe for Strategic and
International Studies, Iakart4 79731, W.77-3SArnaIin forgensen-Dahl, Rcgimal
Organi*tlm anil Oribr ia fuuthsst Asla, (Macnrillan, London, 1982); Noordin
Sopiee, 'ASEAN and Regional Secudty', in Mohammed Ayoob (ed), Regional
Secwity in'thc Thbd Worlil, (Ctoom Helm, London , 1986), pp.22l-237; and
Geoffrey Wiseman, 'Common S".rrtity in the Asia-Pacific Region', Pacfic
Rmieu, (Vol.S, No2), 192.
Peter Ho Hak Ean,'The ASEAN Regional Forum: The Way Forward', paper
presented to the'Third Workshop on ASEAN-UN Cooperation in Peace and
heventive Diplomacy', B""gk"k, 17-18 February 1994.
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provision regarding the establishment of a 'High Council' for intra-
rcgional dispute'settlement has never been invoked, ASEAN policy-
rnakers offer no apologies, since it testifies to the effect of ASEAN in
reducing inha-mural conflicts to such an extent that formal measunes
are deemed unnecessary. In this sense, the Treaty is more credible as
an instrument of preventive diplomacy than of conflict resolution in
the conventional sense.

It has been suggested that the Treaty's usefulness could be
enhanced if it is opened to accession by other countries in the Asia-
Pacific region. But such a move might be politically problematic.
While ASEAN members welcome accession by other Southeast
Asian countries, including the three Indochinese states and
Myanmar, they are reluctant to open it up to non-Southeast Asian
states. ln'1,987, ASEAN decided on a Manila Protocol to allow
accession b the Treaty by countries 'contiguous' to Southeast Asia.
Papua New Guinea was then accepted as a signatory. But it is far
from certain that ASEAN would allow a similar request by other
contiguous or otherwise interested states outside the ten nations of
Southeast Asia. The case for expanding the Treaty's coverage rests
on the premise that peace and stability in Southeast Asia can be
best promoted through the constructive participation of 'outside'
powers. The case against such a move, argued mainly by Indonesia,
is based on a fear that external powers might abuse the Treaty's
provisions relating to pacific settlement of disputes to 'interferd in
the region's affairs. ASEAN members need to carefully consider
whether the Treaty can be provided with adequate safeguards
against such abuse and then promoted as the basis for a wider sysEm
of preventive diplomacy in the Asia-Pacific region.

In any case, the advent of the ASEAN Regional Forum (ARF)
already represents a practical step towards applying the norms of
ASEAN to a broader regional context. Indeed, the first meeting of
the ARF in Bangkok in fuly 1994 saw agreement by the member
nations to 'endorse the purposes and principles' of the Treaty of
Amity and Cooperation in Southeast Asia 'as a code of conduct
governing relations between states and a unique diplomatic
instrument for regional confidence building, preventive diplomacy
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and political and security cooperation.'29 The ARF brings together
18 countries including the six ASEAN members, their seven dialogue
partners (the US, Canada, fapan, South Korea, Australia, New
7*aland, and the European Community), tuo consultative partners
(Russia and China) and three countries with observer status in
ASEAN (Papua New Guinea, Vietnam and Laos). As a regional
security forum, the ARF has the necessary credentials to develop a
strong preventive diplomacy role. Politically, the ARFs roots are
'indigenous'; it is not considered to be an implantation of foreign
'models' of multilateralism such as the Conference on Security
Cooperation in Europe (CSCE). It is more 'inclusive' than any other
existing regional political forum, including the ASEAN-PMC
process on which it is based. Unlike the latter, the ARF is not a
dialogue among the like'minded; it envisages positive interaction
among the regional actors which might have different and perhaps
conflicting perspectives on regional security issues. In this sense, the
ARF has been characterised as a 'confidence-building mechanism of
the first order' which could help end regional cleavages and
promote a open and transparent regional order in the Asia-Pacific
region.s

But as with any new institution, there are uncertainties about
how the ARF will develop.3l At the ASEAN-IJN workshops, the
ARF was characterised as a 'dog which does not bite now, but which
ttuy do so later'. The ARF does not have any specific road map or
blueprint for success. While the ASEAN members of the ARF want it
to develop in an evolutionary and non-legalistic manner, the ARFs
eventual record will be judged on the basis of its ability to provide
practical solutions to regional security problems. Mere holding of
security consultations or prescription of abstract norms will not
suffice. ASEANs preference for informal and non-legalistic methods
might set limits to the development of concrete measures for
preventive diplomacy within the ARF. At the very minimum, the

BBC Summary of World Broailcasts, 28 fuly 1994, Part 3, Asia - Pacific,
FE/20s9/8.
Peter Ho Hak Ean,'The ASEAN Regional Forum: The Way Forward', paper
presented to the'Third Workshop on ASEAN-UN Cooperation in Peace and
heventive Diplomac/, hgkok 17-18 February 199.
Amitav Acharya, 

^SEAN 
anil Asia-Pacific Multilabralism, (Canada-ASEAN

Policy Papers, Canada-ASEAN Cenhe, Singapore, 19941.
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ARF needs to develop concrete measures on a number of areas which
were submitted by various members to ib first meeting in Bangkok.
These include measures in the area of 'confidence and security
building, nuclear nonproliferation, peacekeeping cooperation
including a regional peacekeeping training centre, exchanges of
nonclassified military information, maritime security issues and
preventive diplomacy'.32

Another question about the ARF is whether it can effectively
deal with security issues which are more specific to Northeast Asia.
Some analysts have argued that the sheer diversity of security
concerns within the Asia-Pacific region diminishes the utility of
macro-regional approaches.s An ARF which is closely tied to the
ASEAN process and which holds its annual sittings in Southeast
Asia might seem ill-equipped for handling the Korean Peninsula
problem. This leads to the question: is there a need for a Northeast
Asian security forum? In Northeast Asia, the prevailing mode of
conflict management and security cooperation continues to be based
on bilateral relationships. While some measures for preventive
diplomacy, including CBMs, can be developed on a bilateral basis, a
sub-regional multilateral institution in Northeast Asia or at least a
local crisis-reduction centre might send a stronger signal of the
commitment of the regional actors to preventive diplomacy. In this
context, Seoul's promotion of the idea of a Northeast Asian Security
Dalogue, which would devote itself to security issues that are more
specific to the sub'region, is of considerable significance.34

Both ASEAN and the ARF are supported by Track Two
dialogues and fora on regional security. While the ASEAN
Institutes for Strategic and International Studies (ASEAN-ISIS)
played a key role in pushing ASEAN in the direction of a formal
process of security dialogue, the newly formed Council on Security
Cooperation in the Asia Pacific (CSCAP) might be expected to

BBC Summary of Workl Broailcasts, 28 fuly 1994, Part 3, Asia - Pacific,
FE/2059/8.
Gerald Segal, 'l.lorth-East Asia: Common Security or A [,a Carte', Intqnational
Affairs, (Yo1.67, No.4), 1991.

Lee Chang Choon, 'The Beijing-Seoul-Tokyo Triangle', Far Eastern Economic
Rmieu,,13 October 1994, p.36.
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provide similar inputs into the ARF. Both have initiated shrdies on
confidence'building and crisis-management measures; for example, a
recent ASEAN-ISIS study has proposed measures ranging from
national defence White Papers, a Southeast Asian arms register,
gteater regional cooperation in arms purchases, exchange of
intelligence information, mutual invitation to observe force
manoeuvres, notification of forthcoming military exercises,
exchange of information and comparison of estimates of military
strengths, establishment of a procedure for crisis management based
on the provisions of ASEAN's Treaty of Amity and Cooperation and
the launching of a 'Security of Southeast Asia Symposium
Programme for facilitating contacts among senior and middle level
officers in the region.3s The ASEAN-PMC Senior Officials' Meeting
(SOM) has also initiated a study of regional confidence- and
security-building measures. These studies and action based on their
recommendations will be a valuable contribution to preventive
diplomacy in the Asia-Pacific regiol, especially in dealing with
the problem of weapons proliferation.ro

In discussing concrete measures for preventive diplomacy, the
ASEAN-UN workshops debated proposals concerning the
establishment of an ASEAN peace-keeping centrer/ as well as a
regional information and resource centre.36 A peace-keeping centre
could be used b hain ASEAN and other regional personnel for UN
peace.keeping missions worldwide. But it could also be perceived as
the military arm of ASEAN, thereby stroking long-standing
sensitivities within the region against 'multilateral military
cooperation. In addition, deploying an ASEAN peace-keeping force
in intra-ASEAN contingencies would be highly problematic given

ASEAN Institutes for Strategic and International Srudies (ASEAN-ISIS),
C-otrfiibte Building Mrcurcs in Southast Asia, (ASEAI{-I$S Memorandum No.5,
December 1993).

Amitav Acharya, An Arms Raee in Post-C-olil War *nthcast .Asb: Prospects for
Coahol, Pacific Strategic Papers No.8, (Institute of Southeast Asian Shrdies,
Singapore, 199{).

lusuf Wariandi, 'Regional Peacekeeping: ASEAN's Role and C-onFibution',
paper presented to the'Third Workshop on ASEAN-I,JN Cmperation in Peace
and heventive Dplomag/, Ban$ok,17-78 February 194.
Daniel Dhavernas, 'Conflict Resolution and Dispute Settlement', paper
presented to the Third Workshop on ASEAN-LJN Cooperadon in Peace and
heventive DiploEucy, B"t gt ot, 17-18 February 194.
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lingering inter-State suspicions within the grouping. A regional
information and resource centre, on the other hand, could serve as a
useful device for early warning if tasked with the collection and
dissemination of data on such issues as regional defence expenditures
and arms proliferation. To minimis€ government sensitivities, such a
centre could be initially established on a non-governmental basis
(perhaps through CSCAP), which would then make the information
available to the ARF and the UN.

Turning to the humanitarian aspects of preventive diplomacy,
it is noteworthy that the principal organising concepts for a new
Asia-Pacific security architecture, such as the notions of 'common',
tooperative' and'comprehensive' security, stress the need to include
non-traditional threats in the security agenda.3e At the ASEAN-
UN workshops, there was a consensus that security issues in the
Asia-Pacific region could no longer be conceived in purely military
terms. While territorial conflicts and arms proliferation received
attention as the traditional areas of concern, natural resource
competition, illegal migration, environmental degradation and
human rights violations constitute examples of non-traditional
issues.o Both sets of issues are closely linked and should form part
of any multilateral mechanism for preventive diplomacy in the
Asia-Pacific region. It is in this context that the first ARF meeting
agreed to 'study the comprehensive concept of security, including its
economic and social aspects, as it pertains to the Asia-Pacific
region'.41

There are a number of ways in which regional institutions
including ASEAN, ARF and, to a lesser extent, APEC, could
contribute to non-military aspects of preventive diplomacy.

David B. Dewitt,'Common, Comprehensive and Cooperative Securit/, Pacilic
Reoiru, (Vol.Z No.l), I 994, pp.l-15.
Chris Lamb,'Transnational hoblems', paper presented to Ore'Third Workshop
on ASEAN-UN C-ooperation in Peace and heventive Diplomaa/,Ban$ok,77-
18 February 1994; and Rafeeuddin Ahmed, 'Natural Reources Competition
and Management Cooperation Between ASEAN and the United Nations',
paper preented to the'Third Workshop on ASEAN-UN Cooperation in Peace
and Preventive Diplomacy', Bangkol, 17-18 February 194.
BBC Summary of Workl Broailcasts,2S July 1994, Part 3, Asia - Pacific,
FE/245e/8.
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ASEAN's existing programs on emergency energy and food sharing
could be broadened and imbued with a humanitarian mission,
especially to deal with natural disasters and refugee problems.
Intra-ASEAN cooperation on environmental issue could be enhanced
b include prcvention and management of natural disasters that are
often related to environmental degradation. While preventive
action against conflicts involving human rights abuses and
generating cross-border refugee movements is constrained by
ASEAN's doctrine of non-interference (as evident in ASEAN's
response to the political situation in Myanmar), the idea of a
rcgional human rights watchdog, already considered by the ASEAN
Foreign Ministers, might be a useful starting point.

The ARF could define the scope of its 'security' deliberations
broadly to cover humanitarian issues which have the potential to
affect security relationships within the wider region. APEC could
supplement the ARFs role in preventive diplomacy by providing
information and early warning on environmental degradation,
nahrral disasters and refugee flows. On the issue of human rights,
there exists no consensus on how this might be incorporated into a
system of preventive diplomacy. The positions of the ASEAN states
(acknowledging intra-ASEAN differences) on human rights are
marked by a common preference for 'cultural relativism', an
emphasis on economic over political rights, and a belief in the prior
importance of societal goals over individual liberty
(communitarianism). Thus, the ASEAN countries as well as China
would be wary of any Western move to develop preventive measures
against human rights abuses within ARF/APEC.

Until regional institutions in the Asia-Pacific region overcome
rresource and political constraints in developing adequate measures
for preventive diplomacy, increased cooperation between these
groupings and the UN will be particularly helpful. The ASEAN-
UN workshops have provided a number of ideas about enhancing
cooperation between ASEAN and the [IN, measures which could
also apply to the ARF.42 These include: (i) securing observer status

Nitya Pibulsonggram, 'ASEAN-UN Cooperation in Peace and Preventive
Dplomacy: Linkage with the United Nations', paper presented to the Third
Workshop on ASEAN-UN Cooperation in Peace and heventive Diplomacy',
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for ASEAN in the UN; (ii) establishing formal links between
ASEAN and the UN Secretariat; (iii) invlting the UN Secretary-
General to attend ASEAN Ministerial and post-Ministerial
M^Tlilgr and seeking UN participation in regional meetings in
ASEAN; (iv) initiating regular meetings betl'een ASEAN and
members of the UN Security Council and the Secretariag (v) UN
action in sending periodic fact-finding missions to the region; (vi)
encouraging special efforts by PMC/ARF members who are also
members of the uN security council to act as a bridge between the

. tw^o organisations; (vii) enhancing the level of cooperation between
ASEAN and the UN Regional Commissions; (viii) organising
seminars and workshops involving ASEAN and uN partiiipation;
(ix) developing a voluntary early-warning role foi .esf^q,N in
bringing to the attention of the uN any divelopments affecting
legronal p_ejlce and securig; and (x) establishing cooperation
between ASEAN and the uN in providing public information on the
concept and_practice of preventive diplomary both for the general
public as well as for diplomats and officials.

C-onclusion

- Preventive diplomacy is an important and workable objective
for regional security institutions in the Asia-pacific. Indeed, one
might argue that in view of existing political and material
constraints on regional security cooperation, preventive diplomacy is
a more realistic basis for organising a new regional secuiity
architecture than conventional peace.keeping and conflict resolution
functions.

The task of building a system of preventive diplomacy in the
Asia-Pacific region should begin with the peace-time measures
outlined earlier. These include steps towards confidence.building,
security dialogues at governmental and Track Two levels, early-
warning and preventive humanitarian measures. Crisis-time

Bangkok, 17-18 February 1994; and Linda f. Perkin, ,ASEAN-UN Cooperation
for Peace and heventive Dplomacy: A United Nations perspective?, paper
presented to the'Third Workshop on ASEAN-UN C-ooperation in peaci ina
Preventive Dplomacy', Bangkol i7-1E February 1994.
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measures of preventive diplomacy will require more time and

political comonitmet t on the part of the l"gto.ql_TPrs. But regional

institutions like ASEAN, the ARF and the APEC could play an

important role in developing these measures.

until the further evolution of regional instihrtions in this
region, one could envisage a useful division of labour between the

Ufr and regional institutions in developing a sysjem_of preventive

diplomacy. While regional institutions (ASEAN, ARF or a

Northeast Asian sub-rigional grouping) could take the lead in
developing peace-time measures, the resources and expertise of the

UN might be called upon to provide the lead in formulating crisis-

time responses.
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Appendix 1

Preventive Diplomacy and the Sabah Dispute,196&69

Between April 1968 and December 7969, relations between
Malaysia and the Philippines worsened considerably over the
latter's claim to Sabah, a state within the Malaysian federation.
Though the origin of the dispute dates back to 1951, the immediate
spark for the bilateral crisis was reports appearing in the Manila
press in March 1968 that a secret army was being trained on the
island of Corregidor in preparation for an impending invasion of
Sabah. While the government of the Philippines denied its
involvement in any such plan, its reaction to the so-called
€orregidor affair/ showed a renewed pursuit of its claim on Sabah.
The affair not only plunged Manila's relationship with Kuala
Lumpur into a crisis situation, but also threatened the very survival
of ASEAN barely six months after its creation in August 1957.

At first, other ASEAN members carefully avoided publicly
voicing any views on the dispute that might be construed by the
disputants as an indication of partiality. Their neutrality deprived
Manila of the kind of international diplomatic support it needed to
effectively pursue its claim. It might also have discouraged further
action by President Marcos in escalating the dispute.

Although Thailand and Indonesia offered their good offices
in urging the two sides to reach a negotiated settlement, both shied
away from directly mediating in the dispute. Initially, the rest of
the ASEAN members tried to keep the Sabah issue separate from
ASEAN, hoping that this would limit the dispute's damaging
effects on the fledgling organisation. But as bilateral talks between
Malaysia and the Philippines in fune 7967 failed, followed by the
s€verance of their diplomatic relations and Malaysia's refusal to
take part in any further ASEAN meetings where the Philippines
might raise the Sabah issue, the linkage between ASEAN and the
Sabah dispub could no longer be avoided.
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In a bid to contain the crisis, ASEAN Foreign Ministers
meeting in Jakarta in August, and in Bangkok in December 196E

persuaded the two sides to minimise their public airing of the
dispute and accept a 'cooling off period'. Statements by Thailand
and Indonesia urged restraint on both sides for the sake of ASEAN.
Until their suspension, various ASEAN ail hm and standing
commitEes provided crucial channels of communication between the
two sides when none other existed.

In March 1969, Manila agreed not to raise the Sabah issue at
future ASEAN meetings, thereby indicating a new flexibility and
meeting a key Malaysian demand. It was an ASEAN committee
meeting in Indonesia in May 1969 which brought the two countries
together for the first time in eight months (excluding the ail hac
December 1958 Foreign Ministers meeting). The softening of Manila's
stand was partly due to the ASEAN factor, since the hitherto
zuspension of all ASEAN meetingp had deprived Manila of a mapr
drannel to pursue its claim and threatened its relations with other
ASEAN rnembers - Indonesia, Thailand and Singapore.

At an ASEAN Foreign Ministers meeting in December 1969,
Malaysia and the Philippines agreed to resume diplomatic
relations, and thereby effectively put the issue on the back-burner.
This episode gave ASEAN a new confidence and sense of purpose.
The avoidance of any further eralation of the Sabah dispute was
all the more significant because it took place at a time when the
degree of economic inter-dependence within the region was not
significant enough to act as an incentive against inter-State tensions.
In the words of the irint communique of the December ASEAN
Foreign Ministers meeting, the resumption of diplomatic ties was
possible tecause of the great value Malaysia and the Philippines
placed on ASEAN'.

To be sure, ASEAN did not and could not resoloe the Sabah
dispute, which continues to elude a decisive settlement. Neither did
ASEAN play the role of conflict mediator/manager in a formal and
legalistic sense. But ASEAN members, through direct and indirect
measures of restraint, pressure, diplomacy, communication and
trade-offq did succeed in pratmting any further escalation of the
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crisis that might have led to armed hostilities and destroyed the
organisation. The Sabah dispute is thus a classic case in ASEAN's
role in preventive diplomacy.a3

Arnafin forgensen-Dahl, Regional Organisation anil Orilcr in fuutlnast Asb,
(Macnrillan, London, 1982); and Teik Soon lara Co$lict-Resolutirm h ASEAM
TIE fubah Issue, (Departrrent of Political Science, University of Singapore,
Singapore, undated).





CHAPTER 3

PREVENTIVE DIPLOMAC:
CONCEPTS AND PRACTICE

Gareth Evans

The Concept of Preventive Diplomacy

'Peace maintenance shategies' are those designed to resolve,
or at least contain, particular disputes (and some kinds of emerging
threats) and prevent them from escalating into armed conflict. They
include 'preventive deploymenf - the use of military resources for
containment purposes. They also embrace a variety of strategies,
best described collectively as 'preventive diplomacy', which rely on
diplomatic and similar methods rather than military ones.
Included here are the full range of 'peaceful means' described in
Article 33 of the UN Charter, i.e., 'negotiation, enquiry, mediation,
conciliation, arbitration, judicial settlement, resort to regional
agencies or arrangements, or other peaceful means of their own
choice', all of which are described in detail in the Hanilbook on the
Peaceful Settlement of Disputes Betwem States, prepared by the
UN Secretariat and welcomed unanimously by the General
Assembly in 1991. We believe there is particular scope for the
further development of preventive diplomacy, particularly in the
UN's mediation role.

As signatories to the UN Charter, member states are under an
obligation - made express in Chapter VI, Article 33 of the Charter -
to resolve their disputes peacefully. The Charter, however, gtves
members a choice of the dispuE resolution method which they will
employ. When it deems necessary, the Security Council may also
call upon members to resolve their disputes peacefully and even
recommend a particular method which they should use. In practice,
however, peaceful methods of dispute resolution can only be
effective if the parties cons€nt to participate in this process. For
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this reason, approaches which allow the parties more control over
the process, and which seek to address their interests, are more
likely to be attractive to disputants and more likely to be used. This
explains why methods such as negotiation and mediation have been
used with much greater frequency than those such as arbitration and
judicial settlement.

The difficulty of resolving disputes peacefully, however,
suggests that disputing parties may sometimes need assistance from
a third party in order to comply with their obligations under
Chapter VI of the Charter. Increasingly, the international
community is looking to the UN to assist in this regard, and our
primary focus here is on outlining ideas for strengthening the
preventive diplomacy activities of the IJN, both at its
headquarters and in the field: a central theme of this shrdy is that
preventive action, as early as possible, is the least complex, the
most humane and the most cost-effective path for the international
community to take in resolving disputes.

It is well recognised that, quite apart from the UN, regional
organisations, individual states or groups of states, and various

Eiroups of non-government actors all have important roles b play in
preventive diplomacy. Indeed, it has to be acknowledged at the
outset that it is likely to remain well beyond the capacity of the
UN to identify and monitor, let alone manage, all the disputes
which might lead to international friction or otherwise endanger
international peace and security. The UN's founders certainly did
not envisage that the organisation would deal with all
international disputes: the UN membership is empowered, but not
compelled, to respond collectively to problems short of threats to or
breaches of the peace or acts of aggression (compare the
discretionary language used in Article 33.2 and 34 with the
mandatory prescription in Article 39). As the central organ of
collective security, the Security Council has typically dealt only
with the tip of the iceberg of international disputes, namely those
which have crossed the threshold into armed hostilities or are on
the point of so doing. The General Assembly has also addressed a
range of disputes, but its approach, again, has been by no means
comprehensive - rather, the Assembly's actions have usually
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reflected the frustration of states or groups of states which have
been unable to have their interests or views pursued through action
in the C-ouncil.

There is no doubt that, in a great many cases, disputes both can
and should be satisfactorily managed and resolved without recourse
to the UN, through cooperation at the bilateral, sub-regional or
regronal level. Local solutions offer such advantages as familiarity
of all parties with the parties to the dispute and their interests and
sensitivities. Bringing differences before a wider body, and
ultimately before the UN membership, can itself be an eralation of
a dispute which lessens the margin for its resolution. So, in the area
of prevention, the UN's role will often be complementary to more
localised efforts, and in many cases secondary to them. All that
said, there are still many problems where a preventive response by
the UN will be warranted - either because the governments or
parties concerned call for it, or because the magnitude of the problem
and the absence of any other effective response, cry out for it. And
c€rtainly there remains enormous scope for the UN to do better in
assisting the resolution of disputes, both those in which it plays a
primary role, and those where it can assist in a secondary role
through quietly providing expert assistance and experience.

The measures we propose will require the UN to devote more
resources b preventive diplomacy. But such cost must be compared
with the current high cost of peace.making, peace-keeping and
peace-enforcement operations once disputes have erupted into armed
conflicts - not to mention the awful cost in lives and property that
such escalation usually brings. Currently the UN Secretariat has
around 40 staff assigned within the Department of Political Affairs
to preventive diplomacy and its companion strateg-y, peace-making,
compared to some 82,000 peace-keepers in the field. The cost of an
individual peace.keeper or peacrcnforcer, taking into account the
logistics which support him or her in the field, will far outweigh
the cost of individual UN personnel engaged in preventive
diplomacy.
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Past United Nations Practice

The Cold War constrained the development of the UN's
cooperative security resPonses across the entire spectrum:
preventive diplomcy was iust another one of the casualties. Ttre
desire of the superpowers to maintain their influence made them
reluctant to have disputes from their domain raised in the Security
Council before (or sometimes even after) a dispute had crossed the
threshold to armed hostilities. If the UN became involved at all, it
was usually at the very point where peaceful methods of dispute
settlement werc llalst likely to be effective. The crisis orientation of
the Council and the slowness of the multilateral political decision-
making process not only failed (by providing too little too late) to
keep disputes from escalating out of control, but it also eroded the
international communit/s belief in the efficacy of peaceful means of
dispute resolution. This loss of faith in peaceful approaches in turn
resulted in a self-fulfilling prophecy - too little attention and
resourc€s being devoted to the development of such approaches, and
further erosion of faith in these methods.

The Cotd War also took its toll on the Secretary-General's
ability to operate in the peace and security area. As a consequenc€,
the necessary structures to carry out Preventive diplomacy within
the UN Secretariat were never fully developed. Instead the
unrealistic expectation prevailed that the Secretary-General
should somehow be able personally to provide good offices and
mediation for all emergent situations, while at the s.me time
carrying out the innumerable other functions and duties required of
him. While Secretaries'General have historically spent long hours
in discussion with parties in dispute, they have not had the
necessary infrastructure or personnel to carry out the kind of
systematic and sustained effort needed to be effective in dispute
resolution.

Over time, and out of necessity, Secretaries€eneral began
assigning senior staff or diplomats to assist in providing good offices
and mediation. But these assignments were typically ail lnc in
response to crises, and the choice of personnel was usually limid to
a very small number of trusted individuals. Frequently, these
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individuals did not themselves have sufficient resourcEs, in terms of
personnel or infrastructure, to back them up. In addition, fact-
finding missions evolved as a mechanism for gathering information
and, in some cases, as a forum for diplomatic initiativis. But once
again, fact finding was largely an ail hu procedure. More often than
not, staff who had not worked together before were hastily
assembled, on short notice, from various parts of the Secretariat and
sent off to the field. In some cases, they were unfamiliar with the
situation and its political, historical and cultural context. Once
staff had reported back, they often returned to their previous posts
with little continuity or follow-up.

These ad hoc arrangements for providing good offices and
other peaceful means of dispute settlement, together with the
Security Council's focus on crisis situations, meant that the
Secretary-General and his senior staff were swamped with
situations which had deteriorated to the point where they could no
longer be ignored - or in many cases, controlled. As the system was
structured and practised, handling the conflicts already on the
agenda was more than the systrem could manage.

There is a sense, of course, in which preventive diplomary can
be seen as a continuous behind-the.renes feature of theUN system,
as the Secretary4eneral and his staff, as well as the diplomatic
community, engage in preventive efforts in many different situations
through conversations and consultations with a wide range of
interlocutors. Without undervaluing these efforts, we believe there
is a case for supplementing them with a more systematic and
instihrtionalised approach to assist members in implementing their
obligations under Chapter VI of the Charter.

The first significant, although still insufficient, attempt at
setting up a preventing diplomacy mechanism in the UN Secretariat
occurred in 1987 with the establishment of the Office of Research
and Collection of Information (ORCI). This was established to meet
a number of obiectiveg but among its various sections were two small
geographic units, with a total of six professional staff, set up to
collect and analyse information, to provide 'early warning,, and to
suggest options to the Secretary4eneral.



U The Next Stage

A second boost for preventive diplomary came in lanuary \992
when the Security Council met at the level of Heads of State and
Crovernrnent to consider how the UN could better meet the peace and
security challenges of the post-Cold War world. At that meeting
there were repeated calls for the United Nations to develop its role
in preventive diplomacy, and the Secretary€eneral was invited to
offer his ideas about how this should be done. For the first time, the
growing consensus which had been developing about preventive
diplomacy was being expressed at the highest levels.

Shortly after Boutros Boutros-Ghali became Secretary-
General in |anuary 1992, he acted to initiate a widespread
restructuring process intended, among other thingt to enhance the
Secretariafs capacity to carry out preventive diplomacy and peace-
making, in particular through geographic divisions set up in the new
Department of Political Affairs. These new divisions have
certainly provided the basis for a more viable system, but resource
shortages and systemic constraints have meant that these reforms
are still less than adequate to the task. Even with these initial
steps, and even though preventive diplomacy is moving to be now
almost universally acknowledged as the most cost-effective
approach available, it has remained a vastly underdeveloped
cooperative security response.

A New Approaclu Emphasising Early Prevention

There are two quite different approaches to preventive
diplomacy, which might be called 'late prevention' and 'early
prevention' respectively. The difference is not between tardiness
and timeliness, but rather between different time perspectives and
different goals. The distinction has considerable implications for
how preventive diplomacy is implemented.

Late Preaention

Under a 'late prevention' approach, the UN would monitor
situations around the globe, doing little until fairly certain that a
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particular dispute was about to cross the threshold into armed
conflict. If and when this early warning system indicated a
p-roblem, the UN would become involved in an attempt to persuade
the parties to desist. By this stage, the Security Council would be
likely to be the best UN organ for carrying out preventive action,
since significant pressure or leverage may well be needed to modify
behaviour. Preventive action which the Council might employ
could include fact-finding missions (in accordance with ttre tqgl
Declaration on Fact-Finding), preventive deployment,
rccommendation of a specific dispute settlement procedure (Article
36), or a resolution calling upon the parties to desist and warning
them of further Council action.

Late prevention action relies heavily on adequate intelligence
information, such as the monitoring of troop movements or ,"[rrg*
flows, to indicate that a situation is about to move to a new level of
violence. Proposals for obtaining this information have included
making arrangements with member states; establishing a UN
satellite; converting uN Information centres into politicai offices;
and improving procedures for alerting the Security Cbuncil. Had the
uN had an effective system of late prevention in place before Iraqi
boops crossed the border into Kuwait, it is likely to have been able
to provide better information, and therefore early warning, that
Iraqi troops were massing on that border: more such information
might have allowed the Council to meet and take action before,
rather than after, the invasion.

The last minute, however, will rarely be the optimal time to
intervene in a dispute: in fact, the point at which a dispute is just
about to erupt into conflict is close to being the most difficuli at
which the international community could seek to intervene. The
dynamics of escalation are usually so strong at this point that it is
very difficult to stop or reverse the situation.

Early Pranntion

A more promising approach to preventive diplomacy is one
that involves the UN having the ability to offer, in effect, a
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dispute resolution sentice to its rnembers b assist them in complytng
wiitr ttreir obligations under Chapter VI of the Charter. The goal

would be to piovide skilled third-party assistance through good

offices and mediation as early as possible in a dispute, when the

opportunity for dispute resolution is most ripe.

International disputes rarely develop into full-blown conflicts
ovemight, at least for [hose who understand the situation and have

been f6lowing its development. In many of the situatiorrs which
have becorne the oblect of iecent UN efforts, the presence of a serious

dispute was well-icnown to the international community far in
advance, even if in some cases, such as the Falklands, few were

pa),ing attention. In the case of the Gulf crisis, knowledge of the

existeice of a border dispute between Iraq and Kuwait was long-
standing. It was also well-known for months ahead of time, from
rhetoric emanating from Baghdad, that Iraq was becoming
increasingly aggrieved and belligerent. Of course, in this case, it is
possible that-preventive diplomacy of either the early or late

prevention type would not have been effective, since the actors

inight not have cooperated. We will never know, since neither type
wal seriously mobilised before Kuwait was invaded (see Box 1)'

Although the United Nations Charter gives primary
responsibility for the maintenance of Peace and security to the

Security Council, the Council is not always, in reality, the best body
for cairying out preventive diplomacy, especially at the early
stage. Member states are reluctant to bring their disputes to it
beciuse they do not wish to relinquish decision-making,control over

matters of such importance to them, at least until the situation
becomes desperate: few third parties will want to pursue the issue

under those circumstances. Sometimes there is a perception
(irrespective of the justification for this) that Council members are

nrore intent on pursuing their own interests: the frequent discussions

about the rights of 'sovereignty' and concerns about
'internationalising' a dispute often reflec! in reality, concerns of
this kind. whatever the reason, member states seldom use Article
35 and Secretaries-General have rarely used Article 99, the
provisions enabling matters to be brought to the council at an early
stage.
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In addition, the kinds of actions which the Security Council
can offer are not particularly well-suited to dispute settlement at
this early stage. The notion of the council as a kind of arbiter causes
parties to engage in adversarial debate rather than problem-
solving. Mutual recrimination and positional arguing by each side b
convince the Council of the rightness of its case may further harden
positions and inflame a sihration. Moreover, to the extent that
council members are forced tio declare their sympathies, expressions
of support for one side or the other can encourage parties to become
entrenched in their positions. In summary, we believe that the
Security Council, although it has a role to play at the late
prevention stage, is not the ideal structure for carrying out early
preventive diplomacy.

Instead, a more professional approach to dispute resolution is
needed which can address the problems of timing and control, and
offer the right kind of assistance for resolving disputes at the early
prevention stage. Establishing such a mechanism in the Secretariat,
as we recommend below, with support and assistance from regional
organisations and member states, would provide an excellent
complement to the work of the Security Council. The Hanilbook on
the Puceful Settlanent of Disputes Between States notes that the
monrentum for such an approach has been gathering:

The instruments in the field of peaceful settlement of
disputes adopted by the international community recently,
reflecting the realities of modern international life, clearly
indicate the trend toward enlarging the role of the Secretary-
General in the area of the prevention and peaceful seftlement
of international disputes.l

United Nations, Offie of l-egal Affairs, Codilication Divrsion,Tle llandbak on
tlu Paeful *ttlenent of Disputcs ktuten Sfares, (United Nationg New York,
7992),p.171.
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1. Iraq's invasion of Kuwait in 1990: a failure to use preventive
diplomacy

The problem: There had been a longstanding but mostly
dormant border dispute between Iraq and Kuwait. Iraq's failure to
gain acrcess to the Persian Gulf through its eight year war with Iran
revived an interest in past claims to Kuwait's Warba and Bubiyan
islands in the Gulf. Iraq also claimed that Kuwait had been
pumping oil from the lraqi side of their shared Rumaila oil field.
iraq'i wir with Iran had been financed by loans from Saudi Arabia
and the Gulf States, and some of these States were PrePared to
forgive the loans in return for the bulwark that lraq provided
against lran. Kuwai! however, refused to forgive its Iraqi war debt.
Short of cash, the lraqis faced a declining oil market - where
Kuwait was helping keep the price down by over-producing on its
OPEC quota.

The response: In the months leading up to the conflict Iraqi
demands escalaEd. Both sides became less able to back down. Iraq
feared loss of face and Kuwait did not want to give in to
intimidation. In modern times no Arab State had invaded another:
this caused Kuwait and the international community to discount the
possibility of an lraqi invasion, and this misreading meant a failure
to match lraqi threats with appropriate counter-signals.

In late futy 1990 Kuwait suggested to the UN Secretary-
General that an Arab Committee examine the lraq-Kuwait border
issue and other Arab states stepped up diplomatic activity for a
peaceful solution. These efforts - and a UK suggestion, to which
other permanent members were unreceptive, that the border issue be
looked at by the Security Council - were overtaken by events, when
Iraq invaded Kuwait on 2 August. The Arab League condemned the
invasion (in a split decision) but rejected Kuwaifs call to have its
Defence Pact collective self-defence activated. The international
community - including the Arab States, US, France and the former
Soviet Union - engaged in various peace'making efforts over the next
six months: Iraq rejected these overhrres, and the UN Security
Council eventually resorted to peace enforcement, with Coalition
forces beginning miliary operations on 15 fanuary 1991.



Concepts and Practice 49

fhe hssons:
At the early prevention stage (before |uly 1990):
r Although there were long-standing border disagreements

between Iraq and Kuwait, there were no real attempts to
resolve them: failure to resolve this issue earlier led to later
problems.

. In the months leading up to the conflict, there were few
concerted efforts to address the specific issues in dispute - i.e.,
the oil pricing issue, the Rumaila oil field issue, the Warba
and Bubiyan Island issue, and the debt issue - before tensions
escalated. Underlying all of these issues was the major lraqi
conc€m about bying b keep its economy from worsening in the
aftermath of the ruinous Iran-Iraq War. In the absence of
another solution, invading Kuwait appeared to be an
attractive answer to Iraq's financial problems. Early
attention to more specific issues may have kept the dispute
from escalating to this stage.

At the late prevention stage (July 1990):
. The international community misread Iraqi intentions

because they did not take Iraq's threats seriously: threats
should be considered to be an important early warning
indicator.

o Mixed and confusing messages from the international
community aggravated the situation: clear messages are
needed in response to threats.

r Member states with satellite reconnaissance failed to
provide the UN with early warning: members possessing
relevant information have a responsibility to draw it to the

. attention of the Security Council.
o Neither the Council nor the Secretary4eneral responded to

mounting evidence that a dispute was rapidly escalating:
member states should consider exercising Article 35 more
readily, and the Secretary-General should use Article 99 to
bring escalating disputes to the attention of the Council.
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Late prevention and early prevention approaches are not
mutually exclusive, but giving priority to early prevention has a
number of significant advantages:

motioationz parties are more likely to accept assistance
while issues are still specific, and before grievances
accumulate and the desire for retribution becomes
paramount;

effectiueness: prevention is more likely to be effective
before issues have generalised, issues and parties have
multiplied, positions have hardened and actions have
turned into ever-more hostile reverberating echoes of
threat and counter-threat;

completeness: since the goal of early prevention is
resolution rather than containment, it is more likely
that the dispute will be resolved and will not recur; and

cosf: early prevention is likely to be more cost-effective
in both financial and human terms.

Making UN Preventive Diplomacy More Effective

Discussions of preventive diplomacy have tended to focus
more on early warning than on early dispute resolution. Important
as it is, however, early warning is merely the first step in
preventive diplomacy: what matters even more is acting on such
information in an effective and timelv manner.

Early Warning

The intense focus on early warning stems from the Falklands
conflict, which took the UN by such surprise that it is said that
there were no maps of the Islands to be found in the UN Secretariat
when the invasion occurred. This problem was further higNighted
by the Gulf crisis, which also caught the UN unawares since none of
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its members possessing such information had shared satellite
reconnaissance with the Secretary-General or the Security Council.

Currently, the Secretary-General is studying the whole
question of improving the UN's early warning capability and will
be making recommendations for its improvement to the 1993 General
Assembly. While there is little doubt that it is important for the
UN to have good sources of information about the whole range of
emerging threats, disputes, conflicts and other security crises, the
problem is not only the lack of information, but also the system's
ability to absorb the enormous amount of incoming information,
analyse and apply it in a meaningful way. It is said that eleven
separate warning messages about the deteriorating situation in
Somalia were sent during 7997 by the then Office of Research and
Collection of Information (ORCI) to the most senior levels of the
Secretariat, but these were not responded to because of a combination
of under-staffing and preoccupation with other crises.

Not only does the UN need to improve the quality, reliability
and speed of information gathering, but it also needs to strengthen
its capacity for intelligence and sharply focused political analysis,
including indepth understanding of the real underlying causes of
existing and emerging disputes. Part of that needed capacity is the
ability to spot not only disputes that may become armed conflicts,
but - at an even earlier stage - emerging threats that, if not
addressed, may become disputes.

Early Dispute Resolution

The need to strengthen the UN's ability to responil when
information is received and analysed has received much less
attention than it should have. The organisation of the Department
of Political Affairs into a number of geographically-based divisions
is an excellent step forward. But the UN still does not have
sufficient numbers of senior staff knowledgeable and experienced in
conflict resolution. While those appointed to head each of the new
geographic divisions are experienced, there are only a handful of
staff who can be assigned to such tasks. As a consequence, these
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gnall divisions are simply unable to meet the huge demand, and are
literally overwhelmed with work.

Another problem is that the infrastructure to support these
units is inadequate. Information-gathering process€s from the field
are cumbersome; there are no research assistants; there is little
access to outside consultants; funds for travelling to the region are
inadequate; and communication and computer equipment is poor.
There is, moreover, no body of documented case histories, and thus no
properly recorded or readily accessible institutional memory on
fundamenal issues or problems.

The system has little means of improving itself within
present constraints. There has been virtually no training in dispute
resolution expertise which has developed in this field outside the
UN over the past few years. Even recently establishing training
programs face the difficulty that Secretariat staff are so
overstretched that it is hard for them to be released for training
because they are needed on the iob. To improve the Secretariat's
capacity here, more resources are required.

Pranentive Diplomacy Teams

To develop the various preventive diplomacy capabilities to
which we have referred - in particular the need for more sharply
focused analysis, and a better response capability when it comes to
offering mediation and related services - there will simply have to
be significant additions, both at UN Headquarters in New York and
in the field, to the present resources available to the Department of
Political Affairs. Such increased resources should be devoted to the
establishment (or where these already exist in nascent form,
enhancement) or regionally focused preventive diplomacy teams or
units, staffed by senior professionals expert in dispute resolution and
familiar with disputes on which they work. These individuals
should have sufficient experience and stature to be able to negotiate
at the highest levels. This may require supplementing existing staff
with additional people from the upper echelons of member states'
diplomatic corps, from the senior levels of academia, and from
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experienced professionals who have been practising dispute
rcsolution in other settings - even perhaps, in some caset from the
ranks of the 'World Council of Former Foreign Ministers'
inaugurated in St Peter$urg in ]une 1993. As well, each unit should
include regional or area experts who are well-versed in the cultural,
historical and political perspectives of states and other actors in
the region.

Such units would require adequate resources and infrastructure,
with appropriate back-up personnel and equipment. This would
mean adequate numbers of research assistants; on-line computer
facilities with immediate access to wire services, research
institutions and data banks; advanced and secure
telecommunications equipment, which would allow instant
conferencing with actors in the region, with consultants, and with
other UN offices in the field; operations rooms with detailed maps
and access to cable television; and sufficient funds for regular and
routine travel throughout the region, including participation in
relevant meetings. Specialised expertise from scholars and
practitioners around the world should be available on a consultative
basis when required. Befter use could also be made of peace research
institutes, and similar think tanks, which could be asked to hold
special working meetings with expert participants on particular
issues.

It would be desirable for preventive diplomacy unit staff to
travel to the capitals and trot spots' of their region on a regular and
rcutine basis to discuss regional problems with relevant actors, to
identify emerging disputes, to track developments in existing
disputes, to gain an in-depth understanding of these disputes, to
develop a sense of trust and reputation for fairnesq to urge the
parties to come to the negotiating table, and to offer a range of
dispute resolution options where it was deemed appropriate. Such
visits could also allow sensitive coordination with other regional or
sub-regional groups. Quiet diplomacy could develop in a manner
which did not call attention to itself and which did not overtly
internationalise any dispute. Routine visits would probably be more
acceptable than formally constituted 'fact finding' missions,



54 The Next Stnge

especially if carried out as standard UN practice throughout all
rcgions.

Preventive diplomacy units should not have to wait for an
approach from disputing parties. Once a dispute was apparent, a

small preventive diplomacy team could proactively urge the
disputants to begin negotiation or mediation without delay. In the
past, Secretaries-General have tended to wait to be asked to
provide their good offices, because they have not wished to be seen

b be interfering. Even though parties are often reluctant to request
help since they fear that such action might be viewed by the other
side as a sign of weakness, they may be willing to accePt assistance
which is routinely offered to parties to disputes. Thus a more
proactive approach might increase the chance of such assistance.
Evm if the parties were at first uninterested, they could be urged
over repeated visits to take advantage of this service. Indeed, such
a practice would be in keeping with the 1988 Declaration on the

Pranmtion and Remwal of Disputes, which states that:

The Secretary-General should consider approaching
the State directly concerned with a dispute or situation in an
effort to prevent it from becoming a threat to the maintenance
of international peace and seurity

There are obvious physical and resource limits on the extent to
which, in practice, this more proactive role could be pursued. In
setting priorities it would be sensible to focus on those situations
where the potential for escalation to armed hostilities was most
clear, taking into .account factors like previous conflict history,
evidence of population displacement and weapons flowt and the
nahrre of any threats being made.

Preventive diplomacy units could contribute in a number of
different ways, acting as a resource and referral source, as well as
providing dirct services. Where disputes were uncomplicated, it
rnay be a matter simply of tracking the progress of negotiation by
the parties themselves. In other instances, staff might offer their
own services as an impartial third-party which could facilitate the
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initial contacts between disputing parties, assist in beginning a
dialogue, establish 'talks about talks', or become involved in
structuring or guiding talks. Such an approach could be based on
newer problem-solving methods of negotiation, rather than on
traditional negotiation strategies: the goal would be to reconcile
the parties' differing interests through innovative solutions, rather
than through adversarial bargaining over positions. Using such an
approach, the UN intermediaries could encourage and facilitate the
discussion of the issues and interests which lie behind parties'
positions; encourage and suggest the development of a range of
innovative options; study and propose objective criteria or principles
of fairness or precedent which might serve as a basis for settlemeng
package proposals to meet parties' concerns; and rally influential
third parties as a sourc€ of support.

Through such a process, the aim of the preventive diplomacy
team would be to carefully manage the mediation exercise, provide
a neutral site, keep emotions under control, encourage acts of
goodwill and exclude audiences - recognising always that mediation
efforts can sometimes have a 'chilling' effect on negotiations, and
that it is crucial that the parties retain full power over the
negotiating process and its outcomes. Preventive diplomacy units
could also assist parties in making full use of the UN system for
resolving their disputes. They could help disputants access, as
appropriate, election assistance, constitutional experts, human
rights and disarmament specialists who could assist in providing
information which might be helpful in formulating agreements. In
some instances, pneventive diplomacy teams might refer disputants
b another third-party intermediary for assistance. They might, for
example, recommend that the parties approach a regional
organisation, a neighbouring state or non-government organisation
for assistance with dispute resolution. Staff could assist in making
contacts between the disputing parties and an acceptable
intermediary and follow through by tracking this process. Should
such efforts not sucteed, the team could recommend further rrcasures
which might be helptul.

In other instances, preventive diplomacy units might assist in
setting up an independent dispute resolution procedure, such as
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conciliation or arbitration, where the third Party crafts a
substantive decision. Staff could provide standard procedures and
assist in finding conciliators or arbiters who would be acceptable b
the parties. Preventive diplomacy staff could also advise disputing
parties as to whether their case was appropriate for referral to the
International Court of lustice, and assist them in approaching the
C-ourt and, where necessary, in finding the financial assistance to do
so.

Once agreement of any kind had been achieved, staff could
assist in monitoring compliance, intervene to prevent slippage, and
mediate disputes arising from breaches of the agreement.
Preventive diplomacy staff would also provide regular rePorts,
including recommendations where appropriate, to the Secretary-
C'eneral and the Security Council. In cases where the dispute was of
sufficient concern, or was escalating to the laE prevention stage, the
Secretary-General (under Article 99) could bring the matter to the
C-ouncil's aftention.

Preventive diplomacy units could also very usefully
systematically study and analyse the nature and causes of disputes
in their region, with such analysis possibly leading to
recommendations for changes in international practice. In other
instances, the units might point out certain types of situations (such

as resource shortages) where conflict could be avoided by
ameliorating the source of conflict. Regional units could also support
and encourage regional or sub-regional confidence-building and
peace-building exercises, and help promote better preventive
regimes within the region.

Finally, those practising preventive diplomacy in this way
should be continually refining its methodology through the study of
the factors which have evidently promoted or inhibited progress in
dispute resolution. By adopting an analytical approach to past and
present experience, and evaluating how pitfalls might be avoided in
the future, valuable lessons could be learned which would improve
the practice of future dispute settlement.
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Regional Perce anil Security Resource Centres

Preventive diplomacy teams performing tasks such as those
described above should be based not only at UN Headquarters in
New York, as preventive diplomacy staff currently are, but
increasingly in the field. By being located on the ground - not iust
making regular visits b the field - such preventive diplomacy units,
which might be called ?eace and Security Resource Clentres,, would
be able to obtain a buer assessment of situations as they evolved and
would be better able to grasp opportunities when they occurred.
Such Centres would, desirably, be centrally located in each region,

-perhaps 
near the relevant regional organisation itself; they wbuld

be under the direction of the Secretary4eneral, and would need to
maintain the closest linkage with UN Headquarters.

f9 give Peace and Security Resource Centres the necessary
political guplort, they could be established under a mandate by
either or both the Security Council and the General Assembly, and
report to the Council or Assembly on a regular basis on their
activities and progress, much as Special Representatives currently
do, through the Secretary-General.

Staff from regional organisations might also be seconded to
such Centres in order to provide better coordination between
themselves and the UN, to contribute a regional perspective, and to
give them experience and training in conftict prevention and
resolution. This proximity should promote the development .,f
relationships between uN staff and regional actors, thus enhancing
the ability to obtain relevant information for early warning, and to
develop the range of relationships necessary ior all aspects of
preventive diplomacy to be fully effective.

At a broader level, Peace and Security Resource Centres might
also liaise with appropriate UN institutions to set up training
programs for diplomats and government officials from countries in
the region. Training in problem-solving methods of negotiation
could mean that, over time, local officials would become
increasingly effective in resolving their own differences in a more
constructive rrnnner.
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Preventive Diplomacy Through Other Internationd Actors

Regional Organisations

The Secretary-General in An Agenila for Pence called for
greater involvement of regional arrangements and agencig in the
UN's peace-related activities, including preventive diplomacy:
this was foltowed uP by the Security Council in ]anuary 1993, in a
Presidential statement (5/25184). Neither the Secretary4eneral
nor the Presidential statement (nor for that matter Chapter VIII of
the UN Charter itself, which specifically encourages regional
action, where appropriate, on securi$r matters) makes any attempt
to prescribe which arrangements or agencies should be so involved.
Thi question of interpretation is deliberately left open for reasons of
flexibility. There arL many existing regional organisations which
play a role here and others, including emerging organisations, that
have the potential to do so. In practice, most regional organisations
embody igreements among geographically-concentrated group_s_of

states fbr dmperative action on issues of mutual interest (e.g., CSCE,

ASEAN). Others are brought together by shared experience only
partly related, if at all, to geography (e.g., OIC). All are bound
internatly by perceived corunon interest. Yet each is different from
the other, in mandate, scope and composition, and in inclination and
capacity to take on the functions envisaged under ChaPter VIII,
whether alone or in cooperation with the UN.

The UN Charter, iust as it leaves open the interpretation of
anangements or agencies falling under Chapter VIII, does not define
the manner and extent to which regional organisations should
develop their security role. Article 52 stipulates that 'local
disputes' be addressed in the first instance by regional organisations,
if at all possible, but does not elaborate further on what matters are

appropriate for regional action. It is for each regional organisation
b determine what the parameters of this role should be.

In practice, issues are aPProPriate for regional action when
regional staEs deem them to be so. This might be because a threat or
dispute has multilateral dimensions, with several states involved
(e.g., the South China Sea dispute: see Box 2), or with regional
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implications_ going beyond the immediate disputants (e.g.,
cambodia). In other circumstanceg states may conciude that theie
is no longer scope or reason to pursue their local dispute by bilaEral
means, and may wish to place the matter on the regional agenda.
This step, while externalising the problem, fallJ short of tne
greater symbolism which comes from referring a matter to the UN:
so long as the matter is addressed at regional level, and not further
'internationalised', the parties may feel that it has not escalated
beyond their control.

There are limitations to what regional organisations can do.
For the most part they lack the UN's basic resources, experience and
capacity to oblige member states to contribute financially to any
dispute resolution activities they might undertake. Accordingly,
they- rarely have the resources to address problems once they hive
escalatedleyond a certain level. Their mandate may be inadequate
to properly address all dimensions of a problem. They may lack the
necessary persuasive influence, especially in circumstances where
there is political division among member states or where a
p-redominant re€ional power is closely involved. And, although
they will_usually be closer to the parties, proximity to a dispute
lpgt t in fact hamper effective mediation capacity in some cases. To
the extent that any generalisation is possible, we agree with the
lfphasis that has been suggested by Singapore UN diplomat Mark
Hong Tat Soon:

The logical approach for regional organisations is to
concentrate on fulfilling their roles in areas where they have
comparative advantage. These areas are early warning,
information gathering and preventive diplomacy. As
neighbours with deep interests in preserving regionil peace
and stability, regional states would be better informed on
incipient conflicts and be able to provide continuous
information to the United Nations on developments and
dangerous trends.
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2. The South China Sea since 1990: an innovative
reglonel approach to preventive diplomacy

The problem: The Spratly and Paracel Islands in the
South China Sea continue to be subject to disputed
territorial claims involving access to resources and
control over s€a lanes. Most of the friction has been

between China and Vietnam, although Taiwan,
Malaysia, the Philippines and Brunei have their own
territorial claims. The increasing military presence of
some claimants has added to concern about the issue
becoming a major regional flashpoint.

The response: Since ]anuary 7990, a series of 'unofficial'
workshops has been sponsored by Indonesia, a littoral
non-claimant, and supported by ASEAN (with some
resource assistance from Canada). Attended by
officials from claimant states 'in their private
capacities', and academics and other experts, they
promote an informal exchange of views, without
putting claimants into any position which could
prejudice their respective claims on sovereignty.

The process is an ongoing one, but the workshops
have provided a framework for dialogue, the
establishment of basic ground ruleg the developrnent of
working relationships, and the exploration of options
(including joint resource exploration zones) which
might allow for ioint economic gain if sovereignty issues
can be resolved or, perhaps more likely, set aside.
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The lessons:

The workshops represent an innovative attempt by an
impartial neighbouring state to institute an informal
preventive diplomacy process: by redefining the task
as a search for options which are of mutual interest to
the parties, the process promotes problem-solving and
the beginning of a cooperative dialogue.

This kind of Second Track diplomacy provides an
excellent basis for later official talks: such a process
takes time, but both the process and the substance of
such workshops can systematically build momentum
towards a peaceful resolution.

foint projecb which come from working group proposals
develop mutual goals and working relationships: this
has been shown to be one of the best ways of reversing a
competitive process.

The workshops provide a positive example of the kinds
of thoughtfully-designed regional initiatives which
could be undertaken more frequently by regional, sub.
regional or unilateral actors.

The unique mandate and composition of each regional
organisation impacts directly on its capacity to work with the UN
under Chapter VIII. The Secretary-General recognised this with
his statement in An Agerula for Peace that there could be no formal
pattern in the relationship between the UN and regional
organisations. The forms of interaction must necessarily be flexible,
without rigid division of responsibility, and appropriate to the
circumstances of each regional organisation and each issue.
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Some mechanisms for cooperation between the UN and
regional organisations are already in place. A number of regional
organisations, including the OAS, OAU, OIC and Arab l*ague, have
standing invitations to participate as observers in the sessions and
the work of the General Assembly. Most of these organisations have
formal framework agreements for cooperation with the UN,
although these framework agreements, while prescribing principles
for cooperation, do not always provide concrete mechanisms to
achieve it. One exception is the CSCE, which declared itself in |uly
1992 to be a regional arrangement within the meaning of Chapter
VIII. In May 7993, the Secietary-General and the Chairman of the
CSCE Council agreed through an exchange of letters on a framework
for cooperation and coordination between the UN and the CSCE,
including through regular exchange of information in the fields of
early warning, conflict prevention and the promotion of democratic
values and human rights, and by possible ioint fact-finding and
other missions relating to the maintenance of international Peace
and security.

Despite these agreements, there are relatively few instances
of practical cooperation on the ground between the UN and regional
organisations in preventive approaches. The OAS and the UN have
cooperated to restore human rights and democracy to Haiti, through
the joint approintment of a Special Envoy by the two Secretaries-
General, and the deployment of an international human rights
mission comprising contingents of monitors appointed by each
organisation (although this is probably better regarded as an
exercise in peace'building rather than preventive diplomag). The
CSCE and the UN are cooperating closely in observer and mediation
missions to potential areas of conflict in the republics of the former
Soviet Union, with'an agreed division of labour appropriate to each

case.

There is no fixed practice as to whether the UN or a regional
organisation should take the lead in dispute resolution. The most
important point is that any cooperative arrangement between the
UN and regional organisations must be sufficiently adaptable to
nreet each situation as it arises. In some cases, it may be best for the
regional organisation to take the lead and carry out preventive
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diplomacy with consultation and back-up by the UN (perhaps
through the preventive diplomacy teams, or more formalised Peace
and Security Resource Centres, discussed above); in other cases, it
may be more advantageous to have the UN carry out the function
with consultation and back-up from regional organisations. In still
other instances, both parties acting together may provide the most
powerful approach, underlining to protagonists the unanimity of the
international community. Coordination of efforts is, of course,
essential in order to avoid the diffusion of responsibility which can
occur when both the UN and the regional organisation think that
the other should be handling a given situation.

States and Other Actors

The importance of other international actors in such efforts
should not be underestimated. Indeed, some of the most important
preventive diplomary efforts have, without doubt, been made by
individual states, or individual leaders or their envoys acting
unilaterally to try to reduce tensions or to find an acceptable solution
to a given situation, e.9., the Beagle Channel dispute between
Argentina and Chile, successfully mediated by the Vatican.
Another example may be found in the visits to Senegal and Zambia
by South African business leaders to meet ANC representatives,
organised in the late 1980s by the prominent white opposition
figure, Dr Frederik van Zyl Slabbert, which were an important
prelude to the South African Government's change of course on
apartheiil in 1990. In some cases a single actor may have more
influence than the international community as a whole. lt
preventive diplomacy is to truly succeed, it will be important for the
international system to use all of its resources towards this end.
Close cooperation with the UN and relevant regional organisations
is, however, also desirable in this sihration.

Multi-track diplomacy efforts also provide an important part
of the sepctrum of dispute resolution. A number of Second Track
diplomacy efforts (between influential parties, not necessarily
officials, from both sides of a dispute) are under way, sponsored by a
variety of governments and unofficial bodies. Such efforts break
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down enemy image perceptions, open up channels of communication
and help all sides to think about new options for old problems. To
Ore extent that such efforts target opinion leadert they may build a
momentum from below for later dispute resolution efforts. The
'unofficial' South China Sea Workshops (SCSWs), initiated by
Indonesia, are a clear current example of Second Track diplomacy at
work on a specific issue (see Box 2); the Roundtable Seminars on
Asia-Pacific Regional Security issues, sponsored in recent years by
the Malaysian Institute for Strategic and International Studies,
offer an example of more generalised communication and confidence'
building.

Non-governmental organisations (NGOs) also play an
important role in preventive diplomacy in a variety of ways. One of
these is early (as well as late) warning or emerging threats or crises,
including the outbreak of hostilities, famine, human rights abuses,
refugee flows and the like. Moreover, NGOs are often successful in
their attempts to make such threats salient to an overstretched
international community, as they have been, in particular, with
suctessive crises on the African continent. As well, NGOs often help
to promote problem-solving and constructive dialogue between
grouPe



CHAPTER 4

APPROACHES TO PEACE-BUILDING AND
PREVENTIVE DIPLOMACY IN THE

ASIA-PACIFIC REGION

Department of Foreign Affairs and Trade, Canberra*

Introduction

In the final decade of the 20th century a whole new approach
to international security has become possible. This is first because
more and more states clearly recognise that threats to peace and
stability derive from an increasingly complex range of sources.
Second, there is a much greater acceptance that the appropriate
response to these new security threats to security is a cooperative
one. Third, more than ever before, states are disposed to look ahead
and see whether conflict can be prevented or, if this is too late,
whether there are mechanisms to reduce it. It is a busy time for the
United Nations. But there is a limit to what can be done at the
international level: in this changed strategic environment more and
more states are looking to regional solutions to problems arising.
Preventive approaches at the regional level offer the most cost-
effective alternative to military action and reaction on the one hand
and b expensive UN operations to sustain peace on the other.

The Asia-Pacific region has perhaps benefited more than other
parts of the world from the end of decades of East/West
confrontation and the fear of war between the superpowers. That
confrontation and fear, which during the Cold War saw major

This paper was prepared for submission to the ARF SOM in Brunei Darussalam
in May 1995.
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conflict in Korea and Vietnam, is over. In its place is a new
confidence, marked by extraordinary economic growth across much of
the region, and this confidence in large part derives from the current
relative tranquillity. Countries in the region are well aware that
they cannot be complacen! and that they cannot assume that this
state of affairs will endure without effort on their part. They can
see other regional states acquiring greater Power and influence.
They know that national prosperity and national strength go hand
in hand, as countries feel the need to protect themselves and can
increasingly afford the military means to do so.

The strategic environment in the Asia-Pacific region is
changing, and is becoming more uncertain. To s€'cure the advantages
which have been achieved in recent years, the regional countries
will need to work together as never before, with new institutions and
mechanisms, on what is a wholly new agenda. An excellent start
has been made with the creation last year of the ASEAN Regional
Forum (ARF), and with other official, semi-official and non-official
.urangements focusing on the complex array of security challenges in
our region. A common theme of these efforts curtently under way in
these deliberations is the need to act now on preventive approaches
designed to ensure peace and prosperity in the region into the next
c€ntury.

This paper puts forward ideas designed to assist these
approaches. Foremost among them is a ProPosal for the
establishment, under the umbrella of the ARF, of a regional cmtre

for conflict prasention. This proposal builds on the suggestion made
by the Australian Foreign Minister, Senator Gareth Evans, for the
establishment of regional peace and security resource centres. The
paper also canvasses other options which would complement such a
c€nhe.

While ideas for regional centres are yet to be considered in
any detail in the Asia-Pacific region, similar initiatives are being
discussed and implemented in a number of regions, as well as the
global level. The Organisation for Security and Cooperation in
Europe has the most developed model, including a Conflict
Prevention Centre and a High Commissioner for National
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Minorities. The Southern Africa Development Community (SADC)
has recently formed a body called the Association of Southern
African States (ASAS) which has the objective of preventing
conflict in that region. The United Nations has reorganised its
peace-making and preventive diplomacy functions under regional
divisions within the Department of Political Affairs. As part of
the Middle East peace process, the proposed Regional Security
Centre in |ordan and two related centres in Qatar and Tunis to be
established through the Arms Control and Regional Security
(ACRS) working group, should also contribute to enhancing
preventive diplomacy. A very wide range of exchanges and
cooperative efforts is in this way being promoted at the regional
level, with each region adapting the general concept to its own
particular circumstances.

The paper recognises the imperative need not to overload
young and fragile processes such as the ASEAN Regional Forum
with too many issues in too short a period. In putting forward a
number of preventive mechanisms which might be adopted it notes
that some of these are going to be more achievable in the shorter
term and that others will need more time for consideration. The
paper makes some suggestions as to how proposed mechanisrns might
be developed or taken forward in a stepby-step way through the
ARF processes.

Existing Regional Mechanisms

The Asia-Pacific region has some experience in putting in
place peace-building and preventive diplomacy mechanisms and
these have included innovative responses to particular situations
which threaten regional peace and security.

ASEAN and the Treaty of Amity and Cooperation in South East
Asia

In providing a framework for dialogue and multilateral
cooperation, the Association of South East Asian Nations (ASEAN)
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represents the most established peace-building mechanism of the
Asia-Pacific region. Although since 1992 ASEAN (then consisting of
Brunei, Indonesia, Malaysia, the Philippines, SingaPore and
Thailand) has expanded its agenda to include discussion of
cooperation on security issues, it was originally established
primarily as a forum for economic cooperation. It formalised its role
in contributing to peace and stability with the signature of the
Treaty of Amity and Cooperation in South East Asia (the Bali
Treaty) on 24 February 1976 by the Heads of Government of the then
five members of ASEAN.I

The Treaty sets out fundamental principles which govern
relations between its parties. These include mutual respect for
independence and sovereignty, non-interference in the internal
affairs of one another, peaceful settlement of disputes, and
renunciation of the threat or use of force. It also establishes a non-
compulsory High Council for peaceful dispute settlement between
parties. These principles are consistent with the UN Charter.z

Although not created explicitly as such, ASEAN works
highly effectively as a peace-building mechanism and an
instrument of regional preventive diplomacy, promoting confidence
and trust among its member states through extensive dialogue
pr(xesses, the code of conduct agreed in the Treaty of Amity and
Cooperation, its emphasis on consensus, and a collective will to
ensure that any bilateral disagreements are settled without
popardising the continuation and unity of the organisation.

Brunei became a member in 1984. Lac and Vietnam acccded to the Treaty in
7992, and Cambodia was preparing to acccde prior to the ASEAN Ministerial
Meeting in luly 1995. An amending hotocol (the Manila Protocol), signed in
1987, opened acccssion to states outside South East Asia with the consent of
the five signatories of the Treaty and Brunei, although Papua New Guinea is
the only non-South East Asian counFy to have acceded to the Treaty (1989).

An ASEAN-sponsored resolution adopted by the General Assembly n 1992
(UNGA 47/538) identified the Treaty as consistent with the Secretary-
General's call in An Agnda for Puce for a closer relationship between the IJN
and regional organisations.
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Indonesian-sponsoteil Wotkshops on the South China Sea

The South China Sea Workshop series first proposed by
Indonesia in 1990 has made, through its five meetings to date, a
major contribution to discouraging parties to that dispute from
resorting to military means to support or maintain their claims. In
the words of Indonesian Foreign Minister Ali Alatas, the series of
unofficial workshops aims to 'accentuate the positives and
eliminate the negatives to create a better climate'. The central idea
of this innovative preventive diplomacy mechanism was to shelve
terribrial claims for the time being and to explore the prospects for
cooperative activity in the South China Sea.

As an adjunct to this process, in 1992 ASEAN Foreign Ministers
at the ASEAN Ministerial Meeting (AMM) in Manila, issued a
Dedaration on the South China Sea. This was ASEAN's first post-
Cold War attempt at applying preventive diplomacy to a security
issue using existing regional mechanisms (the AMM) and instruments
(the Bali Treaty). The Manila Declaration called for a resolution of
sovereignty in the South CNna Sea through peaceful means, called
on all parties to the dispute to exercise restraint and explore the
possibility of cooperation without prejudicing the sovereignty and
jurisdiction of claimants, and urged all protagonists to abide by the
principles of the Treaty of Amity and Cooperation.

Preventive Strategies

The notion of regional mechanisms for conflict prevention is
built on the belief that peace-building and early prevention of
conflict will be a cenbal part of increasing cooperation for security in
the Asia-Pacific region. At the earliest level of preventive action
are strategies designed to build peace, both between and within
states. Such strategies are designed to address the basic and
underlying causes of disputes and conflictq so that they do not arise
in the first place, or if they do arise, that they do not recur. At the
inter-State, or international level, these centre on building or
strengthening a range of international structures or regimes aimed at
minimising threats to security, building confidence and trust and
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operating as forums for dialogue and cooperation. Treaties governing
issues like the Law of the Sea; forums like the International Court of
|ustice and other international bodies for resolving disputes; and
multilateral dialogue and cooperation forums are all examples of
these structures.

Intra-State peace.building is a long-term preventive strategy
which focuses on addressing the underlying causes of insecurity
within particular states. Peace-building within states seeks to
encourage equitable economic development in order to enhance
human rights and to facilitate good governance. These are goals we
should pursue for their own sakes, but also because advancing them
contributes directly to national and international security. Policies
which enhance economic development and distributive iustice,
encourage the rule of law, protect fundamental human rights and
foster the growth of democratic institutions are also security
policies. They should be recognised as such, and receive a share of
current security budgets and future peace dividends.

Preventive strategies must also address achral dispuEs which
may, if not resolved, deterioraE into armed conflict. Hence, Peace'
building must be accompanied by strategies of peace maintenance,
the mapr shand of which is preventive diplomacy. This embrace a
range of techniques for resolving or at least containing disputes by
diplomatic or other non-military methods. These are the'peaceful
rneans' set out in Article 33 of the UN Charter - negotiation, inquiry,
mediation, conciliation, arbitration and iudicial settlement. These
nrcasures are necessarily non<oercive and work best when conducted
quietly.

There are two quite different approaches to preventive
diplomacy, 'late prevention' and 'early prevention'. In this paper
the importance of the lafter is stressed. Preventive diplomacy
works best at these early stages of impending disputes because the
issues are more limited and specific, there are fewer parties to the
dispute, and because the tactics used to persuade the other are still
largely rhetorical and do not yet involve large-scale violence with
its attendant changes in motivation and perceptions.
Communication is usually still possible and relations between the
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parties may be on-going in a broad range of other areas. All this
allows a greater opportunity for the acceptance of problem-solving
methods of negotiation or mediation, and for the possibility of
finding a mutually acc€ptable solution.

This type of activity can be provided most effectively at the
regional level or, if the dispute escalates, in conjunction with the
United Nations. The kinds of actions which the Security Council
can offer are not particularly well suited to dispute settlement at
the early stage. The notion of the Council as a kind of arbiter caus€s
parties to engage in adversarial debate rather than problem-
solving. Mutual recrimination and positional arguing by each side to
convince the Council of the rightness of its case may further harden
positions and inflame a situation. Moreover, to the extent that
Council members are forced to declare their sympathies, expressions
of support for one side or the other can encourage parties to become
entrenched in their positions.

Under a 'late prevention' approach little would be done by
the international community until a particular dispute was about to
cross the threshold into armed conflict. The last minute, howevet is
rarel,y the optimal time to intervene in a dispute: in fact the point
at which a dispute is just about to erupt into conflict is close to being
the most difficult at which the international community could seek
b intervene. The dynamics of escalation are usually so strong at this
point that it is very difficult to stop or reverse the situation. After a
dispute has crossed the threshold into armed conflict, the process of
peaceful resolution becomes even more difficult, demanding and
complex. With the eruption of violence, the issues tend to generalise
and proliferate. The parties' demands frequently extend fir beyond
the more circumscribed issues of the original dispute, making a
mutually satisfying accommodation nearly impossible to find.
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Preventive Approaches in the Asia-Pacific Region: Measures to
Enhance Cooperation

Preventive diplomacy is most successful when applied early,
when the parties to a dispute are still willing b reconcile competing
interests objectively and well before the dynamics of escalation
towards armed conflict are so far advanced that a slide into
hostilities is likely. Consequently, one of the challenges for states
is to develop the practice of not waiting until the eleventh hour
before taking preventive measures. This approach is best suited to
regional bodies, which are not overwhelmed by existing conflicts or
crises and which are more familiar with local disputes.

A number of proposals have been put forward for new
preventive approaches in the Asia-Pacific. Some of these have
arisen in the unofficial or second track, such as the series of
workshops on ASEAN-UN Cooperation for Peace and Preventive
Diplomacy. Others have been raised at the official level in the
context of the ARF. Some of these have been included in the Concept
Paper on the ARF prepared by ASEAN for the 1995 ARF SOM,
which attempts to categorise proposals into those which can be
explored and implemented by ARF participants in the immediate
future and those which require consideration over a longer period of
time and which should therefore be taken forward at this stage in
the Second Track. Drawing on all these proposals and taking into
actount the unique features of the Asia-Pacific region, the following
sets out preventive approaches which might usefully be considered
further.

(a) A Regional Conflict Praention Centre

There have been a number of proposals in the region for the
establishment of conflict prevention or risk reduction centres. The
Australian Foreign Minister, Senator Evans, in his book Cmperating
for Peace, proposed the establishment of regional peace and security
resource centres and in the ARF context has raised the establishment
of such a body in the Asia-Pacific region. Russia has also raised the
desirability of a Conflict Prevention or Resolution Cenhe. The third
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workshop on ASEAN-UN Cooperation in Peace and Preventive
Dplomacy also discussed the idea of a risk reduction/monitoring
centre to facilitate regional dispute resolution. The ASEAN Concept
Paper for the ARF also includes exploration of the idea of
establishing a regional risk reduction centre which might serve as a
data base for the exchange of information. This paper suggests that
a regional c€ntre for conflict prevention be established and looks at
the kinds of activities such a centre might undertake.

Few of the proponents of particular centres have spelled out
what such centres might do. There are also likely to be differences
between what we, in the Asia-Pacific, might want such a centre to
cover compared with the activities included in centres with similar
titles in other regions. For example, the OSCE's Conflict prevention
Centre and the Middle East Regional Security Centre(s) both have a
role to play in relation to military CBMs which might not be
appropriate in the Asia-Pacific, gven the likelihood of these being
dealt with separately in First and Second Track working groups
under the ARFSOM.

In looking to the kind of activities the Asia-Pacific Centre
could undertake it is first necessary to identify the kinds of
disruptions to peace and security which are most likely to arise in
the coming years in order to focus the limited resources available for-
this purpose. Leaving aside the potential threats from
proliferation of conventional weapons and weapons of mass
destruction which may well be handled separately within the ARF
process, tensions in the region in the post-Cold War period are most
likely to arise over land and sea borders and overlapping
jurisdictional claims, from resource exploitation and from other non-
military threats such as mass movements of people, shared water
resources/ transnational environmental degradation, drugs and
piracy.

The region is not immune either from the development of
intra-State disputes which have characterised the new set of
security problems emerging in other regions since the end of the Cold
War. Seventy nine of the 82 armed conflicts which occurred around
the world between 1989 and 7992 werc conflicts within states. In
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1993, the most recent year for which statistics are available, 34

mapr armed conflicts were waged in 28 locations around the world
and all of these conflicts were intra-State conflicts. 1993 has the
dubious honour of being the first year in which conflicts over
aubnomy or independence markedly outsrumbered conflicts over the
type of political system or government composition. Dealing with
the resurgence of ethno-nationalism is one of the greatest
difficulties that we now confront. In addition to that, there are still
all the old unhappily familiar problems of natural disasters, of
drought and earthquakes and typhoons, which can place enortnous
stresses and strains on particular states and which create yet
another kind of security issue with which the international
community has to deal.

Relationship to the ARF and ARF SOM

A mechanism would need to be devised for deciding on those
threats or potential threats to regional peace and stability to which
the Centre's activities should be directed. As the threats or the
potential threats would change over time so there would need to be a
mechanism by which the focus of the Centre's activities could be
chat ged.Likewise agreement would need to be rnade as b the kinds
of activities which the Centre would undertake, and mechanisms
developed for oversight of these activities. Mechanisms would need
to be in place for deciding on the location of the Centre, the
appointment of its senior staff and its budget. The sensitivity of
preventive diplomacy activities and the issues for which they are
relevant, and the need that they be useful to and used by
governments, suggests that broad decision-making in relation to and
oversight of the Cenhe would need to be at the inter-governmental
level. Given that the ARF is the only Asia-Pacific wide regional
security body it would be appropriate for the ARF and ARF SOM to
provide this direction and oversight. It would be for the ARF and
ARF SOM to decide on the degree of autonomy the Centre would
have and to decide which of its activities would be able to be
carried out with minimal direction and those for which close ARF
control would be required. Given the unpredictable nature of
disputes, in time it might also be desirable for the ARF to agree that
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the ARF Chair for the year have a role in calling meetings of the
ARF SOM to deal with particular, emerging disputes with the
Centre having a role in identifying such disputes.

Activities of a Regional CenEe

The Centre, at its most basic level, could be generally tasked
to gather and analyse information pertinent to the identification of
conflict and report periodically to the ARF or the ARF SOM. tt
could provide an early earning function by alerting the ARF of
possible conflict in the early stages well before the question of
coercion has arisen. At the second level are those activities which
are undertaken at the request of the member states concerned. At the
third level of its operations it could be specifically tasked by the
ARF or an inter-governmental body under the direction of the ARF to
rnonitor and report on specific issues.

The activities which might usefully be covered by the Centre
are described in more detail below.

(i) First leael actiaities

First level activities are those which the Centre might be
tasked to do as daily activities under the broad direction of the
ARF. The Centre Director would have the autonomy to establish
and carry out these activities and provide details of the progress
achieved in an annual report. Examples of first level activities
would be information gathering, analysis anil dissemination.
Within the identified areas of potential threat, data bases might
be established. These should as far as possible draw on existing
databases, such as computer-based global information systems such
as Internet and Earthwatch, Peace Research Centres around the
world such as the Stockholm International Peace Research Institute
(SIPRI), information collection by existing UN organisations such as
the UN High Commissioner for Refugees (UNHCR), the UN
Environment Programme (UNEP), the UN International Drug
Control Programme fl.JNIDCP) and the International Narcotics
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Control Board (INCB), and regional data-bases such as the
International Maritime Bureau - Regional Piracy Centre and that
which the Malaysian Institute for Maritime Affairs (MIMA) is
developing.

These could be supplemented by other publicly available
information and by material provided by states. For example, it
might be useful for the Centre, in addition to bringing together
publicly available material about on-going border negotiations, to
also become a repository of information on agreements reached by
regional countries to deal with overlapping jurisdictional claims,
such as the foint Development Zone between Thailand and
Malaysia and the Timor Gap Treaty between Australia and
Indonesia. This might include not only the texts of the agreements
but also Ministerial statements and papers developed by officials,
academics and industry in each of the countries concernd to explain
the operation of the agreements to parliaments, to the media or to
industry. Likewise the Centre might become a repository of the
nurny agreements in the region whereby fishing vessels from one
country are permitted to operate in the EEZs of other countries. This
database would provide countries wishing to solve their own
jurisdictional or resource exploitation difficulties with readily
available examples of ways in which others in the region have
rcsolved similar issues.

Early warning actiaities could also be included in first level
activities as they arise directly from the information collection and
analysis. At least one ASEAN country has raised the need to
develop early warning systems in the region. The most effective
early warning system is for parties to a dispute or potential dispute
b recognise that they are on a path likely to result in disruptions to
peace or conflict and opt instead for policies which protect their
national interests through peaceful means. Unfortunately parties
are sometimes least likely to act in this way when the need is
greatest. It is therefore highly desirable that some other
mechanisms be created which help countries to recognise that they
are in this danger zone and then to offer additional mechanisms to
help prevent conflict arising. A Centre that monitors regional
developments could play the role of providing to eadr of the parties
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b a potential conllict advice of the dangers inherent in approaches
being taken,leaving to the individual countries concerned to decide
whether or not to ask the Centre for independent third party
assistance.

(2) Secorul lwel actiaities

Issues requiring recourse to second level activities would be
identified through the first level activities. They would include
such activities as facilitation, mediation anil monitoring and would
be undertaken at the behest of individual member states affected.

o facilitation would involve the Centre providing the necessary
facilities for the parties to work toward mutually resolving
the issue. This could involve use of the Centre as a meeting
place or organisation of another venue for this purpose, and
providing the organisation and secretarial assistance for such
dialogues;

. meiliation is a method of peaceful settlement of an
international dispute where a third party intervenes to
reconcile the claims of the contending parties and to advance
proposals aimed at a mutually acceptable compromise-
position. The Centre may be involved directly in mediation if
requested by the interested parties, although it is more likely
that it would call on the services of other eminent persons,
suitable to the parties, to undertake this activity;

. monitoring the outcomes of the mediation and follow-up
activities afterwards could be entrusted to the Centre by the
parties. It could provide reports at the request of these
parties and act as a go-between if required.

As part of this second level activity the Centre could develop
and maintain a lisf of 'Special Representatioes' or a Register of
Experts, approved by the ARF, and then act as a resource and
referral sourc€ which would match particular problems with skilled
third parties acceptable to the parties to a dispute who could assist
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as mediators or conciliators. As well, it might assist in helping to
organise suitable venues and in providing support and technical
assistance to such activities.

In addition to being able to assist in organising facilitation,
mediation and monitoring, the Centre could liaise with appropriate
training institutions to set up a range of programs for participants
from its member states. In particular, it might be helpful to promote
training in negotiation, mediation and dispute resolution skills so
that officials and other individuals involved can become more
capable of resolving regional problems. Other topics for joint
training programs might include various aspects of peace'building,
for example international law, or economic and social development.

G) Third leoel actiaities

Third level activities are those which would be undertaken
at the direction of the ARF/ARF SOM. The issues they address
would most probably have been unable to be resolved by second level
activities, so are of a higher order of sensitivity with the potential
to escalate if not handled carefully. Third level activities would
include Good Offices, Negotiations, lnquiry, Conciliation, anil
Arbitration anil luilicial Settlement. The Centre could be called on to
facilitate these activities.

o Gnd Offica. When the parties to a dispute are unable to
settle it directly between themselves, the ARF/ARF SOM
might decide that it would be useful for a third party to offer
his or her good offices as a means of preventing further
deterioration of the dispute and as a method of facilitating
efforts towards peaceful seftlement. Such an offer of good
offices, whether upon the initiative of the ARF/ARF SOM or
on the requet of one or more parties to the dispute, is subject to
acceptance of all the parties to the dispute. In other words,
the third party offering good offices, be it a single State or a
group of States, an individual or an organ of a universal or
regional organisation, must be found acceptable to all of the
parties to the dispute. The Register described above



Approaches to Peace-Buililing 79

maintained by the Centre could be used to help identify
appropriate people for the 'good offices' role. The Centre
could also facilitate this process.

Negotiation. Negotiation is a flexible means of peaceful
settlement of disputes as it can be applied to all kinds of
disputes, whether political, legal or technical. Once the
ARF/ARF SOM had decided that the Centre should conduct
negotiations between the parties to the dispute it should be
left to the parties and the Centre to agree on modalities for
such negotiations.

lnquirylFact-finiling Missions. In a dispute involving a
difference of opinion on points of fact, the ARF/ARF SOM
might decide to initiate an inquiry to investigate the
disputed issue of fact, as well as other aspects of the dispute,
to determine any violations of relevant treaties or other
international commitments alleged by the parties, and to
suggest appropriate remedies and adjustsnents. Such inquiries
could be coordinated or undertaken under the direction of the
Centre.

Conciliation This combines the elements of both inquiry and
mediation. It would provide the parties with a better
understanding and evaluation of all aspects of the dispute as
well as providing them with an informal third-party
machinery for the negotiation and non-judicial appraisal of
each othe/s legal and other claims, including the opportunity
for defining the terms for a solution susceptible of being
accepted by them.

Arbitration and ludicial Settlement. One of the basic
characteristics of arbitration and judicial settlement is that
they are procedures which result in binding decisions on the
parties to the dispute. Arbitration and judicial settlement are
ofbn compulsory means of settlement of disputes as they are
usually identified in treaties or agreements. The Centre could
assist in the identification of appropriate international
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arbitration and iudicial settlement mechanisms for disputes
for which there arc no ccmpulsory mechanisms in place.

Where potential disputes were such as to involve a large
number of regional countries and where the risk of resort to
hostilities was high, the Centre might need also to have the
capacity to suggest that there be an inter-gouernmental meeting to
address the particular dispute. Given that the ARF meets only once
a year at the Ministerial level, the ARF SOM would be the
appropriate inter-governmental body to fulfil this role. The head
of the Centre could recommend to the Permanent Secretary for
Foreign Affairs of the countr;r chairing the ARF processes for that
year that an ad hoc ARF SOM meeting be held on the particular
issue.

Iocation

An issue which needs to be addressed is whether all of these
activities should be carried out by one centralised centre or whether
there is value in different components of a centre being established
in separate locations. In the Middle East there is a preference for a
number of sub-centres. It is a model which is highly dependent on
efficient and fast communications linkages between sub-centres and
requires careful thought on the logical division of responsibilities.
Sub-regional centres might be better suited to address subregional
problems and there may be, therefore, a greater readiness by
crcuntries of that subregion to provide staff and funds.

A single centralised centre on the other hand is likely to be
more cost-effective. Such an approach would involve the
establishment of a permanent centre, located ideally in a central
location within the region, to be agreed upon by the ARF through
the ARF SOM. The Centre could be staffed by a number of
professionals from throughout the region who would work together
on activities which would be agreed upon in the Crntre's mandate.
This mandate could be modified and expanded over time by the ARF
through the ARF SOM.



Approaches to Peace-Building 81

A centralised Centre would offer an opportunity for skilled
personnel to work together toward the common goal of peace and
seotrity for the region. By working together, they would develop a
common understanding of the problems of the region, as well as
greater insight into the policy approaches of the various actors in
the region. Hence, a core of expertise would be developed which
could not only carry out the various functions of the Centre but which
cnuld suggest new initiatives or ideas for governnrents to consider.

The preferred option, in the light of the positive nature of
seotrity and economic growth in the region, is for the establishment
at the outset of a single Centre. The confidence and dialogue among
states within the region are sufficiently well developed for a
centralised and coordinated approach to prevention of conllict to be
initiated. Indeed, a period without major conflict is the best time to
initiate such a Centre as debate on the objectives and tasks of such a
Cenbe can be advanced in a positive way.

Staffing

Another issue which needs consideration is the staffing of the
Centre. The Centre would, preferably, be headed by an independent
Director who could be appointed by the ARF, through the ARF-
SOM, for a specified contract period. The Director would need to be
som@ne of considerable standing in the region and would be paid for
from within the Centre's budget to ensure his or her independence.
The Centre in its initial phase would probably need to be staffed by
a core of around ten administrative and professional staff selected
by the Director, some of whom could be paid from within the
Centre's budget and some of whom could be seconded from and thus
funded by ARF member states. Within the core of ten staff the
Centre would need to have some expertise in development and
nEnagement of information systems, including computer systems; in
strategic analysis, in information dissemination, in facilitation,
mediation and conciliation and in training in these areas and in
international law. As indicated above the areas covered by the
Centre would be initially limited and expanded only under the
direction of the ARF through the ARF SOM.
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(b) Aililitional Prn entioe Mechanisms

There are several other preventive options which could be
developed either alongside the Centre or independently. They
would complement the Crntre and the Centse could usefully provide
administrative and other support to such functions.

(1) Register of Expots. Canada has proposed, in its paper on
preventive diplomacy submitted to the 1994 ARF SOM, that a
register of experts to facilitate dialogue among parties or provide
conciliation services, be developed. Expanding on this proposal, an
additional preventive approach complementary to the Centre
would be for the ARF itself to establish a Register of Experts or
Wise Persons. This might include the names and curriculum vitae of
persons with particular country, subject or conciliation/negotiation
skills able and prepared to undertake, on an ad hoc basis, faciliation
of dialogue and the provision of mediation and conciliation services
at the request of the government or governments concerned in a
potential dispute. These experts could be available to assist with
and undertake low-key, non-binding, non-judgemental, non<oercive
and confidential preventive diplomacy missions. The value of using
such eminent experts is seen in the use of former US President Jimmy
Carter in both the North Korean and Haitian situations. The ARF
through the ARF SOM might determine whether regional countries
should themselves nominate their own nationals/residents, or
whether the ARF SOM or ARF should have a role in approving or
determining who should be included in the Register.

Such a Regishr could be held either by the ARF Chair for the
particular year or, if a Centre were created, by the Centre. The
Centre could also provide assistance to an expert requested by the
country concerned to undertake such a role with access to information
on the particular dispute as well as administrative support. The
question of how such experts might be funded also needs to be
addressed. While it might be considered that countries using the
services of an expert should pay the costs, this might be a
disincentive for some counhies to rnaking use of such facilities and in
situations in which both parties to a dispute had both agreed to the
use of a particular expert, one would not wish to exacerbab tensions
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by differences over who should pay. There might therefore be a case
for the creation of a voluntary fund.

(2) Special Representatiaes. A similar proposal to the
Register of Experts has been picked up by ASEAN in its ARF Concept
Paper where it suggests consideration be given to appointing Special
Representatives, in consultation with ARF members, to undertake
fact-finding missions, at the request of the parties involved, and to
offer their good offices, as necessary. Such Special Representatives
could be appointed on an ad hoc basis as the need arose or, as above,
a register of such persons might be maintained from which the
govemments concerned might draw.

(3) Permanent High Leael Iniliaiduals (Regional
Commissioners). It might be useful to consider permanently
appointing high level individuals, with standing both in the region
and in their field of expertise to look at generic region-wide
transnational issues which might give rise to tension. In Europe in
the post-Cold War era, in recognition of change in the sourc-es of
tension, the OSCE High Commissioner on National Minorities was
established as an instrument for early identification and possible
resolution of potentially destabilising ethnic tensions. In the Asia-
Pacific, given the importance of the maritime area and the
identification of maritime delineation and overlapping
jurisdictional claims as a likely source of tension in the future, a
more appropriate use of the concept of permanent High
Commissioners would be the establishment of a High Commissioner
for Maritime Affairs. There are many individuals with a strong
background in Iaw of the Sea issues whom might fulfil such a role.

The appointment of such a High Commissioner preferably
would be a decision of the ARF through the ARF SOM. Continuity
and experience in the jnb would be advantageous and so a contract
period of three to five years might be desirable. It is possible that
an individual ARF country might be prepared to second and pay for
such a High Commissioner. The independence of such an individual
would be important to success in fulfilling the role and it would,
therefore, be preferable if some independent means of funding could
be established. If a Centre were established a Commissioner could



U The Next Stage

be funded from the Centre's budget. Alternatively, a separab fund
either with voluntary or assessed contributions by ARF members
might be established.

Such a High Commissioner might be tasked by the ARF or the
ARF SOM to undertake preventive diplornacy missions in response to
particular disputes identified by the ARF or ARF SOM. Given the
infrequency of meetings of the ARF and ARF SOM the High
C-ommissioner might also be given by the ARF a degree of flexibility
to initiate action in response to situations identified through other
early warning or information exchange mechanismq including the
proposd Centre.

(4) Ad hoc CommitteeslWorking Groups. The ARF or ARF
SOM could establish committees or groups either on an official or an
informal basis to look at specific geographic situations with the
potential to disrupt peace. [f, for example, it was considered
desirable for discussion of South China Seas issues to include not
only claimants but also non-claimants of the region who have an
interest in peaceful resolution of this question, and if it was
considered timely to move discussions from the informal level of the
Indonesian-sponsored workshops to a more official level, then it
might be appropriate for this to be done through the establishment
of an ad hoc ARF working group or committee.

(5) Permanent Committees. There might also be value in
establishing more permanent ARF bodies to look at some of the
generic, region-wide, non-military threats to security in the Asia-
Pacific, such as shared water resources, unregulated people
rnovements, environmental degradation, drug trafficking and piracy.
Care would need to be taken not to duplicate the work of other
existing, including UN, bodies. There are a number of rivers in the
region which flow through several countries and in which there is
the potential for conflict to arise over the use of the water resources.
A committee which looked at the ways in which water-resource
sharing had been achieved elsewhere, both in the region and
outside, might provide a useful base for avoiding conflict.
Dscussion in such a committee might also alert all riparian States
to the effects of their actions on others. Once a Centre was
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established consideration might be given to whether it should
provide both the administrative and expert support for such
cnmmittees.

(6) Darclopment of AKF Principles anil Guiilelines. ASEAN
has suggested, including in the context of its ARF Concept Paper,
that the ARF develop a set of guidelines for the peaceful settlement
of disputes, drawing on the UN Charter and the Bali Treaty.
ASEAN has also proposed the promotion of recognition and
acceptance of the purposes and principles of the Bali Treaty. To a
certain extent this has already been achieved through the
endorsement of the Treaty's purposes and principles by all ARF
members, reflected in the Chairman's Statement from the first ARF
meeting.

(7) Enilorsement of the 1.992 Declaration on the South China
Sez. ASEAN, in its ARF Concept Paper, has proposed that all ARF
countries endorse the 1992 Declaration on the South China Sea.

Options for Funding Preventive Diplomacy Appmadres

Preventive approaches are a cost-effective means of pre-
empting armed conflict. Traditionally, however, they have
attracted little media attention, and even less funding. Many of the
preventive approaches outlined above, are by nature, low-profile
activities. They do not have the high-profile military component
which attracts media (and therefore public) attention and which
have at their disposal funding and resources.

Despite the economic growth in the Asia-Pacific, the
demands on financial resouroes in most countries remain high. It is
therefore necessary to identify methods of funding these preventive
approaches in the Asia-Pacific which promise to minimise
additional financial burdens.

The following options might be considered:
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Assesseil Contributions. One option for funding preventive
regional approaches is a method similar to the assessed
contributions of member states to the UN. Under this model, an
inter-governmental body such as the ARF SOM could establish a
Commiftee on Contributions (CoC) to determine a countr5/s relative
capacity to pay. Currently, the UN CoC uses national income data
for a base period. Floors - the minimum conhibution payable by any
one country, and ceilings - the upper limit payable, are then set to
determine a member state's contributions. The UN also has in place
a proaess of mitigation, wherein those developing countries are able
to reduce their assessments and temper an otherwise purely
mathematical assessment of a country's ability to contribute.

Another model for assessed contributions is that which is
applied to members of Asia Pacific Economic Cooperation (APEC) or
Pacific Economic Cooperation Council (PECC). It has been argued
that GNP calculations only reflect the overall size of the economy,
and not its economic strength. Moving away from a purely GNP
basis, APEC is currently considering the possibility of factoring in to
such a formula the size of the economy (using different measures such
as GDP and GNP), per capita income based on thes€ measures, and
consideration of the various stages of development of the
contributors, i.e., developing, newly industrialised or developed
status. APEC is also considering whether it is necessary to set a
ceiling and a floor, which would remain constant despite
rnembership changes.

Set Percmtage of Defmce Expeniliture. To suggest to countries
that they should allocate a proportion of defence spending towards
the funding of peaceful initiatives may sail into the wind of
traditional national interest perceptions. Another less intrusive
option, which might help capture the 'elusive peace dividend',3
would be to ask states to earmark contributions derived from any
reductions in their military budgets. The argument against this
proposal is that it may be seen as a tax on disarmament, sending
entirely the wrong message to contributing states.

M. Rmner, Budgeting for Disnnament: Thc Costs of Wat oil Peae, (Worldwatch
Paper No. 122, Washington, D.C, November 1994),p.52.
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An alternative is to consider a mixture of both approaches.4
C-ountries could be asked to contribute a percentage of their military
budget as well as a contribution from their 'peace dividend'. This
has the advantage that it is less sureptible to fluctuations - as a
peace dividend increases, contributions from a defence budget must
comparatively decrease. The convers€, then, is also true. This
rnechanism for funding would only be equitable if all countries in the
region reach agreement on what constitutes defence expenditure, and
are then prepared to table their respective defence budgets.

Regiotul Host Country or Counties to Fund. It may be possible
for regional states to contribute on-going or one.off payments to
preventive approaches in the region. These funds may be
specifically earmarked as contributions towards funding for a Centre
or for particular preventive approaches as identified above.

Key Regional Multinntionals. The Asia-Pacific is a region of
outstanding business opportunity, and is developing rapidly. A
significant factor in this success is the absence of mairr regional
conflicts which would otherwise have an adverse impact on
business. With the emergence of large national and multinational
companies in the region, there has been a coupling of their business
interests and profit margins with the importance of maintaining
this regional stability.

Consideration might be given to ARF countries or the ARF
Chair making approaches for donations by regional companies in
industries such as automotive, transport, tourism and hospitality,
insurance, banking, communications and general trading which
benefit greatly from this regional stability. In approaching these
companies, attention could be drawn to the adverse effects on
corunerce in regions which do not eniry our regional security. Such
contributions could be ax deduchble, and held in a central fund for
the financing of regional preventive approaches agreed by an inter-
governmental body such as the ARF through the ARF SOM.

Ibid., p.53.
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AKF Countrin' Lany on Traoel. It could be argued that all
who travel, for either business or pleasure, are enirying the benefits
of a stable region. To capitalise on this travel, another suggestion
for funding could be the imposition of an additional levy on the
departure tax of all regional countries. An example of the revenue'
earning capability of this tax is indicated by the fact that had an
additional $2(Aust.) been applied to departures from Australia in
F'{ 1993/94, in excess of $11,000,000(Aust.) could have been raised for
a preventive approaches fund, which would be enough to fund
multiple centres of this sort.S

Budget Apprwal. An annual budget for the Centre would need
to be approved by the ARF through the ARF SOM. Continued
funding would be subject to regular satisfactory reporting by the
Centre's Director and meeting the obiectives set by the ARF. The
activities of the Centre would be subject to regular audit and
evaluation.

The Relationship between a Regional Centre and the LJN

Recently, there have been some positive developments in the
level of coordination between the activities of regional bodies and
those of the UN in peace operations. On one level, the United
Nations will necessarily have a role to play in many preventive
strategies pursued by the ARF, as these initiatives will sometimes
involve functions performed by UN bodies or specialised agencies.
For example, the UNHCR might assist in issues relating to refugees.
There will also be potential for cooperation on environmental issues
such as energy and resource management, in conjunction with UN
bodies such as the International Maritime Organisation, the Ocean
Affairs and the Law of the Sea Dvision of the UN Secretariat, the
UN Environment Programme, and the UN Economic and Social
Commission for Asia and the Pacific. The ARF could continue the
pattern developed by other regional organisations of liaising with
the UN on various mafters on an ad hoc basis.

This is based on the figure supplied by the Bureau of lnunigration Research,
which indicae t56,0m passengers departed Ausbalia dwing FY f 9Bl94.
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The roles played by the ARF and the UN should be
crcmplementary and mutually reinforcing. Sudr an approadr might
build on current arrangements implemented by the LJN for liaising
with regional bodies including:

. arrangements for UN representatives to attend regional
meetings of the ARF as observers and for the ARF Chair to
attend particular UN meetings, such as the August 1994
meeting of the UN and Regional Organisations held in New
York;

. arrangements for periodic consultations between the UN
Secretariat and the Centre either in New York or, possibly, at
the site of the proposed Centre;

. arrangements for the sharing of information (e.g., routine
exchange of the Centre's annual report, UN documents of
direct relevance to its work);

o irint seminars or conference initiatives in the field of peace-
building and preventive diplomacy; and

o machinery for coordinating diplomatic and operational
activities conducted in the field.

Conclusion: Peace-Building and Preventive Diplomacy - the Way
Fonrard

A variety of options for preventive approaches in the Asia-
Pacific region have been outlined above. Obviously at this early
stage of the ARF's development it would be unwise to aftempt them
all. Some may be able to be agreed easily by ARF countries; others
may take further discussion, consideration and refinement before all
ARF countries can accept them. Others may be seen as too forward
looking even to be considered at this stage.

The ARF itself is currently looking at how it will take
forward the many proposals for confidence-building peace-keeping,
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preventive diplomacy, non-proliferation and maritime cooperation
before it. It is likely to agree to divide the various proposals into
those on which there is likely to be early agreement in the shorter
Erm and which over the next few years should be considered at tlrc
official level - the First Track proposals in Annex A of the ASEAN
ARF Concept Paper - and those which require further, more general
discussion at the unofficial level - the Second Track proposals
contained in Annex B of the ASEAN ARF Concept Paper. It is,
therefore, useful to look at the above-mentioned preventive
approaches in this context and to suggest into which category each

of the proposals mentiond might fall.

Those proposals which might fall into the First Track
include:

A Regional Conflict PreaentionlRisk Reduction Cmtre

Although it is recognised that it may take time to reach
agreement on its establishment, it is important that at this stage
discussion of a Centre should proceed at the official level. A number
of similar proposals have already been discussed in the Second
Track and the time has come for discussion to be elevated to the
official level. After all, it is governments which need to be
comfortable about the activities of such a Centre and it is
goverrunents which will need to be encouraged to use such a Centre,
induding in tirnes of tension.

While it is argued that discussion of such a Centre and its
functions should now be at the official level, it needs also to be
recognised that not all of the functions suggested need to be
commenced at the same time. Indeed, a step-by-step approach is
likely to be more acceptable to all. Such an approach is feasible
with the Centre starting off with the first-level functions such as
information gathering and early warning. It is only when
goverrunents have become comfortable with the way the Centre has
handled these, that they are likely to use it for second level
activities such as facilitation and mediation. For the Centre to
have a role in third level activities which contribute to conflict
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resolution through arbitration and dispute settlement under the
specific direction of the ARF SOM and ARF will, of necessity, take a
longer period of time, while ARF countries generally becrcme more
comfortable dealing with each other on security issues and thinking
in terms of security with, not against, regional neighbours.

Register of Experts

As indicated above an easy, early step would be for the ARF
itself to establish such a Register, from which Special
Representatives or individual facilitators or negotiators might be
drawn. Maintenance of such a Register might be taken over by the
C-entre in due course.

Principles of Peaceful Dispute Settlanent

Official-level discussion of these could readily begin looking
at principles which draw on such universally agreed documents as
the UN Charter.

Endorsement of the 7992 ASEAN Declaration on the South China
Sea

The question of such endorsement by all ARF countries is of its
essence one for governments and therefore should be considered by
officials. The potential for conflict in the South China Sea area
suggests that it is a matter which should be considered in the
shorter term.

Proposals on which there is less likely to be early agreement
or on which further discussion and refinement, including in the
Second Track, would be necessary and useful include: Permanent
High Commissioner for Maritime Affairs; Establishment of
Petmanent Committees; and Establishment of Ad lnc Committees or
Wmking Groups.
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Even if agreement is reached along the above lines on which
proposals should be considered by the First Track - Annex A
prcposals - and which b be considered in the Second Track - Annex B
proposals - there remains a question of the rnechanisms which the
ARF might use for such consideration. Second Track consideration
could be varied - strategic studies institutes in the region could be
encouraged to take specific issues up or CSCAP could play a role or
governments themselves could host meetings which involve
academics as well as officials in their private capacities.

For the official level, the establishment of an ARF
Committee or Working Group on Preventive Diplomacy under the
ARF SOM would be a useful way to take this part of the ARF
agenda forward. Once the ARF has agreed on the division of the
various proposals before it into Annex A and Annex B then a
Preventive Diplomacy Workng Group could usefully address those
issues falling witNn Annex A and be the contact point within the
ARF process for Second Track preventive diplomacy issues. In
addition to addressing the Annex A proposals, this would start the
process of dialogue and confidence-building necessary for the
development of regional preventive approaches.



CHAPTER 5

PREVENTIVE DIPLOMACY: CONCEPT,
THEORY, AND STRATEGY

Amitav Acharya*

Inhoduction

For the third time this century, the international community
has witnessed the foundering of attempts to create a world order
where aggression meets with collective resistance and war becomes
increasingly costly, unappealing and unlikely. The failure of the
two earlier attempts had disastrous consequences for the
international system, resulting in the Second World War and the
Cold War respectively. The gradual but unmistakable withering
away of the 'third try at world order',lmay not produce such i
catastrophic outcome. Yet, if total war is not a serious possibility,
regional conflicts loom as a serious threat to international order.
over thirty armed conflicts (each involving at least 100 casualties)2
recorded since the end of the Cold War era underscore the fragility
of hopes for a New World Order. Despite optimistic talk by some
about the 'obsolescence' of major war,3 war prevention ternuins as
elusive a dream as it was at the beginning of the century.

This paper was prepared for an International Conference on ,preventive
Diptomacy for Peace and Security in the Western Pacific', irintly sponsored by
the2lst C"lgy Foundation and The Pacific Forum CSIS; Taiiei,'Taiwan,2i-
3l August 196.

fohn Gerrard Ruggie Third Try at World Orden America and Multilateralisnr
after the Cold Wal , Politital Science Quartaly, (Vol.l@. No.4), Fall 1994, pp.SSG
55./.
This is based on SIPRI estimate to be found in Ramse Amer, et al., tlajor
Armed Conllicc', in StPRf Yarbak 7993: World Armonails arut Distttunuit,
(Oxford University hess, Oxfor4 IWJ),p.87.
fohn Mueller, Retrut Fron homsday: Thc Obnlescance of lvlaior Wn, (Basic
Books, New York, l9u9), pp.2&l-56.

1.
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As in previous cases, the failure of the latest attempt at
remaking world order has seriously questioned some of the key
premises and assumptions regarding war prevention in international
politics. As a microcosm of post-Cold War challenges to
international order, the Western Pacific (for the PurPose of this
paper, the region includes Northeast Asia, Southeast Asia, and
Australia and New Zealand) has proved particularly resistant to
several of these assumptions. For example, the liberal premise that
increased economic interdependence makes war less likely has been
severely undermined by the Chinese show of force in the Taiwan
Straits. Another tenet of the New World Order, celebrating the
conflict-prevention and peace-making role of transnational
institutions, remains unproven in a region with little previous
experience in multilateralism and where regional security
institutions are unlikely to supplant traditional balance of power
mechanisms. A third claim of the New World Order, the neo-
Kantian belief that the proliferation of democracies results in a

rmre peaceful world, does not aPPear very credible in a region where
a good number of policy-makers oppose democratisation as a threat
to regime stability and national sovereignty and where
democratisation has been a source of regional tensions (as in the case
of Taiwan and Burma).

As war prevention remains the central challenge of our times,
preventive diplomacy assumes critical importance in any effort to
build global and regional order. In a general sense, preventive
diplomary is about making war less useful and likely by removing
the sources of conflict, enhancing confidence and tmst, and offering
avenues of negotiation, moderation, and compromise in the
seftlement of disputes. As a region containing some of the most
serious post{old War conflicts and disputes, the Western Pacific
will be mapr testing ground for the world's capacity for war
prevention in the 21st century. Against this backdrop, this PaPer
provides a general introduction to the concept and practice of
preventive diplomacy and examines some of the problems associated
with its application in the Western Pacific region. A particular
concern of this paper is to explore how the concept of preventive
diplomacy, as developed and understood in the context of the UN
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system, can be adapted to meet the complex and distinctive features
of the Western Pacific securitv environment

Preventive Diplomagn Concept and Theor5l

In its broadest sense, the concept of preventive diplomacy may
be defined as:5

Action (diplomatic, political, military, economic and
humanitarian) taken by governments, multilateral (the UN as well
as regional groups) organisations and international agencies
(including non-goverrunental actors) with the aim of:

. pneventing severe disputes and conllicts from arising between
and within states;

. preventing such disputes and conflicts from escalating into
armed confrontation;

r limiting the intensity of violence resulting from such conflicts
and preventing it from spreading geographically;

. preventing and managing acute humanitarian crises
associated with (either as the cause or the effect of) such
conflicts.

This definition builds upon, but clarifies and expands, the
definition of preventive diplomacy offered by the UN Secretary-
General, Boutros Boutros4hali in his landmark report An Agmila
for Peace. Here, preventive diplomacy is defined as 'action to
prevent disputes from arising between parties, to prevent existing

This secdon draws extensively from my earlier paper: 'heventive Diplomacy:
Issues and Institutions in the Asia Pacific Region', paryr presented to tlie
Eighth Asia-Pacific Roundtablg Kuala Lumpur, r{,SEAN Institutes for SEategic
and International Studies, $.8 fune 194.
tbid..
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dispute from eralating into conflicts and to limit the spread of the
latter when they ocory'.5

Preventive diplomacy is an integral aspect of the peace and
security role of the UN,7 whose Charter defines the goal of the
organisation as being 'to take effective collective measures for the
prevention and removal of threats to peacd (Article 1, paragraph 1

of the UN Charter). But the contemporary notion of preventive
diplomacy is a product of the Cold War. Like peace-keeping,
preventive diplomacy emerged as a substitute for collective security
when the latter became a casualty of superpower rivalry. First to
articulate the concept was the former UN Secretary-General, Dag
Hammarskjold, who saw preventive diplomacy as a way of
isolating regional conflicts from superpower rivalry.8 The twin
objectives of Cold War preventive diplomacy were thus to keep
'newly arising conflicts outside the sphere of bloc differences', and
'in the case of conflicts on the margrn of, or inside, the sphere of bloc
differences ... to bring such conflicts out of this sphere through
solutions ... laimed atl their strict localisation'.v To this end,
Hammarskpld envisaged a number of instruments, such as 'hotlined,

6.

7.

Boutsc Boubechali, Aa Agmila lor Pacz: Preoentie Dipbnacy, Pace-Iylaking
antl Puce-I@Vhg, Ohe United Nations, New Yorlg 19921, p.11.
For the development of the concept of preventive diplomacy within the uN
system, see Brian Urquhart, Hannnskjold, (Harper and Row hrblishers, New
York,19721; Michael G. Schechter, The Possibilities for Preventive Dplomacy,
Early Warning and Globd Monitoring in the Post-Cold War Era or the Limits of
Global SEuctural Change', Conference Paper, Centre for International and
Strategic Studie, York University ,7992; B.G. Ramcharan, Thc Intenatlmal lmo
and Practice of Emly-Warning anil Prmentioc Diplonacy: Thc Enetging Global
Watch, (Marhnus Nijhoff Publishers, Boston, 1991); Joel Larus (ed.), Fronr
Colbctioe Security to Preoentiw Diplonacy: Radings in Inwnatiotul Organiutiotr
anil thc lvlaintanncc of Peace, Qohn Wiley and Sons, lnc., New York, 1!}55);
Victor Issraelyan, 'Preventive Diplomacy and Maintenance of Peace', in fohn
P. Renniger (d.), TIrc Futurc of thc United Natims in an Intadepnilent Wotlil,
(Martinus Niftoff Publishers, Boston, 1989); and Tapio Kanninm, The Fuhre of
Enly Woning anil Praeilioc Action in tlE UN, Occasional PaFr No.V (The
Ralph Bunche Institute on the United Nations, The City University of New
Yorh NewYorh May l99r).
W. Andy lhight and Mari Yamashita, The United Nations' Conbibution to
International Peae and Security', in David Dewitt, David Haglund and fohn
Kirton (eds.), Buihling a Nao Global Onler: Emerghg Trails in Intatutionl
funtity, (Oxford University hess, Toronto, 193), p.2il.
Cited in Antlrew W. Cordier, and Wilder Foote (eds.), Public Papers of tltc
Sectetmies-Ganeral of tln Uaiteil Natiotrs, Vol.S, Dag Hmrmms$olil, (Columbia
University Pre*s, New Yorh 195),p.137.
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risk-reduction centrcs, and transparency measures, that would help
'to rccognise and fill any vacuum of power [in conflict situationsl ... O
avoid action by one or the other of the superpowers that might lead
b escalation and nuclear confrontation'.I0

The end of the U$Soviet rivalry necessitated a revision of
the concept. Having lost its original purpose of moderating
superpower interventionism, the concept was now seen as part of a
comprehensive UN approach to deal with the problem of regional
qonflict in general. Reformulating the concept, Boutros4hali sought
b distinguish the concept from a number of related functions of the
UN, such as'peace-making','peace-keepingi, and'peace-building'.
The Agmda for Peace defined 'peacemaking' as 'action to bring
hostile parties to agTeemenfll; 'peace'keepingi as 'the deployment
of a United Nations pres€nce in the field, hitherto with the consent
of all the parties concerned, normally involving United Nations
military and/or police personnel and frequently civilians as well';
and 'peace-building' as 'action to identify and support structures
which will tend to strengthen and soiidify peace in order to avoid a
relapse into conflict'.

The contemporary appeal of preventive diplomacy rests on
two main considerations. First, it is the most cost-effective of the
UN's peace and security functions, since greater emphasis on
preventive diplomacy can reduce the need for expensive and
politically more difficult peace-keeping, peace-making and peace.
building operations. Second, because preventive diplomacy relies
primarily on non-military instruments, it provides opportunities for
greater burden-sharing within, and decentralisation oI,
international peace and security arrangements. Despite being
conceived within the UN system, preventive diplomacy may be
undertaken by other actors, including regional organisations, non-
governmental organisations (which are particularly useful for

Boutros Boutros-Ghali, 'Empowering the United Nations', Foreign Affairs,
(Vol.7t), Winter 1992-93, p.324.
Any attempt to delimit where preventive diplomacy ends and peacemaking
begins is bound to be arbitrary. lt is quite legitimate to expect that an exercise in
preventive diplomacy may include, as part of the immediate response to a
crisis or pre-crisis situation, at least some understanding of measures that might
conFibute to the eventual resolution of the dispute.

10.

It.
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preventive action in internal conllicts and humanitarian crises), and
by individual states with the requisite political will and resources.

Fbr example, preventive diplomacy may be a more acceptable
mission for countries like |apan and Germany whose involvement in
conventional peace'keeping operations is subject to severe constraints
imposed by 

-domestic potitical arrangements and international
sensitivities.

The instruments of preventive diplomacy are geared to its
immediate and long-term goals. In a nanow, if more familiar, sens€,

preventive diplomacy is about suppressing or resolving disputes
which have an immediate potential to escalate into armed
confrontation. In a broader sense, preventive diplomacy seeks to
estabtish the necessary long-term background conditions which
inhibit the use of force as a means of dispute settlement. As such, the
instruments of preventive diplomacy may be divided into two
categories: peace-time measures and crisis-time responses. The

following section provides a brief review of these.

Peace-time Measures

a. Confidence building 'attempts to make clear to concerned

states, through the use of a variety of measuret the true nature of
potentially threatening miliiary activities'.r2 Typically,
confidence'building measures include transParency and information
exchanges, advanced notification of military exercises and
deployments and monitoring of regional arms agreerr€nts.

b. Institution building refers to formal or informal ways of
organising attention, expertise and resources in pursuit of a common
se[ of interests or objectives. Institutions develop principles of
conduct, generate regularised consultations and build trust. In the
long-term, institutions constrain unilateral preferences and actions of
actors and promote cooperation. Institution building need not be an

overtly formal affair with a charter and bureaucratic apparatus.

James Macintosh, Confrlence-Buililing: Its C-onfiibntilm b Peacewrg, Occasignll
Paper No. ll, (York Crntre for International and Strategic Studies, York
University, Toronto, March 1990), p.2.
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Regular consultative gatherings could be more desirable in certain
circumstances where actors might wish a degree of informality and
flexibility. A key aspect of institution building is 'norm-settingl, or
inducing rule-governed behaviour among the actors. Such norms
could include multilateralism, non-interference and non-intervention
and pacific settlement of disputes. In its broad sense, institution-
building might be helped by consultations and dialogue initiated
primarily by non-governmental actors, but aftended by government
officials (who may profess to participate in their 'private'
capacity). Such Track Two processes could serve as testing grounds
for ideas concerning more formal and inter-governmental norm-
setting and cooperation.

c. Early warning involves monitoring of developments in
political, military, ecological and other areas (such as natural
disasters, refugee flows, threat of famine and the spread of disease)
that may, unless mitigated, lead to outbreak of violence or mairr
humanitarian disasters. In recent years, considerable international
interest in early warning has been developed in relation to human
rights violations and refugee movements.

d. Preventive hunanitarian action is concerned primarily
with preventing and managing the humanitarian costs of political
conflicts as well as the political and humanitarian consequences of
naturally-occurring phenomena. For emergencies 'which result from
long-term economic deterioration, or slow-moving natural disasters
such as drought, early humanitarian preventive action can save
thousands of lives and millions of dollars in subsequent remedial
action'.l3 This is an area in which NGOs, bilateral and
multilateral development agencies, and regional organisations could
play an important role as agents of preventive diplomacy.

Crisis-time Responses

a. Fact-finding involves the collection and analysis of timely
and reliable information on conflict situations. Fact-finding is

l3. Boutsos.Ghali, 'Empowering the United Nations', Forcign Affairs, Nol.71),
Winter 192-93, p.101.
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clearly linked the notion of early warning described earlier, and
crould be undertaken on a 'peace-time' basit but it is more specific b
a given crisis situation. Fact-finding must be comprehensive,
covering domestic, regional and global aspects of a conflict and
investigating the social, economic, strategic and political factors
underlying it.

b. Good offices and goodwill missions are usually undertaken
before or at the onset of a crisis and involve the dispatch of senior
official(s), such as the UN Secretary-General or his personal
envoy(s). The aim of such missions is not necessarily to engage in
serious mediation efforts, but rather to express the concern of the
international community as well as tro promote a climate of tmst and
b establish the areas of agreement between the parties to a conflict.

c. Crisis management aims at reducing the immediate
possibility of violent action in a conflict situation and may require
measures such as reconciliation, mediation and arbitration to help
diffuse tensions.

d. Preventive deployment illustrates the difference in
orientation between preventive diplomacy and peace-keeping.
Peace-keeping involves separation of rival forces who have
mutually consented to such action following a settlement of their
conflict. Preventive deployment involves dispatch of units to
trouble'spots to prevent the widening or escalation of a conflict with
or without the mutual consent of the rivals. Thus, preventive
deployment, unlike peace-keeping, might not be a strictly neutral
exercise. It could be undertaken with a view to support the likely
victim by deterring the actions of the likely aggressor. Preventive
deployment could also involve the establishment of demilitarised
zones which would create a physical barrier between the
antagonists.

This is not an exhaustive list of the instruments of preventive
diplomacy. Moreover, the relative importance of these instruments
is likely to vary from region to region, depending on the security
challenges of different regions. The sections that follow will
consider some of the opportunities and challenges for preventive
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diplomary in the Western Pacific, a region likely to provide one of
Fu- ry:, important tests of order-building mechanisms in the post-
Cold War era.

Regionalising Preventive Diplomacy: Multilateralisn, strategic
Culture and Leadership

The Neeil for Preomtiue Diplomacy

The security outlook for the Asia-pacific region is a matter of
considerable debate. Optimists, especially those guided by a
liberal-institutionalist perspective, hope thai the region's economic
qrowth and interdependence will dampen conflict, and its emerglng
framework for multilateral security dialogues will contribute to
regronal order. Pessimists, led by adherents to the neo-realist logic,
cite the growth of Chinese military power, the decline of the US
military presence, the persistence and aggravation of territorial
disputes, and the periodic worsening of pRC-Taiwan rerations in
-painting 

a grim picture of regional instability and disorder.
Notwithstanding where one stands in the debate, only an extreme
sense of optimism can deny the need for preventive dipiomacy in the
region. There is no lack of conflicts in the region requiring preventive
action. Existing flashpoints in the region fall into ttuee broad
categories:

High-int en sit y I w orst - c as e

Korean Peninsula (North Korea, South Korea, the United
States).

Taiwan Straits (China, Taiwan).
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Medium-intensity

The Spratly and Paracel Islands (China, Taiwan, Vietnam,
the Philippines, Malaysia, Brunei).

Inw-intensity kelecteil)

The Northern Territories dispute (fapan, Russia).

Takeshima-Tokdo dispute (Korea, lapan).

Senkaku Islands (China, Japan).

Sipadan and Ligitan Islands (Malaysia, Indonesia).

Pedra Branca Island (Singapore, Malaysia).

Sabah dispute (Malaysia, Thailand).

Limbang territory (Malaysia, Brunei).

Gulf of Thailand (Vietnam, Cambodia, Thailand, Malaysia).

The challenge of preventive diplomacy in the Western
Pacific is not just to contain the severity of these conflicts, but also b
discourage any associated developments, such as an arrns race or
rapid and unpredictable shifts in the balance of power, which can

affect the prospects for Peaceful settlement of disputes. In the

Western Pacific, the end of the Cold War has been acmmpanied by
massive increases in defence spending and acquisition of
sophisticated weapons, developments which have spurred concerns
about a regional arms race.l4 The retrenchment of the Russian and

See Amitav Achary 4 An Arms Race in Post{-old Wo furtthast Ash: Prospcts for
Connol, Pacific Strategic Papers No'8, (Instihrte of Southeast Asian Studie,
Singapore, 1994); and Desmond Ball, 'Arms and Affluence, \'filital.y
ncq=uisitions in the Asia-Pacilic Region', Intqtutimul Security, (Vo1.18, No.3),
Winter 1993 /9 4 pp.7L712.
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American military presences and the growing military power of
ffi.1are reshaping the regional balanie of po-wer, usliering in an
era of strategrc uncertainty and unpredictability. The exeriise of
preventive diplomacy must ensure that the region,s post{old War
security dilemma does not produce misundeistandings or
miscalculations of the sort that could culminate in armed
confrontation.

_ Against this backdrop, three factors are crucial in assessing
the prospects for preventive diplomary in the western pacific: the
extent to which such efforts can be multilateralised, the
relationship between preventive diplomacy and strategic culture,
and the burden of leadership. The following sections dear with each
of these.

Preaentiue Diplomacy and Multilateralism

_ -While preventive diplomacy need not be an exclusively
multilateral enterprise, multilateralism enhances the appeal ani
legitimacy of preventive diplomacy efforts and henie their
prospects for success. A multilateral security order increases the
political cost of aggression; its participants are less likely to resort
b force to settle their disputes with others. Thus, one of ihe clearer
goals of multilateralism in the western pacific today is to co-opt
Cli1a into a system of regional order which constrains Beiiing,s
military options. Multilateralism discourages states irom
designating adversaries and developing exclusive or closed security
alliances 

-a€ainst them, alliances which inevitably aggravate thl
security dilemma.

While the UN has been, and remains, the chief multilateral
framework for preventive diplomacy, the latter can also be
undertaken by regional organisations with an interest in the
maintenance of regional peace and security. Given their familiarity
with peace and security problems in their neighbourhood, regionil
organisations are well-placed to specialise in certain aspeits of
preventive diplomacy such as early warning and pacific resolution
of disputes (the latter function involves provision of good offices,
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mediation, investigation and conciliation and is authorised by the
UN Charter under Article 52, Chapter VIID.

The Western Pacific region has a limited, though not
insignificant, historical experience in multilateral preventive
diplomacy. ASEAIrl"s success in preventing a war among its members
since its inception is partly due to an acquired habit of 'conflict
avoidance', including a tendency to 'sweep' contentious issues'under
the carpet'.ls The workshops on 'Managing Potential Disputes in the

South China Sea', organised by Indonesia with Canadian support,
may also claim to fall within the genre of preventive diplomacy
measures. In the early 1990s, a series of meetings organised by the
Thai Foreign Ministry (in collaboration with the Institute of Policy
Studies in Singapore), called 'ASEAN-UN Cooperation in Peace and
Preventive Dplomacy', provided valuable insights into the nature
and scope of preventive diplomacy and the role of Asia-Pacific
regional institutions in promoting it.'o

15.

Donald Weatherbee,'ASEAN Regionalism: The Salient Dimension', in Karl D.

Jackson and M. Hadi Sosastro (eds.), ASEAIiI fucurity and Eanronic Dmloprcnt,
(Institute of East Asian Studie, University of California, Berkeley, California,
19841, pp.259-268.
Partiairinc in the three workshops on 'ASEAN-IJN Cooperation in Peace and
Preventive Diplomacy'included senior officials and academic expertslrom the
UN the ASEAN stites, Myanmar, the Indochinese countries, and several
other countrie of the Asia-Pacific region. Despite some inevitable overlap,-the
organiserq led by Thailand's Sarasin Viraphol and Singapore's Tommy Koh,
were able to give each of the workshops a distinctive foct9. the first workshop,
organised by-the lnternational Shrdies Cenhe of Thailand s t{inisEy of Foreign
Aflairs, and held dvrng22-2? March 1993, drew more than 60 PartiglPqlts
and about 25 observers. In setting the agenda for the workshop series, the first
workshop look[edl into the past and Present records of multilaterdism in
Southeait Asia, and defineldl the prospects and limits of preventive
diplomacy from various perspectives - in comparison with the-European
exireriences, from the uN Secretary4eneral's Agnda fot Pue standpoint, and
fr6m ASEAN as well as individual countries vantage points'. The sectnd
workshop, held in Singapore during G7 luly 1993, and attended by 4O

participans and some 25 observers, ctvered more specific ground, including
case siudies in regional conflict (e.g., Cambodia, competition over naturd
resources and territbrial and boundary disputes) and medranisms that could be
used for handling them. A key area of interest was to evaluate the imPortance
of ASEAN's Treaty of Anity, Friendship and Cooperation as a framework for
preventive diploiracy. Thd third workshop, held in Bang,\ok during 17-18
February 1994, set out to identify, in very specific terms, 'enallilg mechanisms'
to operitionalise cooperation between ASEAN and the UN in preventive
diplomacy measures. The discussion was structured around several key issues,
inaluding0) emergrnS threats to peace and stability in the region zuch as mass
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Until now, the Western Pacific region lacked any region-wide
multilateral mechanism for preventive diplomacy. The emergence
of the ASEAN Regional Forum (ARF) creates the hope that such a
mechanism may now be emerging. Preventive diplomacy features
prominently in the security agenda of the ARF. A Concept Paper
prepared for the ARF by ASEAN officials envisages a number of
measures to give shape to a comprehensive program of confidence.
building, preventive diplomacy and conflict reduction. These
measures fall into two categories. Those measunes wNch could be
adopted in the immediate future include the exchange of annual
defence statements on a voluntary basis, increased dialogues on
security issues on a bilateral, sub-regional and regional basis,
maintenance of senior-level contacts and exchanges among military
institutions, and encouragement of participation of the ARF members
in the UN Conventional Arms Register. Among the proposals
requiring further exploration are the idea of a regional arms
rcgister, prior notification of major military deployments, a regional
peace-keeping training c€ntre, dispatch of fact-finding missions, and
cooperation to enhance maritime surveillance and security.lT

Perhaps the most significant contribution that the ARF can
make to preventive diplomacy in the Western Pacific is to establish
a tode of conducf for inter-State relations in the region. As noted,
norm-setting is a key aspect of preventive diplomacy and the ARF
has already made important moves in this direction. For example,
one of the first concrete steps adopted by the ARF was to endorse the

17.

movement of people, arms proliferation and dispute over islands and
boundaries, (ii) Cambodia as a cas€ study in peace-keeping and peacebuilding
and (iij) the idea of a peace-keeping training centre for the region. For an
overview of these meetingp, see Amitav Acharya, 'ASEAN-UN Cooperation in
Peace and Preventive Diplomacy: Its Contribution to Regional Seorrity,
Inilonesian Qurtaly, (Vo1.22, No3), Third Quarter 7994,pp.21*226.
'The ASEAN Regional Fonrm: A Concept Paper/, docu.nrent cirorlated at the
Second Meeting of the ASEAN Regional Forum, Brunei, I August 1995,
Annexes A and B, pp.&ll. At the Brunei ARF meeting tn August 1995,
however, the ARF ministers selected only a handful of items from the elaborate
list of proposals contained in the Concept Paper. The measures adopted
included exchange of annual defence statements on a voluntary basis,
increased dialogues on security issues on a bilateral, sub-regional and regional
basis, forging of senior-level contacts and exchanges among military
lnstitutions, and participation of the ARF members in the LJN Conventional
AmrsRegister.
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'purposes and principles' of ASEAN's Treaty of Amity and
Cooperation 'as a code of conduct governing relations between stabs
and a unique diplomatic instrument for regional confidence buildin-g,
preventive diplomacy and political and security cooperation'.r6
These ASEAN norms include: (i) 'Mutual respect for the
independence, sovereignty, territorial integrity of all nations'; (ii)
The right of every state to lead its national existence free from
external interference, subversion and coercion'; (iii) 'Non-
interference in the internal affairs of one another'; (iv) 'Settlement
of differences and disputes by peaceful means'; and (v) 'renunciation
of the threat of use of force'.I9

The ARF members have made further efforts to develop inter-
State norms, especially at a rneeting in Moscow which endorsed a set
of principles that is more wide-ranging than those found in
ASEAN's Treaty of Amity and Cooperation. A more ambitious effort
at regional norm-setting is the 'Ten Principles of Conditional
Engagemenf developed by the Asia Projectof the Council on Foreign
Relations.2o Although conceived in the specific context of Sino-US
relations, they have a broader relevance, and can be incorporated
into the ARF framework. These ten principles are:

1. No unilateral use of offensive military force;

2. Peaceful resolution of territorial disputes;

3. Respect for national sovereignty;

4. Freedom of navigation;

5. Moderation in military force buildup;

'Chairman's Statement: The First Meeting of the ASEAN Regional Forum
(ARD', 25 fuly 199, Bangkol Thailand p.2.
Tarnthong Thongswasdi, ASEAN Aftn the Vbtnam War: Stability anil
Daelopnent through Regbnal Caoperution, Ph.D. Dissertation, Claremont
Graduate School, 1979, p.123; and Noordin Sopiee, 'ASEAN and Regional
Secudty', in Mohammed Ayoob (ed.), Regional Secarity in tlp Thiril Wmlil'
(Croom Helm, london, 1986), pp 227-237.
fames Shinn (eil.), Weaoing the Net: Canilitbnal Engagemant With China,
(Council on Foreign Relations, New York, 196),p.8.

18.
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Transparency of military forces;

Non-proliferation of weapons of mass destmction;

Market access for trade and investmen0

Cooperative solutions for transnational problems; and

Respect for basic human rights.

Norm-setting in the Western Pacific context has been a
controversial undertaking. Among the relevant regional actors,
there are differing conceptions of what constitutes acceptable norrns.
Western and Asian actors clash on the inclusion of human rights and
environmental protection in a regional code of conduct. The latter
remain wary of any effort by the former to dilute the principle of
State sovereignty. China in particular has warned that
multilateral efforts at norm-setting and institution-building could be
used by Western states to interfere in the domestic affairs of
rcgional countries. The dochine of non-interference poses a powerful
obtacle to preventive diplomacy in the crucial case of PRC-Taiwan
relations. China's acute sensitivity to the principle of sovereignty
virtually rules out any outside fact-finding or goodwill missions in a
crisis in PRC-Taiwan relations which Beijing regards as a purely
domestic affair. China's strong objection to Taiwanese involvement
in the ARF and the Council for Security Cooperation in the Asia
Pacific (CSCAP) attests to the difficulty of applying both peace-
time and crisis-time measures of preventive diplomacy in the
Taiwan Sbaits, one of the region's most dangerous conflict zones.

Thus, emerging multilateral frameworks for preventive
diplomacy in the Western Pacific may not be immediately relevant
to many of the most serious flashpoints of the Western Pacific
region. The lack of a sub-regional consultative and dialogue proc€ss
in Northeast Asia has prevented the development of multilateral
norrns and instruments for preventive diplomacy to deal with the
Korean Peninsula problem. Proposals for Northeast Asian security
mechanisms are strongly opposed by North Korea, while the latter

6.

7.

8.

9.

10.
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remains excluded from the larger regional mechanism for preventive
diplomacy: the ARF.21 The Korean Peninsula has seen gome ail hoc
efforts at preventive diplomacy and crisis rnanagement, primarily
at the initiative of the US, but the given the lack of peace'time
background conditions, these efforts have not produced durable
solutions.

It seems somewhat far-fetched to envisage the ARF making
use of many of the traditional instruments of crisis-time preventive
diplomacy, e.g., fact-finding, good offices and goodwill missions,
crisis management, and preventive deployment, in responding to
contingencies in the Western Pacific. While the advent of the ARF
and the proliferation of multilateral Track Two security dialogues
has certainly increased the political costs of any Chinese use of force
in the Spratlys, it has not had a comparable effect on China's option
to use force against Taiwan (since Taiwan is yet to be a multilateral
security issue). Wary of the ARFs potential to develop into
something of an anti{hinese front, Beijing prefers to keep it as an
informal consultative mechanism (a view shared by ASEAN states)
and has opposed the introduction of some of the more ambitious
proposals for transparency, confidence building and conflict
resolution. Along with many other regional actors (including the
US), Beijing prefers to engage in preventive diplomacy through
bilateral channels. In fact, almost all the above-listed disputes in
the Western Pacific under the medium- and low-intensity catqfory
cpntinue to be handled through bilateral channels. In these cases, a
multilateral approach is seen as both unnecessary and undesirable.

A particularly ambitious undertaking in multilateral
preventive diplomacy outside of the ARF is the Shanghai
Agreement signed by China, Russia and a number of Central Asian
states. This can be used as a model for the ARF to develop a
comprehensive regime for preventive diplomacy. But this will
require painstaking negotiations and it is not clear whether Beiiing
will support such an exercise.

21. Anitav Acharya,'ASEAN and Asia Pacific Multilateralisur: Managing Regional
Security', in Amitav Acharya and Richard Stubbs (eds.), New Challenges for
ASEANj Emnging Policy Issues, (University of British Columbia Press,
Vancouver, 1995), pp. 782-N2.
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Preamtioe Diplomacy anil Strategic Culture

Like most strategic concepts and diplomatic tools, prospects
for preventive diplomacy are shaped by the specific political,
strategic and normative conditions prevailing within a particular
region. Instruments of preventive diplomacy that are workable in
one region may not prove suitable for another. Thus, some of the
traditional measures of preventive diplomacy, such as confidence
building and institution building, which have been popular and
effective in Europe, may require considerable rethinking and
adaptation in order to be relevant in the Westem Pacific.

For example, the notion of confidence building evokes
considerable repticism in the Western Pacific. As a senior ]apanese
diplomat, Yukio Satoh, points out:

The concept of 'confidence building' has evolved in
the process of East-West negotiations in the Cold War era.
It was designed to reduce risks between adversaries. The
concept is too narrow to meet the requirements of the Asia
Pacific region. There, no country (except for the case between
North and South Korea) regards each other as an
adversary. Complex feelings and concerns which Asians
hold toward each other are more ambiguous but more deeply
rooted than a security concern which adversaries have
toward each other.22

A similar problem afflicts the prospects for security dialogues
and institution building in the Western Pacific region. The regime of
preventive diplomacy associated with the UN system or developed
in the European context often relies on explicit, formal and
verifiable measures. But the strategic culture of the Western Pacific,
as Desmond Ball argues, supports 'sgrles of policy-making that
feature informal policy structures and modalities and value form

2^ Yukio Satoh, 'The United State and fapan in the Asia-Pacific Region', paper
presented to the E4th American Assembly Meeting f l-14 November lgt,i.S.
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and processes as much as substance and outcome-.23 One hardly needs

to bL reminded that the basic buitding-block of the ARF is the
,ASEAN Way" a euphemism for the culh,rre of political and security

cronsultations and cooperation developed by ASEAN over the past

three decades. Mak loon Num has identified some of the key
feahrres of the ASEAN process: (i) it is unstructured, with no clear
format for decision-making or implementation; (ii) it often lacks a

formal agenda; issues are negotiated on an adhoc basis 'as and when

they arise,; (iii) it is an exercise in consensus-building; (iv) decisions

arsmade on the basis of unanimity; (v) decision-making can take a

long time because of the need for consensus, there is no fixed time-

tabIe, and negotiations may go on as long as it takes to reach a

position acceptable to all parties; (vi) it is closed, behind-the-
scenes, lacking transparency.z4

Asian policy-makers constantly remind us that efforts at

security cooperation, including preventive diplomacy, in the

Western Pacific may not be viable unless they conform to the
strategic culture and decision-making procedures of regional actors,
including the above features of the 'ASEAN Way'. Recent-debates

on security cooperation within the ARF suggest that in order to be

acceptable to most Western Pacific nations, any mechanism for
preventive diplomacy needs to be ail hoc rather than
institutionalised, informal rather than legalistic, consensual rather
than confrontational, and low-key rather than high profile.
Instnrments of preventive diplomacy in the region will be shaped by
the preference of regional actors for a 'cautious, pragmatic, informal,
graiualist and consensus-seeking approach to multilateral
instihrtion-building'. 2s

Demond Ball, 'Tasks for Security Cooperation in Asia', in Desmond Ball,

Richard Grant and Jusuf wan andr, scarity capatiot in tlp Asi*Pactfic Regim,
(Pacific Fonrm/CSI9 Honolulw 193), P24.
I.N. Mak 'The ASEAN Process ('Wiy") of Multilateral Cooperation and
'Cooperative 

Security: The Road to a Regional_Arms Regsler{, paPel PrT€nled
to tie 'IvlIMA-SlPRl Workshop on An ASEAN Arurs Register: Developing
Transparency', Kuala Lumpur,2-3 October 1995, p'6.
Amitiv Acharya, 'Multiliteralism: Is There an Asia Pacific Way?':.Pal3r
prepared for tfe Conference on 'National !tr1te99 in the Asia-Pacific The

iiffecc of Interacting Trade Industial, and tfense?olicies', or8?Lized by the

National Bureau ofasian Research and the center for Trade and commercial
Diplomacy, Monterey Instihrte of International studies, Monterey, california,
2*29March7996.
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Preaentiae Diplomacy anil Leailership

Much of the theoretical literature on preventive diplomacy
has ignored the issue of leadership. While collective bodies like
the UN and regional organisations may provide the organising
framework for preventive diplomacy, its actual undertaking
depends on actors who offer leadership, resources, and mediation
skills. Great powers tend to dominate the rule-making, crisis
management and enforcement functions in any system of
international order. In conflicts involving great powers or their
dients, preventive diplomacy dependq first and foremost, on great
power consent and leadership. The Concert of Europe, which
succeeded in preventing a major European war for half a century,
provides a- -historical model of such a system of preventive
diplomacy.26

But great powers are oftien not neutral actors in a given conflict
sihration and the collective management of a security order by the
great powers is resented by those excluded from the privileged club.
For example, any suggestion today for a preventive diplomacy
system in the Western Pacific managed by a great power Concert is
sure to be bitterly opposed by the region's lesser states, especially
the ASEAN rnembers. Moreover, great powers should not, and do not,
have a monopoly on leadership. Recent international history shows
that middle powers are also able to play a key role in preventive
diplomacy. While lacking in structural power, middle powers can
provide ideas (intellectual leadership) and management skills
(entrepreneurial leadership) in institution building and conflict
management.2T [n the Western Pacific, Australia and Canada have

On Concerts, see Richard Langhorne, Thc Collapse of tlu C-oncnt of Europ:
Intnutioul Politics, 189U1914, (St. Martin's Press, New York, 1981); F.R.
Bridge and Roger Bullen, The Grut Porons anil tlv Europn Statcs Systctn 7875 -
7974 , (Longman, London, 1980); Paul Schroeder, The l9th-Century
Intemational System: Changes in the Seuchre', ttilorlil Pditics, No3, (October
1986), pp.l-25; Richard EIro4 'The Concert of Europe: A Fresh Look at an
International System', Worlil Politbs, No28, (anuary 1976), pp.759-174; lohn
Mueller, 'A New Concert of Europe', Foreign Policy, No.Z (Winter 1989-90),
pp3-l6; and Richard Rosecrance, 'A New Concert of Powers', Dialogue,
No.l0l,3/1990, reprinbd from Foreign Affairs, (Vo1.71, No2), Spring t92.
On the various types of leadership, see Oran R. Young 'Political- I-eadership
and Reglme Formafion: On the Development of lmtihrtions in Internadonal
%ty' , Intolutinal Aqaaiutin, (Vo1.45, No3), Sunmer 1991, p3A7.

7.



ll2 The Next Stage

already demonstrated the usefulness of middle Power leadership by
promoting ideas and initiatives about confidence- and security-
building measures, and playing an important role in the
development of the ARF.

Finally, small powers may be able to develop a preventive
diplomacy iegime by acting in their collective capacity- ASEAN
dearly hopes to play such a role within the Western Pacific region.
It clearly rejects the Concert approach and demands that any efforts
at regional security cooperation must be based on resPect Jor the

principles of equality and sovereignty. ASEAN has provided the

instirutional framework for the ARF and intends to have a maior say

in the development of its peace and security role. The ARF may be
the only major regional security institution involving the world's
rnajor powers in which agenda-setting and direction is provided by a
coalition of small powers. While ASEAN cannot shape or dictate
the regional balance of power, it certainly hopes to exercise a

moderating influence on great Power geopolitics by promoting a

framework of restraint, engagement and rule-governed behaviour.
Such a role underlies ASEAN's strategy of 'engagement' of China,
which it presents as a far more feasible and desirable alternative to
a policy of tontainment'.2E

But ASEAN's collective institutional capacity to assume
leadership in shaping regional order is subiect to distinct
limitations. Its professed desire to remain in the 'driver's seaf of
the ARF has already provoked some oPPosition from the larger
powers, such as the US. Moreover, it is unrealistic to expect ASEAN
br an ASEAN-directed security institution like the ARF, to be

meaningfully engaged in preventive diplomacy in the Korean
Peninsula or Taiwan Straits. As a sub'region of the Western Pacific,
Northeast Asia locates four of the world's principal Powers: the US,

China, Japan, and Russia. Preventive diplomacy and regional order
in this sub'region will depend on some sort of understanding among
these powerJ regarding the norms, principles and modalities of
security cooperation, although any such understanding must fall
short of a formally-constituted Concert system in order to be

Anritav Acharya,'ASEAN and Conditional Engagement', in lames Shinn (ed.),

Waoing the Nit: C-onditinul Engagenn* with China, pp.22o248.
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acceptable to, and co-exist with, the ASEAN-directed multilateral
seorrity framework.

There is also a need for greater synergy between the UN and
regional institutions in the western Pacific in promoting the concept
a-nd practice of preventive diplomacy- Until lhe furthir
development of regional institutions in the western pacific, there
should be a division of labour between the tN and regional
institutions. While regional institutions (ASEAN, ARF, and a iuture
Northeast Asian sub-regional grouping) could take the lead in
developing peace-time measures, the resources and expertise of the
uN could be called upon to provide the lead in formulating crisis-
time responses. In this respect, some of the proposals and
recommendations of the ASEAN-UN Workshops on peace and
Preventive Diplomacy may be applied to the ARF.29 These include:
(i) granting observer status for the ARF in the UN; (ii) formal links
between ARF and the UN Secretariag (iii) invitation to the UN
secretary-General to attend ARF Ministerial and post-Ministerial
Meetings; (iv) regular meetings between ARF and members of the
UN Security Council and the Secretariat; (v) periodic fact-finding
missions sent by the UN Secretary-General to the region; (vi)
special,efforts by ARF members who are members of the UN Security
council to act as a bridge between the two organisations; (vii) closer
crcoperation between ARF and the UN Regional Commissions; (viii)
seminars and workshops involving ARF and UN participation; (ix)
the ARFs development of a voluntary early-warning role in
bringing to the attention of the UN any developmentJaffecting
regionai peace and security; (x) cooperaUon between the ARF and
the UN in providing public information on the concept and practice
of preventive diplomacy for both the general publiC as well as for
diplomats and officials; and (xi) invitations to UN officials to
attend regronal meetings such as the South China Sea workshops
organised by lndonesia.

29. Nitya Pibtrlsonggram, 'ASEAN-UN Cooperation in peace and preventive

$plomacy: Linkage with the United Natibns', paper presented to the Third
Workshop on^ASEAN-LJN_ Cooperation in Peace and Preventive Diplomacy,
Bangko( 17-18 February 1994.
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Concluding Observations

With the end of the Cold War, the familiar bipolar setting
for conflict and conflict management in the international sysbm has

disappeared. The international community now has to contend with
a multipolar system that may Prove less stable and predictab_le- The
concep[ of preventive diplomacy, developed during the Cotd War as

a way of moderating superPower rivalry, must now be adapted to

meet the challenge of regional conflict in which the interests,

capabilities, and alignments of the mailr actors remain highly
uncertain.

The Western Pacific provides a good example of such shategic
uncertainty and the attendant potential for regional disorder. Here,

superpowLr retrenchment and the rise of regional aclols- such as

Ctrina, have rendered the regional balance of power fluid. At the

same time, stability is threatlned by a number of conflicts, with
those in the Korean Peninsula, the Taiwan Straits, and the Spratly
Islands having an obvious potential for escalation. Few regions have

a greater need for preventive diplomacy. Yet, developing the

principles, institutions and practices of preventive diplomacy in
this region remains highly problematic.

There has been no dearth of proposals regarding preventive
diptomacy in the Western Pacific. But many such proposals have
ueen gree'tea with scepticism by Asian goverrunents because of their
'foreign' origin. The search for indigenous models has not been

entirely productive, however. To be sure, the end of suPerPower
rivalry and the decline of US hegemony have created opportunities
for lesser actors, particularly the ASEAN states, to lead the way in
promoting regional security cooperation. As a result, the region has

made significant strides towards multilateralism. There have been

encouraging steps towards norm-setting and institution-building the
most important of these being the ARFs ability to develop a set of
concrete proposals for transparency, preventive diplomacy and
conllict reduction. But conflicts most urgently requiring preventive
diplomacy, such as those in the Korean Peninsula and the Taiwan
Straitq do not lend themselves to multilateral efforts. While the
ASEAN framework has proved invaluable in launching the ARF, it
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will be difficult to adapt it to the larger and more complex
geopolitical setting of the Western pacific as a whole. Miny
regional actors, including China, are yet to be convinced of ttre
benefits of multilateralism and, in many respects, multilateralism
remains a convenient slogan rather than a serious attempt at conflict
prevention.

For the immediate future, the development of confidence.
building measures, norm-setting, and security dialogues at
governmental and Track Two levels will remain as the most
productive approach to preventive diplomacy in the Western
Pacific region. Crisis-time responses of preventive diplomacy will
be more difficult to develop. Indeed, many crisis-time measures of
preventive diplomacy, such as fact-finding, goodwill missions, crisis
management, and preventive deployment, are yet to be seriously
taken up by the ARF.

As the foregoing discussion has shown, the concept of
preventive diplomacy as developed within the UN system needs b
be adapted to the security environment of the Western pacific. Here,
the ability of multilateral institutions to exercise preventive
diplomacy will remain constrained by prevailing iniernational
norrns (such as the doctrine of non-interference) and practices (such
as fthe ASEAN way' of informalism). The exercise of preventive
diplomacy is likely to be ad hoc, rather than formalised and
institutionalised. The institutional development of preventive
diplomacy will be a long-term and evolutionary process. Moreover,
mechanisms for preventive diplomacy and conflict resolution are
unlikely to supplant defence arrangements based on balance of power
geopolitics. Regionalising preventive diplomacy to addreis the
security problems of the Western Pacific necessitates the
development of concepts and instruments whictr are sensitive to local

_strategic culture. The challenges of preventive diplomacy in the
Western Pacifiq while not impossible to meet, will require a degree
of political will and institutional innovation unprecedented in the
history of regional cooperation.





CHAPTER 6

PREVENTIVE DIPLOMACY AND THE
ASEAN REGIONAL FORUM:

PRINCIPLES AND POSSIBILMES

Simon S.C. Tay'

Inboduction

The search for peace and the control of force by international
law has been the mission of the United Nations and the
international community since the end of the Second World War.
There have been examples of both success and failure in this grand
mission. Since the end of the Cold War, tensions between East and
West have lessened. Cooperation in the UN Security Council has
reached unprecedented levels. There has been optimism for renewed
efforts to ensure peace and stability. Dangers of conflict still exist,
however.

This paper was prepared for the ARF Track Two Conference on heventive
Diplomacy, Singapore, 9-l I Sepember 199.
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Political tensions over border and other disputes between
states continue to be potential threats to Peace. In some regions, the
escalation of armed forces and the build-up of arms is another
concern. Additionally, we now recognise that conflict may have its
roots not only in international rivalries but also in internal tensions.
The idea of comprehensive security emphasises that conflict may
stem from economic and social injustices; ethnic, racial, religious and
finguistic rivalries; failures of governance; gross violations of human
rights; environmental deterioration and natural disasters;
humanitarian crises and the exodus of refugees; terrorism; drug
trafficking and other 'non-traditional' security mafters. A new and
still evolving landscape of concerns confronts the international
community in its search for peace. New conceptual, strategic and
institutional responses are called for.

In recent years, the international community has expended
considerable political energies in confronting aggressor states by the
use of force or other means, such as sanctions. In the aftermath of
violence, it has also undertaken numerous missions in peacekeeping,
the care for refugees, as well as providing basic provisions of food,
conholling environmental damage, and re-building civil authority
and social institutions. Such experiences have shown the high price
that violence exacts in human suffering as well as in finance,
resources and political will.

From such experience, an old adage has found new life: that an
ounce of prevention is better than a pound of cure. Taking action to
prevent violent conflict before it happens is one of the most potent
and tempting prescriptions today. The suggestion is that the right
actions taken at the right time may, without force or the massive
mobilisation of resources and political energy, be adequate to stem

conflict and strengthen peac€.

In the post-Cold War world and the search for a new world
order, the prevention of conflict has emerged as key promise. It is a
core principle in tltre Agenila for Peace, put forward by United
Nations Secretary-General Boutros Boutros-Ghali. The principle of
prevention has been discussed in governments and international



Prasentioe Diplonacy anil the ASEAN Regional Forum 119

institutions, as well as by non-governmental organisations and
academics.

In this, the principle of prevention has widened to include a
whole range of policy prerriptions. At one end of the range, it has
been said that economic and developmental aid is essential to
prevent conflict. At the extreme opposite end, prevention is said by
some to encompass the threat of force and the deployment of forces
as coercive measures. The idea of prevention has been muddied, its
definitions stretched into a myriad of more specific policy
rccommendations.

Prevention has also been put into practice. The international
community and regional groupings have made some attempts to
inErcede to prevent the escalation of violence. Some atEmpts, such
as those in Somalia and the former republic of Yugoslavia, are now
judged to have failed. Consequently, the initial optimism about
preventive action has been tarnished. Some reassessments now
suggest that prevention may be far less effective and far more
demanding than its advocates have claimed.

It is against this background that we come to examine the
broad principle of prevention and the specific concept of preventive
diplomary. Now, as perhaps never before, we want to believe that
peace is possible and that violent conflict may be prevented even
without the counterweight of force. Yet our definitions of what
exactly preventive action entails needs rethinking. Our perceptions
of how states can act preventively also need rescue from over-
ambition and bad experience.

This paper begins by considering the different concepts of
prevention to distinguish preventive diplomacy from other actions.
In so doing, the different stages, policies and tools of preventive
diplomacy will be described. It will then proceed to consider the
possibilities of exercising preventive diplomacy within the ASEAN
Regional Forum (ARF), a relatively new and still evolving entity.
Dscussions that have already taken place in the ARF concerning
preventive diplomacy will be surveyed.
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From this, the paper will suggest possibilities for the future
development of the ARF in practising preventive diplomacy.

Concepts and Definitions

Preventive diplomacy was a term first coined by UN
Secretary-General Dag Hammarskjold in 1960. It has a basis in
public international law and the UN's goal to, 'take effective
collective measures for the prevention and removal of threats to
peace' (Article 1, UN Charter). It is consolidated and practised by
the Secretary4eneral, pursuant to his role in bringing the attention
of the Security Council to any matter which, in his opinion, may
threaten the maintenance of international peace and security and
powers to make inquiries and investigations (Article 99, UN
Charter). In the Cold War context, the concept focused on efforts to
keep local disputes from provoking wider involvement and
confrontation between the two superpowers.

In the post-Cold War period, the concept has evolved.
Preventive diplomacy now means, 'action to prevent disputes from
arising between the parties, to prevent existing disputes from
escalating into conflicts and to limit the spread of the latter when
they occu/.lWhat is the nature of preventive diplomacy?

Preventive diplomacy differs from more conventional
diplomacy. It signifies active, rather than reactive, responses to
situations that threaten peace. Its scope is more ambitious and
immediate. Additionally, while conventional diplomacy is both
bilateral and multilateral, preventive diplomacy more often
presupposes a multilateral sefting. While the parties to the dispute
can themselves take initiatives for prevention, it is usually a third
party that acts to prevent conflict between two or more parties to a
dispute.

The practice of preventive diplomacy relies on non<oercive
diplomatic methods and much of the'peaceful means'/ described in

Boutros Bouhos-Ghali, An Agnda for Puce: Praentioc Diplonacy, Percanaking
and Pace-kcepizg, (United Nations, New York, 1992).
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Article 33 of the UN Charter. Acts that require military action or
the use of force lie outside the rope of preventive diplomacy. The
diplomatic and peaceful tools of preventive diplomacy would
include negotiation, enquiry, mediation and conciliation. These are
best employed at a relatively early stage of the dispute, before
violence has resulted.

In these terms, preventive diplomary is conceptually separate
from other suggestions for preventive action, such as 'preventive
deploymen(,'peace-making' and'peace-keeping'.

'Preventive deploymenf advocates the positioning of troop+
military observers and other related personnel on one or both sides of
a border between entities that are in dispute. While it seeks to
prevent, deployment is a military response, not a diplomatic effort.
There are some who suggest that the concept of preventive
diplomacy can include military approaches, such as the threat or
use of limited force.2 Their coercive and military nature, however,
seem to move beyond the essential idea of preventive diplomacy.

'Peace-making' may employ many of the same tools as
preventive diplomacy, such as mediation and judicial settlement.
The difference lies in that 'peace-making' signifies those efforts
made after a dispute has already erupted in violence. In contrast, an
essential characteristic of preventive diplomacy is its attempt to
anticipate and prevent conflict. This hallmark of prevention also
contrasts preventive diplomacy with peace-keeping, whether in its
more traditional and limited sense or in the expanded role seen in
the UN efforts in Cambodia after the 1991 Peace Accords.

In thinking about prevention, considerable attention has also
been given to policies that address issues such as poverty, social
inequality, and ethnic and cultural discrimination. It is obviously
important to address such deeply rooted social ills through economic
development aid and other programs. But it is also important to
distinguish such efforts as being forms of what may be called, 'crisis
prevention', rather than preventive diplomacy.

Michael Lund, Preoetting Violent Conflicts, (US Institute of Peace Press,
Washingbn, DC,1996).
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Crisis prevention may be said to broadly address root causes b
build conditions for stability and peace. These efforts apply evm in
those situations where there is no immediate or clear threat of
violence. Preventive diplomacy, in contrast, is more narrowly
focused to those situations where the risk of violence is closer at
hand. [t selectively targets vulnerable situations where risks of
violence are not just possible, but probable or even incipient.

The same distinction in proximity may be drawn between
preventive diplomacy and confidence.building measures (CBMs).
CBMs seek to reduce and increase mutual understanding between two
or more states. They focus on matters concerning armed forces and
more traditional security concerns. Tools for CBMs include the
register for the sales of conventional arms, the publication and
public dissemination of defence White Papers and agreements on
topics such as the conduct of military exercises and the policing and
demarcation of borders.

CBMs can build a much needed foundation of mutual
confidence and trust between states. Such a foundation could come
prior to preventive diplomacy.

Different Fornrs of Prevention

Cisis Prnmfion: Actions for economic development aid and
other programs to address issues such as poverty, social inequality,
and ethnic and cultural discrimination and, in the longer term,
prevent possible conflict.

Confidmce-Buililing Musura: Actions to reduce tensions and
increase mutual understanding betrveen two or more states, chiefly
among armed forces, e.g. arms register, defence White Papers,
bilateral agreements on military exercises and borders.

Pratmtive Diplomacy: Actions using diplomatic and similar
measures to prevent, in the short to middle-term, disputes from
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arising between the parties, to prevent existing disputes from
escalating into conflicts and to limit the spread of the latter when
they occur.

Prwmtiue Dqloymmh Actions using military measures such
as the deployment of forces to prevent existing disputes from
escalating into conflicts.

Peace-Making: Actions using diplomatic and similar measunes
to re-establish peace after conllict has erupted.

Peace-Keepirg; Action to deploy third-party forces to act to
supervise a peace or truce agreement reached between parties to a
dispute.

Preventive diplomacy stands at a mid-point between prior
actions such as crisis prevention and CBMs, and later actions like
peace'keeping. There may be an overlap in practice but the concept
of preventive diplomacy is distinct. Its key elements are imbedded
in the term itself: the use of diplomatic, non-coercive and non-
military measures, and the effort to anticipate and prevent conflict.

Recognising these distinct elements will underlie the attempts
by groupings like the ARF to practise preventive diplomacy and
help define the nature of cooperation among ARF nrembers.

Practices and Stages of Preventive Diplomaqy

We have distinguished preventive diplomacy from other
concepts that also relate to the principle of prevention. Within the
concept of preventive diplomacy itself, however, we can dirern
different practices and stages.

The practices of preventive diplomacy vary quite widely.
They include the offer of good offices by third parties to a potential
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conflict, and acts as simple a telephone call during the onset of a
crisis. They extend to fact-finding missions and mediation during the
onset of a potential crisis. Preventive diplomacy measures may be
taken before a crisis has already arisen, and/or during its onset.

Pre-crisis preparations (also known as 'early' preventive
diplornacy) would include:

(i) Confidence-building eff orts: e.9., transparency and
information exchanges on military exercises and arms
purchases.

(ii) lnstitution-building: e.g., formal and informal institutions for
consultation, exchange and interaction among personnel.

(iii) Norm-building: the idea that institutions and the
relationships they build up are guided by accepted codes or
norrns ofbehaviour.

(iv) Early warning systems: monitoring of developments in
political, military and other areas that may lead to the
breach of peace or the need for humanitarian action (e.g.,
build-up of military forces, natural disastert mass rnovements
of refugees, famine).

Preventive diplomacy measures at the onset of a crisis (also
known as'late' preventive diplomacy) include:

(v) Fact-finiling: reliable collection and analysis of information
on the potential conflict situation.

(vi) Goodwill missions: a visit by an envoy to express concern of
the regional or international community.

(vii) Gooil Offices of a Third Party or meiliationz a neutral third
party facilitates negotiation between disputing parties or, in
mediation, actively manages the crisis between the parties.
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In preventive diplomacy, the critical elements are timeliness

and trust

The Tools of Preventive Diplomaqy

Some tmls of preventive diplomacy are:

. International appeals or pressures directed at violators;

r Fact-finding missions, on-site monitoring;

o Bilateral dirussions or negotiations between parties;

. Third-partyinformaldiplomaticconsultations;

r Track-Two diplomacy by non-official, non-governmental
individuals or organi sations;

o Good offices of a third party;

. Conciliation or mediation by a third party;

. Commissionsofinquiry;

o Economic or political assistance or incentives.

The ARF and Preventive Diplomacy

The ASEAN Regional Forum (ARF) brings together twenty-
two countries either located in the Asia-Pacific or with major
concerns and influence in the ARF s defined footprint. These are:
Australia, Brunei Darussalam, Cambodia, Canada, China, the
European Union, India, Indonesia, Japan, Laos, Malaysia, Myanmar,
New Zealand, North Korea, Papua New Guinea, the Philippines,
Russia, Singapore, South Korea, Thailand, the USA, and Vietnam.
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Founded in 1993, ARF participants include mapr regional and
international powers as well as smaller states, such as those in
ASEAN. Different bilateral relations exist between ARF members
directly. The ARF is seen to augment and not replace such bilateral
ties or subregional and other security arrangements.

A relatively new institution, the ARF seeks to deal with
current and prospective security concerns in the Asia-Pacific by
emphasising non-military measures. As a first stage, the ARF has
emphasised confidencebuilding measures, and conducted activities
such as ioint exercises in air and sea rescue. Preventive diplomary
has been identified as a second stage for the ARF, while continuing
and building on confidence-building. As a possible third stage,
mediation and conflict resolution are envisaged. Given this
mandate, the ARF is an institution to build cooperative or'common'
security, rather than an arrangement for collective security. It
emphasises how nations may ensure peace by cooperation, rather
than by competition.

The ARF has been seen as the culmination of 20 years of
ASEAN diplomacy, having grown from the post-Ministerial
consultations with ASEAN dialogue partners. The ARF is chaired
by an ASEAN member in rotation. There are suggestions that the
new institution should draw on ASEAN experiences and initiatives,
rather than mimicking other existing security institutions. There
have been calls that the ARF should embody the 'ASEAN' or
'Asian' way.3 What does this entail?

The 'ASEAN' way may be said to emphasise, among other
principles:

o non-use of force in inter-state relations and pacific settlement
of disputes;

o non-interference bv one member in the internal affairs of
another;

See, for example, Michael Haas, The Ashn Way ta Pue: A Story of Regional
C-mpratiot, (Praeger, New York, 1989).
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. use of consultations and accommodation to emphasise
'resilience'in ASEAN.

The 'ASEAN' way is embodied in the Treaty of Amity and
Co-operation (TAC), which provides the framework for the
grouping. The TAC principles generally reiterate norrns already seen
in UN declarations and other documents on friendly relations and
cooperation between states. Over time, however, the practice of
ASEAN members has established norms or a code of conduct.
Bilateral relations between members are strengthened to
accommodate national predilections. Consequently, sharper
differences between member states have been mitigated in favour of
finding corrunon positions on issues vis-a-vis larger groupings and
associations.

The TAC principles have served as a initial step for
etablishing the region as a Zone of Peace, Freedom and Neutrality
(ZOPFAN). In hrrn, this has led to the 1995 Treaty on the Southeast
Asia Nuclear Weapon Free Zone.

Some commentators see that ASEAN represents an original
and authentic regional vehicle for preventive diplomacy in the
Asia-Pacific region. Its role in the 1991 Paris Peace Accords on
Cambodia is widely acknowledged. The grouping has also helped
rrlanage conflict among its members, notably in the dispute between
the Philippines and Malaysia over Sabah. A current Track Two
initiative in ASEAN seeks to prevent conflict in the South China
Seas over the Spratly and other islands. Outstanding territorial
disputes among members have recently been referred to the
International Court of fustice, buttressing the norm to prefer
settlement of dispute by peaceful means.

Despite these achievements, it remains questionable if the
'ASEAN' way can be effectively adopted in larger and more diverse
new institutions such as the ARF. These doubts arise from two
souroes.

First, the ASEAN norm against interference in the internal
affairs of another member. Second, the grouping's caution against
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elaborate, fixed institutions and rigid rule'based procedures. It may
seem to some that the line between preventive diplomacy and
'interference' may often be vague. Additionally, the practice of
preventive diplomacy may require a greater degree of
institutionalisation for the ARF. Given these, how will the ARF
practise preventive diplomacy?

Preventive diplomacy can be decentralised from the UN to
regional organisations, such as the ARF. Chapter VIII of the UN
Charter defines the role regional organisations can play in the
maintenance of peace and security. This may include cooperative
exercises between the UN and the regional organisation, or
preventive diplomacy efforb by the regional organisation alone.

From quite early on, the ARF recognised that, '[p]reventive
diplomacy would be a natural follow-up to confidence-building
measures'.4 ln 1997, ARF Ministers agreed to proceed with
discussions on preventive diplomacy at the official, Track One
level, endorsing the recommendation of ARF Senior Officials. How
can preventive diplomacy develop in the ARF? To what degree will
ASEAN norms against interference in internal affairs, or its
preference for informal and non-legalistic methods, allow for the
effective exercise of preventive diplomacy?

The ARF Concept Paper (Annexes A and B) makes some
suggestions. These include:

. Developing a set of guidelines for the peaceful settlement of
disputes, taking into account the principles of the UN Charter
and the Treaty of Amity and Cooperation;

o Seeking the endorsement by other countries of the ASEAN
Declaration of the South China Sea;

ASEAN Senior Officials, Tlc ASEAN Regbnal Forum: A Coacept Papet (Pa,pr
prepared for the ARF SOM, Brunei Darussalam, May 1995), reprinted in
Desmond Ball and Pauline Ken, Presumptioe Engagetneat: Australb's Asia-
Pacific *curity Policy in thc 7990s, (Allen & Unwin Aushalia Pty Ltd., Sydney,
1996), Appendix 2, pp.lll-119.
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o Exploring ways of preventing conflict, including
appointment of Special Representatives to undertake
finding missions, at the request of the parties involved,
offer their good offices; and

. Exploring the idea of establishing a Regional Risk Reduction
Centre to serve as a data base for the exchange of information.

These suggestions may be characterised against the stages we
have described in preventive diplomacy. The first and second
suggestions on the TAC and the South China Seas concern the first
three pre-crisis measures: building confidence, institutions and
nonns. The third and fourth suggestions for, respectively, the use of
Special Representatives and a Regional Risk Reduction Centre, go
beyond this. They are measures to be taken at the onset of a crisis.
These require institutions and acceptable strategies to
operationalise early warning and to undertake practices of
preventive diplomacy such as fact-finding and good offices.

Details and additional recommendations have been
qrnsidered in a number of Track Two seminars held by the ARF ibelf
in Seoul in 1995 and Paris in 1995. There have also been dirussions in
the Council for Security Cooperation in the Asia-Pacific (CSCAP)
Working Group on CBMs, which has met on preventive diplomacy in
Singapore and Washington, DC.

ThadcTwo Suggestions

Dirussions on preventive diplomacy held at the Track Two
level rnay be summarised as follows:

First AW Seminar on Pranentioe Diplomacy (Seoul, May 7995)

Specific definitions of preventive diplomacy proved
controversial, although the definition in the UN Agenila for Peace
had general support. Many felt that preventive diplomacy should
act early to ensure latent disputes did not break into open conflict, in

the
fact-
and
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contrast to 'crisis management'. Transparency and confidence-
building measures (CBMs) were encouraged. States in a dispute
might also engage in bilateral prevention by mutual agreement.
Thild parties could help build consensus but first had to be accepted

as legitimate and impartial. Third party efforts should preferably
be institutionalised. Specific suggestions i ncluded:

. developing codes of conduct and associated principles,
including principles of peaceful dispute settlemen$

. promoting a regional conllict Prevention centre;

r establishing of a register of experts for preventive diplomacy
in the ARF.

CSCAP CSBMs Working Group (Singapore, Octobq 7995)

Six steps were suggested:

. a system of self-reporting by states;

. an ARF Information and Research Centre to serve as an early
warning system and analyse state reporbi

. an ARF eminent persons grouP to assist in the practice of
preventive diplomacy;

. enlarging the role of the ARF chairman;

o linking with other institutions, such as the UN and NGOs
dealing in non-traditional security issues; and

. identifying the limits of preventive diplomacy to address
concerns of potential interference in internal affairs and
increase trust among ARF members.



Pranentfue Diplomacy anil the ASEAN Regional Forum l3l
Seconil ARF Seminar on Preuentiue Diplomacy (Paris, Noaember
1996)

Examples of areas for preventive diplomacy were identified:
territorial disputes, proliferation of conventional weapons and
weapons of mass destruction, non-military transnational concerns
such as drug trafficking, terrorism, water and other resource
problems, smuggling environmental degradation, maritime safety,
piracy, and unregulated population movements.

Participants identified the need for an annual security outlook
and for a regional research and information centre, to gather
relevant information and analyses. They called for a core list of
CBMs specifically oriented towards preventive diplomacy, and
recommended the simultaneous circulation of ARF members'
contributions to the UN arms register. Other recommendations were
for the expansion of the good offices of the ARF Chair and a register
of experts on preventive diplomacy.

Principles for Preventive Diplomacy

Some practices of preventive diplomacy, such as early
warning, fact-finding and good offices, may be said by some to
amount to an interference in the internal affairs of a state. This is
especially when the scope of preventive diplomacy may extend
beyond more traditional security concerns, such as the build-up of
armed forces in border areas or an escalating dispute over territory.
If the concept of comprehensive security is used, then newer, non-
traditional conceptions of conflict and crisis, like human rights, the
treatment of minorities, and the environment, would come
increasingly into focus. In such case, the potential clash with the
norm of non-interference is accentuated.

Respect for a state's fundamental sovereignty is essential,
especially to a new institution like the ARF, with a membership of
diverse perspectives and political systems. Yet, allowing absolute
and exclusive iurisdiction by a state would disable the ARF s
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competence and capability. How can the ARF s practice of
preventive diplomacy deal with this conflict of norms?

Some would caution against legalistic approaches, preferring
to see preventive diplomacy as a political instrument. Certainlp
political iudgment and an awareness of what ARF members will
expect and accept in practice may be more workable than a blind
adherence to abstract rules.

Principles to guide the ARF practice of preventive diplomacy
will still be needed, however. If these are discussed and accepted by
ARF members, they would help increase the understanding of the
process and rope of preventive diplomaclr, and assist consistency
and reasonable expectation. This would foster a greater trust in the
fair application of preventive diplomacy.

What p'rinciples help draw the line between the legitimate
exercise of preventive diplomacy and unwarranted interference?
ARF documents suggest that the principles of the UN Charter and
the ASEAN Treaty of Amity and Cooperation (TAC) may be the
starting points for preventive diplomacy. However, the
international law principles in the UN Charter and TAC provide no
specific and definite guidance on the continuing rope of exclusive
domestic jurisdiction.

The norms of sovereignty and of international concern and
inErvention are in flux. State sovereignty, and the idea of domestic
jurisdiction, remains the cornerstone of the international system.
Yet, the development of international law and practice has also
witnessed increasing cooperation in areas such as human rights, the
environment and humanitarian concerns. Where a state grossly
violates the norms in such areas, many would legitimate
international concern and even intervention.
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Distinctions between Action and Interference

133

Four elements may help distinguish legitimate preventive
diplomacy from unwarranted interference:

o Nature: Interventions may be distinguished as to whether
they are coercive or non-coercive. The use of force is clearly
coercive and, unless sanctioned by international law, would
constitute an unwarranted interference in a state's internal
affairs. In conbast, the expression of concern by another state
through private, diplomatic channels may be seen as
legitimate.

o Proportionality: Some jurists and international scholars have
suggested that the legitimacy of an intervening action should
depend on its scale, in proportion to the violation by the state
subject to the action.

o Consenf: Humanitarian and similar other assistance by the
intrernational community emphasise the need for the request or
consent of the state. The element of consent is critical in re.
characterising and legitimising actions that might otherwise
be considered'interventionist'.

o Authorify: International authorisation may legitimate an
action, whether coercive or non-coercive. For example, UN
authority for sanctions. Multilateral agreements may also
require non-coercive actions, such as the duty to submit regular
reports. In contrast, some actions may be unilaterally imposed.
While international law still recognises a limited ambit for
unilateral, self-help measures, unilateral coercion may more
readily be questioned as interference.

Against this background, four principles may help distinguish
legitimate action from unwarranted interference: (i) nature of the
action or intervention; (ii) scale or proportionality of the action;
(iii) consent of the state(s) involved; and (iv) authorisation for
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action. The acceptability and legitimary of preventive diplomacy
may be measured in Erms of these characteristics.

It is significant that, as defined in this paper, preventive
diplomacy is restricted to diplomatic and other similar actions.
These are non{oercive. Compared to sanctions or the use of force,
preventive diplomacy may also be seen to be a proportionate or even
low-key response to disputes and possible security threats.
Additionally, there is scope for practices of preventive diplomacy
(fact-finding missions, mediation) to be practised only at the request
of a state, or with its consent. It may in fact be self-defeating to
impose such actions on states, as preventive diplomacy requires trust
and cooperation to be effective. Where state consent is given,
preventive diplomacy is clearly not interference.

Finally, as regards authorisation, how the ARF as a group is
to decide on the exercise of preventive diplomacy has yet to be
determined. Yet clearly, the ARF provides a multilateral setting for
such authorisation, rather than a unilateral one. [f the ARF's
mechanisms for preventive diplomacy, when determined, allow for
a representative decision that takes into account the views of its
diverse membership, this would add to the legitimacy of the
authorisation for action.

On these bases, the ARFs prospective exercise of preventive
diplomacy can be distinguished from coercive and disproportionate
measures imposed unilaterally on a state by another state. It is, as
such, less susceptible to the accusation of interference.

Additionally, there may be other principles in general
international law that the ARF might consider for adoption and
application to preventive diplomacy. For example, the long-
established principle of state responsibility for trans-boundary
effects and damage may s€rve as a guideline to determine when a
matter ceases to be a matter of domestic jurisdiction. So too might
the concept of establishing an agreed threshold beyond which an
otherwise domestic issue might be of legitimate concern to the ARF.
A third example that might be drawn from international law and
applied to preventive diplomacy by the ARF is the principle of
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subsidiarity. The principle would give the first initiative in
preventive diplomacy over a dispute to the most proximate body,
such as ASEAN or a sub-regional, trilateral or bilateral forum. This
would ensure that all matters in the ARF footprint automatically
surface to the larger, multilateral ARF.

By declaring and utilising these or other similar principles in
advance, the ARF may seek a balance between respecting state
sovereignty and the effective practice of preventive diplomacy.
This would help reassure ARF members that preventive diplomacy
is not an excuse for unwarranted interference in their internal affairs
but a legitimate exercise for the common good.

Other Possible Principles

International law offers other general principles to guide the
ARF in balancing state sovereignty with preventive diplomacy.
Three such principles are:

(i) State Responsibility for Trans-boundary Damage

A state should not use its territory or allow its territory b be
used in such a manner that injury results to another state (Corfu
Channel Case: Albania v UK). This principle has been extended to
the field of international environmental law. Principle 21 of the
1972 Stockholm Declaration on the Human Environment declares
that states have 'the responsibility to ensure that activities within
fteir jurisdiction or control do not cause damage to the environment
of other States or of areas beyond the limits of national jurisdiction'.
The obligation to prevent and take precautions against such damage
is additionally implied. This principle may be applied to security
concerns. For example, internal instability may lead to the mass
outflow of refugees to another state, causing an immediate or
potential trans-boundary effect. Such transboundary effects
arguably remove the issue from the sphere of purely domestic
jurisdiction. The exercise of preventive diplomacy may thus be
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warranted when trans-boundary effects are incipient, despite the
norm of non-interference.

Gil Threshold of Concern

In many fields of international law, a threshold is
established to demarcate the conditions which will bring
international concern to a matter that otherwise lies primarily
within the domestic jurisdiction of a state. This is seen even in the
areas of 'non-traditional'security concernt such as human rights. In
human rights, the practice of the UN and the international
community has been to intervene where there are gross, persistent
and widespread abuses of core human rights (e.g., torture). In
contrast, isolated and limited instances of violations (e.9.,
censorship), moy be seen primarily as an internal affair of the state,
even if some states may feel it offends the right to free speech.
Establishing a threshold therefore prevents the international
system from being overtaxed. For the states, it provides a reserve of
domestic jurisdiction. A threshold may also be applied to security
i$sues, either by principle (as with human rights) or on specific and
agreed criteria. For example, in a number of bilateral agreements,
thresholds have been established for the size, nature and proximity
of certain military or similar exercises to borders.

Giil Subsidiarity

The ARF brings together many diverse states. Some belong
subregional groupings, such as ASEAN, or have strong bilateral
relations and agreements on security-related matters. The ARF is
intended to augment and not replace these relationships. This aim
may be reflected by applying the principle of subsidiarity. By the
subsidiarity principle, the ARF would not automatically assume to
exercise preventive diplomacy over every situation. Rather, it
would first ask if there is an appropriate institution or mechanism
that is closer to disputing parties. If there is, the ARF may wish
allow that institution or mechanism to initiate preventive
diplomacy, while supporting or monitoring these efforts. This would
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ensure that disputes first receive the attention and concern of those
most immediately involved. The ARFs support for ASEAN's efforts
in the Cambodian situation in1997 may be seen as an example of the
subsidiarity principle.

Institutionalising Preventive Diplomaqy

How should the ARF try to institutionalise and
operationalise preventive diplomacy? What events would trigger
the exercise of preventive diplomacy? Who would decide when to
practise preventive diplomacy and what, exactly, is to be done?
These questions, although statd separately, are connected.

In shaping the institutions of the ARF for preventive
diplomacy, the following are four basic questions:

(i) Size: Should institutions be relatively large and
comprehensive or should they be minimal?

(ii) Actioity: Should the work of the institutions be on-going or
sporadic?

(iii) Leaelz Should institutions be established at the level of
ministers, or of bureaucracy, or on the footing of a Track Two
or non€overnmental institution?

(iv) Autonomy: Should the institutions be capable of action and
initiatives that are independent of the state parties, or
should all decisions be subject to Ministerial approval?

Discussion of these characteristics might be circumscribed by
ASEAN's caution against supra-regional institutions and preference
for flexibility, rather than rigid, legalistic rules. The possibilities
for institutionalising preventive diplomacy should also consider
that the ARF is a relatively new organisation.

When the ARF was first conceived, the minimum institutions
suggested for preventive diplomacy were a Regional Risk Reduction
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Centre and Special Representatives to undertake fact-finding
missions and offer their good offices. To this, the already existing
ARF Chairman can be added. This is a central role in the ARF, and
one which might be enlarged for preventive diplomacy.

What are the possible ways in which these institutions crculd

be shaped? How can they be linked to each other and to the ARF
state members for preventive diplomacy? What other institutions
might be needed?

Regional Risk Reduction Centne

Preventive diplomacy, as earlier described, clearly requires
timely action. Whether this is possible depends on the existence of
an early warning system that can effectively gather information
and provide analysis to map out danger points and assess incipient
disputes before a crisis results.

At present, the ARF comprises an annual minisbrial meeting,
with a few inter-sessional meetings among senior officials. This is
inadequate for early warning. The establishment of a Regional Risk
Reduction Centre (RRRC) might fulfill this need.

Such a centre should conduct on-going work, serving the ARF
between ministerial and other official meetings. The RRRC should
also be given some scoPe for initiative while remaining under
supervision by the ARF state members and Chairman.

The ARF need not create a large bureaucracy for early
warning. Rather, it may tink with and draw on the UN and on
specialised NGOs already conducting research and analysis on
security-related issues. Indeed, much of the work of the RRRC may
be initiated on a Track Two level.

The work of the RRRC would be assisted by a system of state
reporting in the ARF. Such a system could require each ARF member
to submit reports annually or otherwise regularly on issues that may
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potentially relate to security. Other ARF members could seek
clarification of these reports.

State Reporting Systems

State reporting mechanisms exist in a number of different
international settings, notably in environment and human rights
treaties. A reporting mechanism can potentially provide
information without being overly intrusive of state sovereignty. By
having the states report on themselves, the system acknowledges
the iurisdiction and competence of states over matters within their
sovereignty. But by having the report made to other states, it
acknowledges the legitimate interest and concern of other states.
The routine of reporting systems can avoid undue publicity. By
ensuring that all states make a report, it avoids singling out one or
two states for attention.

Reporting mechanisms vary on the freedom of information and
cDmment. States reports may be open to requests for clarification by
other shtes. This allows other states to seek more detail on issues in
the report or, in some cases, bring up unreporhd issues. In some cases,
the reports are also made available to the public and NGOs. In
others, circulation is limited to states. Another difference is
whether the report's contents are detailed or left to the state's own
initiative. An illustrative list of issues to be covered in a report may
avoid reports being uneven and incomplete.

AnASEAN Example

An ASEAN example of a reporting mechanism may be found in
the Treaty for the 1995 Southeast Asia Nuclear Weapon Free Zone
(SEANWFZ). All ten countries in Southeast Asia signed this treaty,
which attempts to strengthen peace and stability in the region by
establishing it as a nuclear weapon free area. State parties to the
SEANWFZ treaty are prohibited from developing, possessing,
Esting or otherwise using such weapons.
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There are also provisions in the SEANWFZ which may
provide a useful analogy to a system of state reporting and the
practices of preventive diplomacy.

The SEANWFZTTeaty establishes a commission to oversee its
implementation and ensure compliance. Verification measures
which can be taken are set out in a control system defined by the
treaty. This control system includes a mechanism for state reporting
and the exchange of information. This goes beyond nuclear weapons.

Article 4 of the SEANWFZ Treaty requires a state to report on
the use of nuclear energy for peaceful purposes upon the r€quest of
another state. This obligation, however, is limited to exclude
certain types of information, that may be protected by intellectual
property rights or relate to national security. Article 11 requires
each state to submit reports of 'any significant event within its
hrritory and areas under its jurisdiction and control'. Article 12 also
allows requests for clarification concerning any situation that may
be considered,'ambiguoud.

An annex to the Treaty also sets out procedures for fact-finding
missions. States are obliged to give unimpeded access to such
missions.

An RRRC can have an important role to play in preventive
diplomacy. However, if it largely consists of bureaucrats and
specialists, the RRRC would not have sufficient stature to
effectively conduct preventive diplomacy through practices such as
good offices and mediation. For this, the ARF can turn to other
institutions: a panel of special representatives and the expanded
role of the Chairman.

Special Representatives

It is essential that disputing states trust in the skill and
impartiality of the third parties practising preventive diplomacy.
Part of that trust can be established by selecting the right person for
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the situation at hand. The appointment of Special Representatives
(SRs) can help meet this need.

The use of SRs would widen the pool of appropriate persons.
Those with special knowledge and experience, such as former senior
officials and eminent scholars, could be of assistance. Where
necessary, SRs might even be drawn from the UN or other
institutions outside the region. The primary consideration would be
finding the right person given the precise nature of the dispute and
the states involved. This is the first benefit that using SRs to
conduct preventive diplomacy rnay be bring to the ARF.

Appointed SRs might undertake fact-finding visits, goodwill
missions and other practices of preventive diplomacy. In taking up
these roles, SRs might enjoy greater trust and stature than
representatives from the RRRC or other ARF bureaucrats. The use of
SRs could also be useful as it would devolve the preventive
diplomacy from the ARF proper, with its attendant publicity.

Given that official ARF meetings are not held frequently, SRs
might take on additional tasks in the intervening periods. They
could play a role in linking ARF officials to Track Two institutions,
such as CSCAP and other NGOs. SRs could also support the RRRC by
providing comments and suggestions on situations of potential or
nascent dispute.

SRs could be appointed on an ad hoc basis, depending on the
needs of different situations. A register of SRs might, however, be
preferred, as recorrunended by Track Two discussions. One advantage
of such a register is that the identity and background of prospective
SRs would be known beforehand to state members. Another benefit is
that SRs would be more in tune with the concerns and evolving norrns
of the ARF, especially if, as suggested, the SRs are involved in
between ARF Ministerial meetings.

There would, however, be limits on the autonomy that SRs
would exercise. Supervision and control by ARF members is needed,
especially within the first years of the institution. This calls for
the consideration of an enlarged role for the ARF Chairman.
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The ARF Chainnan

Early warning systems such as the RRRC may gather
information and provide initial analysis. Experts may s€rve as SRs

to supplement the ARF ministers and senior officials. Effective
prevehhve diplomacy, however, requires more than this. Its goals
ire ambitious. Its tools are subtle. Access to early warning does not
automate the decision-making Process. Judgment and political
oversight at the highest possible level remain essential. Given that
ARF members meet infrequently, some delegation of initiative and

oversight is needed. This may be achieved by enlarging the role of
the ARF Chairman.

At present, the ARF Chairman is a rotating post. The
Chairman's role is primarily to host the ARF Ministerial meeting
itself and chair discussions. This is a largely formal and logistical
role. To enable the ARF Chairman to play an effective part in
preventive diplomacy, this role would have b be enlarged.

For tNs, the special position of the UN Secretary4eneral can
provide a useful analogy. The Secretary4eneral is an office of
Lminence and tmst. The exercise of preventive diplomacy, as earlier
surveyed, arises from the duty of that office in keeping the Security
Council advised. This provides a scoPe for the exercise of initiative
and judgment. The need of the Secretary-General to rePort on a
regular basis to the Security Council, on the other hand, provides
accountability.

Similarly, in exercising Preventive diplomacy, the ARF

Chairman should be able to take the initiative where thought
necessary while still being responsive to the interests and concerns

of member states. For example, the ARF Chairman might consult
with the RRRC and SRs on arising disputes in between ARF
Ministerial meetings. He might then exercise the judgment to take
the initiative for preventive diplomacy. Alternatively, the
Chairman might decide to involve ARF state members in considering
what should be done.



Praneatiae Diplomacy and the ASEAN Regional Forum l4g

It may not be that every report or potential crisis can and
should involve all state members. In some cases, parties involved
may not trust a particular third state to be involved because it is
perceived that this third state has an interest or bias in the
outcome. The participation of a super or middle power might
undermine the trust of the parties to the conflict. In other cases, the
participation of such states might be critical to heading off a
conflict.

An analogy between the UN Secretary€eneral and the ARF
Chairman is not, however, complete. The ARF Chairman is also a
representative of a member state. Some may not feel that, as such,
the office may not be wholly neutral in all situations. Additionally,
given his first duty to his member state, the ARF chairman may not
be able, at all times, to devote sufficient attention to the ARF. A
single Chairman would be constrained by conflicting duties and
perhaps even conflicting interests in overseeing the practice of
preventive diplomacy. Furthermore, as the ARF Chairman rotates
from year to year, the exercise of preventive diplomacy by the office
might lack continuity as incumbents changed. Such concerns impose
limits on the additional scope that the ARF Chairman might take
on for preventive diplomary.

To circumvent these limitations, a suggestion has been made to
enlarge the Chairmanship in line with its increased initiatives and
duties. In a number of regional groupings, such as the European
Commission, a triumvirate is used, comprising the present,
immediate past and prospective chairmen. Such a system has
advantages over a simple rotation from one state to another. It
ensures a degree of continuity. It provides additional and different
perspectives to situations. It increases the experience and wisdom
available for the exercise of preventive diplomary by widening the
circle of those involved.

In enlarging the ARF Chairmanship, some may suggest that
the present practice of rotating it among ASEAN members should be
changed. They wish to widen eligibility to allow non-ASEAN
members to take a larger, more central role. ARF Chairmanship, it
has been suggested, might be separated from the ASEAN
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Ctairmanship or, otherwise, be widened to include those from
different regions in the ARF footprint. Others have expressed
reservations on such suggestions and wish ASEAN to be in the
driver's seat for the ARF.

Suggestions to widen the eligibility of members for the ARF
chair may have their attraction. As the ARF mahrres, it is intended
b create a community dedicated to common security in an area much
wider than ASEAN. In the longer term, it will be legitimate to
expect that all regions represented in the ARF would contribute
equally to the ARF and chair the institution. This is especially if
the chair is enlarged from a single state to a triumvirate.

For the present to middle term, however, some would caution
against such a proposal. Such caution emphasises that the ARF is a
new initiative still seeking common norms and institutions to
increase mutual confidence and trust among its diverse membership.
ASEAN presently provides the primary institutional support for
the ARF as its main sub-regional grouping. ASEAN members,
moreover, aspire that the new institution might draw on ASEAN
norrns such as resilience and accommodation, which may be more
helpful to preventive diplomacy than purely legalistic approaches.

From this perspective, it is important to recognise the
asymmetry in the ARF between membership and the geographical
area of concern. While membership extends to states that stand
outside Asia, only issues within the ARFs geographical area or
'footprinfl are its proper concern. The group of states who might
potentially exercise preventive diplomacy is larger than those over
whom preventive diplomacy may be exercised. For example, an ARF
member in North America or Europe may call for preventive
diplomacy to be exercised over a border dispute between two states
in Asia. The reverse, however, is beyond the ARFs focus. This
asymmetry, while perhaps unavoidable, tends to undercut the
general level of trust among differently placed members. This is
particularly as the concept of comprehensive security includes issues
zuch as human rights, which some ARF members believe lie within
their domestic jurisdiction.
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As such, until confidence and trust is built up, if members
outside the ARF footprint can exercise preventive diplomacy, those
situated within the area may feel their security interests are more
likely to be open to inspection and attention.

Additionally, if different sub'regions are to be represented in
the ARF Chairmanship, the difficulty would be to choose which
particular state should be that representative. This is potentially
sensitive as security concerns may well involve immediate
neighbours. As such, a system in which (for example) North Asia
has one representative in the ARFs expanded Chairmanship might
lead to a difficult decision over which North Asian state is to take
that place, to the exclusion of others. Divisive contests over such
decisions could potential undermine, from the very start, the trust
that is needed for preventive diplomacy. For want of a better
proposal, it might well be avoided in the early development of the
ARFs institutions for preventive diplomacy.The safer course would
be to expand the ARF chairmanship but to keep it within ASEAN.

The desire to widen involvement and muster wisdom from
other ARF members could be met in other ways. The ARF Chairman
could, for example, be placed under a duty to hold reasonable
consultations with relevant ARF members before acting. This would
encourage the ARF Chairman to seek out consult and involve ARF
members on particular issues on which they might contribute.
Members might also have the right to call for the Chairman to
account for actions taken, or actions not taken. Such accountability
might be made at the next ARF meeting or, if needed, at a special
meeting for that purpose.

Additionally, members could also nominate Special
Representatives (SRs), whether from their own country, the region
or outside the ARF, to practise preventive diplomacy under the
direction of the ARF Chairman.

Such principles would increase the involvement of ARF
members and ensure accountability even if the Chairmanship itself
remains with ASEAN.
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Llnks to Other Instihrtions

The discussion of institutions for preventive diplomacy has

drawn on the ARFs concept plans and the role of the ARF
Chairman. What other institutions might be needed? There have
been some zuggestion for regional commissioners and working grouPs
b focus on particular topics, such as maritime issues. This can be of
arsistance, given the diverse range of topics encomPassed in the
concept of comprehensive security. There is also a working of
example of this in the Organisation for Security and Cooperation in
Europe, which has created a High Commissioner for National
Minorities.

In considering these or other possibilities, however, the ARFs
preference to avoid excessive bureaucracies and legalistic
approaches must be recognised. Additional institutions may be
welcome and indeed necessary as the exercise of preventive
diplonracy by the ARF matures. For the immediate to middle term,
however, minimal institutions may be preferred, while retaining a

capacity to be effective.

Against this background, one esential can be recommended for
both effectiveness and for keeping the ARFs institutions to the
minimum. This is for the ARF s institutions to link to other
institutions, both regionally and internationally, that may assist its
efforts in preventive diplomacy.

First, there should be a link to the UN. There are good reasons
for the ARF to take the lead in preventive diplomacy. This should
not, however, exclude links to the UN system, especially for close
coordination with other measures that may follow from preventive
diplomacy, such as peace-making and peace-keeping. The resources
and authority of the Security Council of the UN and the Secretary-
C'eneral are needed for these later measures.

Additionally, UN-related organisations such as UNITAR can
play a role in helping train ARF bureaucrats, representatives from
member governments and even Special Representatives in the skills
of preventive diplomacy.
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Additionall/, there is a need to link the ARF practice of
preventive diplomacy to other regional and sub-regional
institutions. This is particularly as the concept of security issues has
been enlarged to take in other, 'non-traditional'issues. One example
would be to link to economic institutions such as APEC, or, at a sub'
regional level, to cross-boundary development programs,like that in
the Mekong River sub-region.

Preventive D ip lomacy Training

Preventive diplomacy involves a broad repertoire of problem-
solving skills in dealing with disputes. Decision-makers should be
fully aware of the range of options available for intervention.
Knowledge about problem-solving has increased in the academic
context. Little of this knowledge, however, has been systematically
incorporated into the everyday practice of international relations.
Too often, practitioners are simply expected to know what to do or
left to acquire knowledge and skills through observation of others
through trial and error.

One of the few concerted efforts to provide training in
preventive diplomacy is the TINITAR-IPA Fellowship Program in
Peacemaking and Preventive Dplomacy run by the United Nations
Institute for Training and Research (UNITAR) and the Intemational
Peace Academy (IPA). Started in 1993, it offers advanced training
to staff from the substantive UN departments and agencies of the
United Nations, regional organisations, diplomatic staff at the
national level as well as staff from non-goverrunental hurnanitarian
organisations. To dab, the program has trained 150 senior and mid-
level UN staff and diplomats.

The training program includes the following components:

Reaianing Case Studies

Cases are prepared by following a standard outline and then
reviewed by those who have been actively involved in mediating
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them. Thus theoretical issues are to be discussed in different, real
life contexts.

Skills Training

Hands-on practice in skills is provided. Negotiation skills
are practised over a twoday period, through exercises, simulations,
role-playing and feedback. Participants practise listening to
different parties and summarising their points of view; identifying
differences in issues, interests and positions; as well as creating and
combining optioru and compromises.

The 1997 Core Program, held in Austria, trained participants
from thirty countries. Trainers are drawn from the UN, regional
organisations, academia and non-profit consultancy institutions
specialising in negotiation or mediation skills. In addition,
LJNITAR has conducted a series of debriefing meetings on UN
Peacekeeping operations with the Institute of Policy Studies
(Singapore) and the National Institute for Research Advancement
$apan) to identify key areas where more efforts and training in
preventive diplomacy can be made.S

Other Cooperation

Economic cooperation and co-development may improve
relations among neighbours and thicken the web of relationships to
emphasise 'win-win' situations. Co-development, which
emphasises the mutual gain of neighbouring states, has the
potential to lessen territorial disputes such as those in the South
China Sea. On the other hand, increased economic competition
between states could be a source of contention. While the ARF is not
an economic or developmental institution but it can institute links to
such organisations in recognition of these dimensions in
comprehensive security.

Report of ttE 1997 UNITAR-IPA Fellowship Programne in Peacenuking anil
Prrentioc Diplotnacy, (LJNITA& Geneva, 1997).



Pranentiae Diplonacy and the.ASEAN Regional Foram 149

Links could also be made to non-governmental organisations
(NGOs) that specifically deal with the 'non-traditional' security
issues. Some govemments distrust NGOs as lobby groups which seek
to interfere in their internal affairs. It is important to recognise,
however, that some NGOs conduct detailed empirical research for
early warning syshms on particular topics, sudr as the treatment of
minorities, to identify conflicts which may generate refugees. In
some universities and think-tanks, increasingly sophisticated
models for predicting conflict have been developed, based on
empirical data.

For this reason, the ARF might usefully link with selected
NGOs for the purpose of early warning. There are increasing
examples in international law of state systems in which NGOs are
consulted, formally or informally. After receiving this input, of
cours€, political judgment by the ARF chairman and members is still
needed to prevent an overload of information and to prioritise
according to institutional aims.

Proceeding with the Possible

Can regional groupings help secure peace? The history of
attempts in Asia or other regions to provide security is both
cautionary and encouraging. The Organisation for Security and
Cooperation in Europe has generally been adjudged a succ€ss, despite
some recent problems. Its current stature, however, belies an
uncertain beginning during the Cold War and periods in which little
was achieved. Other organisations may have started with fanfare
but subsequent have made little contribution towards maintaining
regional peace. It is against this background that ARF is now
proceeding, in the second stage of its development, to consider
exercising preventive diplomacy.

What will the ARF do in moving ahead, as agreed in its 197
meeting? What can it do, given that it is a relatively new
institution, bringing together diverse members? Resources and
political will are required for this next step. So too are political
iudgment of what the principles require and what is possible, for the
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immediate and middle term, as well as what can be hoped for in the
ARFs longer term evolution. For the present, two suggestions
discussed at Track Two fora may be of use b the ARF. The first is b
recognise the need to continue and indeed reinforce confidence
building measures. The second is to declare the principles for
preventive diplomacy in the ARF and to establish limits to its
exercise.

Confidence-Building Measures

Confidence'building measures (CBMs) have been a first stage
for the ARF. They should not be abandoned in proceeding with the
second stage of preventive diplomacy. Indeed, building and
reinforcing a foundation of mutual confidence is essential to the
effective exercise of preventive diplomacy.

The current confidence.building measures (CBMs) such as the
arms register and the publication of defence White Papers should
continue and be strengthened in practice. Additionall/, there may be
new and innovative CBMs. One example of this is seen in the
initiation of Track Two workshops on the South China Sea.

The South China Sea Workshops

A number of territorial disputes exist in South East Asia,
including those over the Spratly and Paracel Islands. In 1991,
lndonesia inaugurated a series of workshops on the South China Sea

disputes. The workshops were convened to dixuss cooperation in a
variety of ocean sectors, and not directly jurisdictional issues.
Workshop participants expressly took part in their personal
capacity, although a number held official positions. The process has
established the Working Group on the South China Sea. The
working group is an informal process aimed at averting armed
conllict and fostering cooperative mechanisms between the littoral
states for sustainable development and marine environmental
protection in the South China Sea.
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The objective of the workshops is consensurbuilding. As such,
topics where consensus cannot be reached are best avoided, such as
issues of sovereignty. This avoids an over-focus on those issues and
the marginalisation of other salient concerns, such as marine
environmental cooperation, previously ignored. The major functional
theme has been the need for cooperation by littoral states,
especially those sharing a semi-enclosed area of seas. It promotes
cooperation in ecosystem management and cooperative security in
the South China Sea.

Areas identified for potential cooperation between the
various states include marine scientific research; marine
environmental protection; navigational safety and sea
cpmmunications; fisheries assessment and management; non-living
nesource assessment and developmen! and institutional mechanisms
for cooperation.

Cooperation is posited on a system congruent with the regtme
for semi-enclosed seas in the 1982 UN Convention on the Law of the
Sea.It is also recognised the South CNna Sea ecrcsystem requires the
nurturing of specific approaches. This is reflected in the proposals on
biodiversity protection, informatics and data exchange, and the
effect of sea-level change in the South China Sea that have been
developed since January 1995.

Similarly, the Workshop has also intitiated the Technical
Working Groups in 1992. Under the auspices of the Technical
Working Groups, issues such as cooperation in marine scientific
research, resource assessment and means of development, marine
environmental protection, legal matters, and navigational safety
have been discussed.

The South China Sea workshop and informal working groups
can be seen first as a Track Two diplomacy initiative on resource and
environmental management. They seek to build confidence between
the states, easing tensions arising from sovereignty and
iurisdictional issues.
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Suggestions from the workshops can be forwarded to the
traditional inter-governmental channels for final approval, such as
the Manila Declaration on the South China Sea, which began life
at the 191 workshop in Bandung.

Another example of CBMs that can assist preventive
diplomacy are the recent border agreements between China and
India, and between China, Russia and three former Soviet states.
These agreements seek to diminish tensions between neighbours,
especially military forces near the border areas. Principles of
peaceful negotiation and mechanisms for notification, information
exchange and cooperation are instead emphasised. The agreements
are, as such, innovative examples of CBMs, which may assist the
development of preventive diplomacy in the ARF.

Border Agreements

Border agreements have recently been concluded between
China and India, and between China and Russia, Kazakstan,
Kyrgyztan and Tajikistan. These agreements do not settle existing
questions over national borders. Instead, they set out confidence-
building measunes (CBMs) concerning military and similar activities
in the border area. The agreements serve to lessen border tensions
and increase cooperation.

The 1995 agreement between China and India on CBMs builds
on the 1993 agreement on the maintenance of peace and tranquillity
along the existing Line of Actual Control (LAC). The CBMs
agreement stipulates that neither side shall use its military
capability against the other. Instead, they undertake to respect the
LAC and seek a fair, reasonable and mutually acceptable settlement
of the boundary question (Article II). Both countries agreed to reduce
military forces in the border areas to levels compatible with
fiendly and good neighbourly relations. Agreed ceilings are also set
for military forces along the LAC. Major types of armaments are
subject to ceilings (Article III). Large military exercises in close
proximity to the LAC are to be avoided or subject to prior notice
(Article IV). Other Articles provide for consultation and exchange
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of information between border authorities. Both countries also
condqded a separate agreement on cooperation in combating drug
trafficking and other crimes.

China and Russia signed three agreements on mutual defence
of their border, building mutual trust in military affairs and cutting
military presence in border areas, pending a full border demarcation.
An agreement on CBMS was also signed in 1996 between China,
Russia and the three former Soviet states of Kazakstan, Kytgyztan
and Tajikistan, agreeing to reduce military forces in border areas.
High level officials say the agreements pave the way for a zone of
freace, stability and tranquillity.

Principles and Limits

The practice of preventive diplomacy may be perceived as a
possible intrusion on domestic jurisdiction. There is therefore a need
to develop a system that reassures state participants in the ARF
that preventive diplomacy does not mean that the ARF and its
institutions are free to look into any and every issue. This will help
create the trust that is essential for preventive diplomacy.

A step in this direction may be taken in the form of a
dedaration of principles. These principles can also will help define
the sphere of a state's continuing domestic jurisdiction. Dstinctions
between legitimate preventive action and unwarranted interference
can be made.

This would build on the ARF concept paper's recommendation
to consider the norms in the UN Charter and the ASEAN Treaty of
Amity and Cooperation. Other relevant international or regional
treaties and arrangements, such as border agreements and joint
developrnent schemes, might also be considered.

There are additional ways in which limits of preventive
diplomacy can be set out to reassure ARF members. Examples have
been drawn at Track Two discussions of limits used in international
law practice, including reserved lists of issues on which a state
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would not recognise the ARFs exercise of preventive diplomacy.
This could be for specific practices, such as fact-finding missions. A
number of international law treaties also recognise that there can be

unequal obligations among state parties. While all may share a
corunon aim, those who are willing and able to do more to achieve
those aims can do so. International environmental law has
recognised this as the principle of common but differentiated
responsibility. This may be applied to Preventive diplomacy,
whereby some states take the lead in ensuring their transparency
and willingness to accept preventive diplomacy efforts by the ARF.

Such measures may assist the inception of preventive
diplomacy and assure its acceptability by some states in the
immediate to short term. Care must be taken, however, that such
concessions are not so wide that they would disable the effective
exercise preventive diplomacy. It is also preferable that any such

measures be seen as temporary. In the longer-term, the full and
proper scope of preventive diplomacy should be affirmed. The pace
of proceeding with preventive diplomacy in the ARF should also, as

emphasised by the ARF ministers, follow the principle of consensus.

C-onclusion

At the close of the millennium, the international community is
moving towards increased levels of cooperation and integration in
rnany arenas. Increasingly, both the problems and the ProsPects for
progress and for peace are too large for any one nation to deal with
on itsown.

This does not mean the demise of the nation-state, as some
have predicted. The principles of sovereignty, territorial integrity,
equality, self-determination still remain the foundations of the
international legal order. Even so, public international law and
poliry are changing our conceptions of where such principles end and
wherc our orrunon concerns begin.

This provides a context for thinking about Peace and security
in a regional community. Standing above bilateral relations and yet
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more proximate than the tlN, a regional grouping like the ARF can
help build instihrtionq norms and confidence that one state may
hold in common with another. It may also be the best placed
institution to practice the intercessions and discretions of preventive
diplomacy such that the sovereign rights of nation states are
recognised while peace and security are ensured for the region.

There is of course no assurance of success in such an
undertaking. The prescription of prevention is no panacea for peace.
Nor is it a licence for states to use coercive means without proper
warrant. By rejecting coercion, the concept of preventive diplomacy
instead directs us towards the essentials of trust, knowledge and
timely concern. It gives a mandate to those who would prevent
conflict to search out principles which the community can agree
upon, and to uphold and exercise these principles within the realm
of the possible.





CHAPTER 7

PREVENTIVE DIPLOMACY AND TRANSNATIONAL
SECI,JRITY ISSI,JES

Alan Dupont

In charting a future course for the ASEAN Regional Forum
(ARD and identifying areas for advancing preventive diplomacy,
security planners and policy-makers need to recognise the extent of
the transformation that has taken place in the international and
regional security environments during the 1990s and particularly
since the decision to establish the ARF in 1993. Some elements of
this transformation are relatively well understood, notably the
demise of the Cold War's bipolar structure, the rise of China, the
impact of the Asian economic crisis and deepening levels of political
and economic interdependence. But there is another development,
the implications of which are still only dimly perceived, that will
have profound significance for the future security of Pacific Asia. I
refer here to the emergence of a new class of security threats, for the
most part non-military and transnational in nature, that have
stretched the boundaries of traditional thinking about security and
raised serious questions about the utility and validity of the realist
security orthodory.

Some of these threats are economic; others relate to the
earth's physical environment; many are new manifestations of age
old phenomena.l They range from concerns about international
financial flows and market access, to food scarciry, resource

The case for including such issues under the rubric of security is not without
its detractors. See, for example, Robert Jervig 'The Fuhrre of World Politics:
Will It Resemble The Past?', Intqnational *curity, (Vo1.16, No.3), Winter
199r/92,p.&.
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depletion, global warming, transnational crime, illegal migration,
virulent new strains of diseases such as AIDS, and a host of other
issues not previously associated with security and foreign policy.
Complex, interconnecbd and multi-dimensional, these non-military,
tranJnational issues are moving from the periphery to the centre of
ttre security concerns of states and people. Military threats, while
still to be guarded agains! no longer dominate the security agenda.
Transnational challenges to security are becoming more salient and
are 'relatively impervious to traditional state centric means of
enforcemen( because they do not conform to national borders and are

therefore beyond the jurisdiction of individual states.2 Of the nvmy
transnational issues which have compelling claims for inclusion in
the ARF preventive diplomacy agenda, three stand out -
environmental degradation, unregulated population movements and
transnational crime. Each of these phenomena is already having a

significant impact on the s€curity of Pacific Asia, but none can be

adequately understood or addressed from a conventional security
perspective. Conversely they are well suited to preventive
diplomacy and are best dealt with multilaterally.

Environmental Security

There is no consensus about the meaning of the term
'environmental security', but for the PurPoses of this analysis
environmental security will be defined as mairr or 'acute' conflict
caused directly, or indirectly, by human activities which reduce or
degrade the earth's capacity to sustain life.3 Environmentalists
argue that the earth's physical environment is under increasing
stress from the combined effects of uncontrolled population growth,
diminishing natural resources, climatic change and pollution, which
over time have the potential to erode the foundations of global
order, and threaten human and state security. The underlying

Richard A. Matthew and George Shambaugh, 'Sea DrugB and Heavy Metal:
Transnational Threats and National Vr.rlnerabilities, *c'trrity Dbbgre,Nol.29'
No.2), Iune 799t1, p.164.

Alan Dupont, The Ennironment and S€cudty in Pacific Asitt 
' 

Adclphi Pag
No3I9, (Oxford University Press for the International Institute of Strategic
Studies, londory fune 1998), p.8.
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assumption is that the earth is rapidly approaching the finite
limits of its capacity to support the global lifestyles and
development practices that have evolved in the 20th century.
Unless international society recognises these constraints and makes
corrunensurate adjustments, environmental stress will increasingly
threaten economic growth, particularly in the developing world,
and heighten competition for scarce resources thereby increasing the
risk of social and political disorder as well as military conflict. The
main causal factors are generally considered to be:

r reductions in arable land, soil fertility, potable water and
critical natural resources due to over-population, pollution,
deforestation and unsustainable development practices;

. damage to the global maritime environment from over-
fishing, pollution, urbanisation and the degradation of
ecologically sensitive marine coastal environments;

o climate change, resulting from a build up of greenhouse gases
and atmospheric pollution. a

All these factors are at work in Pacific Asia. The linkages are
not 'tight or deterministic', but they are of demonstrable and
growing salience for Pacific Asia's security however defined.S
Population growth is placing additional stress on the region's
developing states, retarding economic and social progress,
aggravating ethnic, religious and communal divisions, and
accelerating rates of environmental degradation and illegal
migration. Environmental degradation is creating a new kind of
resource scarcity which is qualitatively different from that of past

Simon Dalbn 'Security, Intelligence, the National Interest and the Global
Environmen(, Intelligencz anil National Seanrity, (Vol.lQ No.4), October 195,
p.177; and Alexander Carius and Andreas Kraemer, "'Complexificao" of
Environmental Securiqy', paper prepared for the Seminar on Global Secudty
Beyond 2000: Global Population Growth, Environmental Degradation,
Migration, and Transnational Crimg University of Pittsburgh, Pittsburgh,
Pennyslvania, 2-3 November 1995, pI,
On this point see Thomas Homer-Dixon, 'On the Threshold: Environmental
Changes as Cause of Acute Conllic(, Internatbnal Security, (Vol. 16 No. 2),
Autumn 1991,p.78.
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eras - that of renewable resources, such as water, fish, forests, soil
and air. Unsustainable development practices, allied with high
rates of population growth, are abrading the ecological capital and
health of the physical environment beyond its natural regenerative
capacity. Under these conditions energy and food dependency as
well as previously localised and containable environmental
problems are assuming a much wider security significance for the
states and people of the region.

Environmental rarcity is also assuming greater importance as
a direct and contributing cause of inter-State conllict in Pacific Asia.
There is perhaps no better example of the interaction between
traditional and geo-environmental causes of conflict than the
maritime disputes which infect the South and East China Seas. The
hunger for resources, both renewable and non-renewable, has clearly
complicated and compounded the jurisdictional and sovereignty
issues which are at stake. Without the press of rising populations,
high levels of energy dependency and the exhaustion of fish and
other marine living resources, the maritime sovereignty and
territorial issues in the Western Pacific would almost certainly not
have attracted the same degree of prominence nor proved as
difficult to resolve.6 The deteriorating ecological health of the
region in conjunction with demographic pressures is thus raising the
level of strategic uncertainty over Pacific Asia's energy supplies,
and contributing to resource and sovereignty disputes, particularly at
sea.

Unregulated Population Movemenb

The unregulated movement of people across the globe is a
second transnational issue that has begun to directly engage the
attention and interests of governments in this region. Unregulated
population movements OPMs) may be defined as the forced or
unsanctioned (by governments) movement of people across borders
and within states for economic reasons, or as a consequence of war,
persecution or environmental factors. Migration is, of course, hardly

Francisco A. Magno, 'Environmental Security in the South China Sea',
Security Dialogru, (Vo1.28, No.l), March 1997, p.109.
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new. History is replete with examples of communities, polities and
civilisations being destroyed, supplanted or enriched by inflows of
people from alien culhlres and ethnically distinct groups. However,
the withering away of the Cold War order has been responsible for
enormous changes and instabilities in the global security
environment that have triggered new waves of international mass
migration. These UPMs are unprecedented in their scale and
substantially differerrt from earlier patterns of migration in other
important respects.T Whereas the direction of migration was once
largely from relatively densely populated Europe to the New
World, population movements in the last few decades of the 20th
century have been primarily within developing states; from the
poorer South to the richer North; and increasingly from the South to
the South. During the 1990s, UPMs in Pacific Asia were mostly
intra-regional, with people moving from the less developed states
of the region to the economically more prosperous.

UPMs have the capacity to influence domestic politics by
threatening communal identity and exacerbating existing social and
cultural divisions within societies, especially in multi-ethnic,
developing states. Migration cannot be understood only, or even
principally, in terms of calculated and rational decisions of economic
self-interest.S Government policies have a large bearing on
population flows and national decisions to control entry and egress
are influenced more by political and security considerations than by
economic logic. The generally unsympathetic response by Southeast
Asian governments b the unremitting sheam of boat people exiting
Vietnam over a twenty year period from 1975, largely reflected
their fears that providing a permanent home for the Vietnamese
could generate ethnic and political conflict in their own countries.

Uncontrolled migration, especially involving sudden and large
influxes of people who are ethnically or religiously different from

Gil Loescher, 'Refugee Movements and lnternational Securit/, Ailelphi Paper
No.268, (Brassey's for the International Institute for Strategic Studies,
London, Summer 1992), p.3,

Demetrios G. Papademetriou and Philip L. Martin, 'Labor Migration and
Development Reearch and Policy Issues', in DemeEios G. Papademetriou
and Philip L. Martin (eds.), Trr€ Unsettleil Relatiottship: Labr Migratim anil
Eanomic Daeloprcnt,(Greenwood ltess, New York, f99f ), pp.&9.
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the indigenous inhabitants, strikes at the whole notion of
nationhood. As Barry Buzan observes, 'ethnic and cultural
parochialism is everywhere a stronger political force than
cosmopolitanism'.9 Relatively small inflows of refugees or illegal
migrants can create a perception of threat often out of all proportion
to their actual numbers, particularly when historical animosities
colour the attitudes and responses of receiving states. The steady
increase in UPMs over the last quarter of the 20th century reinforces
the point that equating security with protection against external
military threats or state sponsored violence is simply not tenable in
an age when transnational, non-military threats have become
significant sources of instability and conflict. While developing
states may be capable of mounting an effective defence against
military attack they are generally ill-equipped to cope with the
destabilising consequences of a largescale refugee exodus or an influx
of itlegal migrants from neighbouring states.lo Even developed
states may experience considerable difficulty in maintaining the
integrity of national borders and dealing with the formidable
institutional and resource demands of managing large inflows of
refugees and migrants.

The growing seriousness of the problem is illustrated by these
statistics. Between 1975 and 1995, UPMs globally increased over
1,000 per cent, from 2.4 million to 27.4 million. This figure included
some 14.5 million refugees, 5.4 internally displaced people and
another 3.5 million who did not meet the refugee criteria but were
nevertheless considered to be in refugee-like situations.ll Pacific
Asia's share of this transient population is significant. In 7994, for
example, there were around one million refugeesl2 and about the

Bnny Bvzart, Paple, Statn anil Fur: An Agnila for Intmntlnal Seanity Shulb
ia tlu Posr4.ohl Wm Era, (Harvester Wheatsheaf, Hemel Hempstea4 191),
P.94.
Myron Weiner, 'Security, Stability and International Migradon',Intatutional
Seatrity, (Vol.lZ No.3), Winter 192193, pp.%-n.

trNHC& TIE Statc of tlu Worhl's Refuges 7995: In turdr of blutions, (Oxford
University Press, New York, 1995), pp.19-20.

This 6gure combines thce offiddly dassifled as refugees and in 'refugelike
sihrations', and includes the 139,000 Tibetans in India and Nepal as well as
tte 1126fi) Rohingya tn Bangladesh and lndia. U.S. Committee for Refugees,

11
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same number of displaced persons, principally in Cambodia and
Burma.l3 In addition, there were in excess of 2 million undocurnenbd
migrant workers. Altogether, there were probably around 4-5
million people on the rmve and outside the control of governments in
Pacific Asia who formed what one foreign minister labelled, a
'potential, non-military security' threat to the region.la

What is striking about these figures is the fact that no polity
in Pacific Asia is unaffected, either as a receiving or sending country.
Since the mid 1970s, virtually every state in the region has
experienced the destabilising effects of UPMs, and viewed with
varying degrees of alarm and anxiety the unannounced arrival of
refugees and illegal migrants by land and sea. The concerns of
receiving nations have been heightened by the fact that the great
maiority of these unwanted visitors are of different cultural and
ethnic backgrounds. Perhaps the most visible and dramatic
manifestation of this human influx has been the so-called 'boat
people', primarily from Indochina, who have visited upon the
stroies of most of ihe countries of Pacific Asia.l5 However, since the
economic crisis began to bite in 1998, the problem of the Indochinese
boat people has been over-shadowed by substantial movements of
illegal labour migrants and refugees, from other parts of Southeast
Asia, notably Burma, the Philippines and Indonesia.

In China,large numbers of people have relocated from rural tro

urban areas, creating a vast, floating population of potentially

13

World Refugez Eurcey 1995, (lmmigration and Refugee Services of America,
Washington, D.C., 195), p.43.

Estimated to comprise 500,000 to 1,000,000 in Burma, and 113,000 in
Cambodia. Ibid, Table 3, p.M. Burma's name was officially changed to the
Union of Myanmar in 1989, but for ease of recognition, the name Burma has
been retained.

Senator Gareth Evans, Australia's Regbnal Security, Ministerial Statement,
Decembef 1989, p35.

The UNHCR estimates that 840,000 boat people left VieEram for other East
Asian countries and Australia between 1975 and 1995. Bruce Gilley, 'The
Final Shetch', Fm Fnstern Economic Rmiatt,lS July 194 p.19.
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disaffected citizens estimated to be in excess of 100 million people.r6
In Northeast Asia,Iapan is as much concerned about the sP€ctre of a
rnaFr exodus of potential refugees from a fragmenting China, as it is
about threats to sea lane security from the Chinese or Russian fleets.
Russia, for its part, harbours anxieties that its sparsely populated
Siberian provinces may be infiltrated and evmtually overwhelmed
by an 'invasion' of illegal immigrants infiltrating across the border
fiom China's northelstern provinces.lT South Korea, which
publicly continues to remind the world that it is threatened by a
hostile, nuclear-capable North Korea, privately fears the wave of
refugees it might face across its land and sea borders if the North
Korean state implodes as the result of its own internal
contradictions. In the mid-1990s, there were around 100,000 North
Korean loggers and their families working across the border in
Russia who could constitute the vanguard of a major refugee problem
for Moscow and Seoul if their living conditions were to deteriorate
any further or their political circumstances were to change.l8

Transnational Crime

Transnational crime is a third emerging security issue with
credible claims for inclusion in the core regional security agenda of
the 21st century.le Aggregated under the rubric of transnational
crime is an extremely diverse and seemingly eclectic mix of subjects.

They range from the illicit drug trade, arms trafficking,
environmental crime, AIDS, terrorism, piracy, illegal gambling and

Paul Smith, The Strategic Implications of Chinese Emigration', Suroioal,
(Vol.36 No.2), Summ er 1994, p.69.

'Chinese Influx into Russian Far East Worries lraders, The Straits Tines,26
August 1995, p.10. Russians have not forgotten how China almost
sucieeded in annexing Manchuria by encouraging a steady flow of Han
Chinee to settle there during Tsarist times, before the Russian army forcibly
expelled or killed the Chinese migrants and sealed the border. See Louise do
Rosario and Gordon Fairclough, 'Toilers of the East', Far F-astern Economic
Rmiao, 2 Aprn 7992, pp.2L21.

Bruce Cheesman, Nightmare Vision of Refugees Again', The Australian
Financial Rnieut, S April 194, p.15.

Also referred to as hansnational organised crime - the two terms tend to be
used interchangeably but Eansnational crime will be used throughout this
analpis.
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crimes of violence (contract killings and bombings), to smuggling (of
commodities and people), large-scale fraud and corruption, money
laundering cnunterfeiting, and cyber-crime.2o

The argument that transnational crime has become a serious
international security issue rests on four propositions. The first is
that criminal activities can pose a direct threat to state sovereignty
by undermining and subverting the political authority and
legitimacy of governments. In their search for illicit profits
criminals implicitly and explicitly challenge the monopoly over
taxation and violence traditionally enjoyed by the state and work at
cross purposes to the aim of good goverffnent - which is to protect the
rights, property, welfare and security of its citizens.2l The political
authority of the state has been further diminished by the
internationalisation of crime. Transnational criminal operations
such as drug running, clandestine arms shipments and people
smuggling 'accentuate the permeability of national borders,
fundamentally challenging the real and symbolic boundaries of
state power'.22

Fears about the criminal erosion of political sovereigntSr are
echoed in a second and related concern about economic security. In an
age of global commerce and communications, tax and trade fraud,
money laundering, drug trafficking, corruption, counterfeiting and
cyber crime all have the capacity to compromise the economic
foundations of the state and potentially the international financial
system itself. In extreme cases, whole economic sectors may be
distorted and dislocated by illegal transactions adding an
additional layer of instability to national and international
markets. Developing states, or so-called economies in transition, are
most at risk because individuals and elites become habituated to

2r

These are only some of the subiects listed for study by the CSCAP Working
Group on Transnational Crime. See the report by fohn McFarlane of the
Australian Federal Police in the Newsletter of the Awtralian C-ommittee of
the Council for Security Cmperation in the Asia Pacific (AUSCSCAP), No.6,
April198,pp.G7.
Phil Williams, 'The Geopolitics of Transnational Organized Crime', paper
p-resented at the seminar on Global Security Beyonl 2000, sponsored by the
University of Pittsburgh,2-3 November 195, p.13.

Ibid.
ZL
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working outside the regulatory environment and the rule of law,
which weakens state clpacity 3s has been amply demonstrated
during the Asian economic crisis.zr

Third, the growth in the coercive Power of organised crime, if
unchecked, has lnternational securitSr implications because large'
scale criminal enterprises can subvert the norrns and institutions
which underpin global order and the society of states. Fourth,
transnational crime has a significant military dimension which can

manifest itself in a number of different ways. where governments

are coopted by organised crime, as the Noriega regimg was in
Panami during the 1980s, the armed forces and the police may
become the di /acfo military instruments of organised crime'
Criminal groups can also develop their own military capabilities
sometimes to the point where they rival and even surpass those of
the qovernnrents they confront, as ocorrred in Burma during the 1970s

and"1980s.2a Thus, irime's intrusion into the strategic domain is not
only blurring the distinction between military and law-enforcement
issues but lt is also helping to change the way security is
conceived.25

Perhaps the best illustration of the capacity of transnational
crime to undermine the foundations of security in Pacific Asia is the
illegal drug trade. The Golden Triangle region of Burma,-Thailand
and-Laos aicounts for 55 per cent of all opium produced illicitly and

sustains a heroin industry conservatively estimated to be worth at
least US$150 billion annually.26 Narcotics trafficking has grown
enormously in sophistication and volume in conjunction with the

spread of Asian oiganised crime in the decade since the end of the

Samuel D. Porteous, 'The Threat from Transnational Crime: An Intelligmce
Perspective', C-ottnnentary,No.Z), Winter 1996' p.4.

Alan Dupont, tlew Dimensions of Security', in 
-Qenny 

Roy-(ed.), fk-!!y
Security Agmda in thc Asia-Pacific Regior, (Mactrillan foess, London, 197),

P.4r.
Graham Turbiville, 'Operations Other Than War: Organised Crime
Dimension', Military Rroiatt, (Vo1.74, No.l), January 199, p'35.

Intenatiotul Natatics Control Straten Re'tr,tir, 7997, Bureau for International
Narcotics and Law Enforcemenl-Affairs, U.S. Department of State,

Washington, DC, March 1998, (httP:/www.state'gov/www / global/
narcotics-law/197-narc-report/ index.html).
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Cold War, and it will continue to do so in the absence of effective
national and regional countermeasures. While the production and
consumption of narcotic substances has a long history in Pacific Asia
there are several disturbing new developments which have forced
narcotics trafficking onto the regional security agenda for the first
time.27 Once primarily a producer of heroin, Pacific Asia has
become a mairr heroin consumer and an emerging market for a new
class of designer drugs like 'ice' and 'ecstasy'. Dtrg dependency is
rising at an alarming rate, including in states with no recent history
of drug addiction such as China and Vietnam, while drug money is
distorting regional economies and exacerbating corruption and
political instability. Narcotics trafficking is now big business in the
region and is one enterprise which shows little sign of being
adversely affected by Pacific Asia's economic crisis. In fact,
economic adversity seems to be pushing more people into drug
dealing and addiction largely because illicit drugs are one of the few
remaining sourc€s of income for many impoverished workers. They
are also a means of escape from the harsh realities of daily life for
the growing ranks of Pacific Asia's unemployed.

While the symbiotic relationship between drugs and
organised crime is not new, the scale and conosive nature of the
contemporary drug trade is greater than anything previously
experienced by the states of Pacific Asia. As in other afflicted areas
of the world, large-scale drug trafficking is circumscribing the
capacity of states to govern, corrupting the political process,
distorting economic and development priorities and imposing
enorrnous social and health costs on the region. In the most seriously
affected states, such as Burma, national sovereignty is directly
challenged by the.activities of drug traffickers who operate with
relative impunity in areas which are effectively outside the control
of the government, and who may employ significant military force
b protect and maintain their business interests. Burma's sovereignty
is arguably as much under threat from the anti-State imperatives of

At the 6th Steering Committee of the 'second-track' Council for Security
C-ooperation in the Asia Pacific (CSCAP) in Canberra on l0 December 1996, a
decision was taken to establish a Study Group on Transnational Crime to
consider the security implications for the region of transnational ctime,
induding drug tsafficking. The Study Group was elevated to the status of a
frrll Working Group h December 199.
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criminals trafficking in heroin and amphetamines as it is from
ethnic separatists or insurgents. More to the point, these groups are
often indistinguishable from one another for all practical purposes.
In other parts of the region, particularly southern China, Laos,
Vietnam and Thailand, drug traffickers pose a less severe but still
significant threat to the state. Their activities and operations
frequently violate the sanctity of the region's borders and weaken
the authority of national goverrunents, especially when carried out
with the connivance of officials responsible for security and customs.

Transnational Security Issues and Preventive Diplomacy

Regional states need to devote greater resources and policy
attention to the drug problem, which is likely to get much worse
before it gets any better. The establishment of Second Track forums
zuch as the CSCAP Working Group on Transnational Crime is a step
in the right direction, but the problem of illegal drugs is of sufficient
importance to warrant more direct involvement by Asian
governments. While much can be achieved through unilateral
action and bilateral cooperation, developing a comprehensive and
effective regional response should be a priority task for the ARF.
However, the ineffectiveness of Pacific Asia's response to the
problem of illicit drugs is symptomatic of a wider failure to
ameliorate and prevent a raft of transnational threats to the
security of the region. There is still insufficient appreciation of the
multidimensional nature of the linkages between the transnational
issues canvassed here and security. No multilateral organisation
has so far been prepared to take on the role of formulating,
prioritising and implementing an overarching strategy for dealing
with regional transnational security issues. Even at the national
level, few states in Pacific Asia have integrated the environment,
illegal migration or transnational crime into national security
planning.

While it is true that many of these issues have already found
a conceptual home in the comprehensive approach to security
adopted by the ARF, they have not yet found their way into the
confidence'building processes of the ARF. Nor have they yet been
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taken up substantively in the preventive diplomacy agenda.
Transnational security issues should be at the heart of thelRF,s
venture into confidence-building and preventive diplomacy for three
reasons. First, they are generally less sensitive politically than
military security issues. Therefore, it should prove easier to reach
consensus on cooperative measures designed to mitigate their
harmful effects. second, unlike many of the most serioui political
qtrd military disputes confronting the region, which are
fundamentally bilateral problems or peculiar to one particular sub
region, the most pressing transnational security issues are seldom
amenable to unilateral or bilateral resolution. problems such as
AIDS, organised crime, nuclear waste disposal, pollution, and the
growing scarcity of renewable resources like fresh water, forests,
arable land and fish, clearly threaten the security interests of the
wider region. For this reason they are well-suited to the
cooperative security framework of the ARF. Third, there is already
widespread acceptance among ARF members that transnationil
security issues should form a central element of confidence.building
and preventive diplomacy measures for this region. For example, in
September 7997, at the ARF/CSCAP meeting on preventive
Diplomacy in Singapore, Ambassador Shi Chunlairemarked:

Security encompasses not only haditional issues, but also non-
traditional issues such as environrnental degradation, risk of
nuclear accident, drug trafficking, piracy, illegal migration
etc.. We believe that these are the area [sic] where a certain
measure of procedures can be envisaged. Efforts to put
preventive diplomacy into effect over the non-traditional
issues or trans-national issues stand a much better chance [of
winning acceptancel.2S

One problem in giving effect to a preventive regime of
measures designed to counter or manage transnational threats and

Shi Chunlai, 'Spg9"! at the ARF Working Group Meeting on preventive
Diplomacy',^AKF_.Track Two Cotrference on Prmeatioe diplomacy, 9-10
$ptember, 1997, Singapore, co-sponsored by The Institute 6f Defeiice ana
Shategic Studies (IDSS), Singapore and the International Institute for
Sbategic Shrdies 0lSS), London, p.9.
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vulnerabilities is determining which of the many issues impacting
on the region wanants priority treatment. The multilateral security
program is already quite crowded and the ARF must be wary of
dissipating its limited resources and distracting the attention of its
policy-makers. While not wishing to be too prescriptive, the
following subiects would all seem to have strong claims for inclusion
in a transnational basket of CBMs and preventive diplomacy
rteasures:

Pollution as a cause of conflict, with particular emphasis on
acid rain, deforestation and forest fires;

Drug trafficking and associated criminal activities, such as
smuggling counterfeiting, and piracy;

Unregulated population movements;

The impact of AIDS on regional stability;

The potential for conflict over fresh water;

Declining regional fish stocks as a contributing cause of
conflict at sea.

A useful model might be the Maritime Information Exchange
Directory (MIED) which was agreed upon at a |uly 1992 Western
Pacific Naval Symposium (WPNS) Workshop in Sydney. The idea
behind the MIED is that participating navies would share
information on a range of maritime activities, many of them related
to transnational security issues such as maritime
pollution/environmental concerns; high seas robbery/pftacy;
fisheries infringements; and suspicious activity including possible
narcotics trafficking. Apart from their practical benefits, the
decision to operate a cooperative information directory of this kind
is a valuable exercise in confidence'building which, as Desmond
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Ball has noted, 'transcends the particular purposes of the directory
itself'.29

Another essential step is to increase the level of awareness,
arnong policy-makers, of the seriousness and underlying dynamics of
transnational causes of conflict. The best way to do this is through
carefully targeted country and regional studies, of which there are
crrrrently very few. Transnational issues tend to be excluded from
discussions on defence and security, despite a rhetorical commitrnent
to the concept of comprehensive security by most regional states.
National security decision-makers need to become more involved in
dealing with issues like environmental degradation, UPMs and
transnational crime and to factor them into their analysis and
planning. As has already been mentioned transnational security
issues, by definition, transcend state jurisdictions and are not
amenable to national solutions. There is a clear need for regional
governments to cooperate more closely in finding solutions to
problems which concern them all. Rather than establish new bodies
b assist national governments in this task, better use could be made
of existing organisations. In the security domain, the appropriate
Track One process for considering management of transnational
security problems is the ARF, supported by CSCAP in the Second
Track. The CSCAP Working Group on Comprehensive Security
should take on responsibility for educating and informing policy-
rnakers on transnational security issues and be renamed accordingly.

In summary, regional security policies will need to become
multidimensional in scope and intent, less reliant on military force
as the primary instrument for achieving security, and more cognisant
of the emerging range of non-military, transnational threats.
Security will become the concern of a far greater range of actors,
domestically and externally, placing a premium on effective
coordination and cooperation. The globalising forces that are
revolutionising international society will diminish the capacity

DesmondBall, 'A Critical Review of Multilateral Security Cooperation in the
Asia-Pacific Region', paper presentd. at The Inaugural hnfnencc of Asb-
Pacific Security Forum,Tatpe|l-3 September 197, hosted by the lnstitute for
National Policy Research, Taiwan and co-sponsored by The Pacific Forum
CSI$ Ug The Institute for Strategic and Development Shrdieq Philippine,
and the Instihrt Francais des Relations Internationales, France, pp.9-10.
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and prerogative of individual nation states to control their security
enviionments in the 21st century. Because the State- centric, realist
conceptualisation of security privileges direct challenges to
territoriality and sovereignty, there has been a tendency to ignore,
or discount, transnational threats which are on the whole more
amorphous and less directed. Yet the long-term consequences of
environmental degradation may be more cataclysmic for the security
of the planet than any conflict short of a full-scale nuclear war. The
environment also needs to be factored into the secrrrity equation as a

cause of conflict, both within and between states. The same may be

said of other non-military challenges to security, of which
unregulated population movements and transnational crime are but
two. They can pose, ir extremis, a threat to security every bit as

serious as those of a military or political nature.

Pacific Asia is home to one-third of the world's population
and is overwhelmingly comprised of developing states - precisely

the kind of states that are most vulnerable to the transnational
threats. Managing these threats is a role ideally suited to
multilateral forums like the ARF, although it is one that has yet to
be fully recognised or grasped. Preventive diplomacy is an
important but under-utilised tool in the ARFs diplomatic annoury.
Transnational issues should notbe seen .rs removed from, or unrelaEd
b, more traditional caus€s of conflict. Any meaningful definition of
security in the 21st century must incorporate a broader range of
threats and vulnerabilities than was the case during the Cold War.
Security must be viewed holistically and policy should be pro-
active not reactive. There is a brief window of opportunity to
prevent phenomena like environmental degradation, UPMs,
bansnational crime and other transnational issues from entrenching
themselves as primary sources of regional conflict. A commibnent by
the ARF to place transnational issues at the heart of its future
confidence'building and preventive diplomacy agenda would be seen
by virtually all regional states as a far-sighted and pro-active
decision. It would also serve to underline the centrality and
continued relevance of the ARF in regional confidence and institution
building and renew faith in the contribution that multilateral
diplomacy can make b conflict prevention.



CHAPTER 8

PREVENTIVE DIPLOMACY AND THE
ASIA-PACIFIC REGION

Shi Chunlai

Preventive diplomacy now enjoys ever-increasing attention
from all over the world, although the concept needs to be further
discussed and clarified as to its definition, principles and means,
and is still in search of a role in the Asia-Pacific region. It is only
natural that different viewpoints exist about the theory and
practice of preventive diplomacy. Exchange of ideas will finally
bring about a corrunonality of perceptions, at least to a certain extent
which suits the conditions of the region and conduces to regional
peace, stability and prosperity. At present, we can only interpret
preventive diplomacy in broad terms, taking it as comprising efforts
and policy instruments to build trust and confidence, promote
cooperation, prevent conflicts, and maintain peace and stability.

However, before the concept was formally put forward and
attracted the attention of the world, many activities that can be
called preventive diplomacy were actually taking place in this
region and in other parts of the world. In East Asia, for instance,
bilateral and multilateral dialogue and cooperation on security
have become a prevailing trend of managing international relations
in the region, and a network of institutions involving both Track One
and Track Two diplomacy is taking shape. So far, Asia has been
doing well in terms of the actual effects of the practical application
of preventive diplomacy.

The study of preventive diplomacy in this region should in
the first instance analyse the characteristics of Asia's security



174 The Next Stage

situation, which distinguish Asia from other regions such as Europe.
Then we have to summarise the experience from past practice in the
region. We should also refer to the experience of Europe, but cannot
blindly copy it, even though we may benefit from studying it. On
such a basis we need to review the principles to be abided by and
concrete measures to be encouragd so as to promote the develoPment
of preventive diplomacy in our region.

Basic Features of the Secuity Situation in the Asia-Pacific Region

Since the end of the Cold War, the Asia-Pacific region has
maintained relative stability, mainly due to the following reasons:

First, the end of the Cold War had only limited impact on the
Asia-Pacific, becaus€ the bipolar order in the region had begun to
waver and founder as long ago as the 1%0s.

Second, most of the countries in East Asia have obtained
continuous rapid economic growth and stuck to an open and flexible
national policy which is focused on the improvement of the quality
of people's life.

And, third, most Asian countries, including China, have taken
extensive measures to allay the influence of certain regional
disputes, shengthen dialogue and promote mutual trust and
cooperation among disputing parties. Most of these measures are
related to what we refer to as preventive diplomacy in a broad
senge.

As a result of these reasons, our region has successfully
prevented from occurring serious and pervading regional conflicts
like the large scale ethnic conflicts in Europe and elsewhere.

Security koblens Faced by Our Region

Firstly, the impact of the Cold War mentality. The trend of
our region and the world at large after the Cold War calls for a
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renewal of the concept of security itself, which requires special
emphasis on corrunon security, discarding the Cold War mentality of
dividing the world into groups in ideological terms and the old
conc€pt of security, based on the dangerous garne of balance of power.
However, the influence of the Cold War mentality and the old
security concept still lingers on, and there even exists a tendency in
this region to strengthen military alliances, which goes against the
contemporary mainsheam of our region and the world to strengthen
oommon security.

Secondly, our region is confronted with territorial disputes
left over by history, and disputes over maritime rights and interests
arising with the development of modern maritime concepts. Up to
now, these issues has exerted only a partial, limited and
controllable influence on regional security and should not be played
up. Territorial and maritime disputes, to a certain extent, are
universal phenomena in our region as well as in the world, but there
is gradually becoming a consensus among the disputing parties in the
region that disputes should be solved peacefully through
negotiation on the basis of international law. As long as the parties
concerned can take the interests of the whole region into
consideration, abide by the principles of mutual understanding and
accommodation, take a fair and reasonable attitude, and seek the
settlement of disputes through friendly consultations, these issues
should not pose any threat to the peace and stability of our region.

Thirdly, some multilateral issues like the proliferation of
weapons of mass destruction (WMD), international terrorism,
international smuggling, drug abuse, immigration and the protection
of the ecological. environment, should also be taken into
consideration in regional security. However, these issues not only
pose challenges to regional security, but also provide opportunities
for cooperation among countries in the Asia-Pacific region.

Several important features of the security situation of the
Asia-Pacific region provide some insights into regional preventive
diplomacy. First of all, the stress of preventive diplomacy in our
region should be put on the consolidation of the positive
achievements of regional security in the post-Cold War era. In his



176 The Next Stage

Agmila for Peace, UN Secretary-General Boutros Bouhos-Ghali
categorised preventive diplomacy into three Parts, namely
preventing disputes from arising between parties, preventing
existing disputes from escalating into conflicts, and limiting the
spread of the latter when they occur. Our region should first
mdeavour to prevent new disputes from arising. In this resPect,
strengthening intra-regional cooperation and understanding,
discarding the Cold War mentality, and defusing alliance politics
and traditional security concepts, are all of rernarkable significance
in promoting regional harmony and stability.

In the second place, our region should continue to prevent
existing disputes from escalating into conflicts. In this regard, this
region's practice to date is successful, for it has not seen any serious
regional conflicts occur since the end of the Cold War.

China's Experience

ln recent years, China has paid much attention to research on
and development of the concept of preventive diplomacy, and has
rnade achievements and accumulated a certain amount of experience.

Firstly, like the ASEAN countries, China also thinks building
and strengthening mutual trust and confidence annng nations assurre
a fundamental role in preventive diplomacy, while seeking corunon
doctrines and codes of conduct and strengthening comprehensive
interdependence can be more reliable and more effective than mere
technical measures in promoting mutual trust and confidence among
nations. China has developed extensive cooPerative relations with
Asia-Pacific countries in many fields.

Secondly, China has attached importance to self-restraint in
unilateral actions in promoting confidence among nations, and has
set up a series of principles for its own unilateral actions, which
include: pursuing an independent and peaceful foreign policy;
advocating a peaceful settlement of international disputes;
integrating our national defence policy into our national
development strategy, focusing on economic construction, always
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sticking to a positive defensive military strategy; the commitment
to non-first-use of nuclear weapons at any time and in any
circumstance and to the obligation of never using or threatening to
use nuclear weapons against non-nuclear countries, formally taken
since the very first day when China began to own nuclear weapons;
in 1995, again reiterating openly the offer of a negative security
guarantree to all non-nuclear countries and making a commitment to
the obligation of providing a positive security guarantee to such
countries; etc.

Thirdly, in recent years, in the spirit of equal security and
mutual understanding and accommodation, China has reached a
number of agreements and arrangements combining political and
technical measures to strengthen mutual confidence with countries
concerned, which mainly include: in 1991, China and Vietnam
reached an interim agreement on the settlement of border issues; in
1993, China and India reached the Agreemmt on the Maintmance of
Peace anil Tranquillity along the Line of Actual Control in the
China-lndian Border Area; in 1995, China and fapan established an
annual consultation system on security; and in 1995, China and the
Philippines set up eight principles of conduct over the South China
Sea in a |oint declaration and made a commitment to undertake
discussion and cooperation over CBMs. China has also established
consultation mechanisms with the US, Australia, Canada and
Russia over arrns control, non-proliferation and regional security.

Fourthly, China regards bilateral cooperation as the basis of
preventive diplomacy and confidence-building, but also believes
that in many cases bilateral cooperation does not go against
multilateral dialogue and cooperation. Since 1991, China has
participated in the workshop series initiated by Indonesia on
Managing Potential Disputes in the South China Sea; in 1992, China
began to attend the UN Registration System on the Transfer of
Conventional Weapong and started providing relevant data and
rnaterials; since 1994, China has participated in various activities
of the ARF; and in 1996, China signed an Agreement on Confiilmce-
Buililing in the Military Field in the Boriler Area with Russia and
three other countries in Central Asia, which contains extensive
cooperation on confidence-building.
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All the points discussed above boil down to a new security
concepg which can be zummarised as follows: conducting dialogue b
promote mutual trust, seeking security through cooperation,
iespecting other countries sovereignty, solving disputes through
peaceful means, and achieving common development. This crcncept is
particularly well-suited to regional circumstances. And the time is
ripe for the Asia-Pacific region to foster this new security concePt.

Measures taken by China in the preventive diplomacy field
have been successful and effective. Although China still has

disputes of various kinds with some countries, the overall relations
between China and these countries have advanced and have
improved to a varying extent, due to colrunon efforts by both China
and the other countries.

Preventive Diplomacy in Asia

Preventive diplomacy is a concept of recent vintage in Asia.
Tl,p Chairman's Statemmt at the Second ARF Meeting in August
1995 articulated the basic points of the regional security
architecture as follows: the approach shall be evolutionary, taking
place in three stages, namely the promotion of confidence-building
measures, the development of preventive diplomacy, and
elaboration of approaches to conflict resolution.

In July 1997, at the Fourth ARF meeting, the ARF Foreign
Ministers held a further exchange of views on the fuhrre direction of
the ARF process with regard to the relationship between CBMs and
preventive diplomacy. They agreed to identify subject matters of
Stage I which overlap that of Stage II, and ways and means of
addressing them while maintaining the focus on CBMs.

By examining the above expositions and adapting them to the
regional circumstances of rich diversity and a relatively secure
environmenf we may be able to gain some balanced viewpoints.

CBMs are regarded as essential to reducing the likelihood of
conflict between states and generally considered different from
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preventive diplomacy in terms of stages in security management.
But, in fact, the two things often overlap. When people think about
entering the preventive diplomacy stage, it should be borne in mind
that the potential of CBMs is far from fully tapped. CBMs still
have a vital role to play in the Asia-Pacific region.

The relations between the major powers are basically stable,
which has greatly contributed to the peace and stability of the
region. However, it must be noted that the constant readjustments in
major power relationships are likely to cause some suspicion and
fear. The Cold War mentality of dividing the world into various
groups in ideological terms, the practice of lending weight to
alliance approaches (which are exclusive, and usually aimed at a
third party) and attempts to remould the world in one's own image
and values, these are the factors that complicate relations between
maFr countries and may well give rise to friction, collision and even
confrontation. These would adversely affect the region's overall
security situation. We believe that the best way to prevent such
undesirable occurrences from arising is to bring CBMs into play.

State-to-State relations in this region have been generally
improved. Dialogue and cooperation are gaining momentum. The
expanding regional economic interactions and increasing contacts
among the people have woven a strong safety net for countries in the
Asia-Pacific region. There also exist some disputes over territories
and other issues. While quick solution is beyond reach, we maintain
that the parties concemed should make common efforts and work out
methods and ways for maintaining peace and stability, and for
pintly exploring and exploiting the area's resources. We believe
that with our overriding common interest and given the political
will of all countries involved, these challenges are not impossible to
meet.

While summarising the experience from past practice in the
region, we must recognise that ASEAN has played a unique role in
creating the foundation for regional security cooperation through
the ASEAN Regional Forum launched in 1994. The ARF, as the only
Track One multilateral forum for security affairs, has gradually
developed such approaches and principles as making decisions by
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consensus, seeking corrunon ground while putting aside differences,
and rnaking gradual and incremental progress. Much of the Progress
of multilateral regional cooperation to promote crcmmon seotrity in
the region should be credited to ASEAN'S contribution through the
ARF. It can be reasonably suggested that East Asia has already
made much headway in terms of the actual practical application of
preventive diplomacy.

Preventive Diplomacy and China's Border Agreements

As we all know, China on the one hand, and Russia and the
three Central Asian nations on the other, signed an agreement on
confidence-building in the military field in the border areas in
April 1995, and an agreement on mutual reduction of military forces
in border areas in April 1997. Also, China and India signed an
agreement on the maintenance of peace and tranquillity along the
line of actual contnol in the border areas in September 1993, and an
agreement on CBMs in the military fietd along the line of actual
control in the border:ueas in November 1995.

Since the end of the Cold War, peace and development have
become the main trend of the world. The major Powers have been
adjusting their relations towards improvement and stabilisation.
The new international situation has called for a new security
conc€pt, one that is not based on the Cold War mentality featuring a

zero-sum game but on muhral and equal security. From a long term
perspective, securiSr should aim at ensuring mutual and equal
security, not creating 'winner or losers'. The spirit of mutual security
runs through the negotiations of the above-mentioned four
agreements. Articles to this effect include agreements to reduce and
limit the size of armed forces in the border areas to the minimum
level; strictly respect and observe the line of actual control; the
military forces in the border areas shall not be used to attack each
other; neither side will use or threaten to use force against the
other; all the parties shall take measures to Prevent dangerous
military activities; neither shall they seek unilateral military
superiority; etc.



Pranentiae Diplomacy anil the Asia-Pacific Region 181

In my opinion, ensuring mutual and equal security must be a
point of departure for any confidence'building measures, and this can
only be fulfilled on the basis of strengthened common interests. In
the case of the China-Russia and China-India border agreements,
the underlying reason for success was that each of the countries
involved recognised that a sound and stable relationship between
them serves their fundamental national interests. So they went into
the process entirely of their own volition. They regarded each other
not as adversaries, but as cooperative partners in the process of
maintaining regional peace and stability, promoting economic
growth, and combating non{onventional security problems.

One of the most important features of these agreements is that
the parties concerned ioined together in settling bilateral issues
without targeting any third party or parties. In conformity with the
requirements of the principle of mutual and equal security, they
agreed to reduce and limit their military forces in border areas to
minimum levels in line with the principle of maintaining good
neighbourly relations.

During the process of negotiations, the parties concerned
encountered many obstacles. However, by observing the principles of
seeking muhral understanding and conunon ground through dialogues
and negotiations on an equal footing, settling differences by
acrommodation and compromise from both sides, agreements were
finally reached, and the issues whose solutions were beyond reach
were put on the back burner, so as to remove obstacles for an
agreement.

When China and India signed their two agreements, the
boundary question had not been resolved and the line of actual
control had not even been arertained. In the early stage of Sino-
Russian negotiations, the two agreements on CBMs and the reduction
of military forces were integrated into one. Since the two sides had
important differences regarding the reduction of military forces, and
it was difficult to reach an agreement in a short period, so they
decided to separate the two issues and focus on the CBMs first and
succeeded in reaching an agreement.
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On implementing the confidence'building lrrcasunes set out and
agreed upon by them, the two sides worked out a set of procedures for
verification and supervision of the reduction of military forces and
the maintenance of peace and tranquility in border areas. They
exchange information about military activitie in the border areas,

and th-y keep a high level of transparency to each other. The
arrangements include articles to this effect covering the exchange of
information and data on their military forces in the border areas
and monitoring of the implementation of the agreement. There shall
be restrictions on military exercises in terms of scale, area and the

number of such exercises; all the important military activities of one

party in the areas between the border line shall be notified for the
other, which shall be invited to observe the exercises; etc.

The successful realisation of peace and stability in the border
areas and the improvement of bilateral relations between the

countries concerned suggest that the Process of CBMs and preventive

diplomacy are closely interwoven. The former is the premise and
the basis of the latter. They should be regarded as an incremental
process of security management in the region.

The process of settling border issues through establishing
CBMs between China and Russia, and China and India, lasted ten
yeals, and can be divided into three stages: seeking mutually
acceptable guiding principles; undertaking negotiations focused on
the CBMs; and then reducing and managing military forces in the
border areas. Without political will, perseverance and patience,
these agreements could not have proceeded to the final conclusion.

One of the Sino-Indian agreements addresses the issues of
nahrral disasters and epidemic diseases in contiguous border areat
which might affect the other side. It is worth mentioning that non-
traditional security issues are put into the framework of the CBM

Proc€ss.

Security encompasses not only traditional military and
strategic issues, but also non-traditional issues and transnational
issues such as environmental degradation, risk of nuclear actident,
drug trafficking, piracy, illegal immigration, etc. Efforts for
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achieving corunon economic development, and establishing a new
and reasonable international economic order, also fall in this
category. All these should be dealt with from the perspective of
comprehensive and cooperative security. We believe that these are
the area where a certain measure of progress can be envisaged.
Efforts to put preventive diplomacy into effect with regard to non-
traditional issues and transnational issues stand a much better
drance of success.

Given the sensitivity of Asian countries to sovereignty, direct
bilateral dialogues have been and will continue to be the preferred
rnode in the inter-State disputes. Intervention in a country's internal
crisis or in State-to-State conflicts is usually not welcome in this
region. The recent domestic conflict of C-ambodia seers to prove the
point Some measures suggested by certain scholars or used in other
regions are unlikely to be accepted in this reglon.

Principles of Preventive Diplonacy

Given the characteristics of the regional situation, we should
underscore the peaceful means of diplomacy, emphasising
comprehensive measures, respect for sovereignty and independence,
and voluntary efforts by the countries concerned. Thus preventive
diplomacy in the Asia-Pacific region could include the following
principles:

. To handle State-to-State relations and carry out cooperation
in CBMS and preventive diplomacy in accordance with the
fundamental principles enshrined in the UN Charter, the
Treaty of Amity and Cooperation (TAC) in Southeast Asia,
the Five Principles of Peaceful Coexistence, and other
universally recognised international laws;

o Mutual respect for sovereignty, independence and territorial
integrity;

. To refrain from interfering in other countries' internal affairs
or directing security cooperation against any third country;
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Take the 'mutual consent by parties directly relevant to an
issue' as one of the most important prerequisites for
preventive diplomacy;

To settle international disputes through peaceful means and
refrain from use or threat of force;

To implement and maintain national defence policies of a
defensive nature and not to threaten or undermine the
security and stability of other countries with one's military
forces;

To promote mutually-beneficial cooperation among countries
and friendly exchanges among peoples.

The prevention and settlement of international disputes
through peaceful means is the cornerstone underpinning
international law aimed at safeguarding peace and stability. This
principle is closely related to other principles of international law
such as the principles of respect of sovereignty and non-interference.
There has been growing pressure in recent years to make ASEAN and
the ARF institutionatised. Critics have particularly targetted the
principles of non-interference and consensus as the main cause for
their ineffective response to the 1997-98 financial crisis and other
serious problems. Frankly, I do not think that people should put the
blame on those principles. To discard the time'tested principles like
non-inErference, which has been enshrined in ASEAN treaties, may
require that the ASEAN countries change the nature of the grouping
and move toward political integration. I agree with the Foreign
Minister of one ASEAN country who said that abandoning the
principle would undermine the capacity of ASEAN to work together
on issues critical to their collective well-being and set them on the
path toward eventual disintegration.

In a broad context, it can be reasonably suggested that the
Asia-Pacific region has already made much headway in actual
practical application of preventive diplomacy. No one should
belittle or under-estimate what has been accomplished. And it
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should be pointed out that ASEAN, as the driving force of the ARF,
has played a very positive and unique role in this respect. We
believe that the ARFs entry into Stage II will, to a large extent,
depend on whether or not the ARF can surrunarise and learn the
experiences from the first stage of CBMs cooperation.

Another point I would like to stress is that bilateral channels
for conducting preventive diplomacy are often overlooked. Given the
sensitivity of Asian counhies to sovereignty, bilateral dialogue and
negotiation have been and will continue to constitute the most
important and preferred vehicle in this region.

The fifth ARF Ministerial Meeting delineated four
overlapping subject matters of CBMs and preventive diplomacy:
namely, an enhanced role for the ARF Chair, particularly in a good
offices role; the development of a register of experts or eminent
persons; the production of an Annual Security Outlook; and
voluntary background briefings on regional security issues. We can go
along with the proposal of enhancing the role of the ARF Chair. To
my mind, the enhancement of the Chair's role should first be in
keeping with the objective of promoting understanding, confidence
and cooperation among all ARF participants. Second, the good
offices role should be performed within the framework of the ARF
and should not be expanded beyond it. Third, the role of experts or
eminent persons must be limited to providing objective analyses and
suggestions. They are not representatives of any supra-national
bodies. They will have no mandate for conflict management or
anything of the kind. Fourth, the ARF Chair should be responsible
for the compilation of an Annual Security Outlool rather than any
other individuals. Background briefings on regional security issues
should be provided on a voluntary basis.

In conclusion, I would say that our biggest enemy seems to be
the desire to have a quick fix or to achieve quick results. As was
stated above, the process of settling the border issues through
establishing CBMs and preventive diplomacy between China and
Russia, and China and India, lasted ten years. It required political
will, perseverance and patience. This view might not be popular,
but I believe that some more water has still to pass under the ARF
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bridge before the real utility of the concept of preventive diplomacy
beqcmes apparent.



CHAPTER 9

PREVENTIVE DIPLOMACY AND THE
SOUTH CHINA SEA

Hasiin Dialal*

The ASEAN Regional Forum (ARD has endorsed a Concept
Paper on how to tackle the political, security and territorial issues
in the Asia-Pacific region through a three-stage 'gradual
evolutionary approach'. The three stages of the approach are
'promotion of Confidence-Building Measures','development of
Preventive Diplomacy', and 'development of Conflict Resolution
Mechanisms'.

There was no timeframe given to achieving each stage.
Neither was there a clear indication whether the three stages were
to be worked out in sequence or undertaken gradually and
evolutionarily but simultaneously. However, the three stages could,
in theory, be undertaken simultaneously although gradually and
evolutionarily.

In its second and fourth meetings, the ARF gave some
guidelines that 'where subject matters at the Confidence'Building
Measures and Preventive Diplomacy stages overlap, such matters

This chapter is based on a paper prepared for the International Slmpcium on
heventive Diplomacy in the Asia-Pacific Region, jointly organised by the
fapan Forum on International Relations (JFIR) and the China Institute of
Contemporary Internationd RelaHons (CICIR), and held in Beiiing on 2G21
Iuly 1998. It was published in The lalurta Post on 2C27 August 1998.
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can proceed in tandem with the ConfidenceBuilding Measures
stage'. There was, however, no relationship mentioned between the
three stages.

In fact, a similar relationship could be made between the
three stages, all of which could be identified not as subsequent
stages but merely as issues of somewhat different character but
having dose links one to another.

The Concept Paper enumerated the first and second stages in
Erms of short, medium and long-term goals, but there was no rnention
or enumeration of the third stage, namely whether it should also be
looked upon in terms of short, medium and long-term goals.

Some of the topics referred to in short and medium-term
confidence'building measures and Preventive Dplomacy have also
been dealt with in the South China Sea Workshops (SCSWs) on
Managing Potential Conflicb, where some progress has been made,
albeit between and among South China Sea participants. It should
be noted that not all participants of the SCSWs are members of the
ARF, such as Taiwan, and not all members of the ARF are
participants in the SCSWs, such as the United States, fapan, and
Australia.

The ARFs short-term CBMs included, among other things, the
goal to formulate a set of basic principles to ensure a common
understanding and approach to inter-state relations in the region.

Indeed, as early as 1991, the second SCSW in Bandung West

|ava, agreed that South China Sea issues would be settled
peacefully, meaning that force or threat of force should not be used,
that parties to the disputes should exercise restraint and that
parties should develop cooperative programs and proiects regardless
of the territorial disputes. These basic principles were in fact
prrecursors to the principles adopted by the Association of Southeast
Asian Nations (ASEAN) in its Manila Declaration on the South
China Sea in 1992. The short-term CBMs also included the adoption
of a comprehensive approach to security. Indeed, since its early
inception in 1990, the SCSWs have agreed to manage potential
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conflicts in the South China Sea through promotion of dialogues,
confidence-building measures and designing cooperative programs
and projects, on which all participants could agree and could
participate in their implementation. This was definitely looked
upon as the embodiment of a comprehensive approach to security.

Like the need of the ARF to develop transparencies which
include dialogue on security perception, the SCSWs have since the
very beginning discussed the territorial, jurisdictional, political and
security issues in the South China Sea. Several workshops were
devoted to these purposes. But such discussions have now stalled
because of the reluctance of some participants to deal with the
matter at this stage, arguing that they were not mandated to deal
with these issues because they were too sensitive. But the
participants had had better understanding of the positions of each
daimant in the South China Sea. With regard to the ARFs need to
be transparent about defence publications, participation in the
United Nations (UN) conventional arms register, enhanced contacts
including high level visits and recreational activities, exchanges
between military academies, staff colleges and training, observers
and military exercises, and annual seminars for defense officials and
military officers in selected international security issues - most, if
not all, of those confidence'building measures have been discussed at
one time or another at the SCSWs.

Indeed, the workshop in Bukittinggl, West Sumatra, in 1994
thoroughly discussed the need not to expand the existing military
presence in the multilaterally contested South China Sea islands,
reefs and rocks. The workshop in Balikpapan, East Kalimantan, in
1995 also discussed thoroughly the need for transparency by
developing contacts between local military and administrative
officials, either by mutual visits or joint recreational activities.
Again, the discussion on these issues has slowed down since some
participants considered that the workshops were not mandated to
discuss these matters.

It should be noted, however, that most of the occupied South
China Sea islands, reefs and rocks in the Spratly group are 'closed'
areas, not open to public visitors. The only exceptions are those
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under Malaysian occupation. Despite these difficulties, however,
the SCSW prooess still has a consensus to diruss confidence-building
measures. In fact, some participants argue that the continuation of
the workshops is already a confidence-building measures in itself.

On preventive diplomacy, the ARF Concept Paper stated the
need in the short-run: b develop a set of guidelines for the peaceful
settlement of disputes, taking into account the UN Charter and the
ASEAN Treaty of Amity and Cooperation; to promote the
recognition and acceptance of the purposes and principles of the
treaty; and to seek the endorsement of the ASEAN declaration on
the South China Sea.

As I indicated above, the SCSW had already issued a

statement to this effect at its second workshop in Bandung in 1991.

However, because all claimants in the multiple-claimed area
in the South China Sea, except Taiwan, have adopted the UN
Convention of the Law of the Sea (UNCLOS) of 1982, they should
agree to the dispute settlement mechanism provided by LJNCLOS
and the UN Charter, including the use of a third party mechanism,
such as good offices, mediation, arbitration or even adjudication, by
using the International Tribunal for the [,aw of the Sea in Hamburg
and the International Court of Justice in the Hague.

It should be noted that there is now a growing willingness in
the Asia-Pacific region to go to the International Court of lustice, as
Indonesia and Malaysia did to resolve their dispute over the
Sipadan and Ligitan Islands, and by Malaysia and Singapore in
their dispute over a tiny rock in the Strait of Singapore (Horsburgh
lighthouse).

The claimants to the Spratly islands, reefs and rocks should be
willing to go to the international courts or us€ other third party
dispute settlement mechanisms for their territorial, maritime and
other disputes if they cannot find a solution among themselves
within a reasonable period, say within five years.



Prasentive Diplomacy and the South China Sea 191

With regard to the ARF concepts of a Southeast Asian Nuclear
Weapons Free Zone, seminars/workshops on peacekeeping issues,
and exchange of information and experience relating to the UN
peacekeeping operations, the SCSWs have never thoroughly
discussed the matter.

However, on maritime security cooperation, the SCSWs have
already discussed a number of issues. They have established a
Group of Experts Meetings (GEM) and a number of Technical Working
Groups (TWGs). A TWG on Marine Scientific Research (MSR) has
met five times, in Manila, Singapore, ]akarta, Hanoi and Cebu. A
GEM on biodiversity also met in Cebu, and a workshop on training
program on biodiversity has taken place in Singapore.

The TWG on MSR formulated three cooperative projects which
are ready for implementation - a study on biodiversity in the South
China Sea, a study on sea level and tide monitoring in the South
China Sea within the context of climatic change, and preparation of
a database for exchange of information and networking among
scientists. A TWG on Marine Environmental Protection (MEP) has
met in Hangzhou and Haikou, and a GEM on MEP has also been
cnnvened in Phnom Penh.

This TWG agreed on a project on training programs for
ecosystem monitoring in the South China Sea. It has also discussed
various other cooperative efforts on marine environmental
protection in the South China Sea, such as the exchange of
documentation and environmental legislation among the South
China Sea governments and authorities. A TWG on Safety of
Navigation, Shipping and Communication (SNSC) has met in
|akarta and Bandar Sri Begawan, and its GEM on hydrographic
data and information exchange has met in Kuching Malaysia, and a

GEM on training of mariners has also met in Singapore. The TWG on
SNSC agreed to concentrate on four programs of activities:
hydrographic data and mapping to be coordinated by Taiwan,
marine environmental protection to be coordinated by China, illegal
activities at sea and search and rescue to be coordinated by
Malaysia; and promotion of training of mariners to be coordinated
by Singapore. A TWG on Resources Assessment and ways of
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development has met in )akarta and decided to conc€ntrate its
activities on three specific subiects: studying the potential of
hydrocarbon reeources to be coordinated by Indonesia, shrdies on
hard minerals to be coordinated by Vietnam, and studies on living
resources to be coordinated by Thailand.

In fact, Thailand has prepared a proposal on stock assessment
in the South China Sea which is now under consideration in the
workshop process. There was also a general agreement that a Ioint
Development or joint cooperation concept could be undertaken in
disputed areas.

There are already two joint development agreements in the
South China Sea, namely between Malaysia and Vietnam and
between Malaysia and Thailand. Although the Joint Development
concept means different things to different countries, there is a
willingness to study this concept further.

A special Study Group on loint Development in the South
Ctrina Sea was convened in Vientiane on1,G77 June 1998 to look into
various models of joint development around the world with a view
b seeing what could be adopted in the South China Sea area.

With regard to the medium and long term goals of the ARF,
there have also been many similarities between the SCSW and the
ARF initiatives. On confidence-building measures, for instance,
programs on maritime information databases, a cooperative
approach to sea lines of communication, and the establishment of
zones of cooperation in areas such as the South China Sea, have
already been the subject of many meetings in the SCSW. On
Preventive Diplomacy, exploring ways and devices and means to
prevent conflicts is one of the major concerns of the SCSW through
promoting dialogue, promoting confidence-building measures and
devising specific projects for cooperation.

Studies on sea level and climate monitoring systems, protection
of the marine environment and joint MSRs in the South China Sea
have already reached an advanced stage in the SCSW process,
which the ARF mechanism could and should support.
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Implementing programs and projects has become a major
problem at both the SCSWs and the ARF, even though they have
beenagreed upon.

For some years, there was difficulty in the SCSWs with the
implementation of programs and projects not only due to financial
reasons but also due to political and legal considerations.

Some participants felt that implementation of specific projects
by governments or authorities may involve territorial disputes,
despite the fact that the SCSWs had long agreed that the
implementation should not prejudice any territorial or jurisdictional
claims.

Fortunately, the eighth meeting of the SCSW in Puncak, West
Java, in December 7997 agred to concentrate on and to begin the
process of implementation. The participants also agreed to ask
their respective authorities to specify and quantify their
contribution to the implementation of the projects, either in terms of
expertise, facilities or finance.

In addition, already since its fourth workshop in Surabaya,
East fava, in August 1993, the SCSWs had agreed that 'non-South
China Sea states and other regional or global organisations would be
invited, if necessary, to be involved and to participate in the
realisation of specific projects of cooperation'.

The ARF would be able to cooperate and help the SCSWs in
this process of implementation because by so doing the ARF would
be helping itself. It is, therefore, clear that most, if not all, of the
proaess of confidence building measures and preventive diplomacy,
as envisaged by the ARF, have already been carried out or are being
discussed in SCSWs.

It should be clear that some cooperation and coordination
would have to be undertaken between the SCSWs as an informal
mechanism and the ARF as a formal mechanism. Indonesia's
Minister of Foreign Affairs, Ali Alatas, already recognised this
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issue when he opened the eighth workshop in Puncak in December
1997.

In fact, ARF had also recognised this when it repeatedly
'noted the positive contribution rnade by the workshop on Managing
Potential Conflict in the South China Sea', and expressed the need
to be apprised of the activities of the SCSWs through the current
chairman of the Track One activitiet who will be the main link
between Track One and Track Two activities. It is tirne now that the
ARF should also involve the work of the SCSW in its activities and,
if possible, to mutually support each other and avoid duplication of
activities.

The traditional ARF wisdom now is that the development of
qrnflict resolution mechanisms is not something for the immediate
future, although it is the 'eventual goals' of the ARF. The ARF is
stuck with the principles of 'gradualit5/, tvolutionar;/, and 'a pace
comfortable to all participants'.

This is a cautious attitude and may be a wise one up to this
point. However, history is full of examples that being too wise and
too cautious may, in the end, be too late to avert any potential
conflict from worsening and erupting into unmanageable proportion.

While the mood in the Asia-Pacific region is good and the
atrnosphere for cooperation is conducive, and while time is'plent5/,
the ARF should begin to work more seriously into the development
of conflict resolution mechanisms, and should especially find out and
devise a mechanism that would be suitable to the Asia-Pacific
negion for now ard for the fuhrre.

fire future situation in the Asia-Pacific region in some accounts
is still very fluid. Only in July 1997, the fourth ARF in Subang ]aya,
Malaysia, applauded that 'the spread of prosperitJr [in the Asia-
Pacific regionl has laid a solid foundation for political stability in
the region'.

Now, just one year later, many countries in the region are in
financial and economic turmoil, while the political and security
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implications b the Asia-Pacific region as a whole have not yet been
fully crmprehended. It is still to be observed whether the financial
and economic crisis now in the West Pacific would strengthen or
weaken the Asia-Pacific fabric of cooperation and cohesion.

After more than eight years attempting to informally manage
potential conflicts in the South China Sea through the promotion of
cooperation within the context of promoting confidence building
measures and preventive diplomacy as generally understood, a few
lessons can be drawn as follows.

. Bigger countries in the region should be mindful of the views
of their neighbours, especially the smaller ones. The bigger
countries should be careful so that they are not perceived to be
dominating or bulllng their smaller neighbours.

o Attempts should be made to broaden the participants in
cooperative programs and deepen the areas of cooperation,
while at the same time, promoting growth of the regional
states. The more the cooperative effort develops economic
contents for mutual benefits, the more likely the effort is to be
morte successful. The approach should be inclusive rather than
exclusive. There should be more emphasis on regional and
common interests. The countries of the region should learn
how to pursue their national interests within their regional
harmony. In fact, they should perceive the pursuit of regional
intercsts as parts of their national interests.

o There should be a gradual progression of the concept of
national resilience to the promotion of the concept of regional
resilience and regional cohesion. ASEAN's positive
experiences in this regard have been very instructive.

. The countries in the region should be less sensitive to the
concept of national sovereignty, since more and more issues
which in the past might arguably be of a national character
are now becoming more and more regional and having more
regional implications - such as environmental issues, some
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domestic political stability issues and even some monetary
and financial issues, as shown recently in Southeast Asia.

Within the true sense of 'oriental good neighbour', the
countries in the region should be able to be helpful to their
neighbours in n€ed if required.

The countries in the region should avoid an arrns race among
themselves. In fact, they should be able to coordinate their
defence needs, thus bolstering regional harmony and
hansparency.

Major external powers, wherever possible and practicable,
should support the development of a constructive atmosphere
in the region for peace, stability and progress.

Countries in the region should exercise preventive diplomacy
by preventing disputes from becoming open-armed conllicts or
by preventing a conflict from spreading or aggravating.

Countries in the region should develop cooperative efforts so
that potential conflicts could be managed by converting them
to achral cooperation, since any potential conflict also contains
in itself elements for cooperation.

Countries in the region should develop various fora for
dialogue either bilateral or multilateral, formal or informal.
The various fora for dialogue should hopefully, in the end, be
able to produce a set of agreed codes of conduct for the region.

Countries should pursue various avenues of peaceful
settlement of disputes through negotiation, either bilateral if
the disputes are bilateral, or multilateral if the disputes are
multilateral.

Third-party mechanisms for disputes settlement should also
be explored and utilised, such as good offices, mediation,
arbitration and even, if necessary, adjudication through the
international court of iustice or law of the sea tribunal. The
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ASEAN Treaty of Amity and Cooperation had already
formulated certain mechanisms for dispute settlement among
ASEAN countries. A new mechanism for the Asia-Pacific
region as a whole should be considered, either by drawing
from the treaty or from other models.

The countries in the region should attempt to settle their land,
maritime and jurisdictional boundaries as soon as possible and
respect the agreed boundaries. They should not settle
boundary problems through unilateral enactment of national
legislation because enacting legislation tends to harden a
position rather than enabling the parties to seek a solution.

In some disputed areas, the apptication of the foint
Development concept might be useful as long as the zone of the
dispute is or can be identified. While encouraging Track One
activities in the Asia-Pacific region to be more responsive and
imaginative to deal with the potential conflict, more
discussion by the Track Two, including by academics and think
tanks, could be helpful.

The interests of non-regional countries should be taken into
account, and their potential contribution to avoid conflict or
potential conflict in the region should be recognised.





CHAPTER 10

THE INDONESIAN DGERIENCE IN FACILITATING
A PEACE SETTLEMENT BETWEEN THE

GOVERNMENT OF THE REPUBLIC OF THE
PHILIPPINES AND THE MORO NATIONAL

LIBERATION FRONT

Dino Patti Djalal"

Introduc{ion

Depending on how one defines 'preventive diplomacy', the
Indonesian experience in dealing with the Moro conflict in the
southern Philippines is probably better described as a conflict
resolution exercise rather than a preventive diplomacy one. By the
time Indonesia became engaged in the affairt the conflict between
the Government of the Republic of the Philippines (GRP) and the
Moro National Liberation Front (MNLF) had already been brewing
for over 20 years, and had claimed tens of thousands of lives,l not to
nrention the economic hardship and social damages it caused on both
sides. Thus, Indonesia became involved not at a time when the
conflict was in the making or escalating, but when the conflict had
already reached its apex and seemed to be drifting in no clear
direction. In a sense, however, Indonesia's role had a preventive
character in that it sought to prevent the conflict from stagnating
indefinitely or from deteriorating even further, claiming more lives
and creating more suffering for the people of the Philippines. The

This paper was prepared for the CSCAP Working Group on CSBMs, Workshop
on Preventive Dplomacy, Bangkok, Thailand,23 February-2 March 199.

The death toll from the Moro conflict is still disputed. The Armed Forccs of the
Philippines estimate is around 5Q000, while the MNLF puts the number at
around 200,00.
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crux of Indonesia's role was b support the conflicting parties in their
efforts not only to prevent the deterioration of the conflict or to
manage it, but to settle it once and for all by reaching a negotiated
settlenrent in a just, comprehensive and peaceful nvmner.

It is noteworthy that Indonesia's role in the Moro affair was
exercised not in the context of ASEAN, but of the Organisation of
Islamic Countries (OIC), of which Indonesia is a member. ASEAN of
cours€ has also supported the whole Peace Process in the southern
Philippines, but it is pertinent to understand that the negotiating
process to solve this issue was neither an ASEAN initiative nor an
issue upon which ASEAN was seized.

Preventive Diplomaqy: Finding the Entry Point

The efforts to build peace in the southern Philippines is
actually more like fixing a broken car than building a new car. Ttre
GRP and the MNLF had actually already reached an agreement in
1975 brokered by Libya - what is called the Tripoli Agreement. In
that agreement, the MNLF agreed to 'the establishment of
autonomy in the southern Philippines within the realm of the
sovereignty and territorial integrity of the Republic of the
Philippines'.2 Subsequently, however, the fate of this agreement
was left in great doubt as many important issues remained
unresolved, i.e., regarding the'transitional implementing
mechanism'. Two plebiscites on autonomy (under President Marcos in
Apil1977,and under PresidentCory Aquino in November 1989) held
by the GRP in the southern Philippines, were reiected by the MNLF
as contravening the 'letter and spirif of the Tripoli Agreement. In
1980, President Ferdinand Marcos declared that the Moro question
was a matter of internal affairs for the Philippines. Thus, by the
early 1990s, from the viewpoint of preventive diplomacy, the
question of the day was whether it was possible to re-engage the
GRP and MNLF in talks towards political settlement based on the
Tripoli Agreement and under the auspices of the OIC.

*TheTripoli Agrmnatt, signed on 23 December 1975 by representatives of the
GRP, MNLF, thi Foreign Minister of Libya, and the Sectetary-General of the
Organisation of Islarnic Countries (OIC).
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Indonesia was actually a latecomer in the Moro affairs. We
of course knew of the festering problem, and were concerned about its
impact on the stability of the Philippines, but we also knew that
this was an internal affair of the Philippines and there was no sense
for Indonesia to knock on our neighbour's door to propose settling her
problems. Besides, in the ASEAN region, there was hardly any cirse
of an ASEAN Government getting involved in the domestic internal
dispute of another ASEAN Government facing domestic dissent.

Indonesia became involved in the Moro affairs through its
participation in the Organisation of Islamic Countries (OIC). The
OIC had become seized with the Moro issue since the Third Islamic
Foreign Ministers Conference (Jeddah, March 1972), and
subsequently formed a Quadripartite Committee (consisting of
Libya, Senegal, Somalia and Saudi Arabia) to deal with the issue.
ln 7975, the OIC granted 'observer status' to the MNLF, and the
MNLF became instrumental in the issuance of OIC Resolutions
which, in those early years, were rather harsh on the Philippines.
In any case, the OIC was significant in that it succeeded in getting
the GRP to hold talks with the MNLF under the auspices of the
OIC, which culminated in the Tripoli Agreement.

In 1991, the Quadripartite Committee was enlarged to become
the Ministerial Committee of the Six, with Indonesia and
Bangladesh becoming new members. This eventually led to the 1993
election of Indonesia as Chairman of this Ministerial Committee of
the Six. It is in this capacity that Indonesia was given the mandate
to deal, on behalf of the OIC, with the Moro issue. Indonesia's
chairmanship of the Committee of Six meant that, for the first time
in two decades, a Southeast Asian country, an ASEAN member and a
friendly neighbour of the Philippines was presiding over the
Committee, and this certainly gave some comfort to the GRP, which
had been worried that the OIC was leaning towards the MNLF.
While Indonesia could understand the problem of the Moslems in
the southern Philippines, lndonesia also had clear stakes in the
stability, national unity and territorial integrity of the Philippines
in terms of the stability of the region. That the dynamics of the
negotiations were changing was reflected in the fact that the venue
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and host of the negotiations were moved from Tripoli (in 1975) to
]akarta (in 1993).

As a first step in preventive diplomacy, Indonesia facilitated
the convening of an informal exploratory talk (April 1993) between
the MNLF and the GRP in Cipanas, a resort area just outside
fakarta. This informal meeting was like dipping one's toe before
taking a dive into the water, which is a frequently used technique in
Indonesian diplomacy. Indonesia used this informal approach in
the Cambodian peace process when, through the 'cocktail party'
concept, we urged the warring parties to meet informally and
without preconditions. Indonesia has also been doing this in its
efforts to manage potential conllicts in the South China Sea for over
10 years through the informal Workshop series. In regard to the
Moro affair, the Indonesians facilitated the informal talks to
provide the opportunity for the GRP and the MNLF to break the ice
and to explore possibilities to renew negotiations in a cosy and
unpressured environment

Fortunately, the informal talks in Cipanas yielded promising
results. In a pint 'Statement of Understanding', the GRP and the
MNLF agreed to hold 'Formal Peace Talks' to discuss those issue
areas contained in the Tripoli Agreement which were not yet
finalised, and to focus on the difficult question of the 'transitional
implementing mechanism and structure'. Significantly, the Moro
negotiations were now set in motion on a concrete track and on clear
terms, namely that the two sides were committed to implementation
of the Tripoli Agreement 'in letter and spirif, that the final peace
seftlement would be an autonomy within the context of Philippine
sovereignty and territorial integrity, and that the negotiating
process would continue to involve the OIC. The latter part was only
sensible to the GRP because of the obvious influence the OIC wielded
over the MNLF leadersNp, and because the GRP had confidence in
the neutrality of Indonesia as a sitting Chairman of the Ministerial
Committee of the Six. No one of course had the illusion that future
negotiations would be an easy ride, but at least the GRP and MNLF
now clearly adhered to the same signposts.
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Uceful Tips for Preventive Diplomacy

The first Formal Peace Talks were held in Jakarta in
November 1993 and the negotiations lasted for the next three yearc
until the Final Peace Agreement was signed in Malacanang in
September 1995. These negotiations were very complex and
Echnical. But regarding preventive diplomacy, it may be useful to
note certain measures and techniques which helped to keep the
conflict in manageable conditions and pushed negotiations far
enough to reach their final conclusions.

First, project and maintain third party neutrality.
Indonesia's role was only effective insofar as it was being perceived
as a neutral and honest broker by both sides. In the past, certain
members of the OIC Quadripartite Committee were seen to be too
close to the MNLF by way of political support and supply of
military arms, and this was not helpful to project neutrality.
Indonesia's neutrality allowed us to gain a safe entry-point into the
conflict and to stay tirere until the end of the procesi. 'notn 

tne CRp
and the MNLF had confidence in Jakarta's neutrality. The GRP, for
example, was well aware of the many occasions when Indonesia
raised strong objections to OIC Resolutions which were too harsh
against the GRP, and reminded the OIC that this was not the best
way to solve the Moro problem. The MNLF in particular saw in
Indonesia a country with the world's largest Moslem population, a
country which is also active and had good standing in the OIC, a
Government which the MNLF expected to understand the problem of
the Moslems in the southern Philippines, and also a Government
which had close relations with the GRP. Both the GRP and MNLF
saw 'assets' in Indonesia which could come in handy ais-a-ais one
another.

Secondly, work out a cease-fire between the conflicting
parties as early as possible, and secure the mutual commitment of
both sides on this crucial issue. By the time the First Formal Talks
ended on 7 November 1993, the two sides had agreed to an Interim
Cease-Fire Agreement which would be in effect throughout the
negotiation process. This cease-fire had a potent effect on the
atmospherics of the negotiations and greatly enhanced confidence
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among the conflicting parties. After all, the task of preventive
diplomacy is to stop military conflict and to let diplomacy prevail
over war. As Foreign Minister Ali Alatas put it: 'Dialogue is
clearer and the voice of reason is better heard whm the guns are
silenf.3 The cease-fire agreement signalled in no uncertain terms
that armed conflict and confrontation were now replaced with
political dialogue.

Thirdly, get the conflicting parties started on easy issues

first. This is of course a contmon method in negotiations: deal with
less sensitive issues first, leave the most difficult ones for last. The
Tripoli Agreement had mentioned a number of issue-areas for an
aubnomous region which remained to be fleshed out. At the time of
the informal exploratory talks in Cipanas (1993), the two sides were
able to sort them out into nine areas: national defence; Islamic
Shariah law; education; administrative system; economic and
financial system; special regional security forces; rePresentation and
participation in Governmen| legislative assembly and executive
council in the autonomy region; and mines and minerals. By the time
of the Third Formal Peace Talks in December 1995, most of the'easy'
issues had been settled, and both sides were able to sign an 'Interim
Agreemen( containing 123 points, covering some 90 per cent of the
contents of the Tripoli Agreement. The more sensitive issues - such
as the integration of the MNLF forces into the Armed Forces of the
Philippines (AFP), the mechanism for the formation of the
hovisional Government, and the formation of a SPecial Regional
Security Force - were finally sorted out by the Fourth Formal Talks,
albeit with some very tough bargaining.

Fourthly, keep the players intact. There had been many
personalities from different corners entering the scenes of Moro
diplomatic processes, but by the time the First Formal Talks
between the GRP and the MNLF commenced in Jakarta in 1993 until
the signing of the agreement in'1,996, only four key personalities
were involved in the 'nitty gritty' of the negotiating process from

* Statanent W H.E. Ali Alatas, Mitrister of Fmeign Affairs of tlc Requblic of
Inilonesia, at tE C-oncluding Session of the First Fonul Pace Talk betunat thc
Gooanment of the Republic of The Philippines anil the Moro National Libaatbn
Frott, Jakarta, 7 November I 993.
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the beginning to the end: Ambassador Manuel Yan representing the
GRP, Professor Mur Misuari representing the MNLE and from the
Indonesian side Director-General for Politics Wiryono
Sastrohandoyo and Dr Hassan Wirayudha. Even when S. Wiryono
left his post to become Ambassador to Paris, the Indonesian
Government made sure that he kept his role of chairing the Formal
Peace Talks, which obliged him to constantly fly back to jakarta or
the Philippines. Trust and confidence are vital to any negotiations,
and once personal chemistry develops between the players, it could
make a huge difference in the atmospherics, and hence the
prospects, of the talks. I remember well the privilege of aking part
in the First Formal Talks in Jakarta in 1993.4 On one side of the
table there was Nur Misuari, and on the other Manuel Yan. Manuel
Yan was a cautious and meticulous negotiator who stuck to his
negotiating briefs and position papers; he was also a quiet soft-
spoken man, a non-confrontational figure who preferred to avoid
head-on debates where possible, and who took things one step at a
time. Nur Misuari on the other hand was a colourful personality
who liked to wrestle with minds, test his negotiating counterpart,
and often spoke in an improvised manner without position papers in
front of him. After days of negotiations, it became veqy clear that
Nur Misuari had grown to like Manuel Yan's 'easy does if style of
negotiations, and also to like Manuel Yan at a personal level. In the
end, Misuari conveyed on record his request that the GRp would
crcntinue to be represented by Manuel Yan, and he also expressed the
same wish about Ambassador Wiryono and Dr Hassan Wirayuda
representing Indonesia/Olc. When I saw this, I knew that the
negotiations were on the right track. Over the next three years,
these men would work together over a roller-coaster ride of
negotiations to hammer out the Final Peace Agreement.

Fifthly, the progress of the negotiations depended on the
time-slot allotted to it. The GRP-MNLF talks lasted for over three
years (from April 1993 to September'1,996). This involved some 70
meetings at a technical level, seven informal consultations, nine
Mixed Commiftee Meetings, and four Formal Peace Talks. Each of
these meetings at different levels could last for days, and often went

At the time, I was assistant to the Director-General for Politics, Ambassador
Wiryono SasEohandoyo, who chaired the talks.
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from moming until midnight. The long hours spent and the rreetings
of various committees were necessary to keep the two sides at the
negotiating table, and also to intensify the habit of dialogue and
consultations among them. The establishment of the many
Committees, within the organisational structure of the negotiations,
also ensured that the various levels of the MNLF leadership were
actively involved in drawing the peace settlement.

Finally, a question can be asked about the nature of
Indonesia's role in finding a solution to the Moro conflict. Indonesia
does not refer to its role in the Moro negotiations as a 'mediator/ but
as a 'facilitator'. However, as the process of negotiations unfolded,
it also become clear that Indonesia's role was more than just being a

'facilitator', 'host' or 'moderator' of the meetings. On many
occasions, Indonesia suggested ideas, played a role in narrowing the
gap in the positions of the two sides, and even gave a 'gentle nudge'
b the parties when they were at points of stagnation. For instanct,
when the GRP and the MNLF were dead-locked over the issue of
determining the transitional implementing structure and
mechanism, President Fidel Ramos came up with a proposal to
create the Southern Philippines Council for Peace and Development
(SPCPD) as a way out. Seeing light at the end of the tunnel,
Indonesia immediately convened an urgent session of the OIC
Ministerial Committee of the Six (Iune 7996r, which immediately
endorsed the proposal, and this OIC endorsement helped to convince
the MNLF to accept President Fidel Ramos' proposal. There was
also another occasion when, at the last hours of the final
negotiations, the GRP and the MNLF were dead-locked over the
number of MNLF boops to be incorporated into the AFP. The MNLF
suggested 30,000 troops while the GRP was only willing to accept
5,000. At the last moment, Ambassador Wiryono went alone to talk
with Nur Misuari and after a few hours came out with a number of
2500. This was immediately communicated to the GRP, and this led
b an eventual agreement.
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Conclusion

Preventive diplomacy is context bound. Different cas€s of
conflict require different methods and doses of preventive
diplomacy. There is no panacea, no fixed formula, no set procedures,
no single strategy for preventive diplomacy. Attempts at
preventive diplomacy by a third party require assessments to
determine the appropriate entry point into the conflict, the
acceptability of that third party to do the job, and the method and
terms of such involvement, as well as the ambition of preventive
diplomacy (whether to delay, manage or solve the conflict).

The Indonesian involvement in the Moro issue is a case of
third party involvement in intra-State conflict which aims to assist
efforts to end military fighting and find a lasting political
settlement. However, the Indonesian Government was only willing
to play a role in preventive diplomacy insofar as such a role was
requesteil and, accepted by both sides of the conflict. There was
never a question of Indonesia imposing its role into the conflict. The
peace negotiations were only able to proceed because both the GRP
and the MNLR both driven by the necessity of their own respective
circumstances, mustered strong political will to reach a settlement.
In this, the role of a third party (in this case, Indonesia as
Chairman of the OIC Ministerial Committee of the Six) was mainly
to facilitate, from a position of neutrality, a process and venue
whereby the two conflicting sides could engage in talks in a
comfortable, neutral and constructive environment. Additionally,
the third party role was also useful to cushion the talks in its
sensitive moments, and to trim the rough edges in some of the
difficult phases of the negotiations. It also mattered that much of
the significant progress of the negotiations was reached not by way
of media debate or political posturing but by whispered persuasions
behind closed doors. In the end, patience and perseverance won the
day. As a result of the 1996 Peace Agreemenf the conflict ended, the
foundations for peace were established, and the revolutionary
warriors of the MNLF were turned into government bureaucrats in
control of their respective communities - although many of them
have found that the tasks of bureaucracy are much more difficult
than the shuggle of revolution.





CHAPTER 11

THE ASEAN TROIKA ON CAMBODIA:
A PHILIPPINE PERSPECTIVE

fuanito P. Jarasa*

The five founding fathers of ASEAN (namely the Foreign
Ministers of Indonesia, Malaysia, the Philippines, Singapore and
Thailand), in issuing the ASEAN Declaration in Bangkok in August
1957, envisioned it to encompass all ten countries of Southeast Asia
under one sub-regional organisation. Brunei became the sixth
member of ASEAN in 1984, while Vietnam joined the Association in
1995. The ASEAN Heads of Government in 1995 decided to admit
C-ambodia, Laos and Myanmar simultaneously to fulfill the vision of
having an ASEAN 10. The formal admission ceremony for the three
was set to take place during the ASEAN Ministerial Meeting in
Kuala Lumpur inJuly 1997.

However, the ASEAN plan was shattered by the events of 5
and 6 luly 7997 in Phnom Penh. Forces loyal to Second Prime
Minister Hun Sen fought the armed men of First Prime Minister
Prince Norodom Ranariddh, resulting in the deposition from power
of the Prince. The Malaysian Chairman of the ASEAN Standing
Commiftee issued on 8 |uly a statement on behalf of ASEAN,
expressing dismay over the turn of events in Cambodia and calling on
the two Prime Ministers to resolve their differences peacefully. On
l0 fuly, a special meeting of the ASEAN Foreign Ministers was
convened in Kuala Lumpur where in it was decided 'to delay the
admission of Cambodia into ASEAN until a later date'. The

This paper was prepared for the CSCAP Working Group on CSBMs, Workshop
on Preventive Dplomacy, Bangkok, Thailand,28 February-2 March 199.
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meeting also agreed that the admission of laos and Myanmar would
proceed as scheduled and that'the ASEAN countries stand ready b
contribute their efforts to the peaceful resolution of the situation in
Cambodia'.

The window of opportunity for ASEAN came on 23 July. Mr
Ung Huot, the Foreign Minister of Cambodia, was allowed to
represent his country at the ASEAN Ministerial Meeting in Kuala
Lumpur, since Cambodia had the status of Observer. At the
informal dinner of the ASEAN Foreign Ministers on that date, Mr
Ung Huot was asked to confirm the statement attributed to him
which he made before leaving Phnom Penh that morning. The
statement said Cambodia remained committed to pin ASEAN and
that Cambodia acknowledged that ASEAN had a role to play in its
peace process. Aside from confirming this statement, Mr Ung Huot
was also asked whether the statement reflected the position of Mr
Hun Sen and the Royal Cambodian C,overnment.

On 25 july, the Cabinet of Mr Hun Sen issued a clarification
stating that'Cambodia welcomes the role of ASEAN in contributing
to stability and peace in Cambodia on the basis of respect for
national independence and sovereignty, through preventing foreign
interference into the internal affairs of Cambodia'. This was
followed by a letter from Mr Ung Huot, dated 29 luly 1997, to
Philippine Secretary of Foreign Affairs Domingo L. Siazon, fr.,
stating: 'I have the pleasure to reconfirm to Your Excellency that
Cambodia welcomes ASEAN's role in helping to restore political
stability in the countqr'.

It will be seen from these two documents that ASEAN had
been given a legitimate and tacit mandate to play a role in the
C-ambodian situation.

ASEAN, for its part, decided to create the ASEAN Troika to
keep ASEAN engaged in its efforts to contribute to the rcstoration of
political stability in Cambodia. The Troika was to be composed of
the Foreign Ministers of the Philippines, Indonesia and Thailand.
The Philippines was acknowledged as the Chairman since it was at
that time the new Chairman of the ASEAN SAnding Committee
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(ASC). Indonesia was in the Troika because of its prominent role in
the Paris Peace Accords on Cambodia in 1991. Thailand was also
included because of its geographical propinquity to Cambodia and
due to the presence of Prince Rannariddh and other Cambodian
political exiles in Thailand.

Thereafter, the Troika set in motion a sort of shuttle
diplomacy that enabled it to talk individually with all the
principal characters which animated the Cambodian situation.
The Troika had meetings with King Norodom Sihanouk in Beijing
and in Siem Reap, with Mr Hun Sen in Phnom Penh and New York,
and with Prince Ranariddh and Mr Ung Huot separately in New
York. The other ASEAN Foreign Ministers were informed
accordingly of these meetings.

The ASEAN Ambassadors in Phnom Penh and the Philippine
Ambassador in Bangkok were also brought into the process. They
served as useful conduits to both Mr Hun Sen and Mr Ung Huot. Thai
hime Minister Chuan Leekpai and Philippine President Fidel V.
Ramos also played significant roles in the process. Prince
Ranariddh was received by President Ramos in August 1997, much to
the chagrin of Mr Hun Sen.

The Troika conveyed ASEAN's positions on various issues
concerning Cambodia to the principal Cambodian interlocutors.
ASEAN put emphasis on the holding of free, fair, and credible
elections in Cambodia and offered its technical cooperation in
facilitating these elections. ASEAN also wanted to see the
participation of all political forces in the election so that the
election would be credible. But ASEAN was startled when Mr Hun
Sen, while addressing a workshop on good governance on 13 january
1998, stated that ASEAN should not interfere with the internal
affairs of Cambodia and that the ASEAN countries should not
advise Cambodia since they are not 'teachers of democracy,.
Secretary Siazon sent his Undersecretary for Policy to Phnom Penh
to seek clarification from the conflicting Cambodian parties of the
desirability of continuing ASEAN'S role in Cambodia. Somehow
ruffled feelings were appeased or soothed.
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Soon after, the ASEAN governments receiv& pto fonna
letters signed by both Mr Ung Huot and Mr Hun Sen inviting them b
send electoral observers for the 26 luly 199t general elections in
Cambodia. All nine members of ASEAN responded. The ASEAN
election observers were part of the foint International Observer
Group which declared that Cambodia had held an election that
had reflected in a credible way the political will of the Cambodian
people.

Political Efforts of Non-Southeast Asian States

The discharge of the ASEAN Troika's role in Cambodia was
not without complications. ASEAN was caught in a dilemma when,
in September 1997, the US floated the idea of creating a Friends of
Cambodia group, which is'a group of countries outside of ASEAN
interested in supporting ASEAN efforts at mediating the
Cambodian sihration'. The proposed SouP was descriH by a high-
ranking US State Department official as 'the aid givers to
Cambodia plus China' who would be grouped together without a
formal structure. It became apparent that the main purpose of the
group was to influence events in Cambodia, particularly in the
holding of genuinely free and fair elections.

ASEAN had no problem with that intention. However,
while ASEAN had the clear mandate to play a role in the
Cambodian situation, the Friends of Cambodia or FoC does not. The
envisioned process for linkage between the ASEAN Troika and the
FoC was such that the former would eventually be subsumed by the
latter. The donor countries have a significant role in Cambodia,
since nearly two-thirds of ib annual revenue comes from foreign aid.

After some initial hesitation on the part of ASEAN, the
Troika and the FoC started holding joint meetings. However, as if to
signify the demarcation line between them, the Troika and the FoC
issued separate press statements after each meeting. The UN
representative to Cambodia contributed to the discussions of the

irint meetings.
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|apan, as the biggest international aid donor to Cambodia,
emerged as an important player in the Cambodian situation. Aside
from making unilateral contacts with the main Cambodian players,
it conceived a major initiative called 'Four Pillars of a political
Solution to the Cambodian Issues'. Both ASEAN and the FoC
subscribed to the 'Four Pillars', which mainly revolved on the
question of bringing Prince Ranariddh into the election process so
that a credible election could be held.

The dialogue between the FoC and the ASEAN Troika became
mutually reinforcing and both contributed to the efforts of holding
the elections in Cambodia in July 1998. There was, however,
divergence in their perception of the conduct and result of the
elections.

Assessment of the ASEAN Initiative

The ASEAN initiative in Cambodia, as carried out through
the ASEAN Troika, may be considered a successful exercise in
preventive diplomacy. It can likewise be regarded as an Asian
approach to an Asian problem. At the core of this successful exercise
was the mandate given by the Cambodian Government for ASEAN
to play a role in Cambodia. Without such a mandate, the ASEAN
initiative would have been classified as an unwarranted
interference in the internal affairs of Cambodia.

There are other factors that should be considered as well.
ASEAN has long been involved in Cambodia and such involvement
first reached its apex when Cambodia was occupied by a foreign
force in 1979. ASEAN initiated in the UN the passage of annuil
resolutions addressing this issue. It was also in the forefront in
negotiating the Paris Peace Accords of 1991. This track record of
ASEAN in extending assistance to Cambodia was profoundly
reassuring to Cambodian leaders.

ASEAN has conveyed from the start its good faith to
negotiate on behalf of Cambodia. It has also impressed upon the
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Cambodians that its earnest and honest intention is to indude them
in a regional brotherhood of Southeast Asians.

ASEAN diplomats were also attuned to Cambodian
sensitivities, sensibilities and proclivities and such knowledge
enabled them to act accordingly in delicate situations. The
Cambodians themselves seemed to feel more comfortable dealing
with their fellow Southeast Asians.

It is worth noting that Cambodia has long been a fractious
country and was the rene of maior Power rivalry for a long Period.
The situation in the 1960s was such that King Sihanouk was led to
comrnenh The lamb cannot agree to discuss with the wolves the sort
of sauce he will be eaten with'.

Undoubtedly, there are many lessons from the Cambodian
situation and the ASEAN initiative. These lessons should not be

lost in the reckoning of possible practitioners of preventive
diplomacy.



CHAPTER 12

PREVENTIVE DIPLOMACY AND IAPAN'S
ROLE: AN ACTION MENU

The fapan Fomm on International Relations

The Issues

Changes are afoot in the international community as it moves
inexorably into the 21st century. Political, economic, cultural,
social, and other transnational relations among states are today
becoming closer and closer. At the same time, the international
community has an increasing need to deal with pollution and the
environment, drug trafficking, terrorist activities, nuclear
proliferation, and a host of other global issues that demand
cooperation and cohesion. Pushing in the opposite direction, there is
concern that divided-nation issues, territorial claims, and
competition for resources could easily exacerbate regional disputes in
East Asia and elsewhere. Compounding this, the conspicuously
sharper religious, ethnic, tribal, and other disputes and conflicts
around the globe have generated large numbers of casualties and
refugees and have aggravated famine, poverty and other
humanitarian issues. While there may be fewer international
conflicts between states, the frend is to more civil, internal strife. In
the process, the machinery of state authority has been challenged
and undermined and the result has, in many cases, been anarchy.

Given all of this, this report is an effort to look at what the
|apanese public and private sectors can and should do to promote
preventive diplomacy. As demonstrated during the Gulf War, once a
conflict erupts, Japanese actions are subject to a number of
Constitutional and other constraints. There are clear limits to what
|apan can do in such a situation. Even if there were not, it is
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axiomatic that it is preferable to prevent conflicts, and this rePort
thus looks at what fapan might be able to do in this area of
preventive diplomacy.

Preventive diplomacy has been a focus of increasing attention
now that Cold War structures have largely collapsed - especially
since the fanuary 1992 Summit Meeting of the Security Council
called upon the United Nations Secretary-General to PrePare a

report on preventive diplomacy, peace-keeping operations, and
other post-Cold War issues. Responding to this request - a request
that was, in part, a response to the greater number of UN Peace'
keeping operations and heightened exPectations of a 'peace
dividend' in the wake of the Cold War's end - UN Secretary-
General Boutros Boutros4hali submitted his An Agenila for Peace in
June 1992. With publication, the Agenda's sections on preventive
diplomacy attracted immediate and widespread attention and this
issue was vigorously debated not only in the UN but also within
goverrunents and among experts in a diversity of disciplines.

There are a number of reasons for this. Although UN
Secretary-General Boutros Boutros-Ghali wrote not only of
preventive diplomacy but also of peace-making, peace-keeping,
peace'building and a range of associated issues, the failure of the
UN peace.keeping operations in Somalia and the former Yugoslavia
and the UN's own funding difficulties shifted the focus away from
these other activities and toward the less-expensive idea of
preventive diplomacy, lending support to the belief that preventive
diplomacy was an idea deserving of serious study.

Even more fundamentally, this interest in preventive
diplomacy was prompted by a new awareness of the limits to even
the great powers' military capabilities. The former Soviet Union's
inability to prevail in Afghanistan is but one example. Even the
United States, which boasts the strongest military on earth, found
that its ability to effect the traditional coercive diplomacy backed
by military might was seriously curtailed when real-time CNN
coverage of US casualties in Somalia sparked a backlash that
crippled the military's ability to pursue its objectives there and
that sharply increased US hopes for preventive diplomacy. As
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such, it might be said that the whole of the international
community is moving closer to the lapanese Constitution's
renunciation of the threat or use of force as a means of settling
international disputes.

The Changing Nature of Conllict

One of the defining characteristics of the international
situation in the post{old War 1990s is that, even as the threat of a
large-scale, global war involving nuclear weapons and other
sophisticated technology has receded, there have been more
frequent regional conflicts and internal conflicts and it has been
increasingly difficult for the two superpowers of the United States
and the Soviet Union to subsume such conflicts within the Cold War
framework. In 1993, for example, there were 1,990 armed conflicts in
which more than 24 people died. All of these were internal clashes.
According to SIPRI, in the years 1994-96, there were approximately
30 armed conflicts per year in which a total of over 1,000 people
died - almost all of them in internal conflicts.

Looking more closely at conflicts since 1990, many of these
conflicts resulted from the explosion of ethnic ambitions that had
been suppressed during the Cold War and were abruptly unleashed
with the collapse of first the Soviet Union and then Yugoslavia.
Compared to the EU's efforts to go beyond the modern nation-state
and to share sovereigng, these conflicts seem to be an almost time-
warp phenomenon more appropriate to the closing years of the
previous century. At the same time, the conflicts in Africa,
Afghanistan, and elsewhere based upon tribal and clan loyalties
appear to be throwbacks to an even earlier period in pre-modern
history. Alvin Toffler has characterised this as the tri-order of
pre'modern, modern, and post-modern co-existing within the same
global society.

Upon closer examination, it may also be said that these 1990s
conflicts following the collapse of the former Soviet Union and
Yugoslavia are more internal conflicts than they are international
conflicts in the traditional sense. The all-too-frequent conflicts in
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Africa are also basically internal in nature. Those in the former
Soviet Union and Yugoslavia may be seen as part of the birth process
of new ethnic states following the collapse of the old state
authority, while those in Africa are threats to the state authorities
established in the aftermath of World War II. Seen against the
EU's initiatives for sovereignty-sharing, it is clear that there is a
basic rethinking of the very concept of state authority and sovereign
autonomy around the world.

One more distinctive feature of conflicts in this decade has
been that the weapons used in these conflicts are not large
conventional weapons such as tanks and jet fighter aircraft but are
machine guns and other small arms. Likewise, the baftles are not
fought as ground warfare set pieces according to the traditional rules
of engagement but are fought without distinction between
combatants and non-combatants, meaning that they tend to generate
untold numbers of civilian casualties and refugees. While such
intra-State wars were not unknown during the Cold War years, they
were then more likely to be popular-front freedom fighters or anti-
government guerrillas seeking to overthrow the entrenched
government, with each side supported and advised by one or the
other of the Cold War sides. Because of these proxy wart vast
numbers of small arms flooded the combat areas and, now that the
Cold War has ended and the superpowers have withdrawn their
attentions, these small arms are available for tribal and clan
warfare as well as for expanded criminal behaviour, often posing a
threat to the established government's ability to rule and to
maintain peace and order in the region.

Armed clashes and other conflicts have become world-wide
problems, and this report thus examines what the international
community needs to do - and especially what the government of
Iapan and non-governmental organisations (NGOs) in |apan can and
should do - to prevent such conflicts.



Pranentiae Diplomacy and lapan's Role 279

Defining Preventive Diplomacy

The concept of preventive diplomacy - of diplomacy to
prevent the outbreak of conflict - is not a new one. The policies that
Chamberlain took to appease Hitler prior to World War II were
seen as preventive diplomacy at the time, and the post-war Cold
War structure has sometimes been termed a massive structure of
preventive diplomacy. However, there is no internationally
established definition of preventive diplomacy yet, and everyone
who discusses it seems to have his/her own definition. Very
simplistically, preventive diplomacy is diplomacy to prevent
conflict. Yet highlighting the 'diplomacy' part expands the scope
of discussion to virtually the entire field of diplomacy, since the
bulk of the world's diplomatic effort are directed to conflict-
prevention or -resolution. Likewise, highlighting the ,conflicf part
makes it an extremely broad concept including even economic
disputes. Accordingllr, the working definition adopted for this
report states that preventive diplomacy is those activities to
prevent an armed clash or like conflict or to head such off in the
early stages and assumes that preventive diplomary is s)monyrnous
with conflict-prevention activities. While this is not, as will be
noticed, that different from the definition of preventive diplomacy
postulated by former UN Secretary4eneral Boutros Boutros4hali
in the 'definitions' section of his Agenila for Pmce, this report,s
definition attempts greater precision in how it sees a conflicfs early
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stages and in its realisation of what needs to be done to forestall
recurrence after a conllict ends.l

Under former UN Secretary4eneral Boutros Boutros4hali's
definition, preventive diplomacy is 'action to Prevent disputes from
arising between parties, to prevent existing dispuEs from escalating
into conllicts and to limit the spread of the latter when they occuy'.
This three-stage definition is believed inadequate for two reasons.
The first is that the stipulation of 'prevent(ing) disputes from
arising betrueen partied is, as a Practical matter, impossible because

it is the equivalent of blocking the outbreak of struggles that the
society might perceive as iust. As such, it seems essential to limit
this effort to preventing the outbreak of disputes that are likely to
develop into armed clashes or the like. For example, even if there is
no specific armed dash foreseen, there should be something that can

be done to deal with situations that are likely to develop into
armed conllict if they are left untreated, and it often happens that
this is more effective than preventive efforts initiated on the brink
of armed conflict. To compare a conflict with a fire, this is akin to
being careful so there are no fires in the first place. This concept has
to be included in preventive diplomacy.

The second dissatisfaction with former UN Secretary-General
Boutros Boutros€hali's definition is that it has to be broadened to
include post-conflict preventive diplomacy. The current progression

The National Institute for Research Advancement NIRA) has defined
preventive diplomacy as'all non-coercive activities by all parties-to.keep dl
disputes between whatever parties from turning violent, escalating, and
spreading and to keep all armed conflicts from endangering international-peace
aird orddr'. This defhition also fails to resolve the ambiguity over whm a

conllict is perceived to be in its early stages. At dre same time, it poshrlates
preventive-diplomacy as non-coerciv6 activity to deal with armed conflict with
ihe consent df Ure fnnapls, which means dealing with the sihration with
peaceful means and not employing military measures' While this is, to be sure,
ihe very narrow definition-of preventive diplomacy, it should be recognised
that coercive action and even-the use of military detenence is an accepted
diplomatic means for the LJN and intemational coalitions and, as such, there is
sohe question about wtrether or not this option can be usefuIly ruled out of the
discussion. This report strives to define preventive diplomacy as broagly as

possible without getting bogged down in ambiguities, and the_approach gX* i:
bne of starting wittr an ovlrview of the maximum menu of possibilities and
thenr examining each pcsibiliqy's practical feasibility.
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is for a conflict to erupt, for a cease.fire agreement to be signed after
the conflict has raged for a while and burned down, and then for the
UN to engage in a range of peace'keeping operations. These peace.
keeping operations might include monitoring the cease-fire or the
disarming of the combatants, might include holding democratic
elections in the case of an internal conflict, might include efforts to
promote understanding between the warring sides, and might include
efforts for the economic reconstruction of the war-torn region. In fact,
all of these efforts are directed at preventing a recurrence of the
conflict and should thus be included within the preventive
diplomacy definition.

Disputes are not static. Rather, they start from an early
incubation stage, go through a dangerous phase before erupting as
armed conflict, and then wind down to closure. This is a dynamic
process, and it is essential that preventive diplomacy be able to
respond to each of these phases. This report thus postulates four
stages in a conflicfs development and examines the appropriate
responses at each stage.

In Stage One, there is no immediate threat of a specific armed
conflict, but measures are considered to prevent the occurrence of a
situation such as might easily develop into armed conllict and to put
a framework into place for its peaceful resolution should such
conflict arise. This we have called general conflict prevention.

In Stage Two, there is an immediate threat of armed clashes
or like conflict between specific parties or in a specific locale, and
preventing this conflicfs occurrence we have called specific conflict
prevention. The most common gpe of measures taken for conllict
prevention at this stage we call preventive diplomary.

In Stage Three, armed clashes and like conflict have already
begon. As such, efforts at this stage centre on keeping the conflict
from growing worse - in fire-fighting terms, putting the fire out
while it is still small - as well as efforts to keep the conflict from
spreading. This we call conflict prevention in the conflicfs early
stages.
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Stage Four is after all of the previous three stages have been
gone through, the conflict has raged fiercely, and, after a while, it
has been formally ended. This is the post-conflict stage. The
measures taken to prevent the conflicfs recurrence in this post-
conflict stage fall within preventive diplomaq/s purview, and we
refer to activities at this stage as post-conflict recurrence
prevention.

International Cooperative Frameworks for Preventive Diplomacy

While there are some preventive diplomacy measures that
can be taken by a single country acting alone - as with the projection
of overwhelming military force or, conversely, the withdrawal of
forces or the abandonment of territorial claims - it is international
cooperation for preventive diplomacy that is the focus of attention
today and such cooperative efforts have greater international
legitimacy than do unilateral measures. In considering what |apan
might be able to do by way of preventive diplomacy, this report
thus focuses on what fapan might be able to do within the UN and
other international cooperative frameworks. Of course, in looking at
the UN and other international cooperative frameworks, it is
understood that the UN is a framework for collective or
multilateral security and a framework for cooperative security
encompassing states with divergent interests, whereas NATO or the
US-lapan security arrangements are frameworks for military
alliances among states with shared interests.

As will be discussed below, given these two responses, it seems
clear that the emphasis should be on cooperative security
iilrangement+ but such is not to imply that military alliances are
inappropriate or ineffective in this area. Before the UN and
rcgional organisations are to be fully effective in guaranteeing world
peace and stability, it seems clear that, at the very least, the UN
would have to have the standing force envisioned in Article 43 of
the Charter. However, $/e are still quite some way from the
creation of such a force, and the difficulties anticipated in the
force's creation acrount for Article 51's explicit recognition of member
states' 'inherent right of individual or collective self-defence'.
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Indeed, the US-|apan Security Treaty, NATO, and other alliances
are expressions of this right of collective selfdefence, and such
alliances have undeniably played a part in preventing generalised
and specific conflict.

At the same time, there are times when non-governmental
organisations or even individuals driven by private-sector
initiative and distinct from both states and international
organisations can support, complement, and even take the lead in
international efforts for preventive diplomacy. Among the many
outstanding examples here are former US President Carter/s effort to
defuse the crisis posed by North Korea's threat to withdraw from
the Nuclear Non-Proliferation Treaty (NPT) and the effort by
Norway's late Prime Minister Holst and other private individuals
to promote the Middle East peace process. So long as these
activities are welcomed by the international community, they are
different from arbihary actions by a single country or by one side to
the conflict and should thus be seen as falling within the
international cooperative framework for preventive diplomacy.

Means of Preventive Diplomacy

Looking next at the means that are available to the
international community for preventing conflict, it is clear that
there is a wide range of options. In the former UN Secretary-
General's Agenda for Peace, for example, these are divided into the
four categories of preventive diplomacy, peace-making, peace-
keeping, and post-conflict peace-building and it is further stated
that preventive diplomacy includes confidence.building measures,
fact-finding, early warning, preventive deployment, and the
establishment of demilitarised zones. Yet this categorisation is far
too limiting. Accordingly, former UN Secretary-General Boutros
Boutros4hali followed this up in January 1995 with a Supplemmt
to an Agmda for Peace that discussed the two issues of preventive
diplomacy and peace-making together. The main thrust of this
Supplement is that peace-making as it includes negotiations,
mediation, arbitration, adjudication, and other means under
Chapter 6 of the UN Charter is also preventive diplomacy. In
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addition, post-conflict peace-building, including peace-keeping
operations (the famous Chapter 5.5 measures - so called because
they fall between Chapter 5 and Chapter 7) arc also preventive
diplomacy in so far as they are intended to prevent the recurrence of
conflict. This report takes a broad perspective and looks at all of
these possibilities in seeking to determine what measures are
available for preventive diplomacy.2

Military Force as a Means of Preventive Diplomaqy

As is clear from the discussion thus far, the range of available
preventive diplomacy means includes peace-keeping operations and
other UN military operations, albeit after the conflict has been
wound down. Not only that, it is imperative that the preventive
diplomary means include coercive measures, deterrence, and other
military means to keep a dispute from escalating into an armed
conflict or to quell a conflict as soon as it erupts. While there are
those who argue that military action has no place in preventive
diplomacy as diplomacy, this is fallacious reasoning. Lending
substance to this misunderstanding it has been argued that, since
the range of means available to the international community
includes both military deterrence and preventive diplomacy, there

Former uN Secretary-General Bouhos Boutroe-Ghali's November 1994 Agmfu
for Deoclopmert introduced the concept of preventive development.
Subseguent to this, it has been recognised that preventive peace-buildingh-as a
role to play in preventing conflict recurrence as Part of the peace-building
proc€ss following a conflict's termination, and the discrrssion of preventive
diplomacy has broadened to include human rights, economic and social issues,
and other areas as well. Yet according to recent PctinSF on the UN's web site,
UN Secretary-General Annan wants to call these preventive activities in
recognition of the fact that preventive diplomacy includes- preventive
deployment, preventive disarmament, and preventive peace'brrildinS. Qrite
apart from all of this is peace-building (peaceful conflict settlement under
drapter 6 of the UN Charter). In that sense, it may be said that the definition
of UN preventive diplomacy has been narrowed. At the same time, it is
explicitly stated that preventive activities and peace-building rreasures_ cannot
bgtaken without the agreement of the partie to the conflict lf this is the case,
the coercive measures-under Chapter 7 of the Charter would not fall under
either of these categories, and former UN Secretary4eneral Boutrc Boutsos.
Ghali's statement in his Agafu for Puce that actions taken to deter the spread
of armed conflict once such occurs are neither preventive activities nor Face
building when they take the form of coercive measures by the UN.
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must be a distinction between the two; and then to contend that
military deterrence is the only truly effective means of conflict
prevention and that, a few exceptions notwithstanding, preventive
diplomary has a long history of non-success. Yet when this argument
is scrutinised more closely, it becomes evident that preventive
diplomacy has a very high probability of success when it is coupled
with a dearly demonstrated willingness to resort to military means
and that the two aspects of preventive diplomacy and military
deterrence are not mutually exclusive but should be seen as a highly
ormplementary.

Despite this, as will be argued below, the fact remains that
the emphasis in preventive diplomacy must generally be more on
non-military means than on military means.

Preventive Diplomaq/s Players, with Special Reference to NGOs

It goes without saying that the UN is not the only player
having responsibility for and a role in preventive diplomacy. With
regard to confidence-building, for example, which figures
prominently as a means of preventive diplomacy, these efforts are
encnuraged not justby the UN butby a wide range of regional groups
such as the OSCE, OAU, OAS, and more recently ARF, and it is a
very possible for states within a region to cooperate in such
confidence-building and even to promote confidence-building
between the parties to a conflict. Likewise with fact-finding,
mediation, arbitration, and like activities, it is possible for a state
or staEs to embark upon such activities and it is also possible for a
group of famous individuals including the UN Secretary4eneral,
for NGOs, or for an individual or individuals who might not be
famous to play a useful role in such confidence.building. Should the
situation involve military deterrence as a means of conflict
prevention, this can be effectively done not only by the UN's
cooperative security arrangements but also by allies invoking their
right of collective selfdefence.

The role of NGOs in preventive diplomacy has recently
attracted particular attention. As the number of traditional
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international conflicts has declined and there have been more
problems with civil, internal strife, it has become increasingly
obvious that there are limits to what the UN or other international
organisations can do. In the case of an internal conflict, intervention
by an external party without the consent of the parties to the
conflict is barred by the UN Charter as interference in a state's
internal affairs, and all states are very reluctant to get involved in
another state's affairs. Yet an NGO can play a role without being
criticised for interfering in the state's internal affairs, can draw
upon its own contacts and networks to initiate discussion with the
parties to the conflict, and can often move quickly to keep the
ionflict from escalating. At the same time, the NGO can mobilise
international public opinion and can play a role in encouraging
reluctant governments and international organisations to act. In
part, this greater role for NGOs has been created by the increasing
globalisation resulting from advances in telecommunications,
information processing, and transportation and in part this is a
reflection of the fact that the times are changing and that we are
unable to leave the management of international relations to
sovereign states alone.

While there are thus heightened hopes that not only states
and international organisations but also NGOs will play a mapr
preventive diplomacy role, such is not to say that having all of the
rnanyNGOs world-wide arbiharily Pursue their own agendas would
necessarily serve the cause of preventive diplomacy. For example,
there is considerable question about why an NGO that shares the
same ideology and carries the same brief as a particular State
goverrunent should even exist. Likewise, the activities of an NGO
that sides with one side or the other in a civil dispute, regardless of
whether it is pro-government or anti-government, could easily serve
not to prevent a conflict but rather to exacerbate the conflict. As
such, it is hoped that NGOs will in fact, while maintaining their
distance from the State governments and international
organisations, cooperate with the governments and international
organisations in an honest effort to find fair and peaceful solutions b
the issues that the parties to the dispute face.
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Such NGO activities on behalf of preventive diplomacy
include, it must be noted, diplomatic efforts by members of the
legislative branches and media activities. There was a time not so
long ago when it was argued that activities by individual Diet
rrcmbers were undesirable because they could possible undercut the
unified face the goverrunent wanted to show the world or that such
efforts by Diet members should be broadly non-partisan. Today,
however, there is heightened awareness of the role that Diet
rrembers and other legislators can play in preventive diplomacy.

The media can be extremely effective in arousing and shaping
international public opinion, and it is thus important that not only
the states and international organisations active in preventive
diplomary but also NGOs and others make their cases well to the
media - television, newspapers, magazines, and more. At the same
time, the media are themselves significant players in preventive
diplomacy. Yet given the media's importance, it is essential that
they act responsibly and make every effort to deal with the issues in
a neutral and even-handed manner.3

Preventive Diplomaqy as a Role Model and Constraints on It

fust as third party mediation and other non-military or
peaceful means can be effective tools of preventive diplomacy, it is
also necessary, as noted above, to consider the full range of options
including coercive measures backed by military deterrence. Despite

Media broadcasts have a dual impact on the outbreak of conflicts. On the one
side, -the media, by transmitting real-time coverage of conditions as they
actually are, :uouse international public opinion for settling the conflict ana
tend to make it easier for the international community to intervene in the
conflict. The down side of this is in sihrations such as the conflict in Bosnia and
Herzegovina, where news of the barbaric Eeahlent suffered by the Moslem
residents led to a grotrndswell of international indignation calling for relief
efforts and forced the international community to intervene prematurely
before the nec€ssary preparations had been fully completed. The other side of
the media's'impact was demonshated in Somalia, where inages of local
residents dragging the bodies of dead US soldiers tfuough the streets forced the
UNOSOM-II to withdraw prematurely before it could complete its mission.
Vital though their role is, the media sometimes, it must be remlmbered, make it
more difficrrlt for the international community to respond to conflicts calmly
and rationally.
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this, the various activities collectively referred to as preventive
diplomacy tend to emphasise non-military and peaceful measures
over military measures and tend to emphasise conflict prevention
through collective or cooperative security arrangements over conflict
prevention based upon the exercise of the right of collective self-
defence. This is because sayrng that it is ultimately military might
that prevents conflicts could easily end up rejecting the concept of
preventive diplomacy in the quest for peace. Some people tend to
argue that preventive diplomacy is nothing less than an effort to set
an example for the international community in respecting and
observing people's basic values

In fact, the preventive diplomacy debate is as closely
watched by the international community as it is in large part
because it is seen as very much an effort to push the international
community away from one dominated by might and arbitrariness and
bward one governed by fair and equitable rules. Even if the broader
acceptance of preventive diplomacy cannot keep the Sreat Powers
from acting arbitrarily, preventive diplomacy can still be effective
in making their caprice less acceptable.

At the same time, preventive diplomacy is also subject to a
variety of constraints. The first is that the States and international
organisations, their hands full just trying to cope with the problems
they already tace, find it very difficult to devote attention and
other resources to preventing conflicts that have yet to eruPt, no
matter how much more cost-efficient such prevention is, and
preventive diplomacy is not always allocated the human, financial,
and other resources it needs. Compounding this, preventive
diplomacy's failures attract massive and immediate attention
while its successes tend to be less noticed. Worse, it is difficult to
define or prove preventive diplomac;/s success, which in turn makes
it difficult to secure the strong backing from the international
crcmmunity that preventive diplomacy needs. Additionally and to
repea! the fact that the international community is still governed
by the principle of respect for State sovereignty, and that this
tendency is especially sbong in the Asia-Pacific region and in latin
America, means that there is a strong distaste both for other<ountry
intervention in one's own intemational affairs and for intervening in
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another country's internal affairs, and this is another major
constraint on preventive diplomacy.

In addition to all of these factors is the question of what, if
anything, preventive diplomacy can do, given that preventive
diplomacy is intended to avert armed clashes and other overt
conflicts, in a situation in which surface peace prevails because the
weaker party is so completely overwhelmed that there is little
possibility of it ever mounting armed or even unarmed resistance to
this 'peace without iustice'. If preventive diplomacy's hands are
completely tied in such cases, preventive diplomacy is simply an
operational concept for the maintenance of the status quo and is not
the sort of examplar concept described above. This is another very
difficult area in discussing preventive diplomary.

ActionMenu

The table below is the action menu for preventive diplomacy.
Listing the main measures that the international community can
take to prevent the outbreak of an armed clash or other conflict, it is
an effort to list the options as clearly and exhaustively as possible
in tabular form. It is a list of options to be considered by the main
players in preventive diplomacy - €.9., the international
organisations, governments, and NGOs - in thinking about what
they can and should do from the preventive diplomacy perspective.
In the sense that it resembles the menu you might get at a restaurant,
we have called it a Preventive Dplomacy Action Menu.

As stated above, the preventive diplomacy measures that the
international community can take to prevent the outbreak of an
armed clash or other conflict need to be considered separately for
each of the four stages. These four stages are clearly differentiated
in this Preventive Diplomacy Action Menu, and the responses at
each stage are further broken down by whether they are military
rneasures or non-military measures.

Across the top, the Preventive Diplomacy Action Menu lists
some of the main player groups that could take the measures listed
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vertically, and does this separately depending upon whether the
conflict is international or internal.

Finally, circles are placed in the appropriate spaces to
indicate that a player is the logically appropriate player to take
the given action in the given situation, regardless of how feasible
this might or might not be.

Following the Preventive Diplomacy Action Menu is a
discussion of each of the actions suggested for each of the four stages,
and this may be viewed as an elaboration of the tabular
representation.
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General Conllict Prevention

This section is an attempt to list, as exhaustively as possible,
the anangements that can be put in place and the measures that can
be taken not when a specific conflict is actually occurring but to
prevent the outbreak of a conflict such as might result from a
dispute's not being resolved peacefully. While such measures can be
broadly divided into military measures and non-military measures,
the potential main players in the military area are lirgely such
official institutions as the UN, regional organisations, and national
goverrunents, but there is very considerable leeway for NGOs and
other private-sector organisations to be the main players in the non-
military field.

Military Measures for General Conftict Prarcntion

7.7. Strmgthming Peace-keeping Functions by the LIN or Regional
Organisations

7.2. Maintaining Individual or Collectiue Defence Capabitities

Throughout history, there have been long periods in which
might made right in international relations and when leaders would
seize on any excuse, misunderstanding, or outright prevarication as a
pretext to justify going to war against a target country. Since the end
of World War II, however, the UN Charter has mandated that
countries shall seek to settle their differences peacefully and has
provided that the Security Council may decide on the taking of
coercive measures against any country that violates this stricture
and threatens the peace. This is menu item 1.1,s framework of
cooperative security whereby acts of aggression are to be deterred by
the UN organisation's deterrent force. Of course, because the UN
Security Council has often been unable to act in the face of its
permanent memberd vetoes, countries have sonretimes had to invoke
their right of individual or collective self-defence in the effort to
deter acts of aggression, and this may be termed the structure of
allied security arrangements under menu item 1.2.
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Both item 1.1 and item 1.2 are measures to provide coercive
deterrence not so much to prevent specific armed clashes as to
provide the necessary military and other deterrence needed in
r€sponse to armed conflict in general.

The international cooperative frameworks required for such
measures are available for item 1.1 in the UN and such regional
organisations as the OAU, OAS, OSCE, and the recently
established ARF and for item 1.2 in NATO, the US-fapan Security
Treaty, and other alliances and treaties. These frameworks
undoubtedly function effectively today to prevent conflict in general.

Looking ahead, however, the international community's
priority for the future should be not so much on strengthening such
alliance frameworks as on strengthening its cooperative security
arrangements. The UN, as the leading cooperative security
arrangement, is also the only international organisation that
includes virrually all of the world's nations as members and is the
only organisation that can enact coercive measures backed by
military might. The OAU, OAS, OSCE, ARF, and other regional
frameworks do not yet have this capability.

Although the UN has not yet been able to establish the
standing force envisioned by Articles 42 and 43 of the Charter, it is
making efforts toward that end and it is important to consider what
can be done - particularly what Japan can or should do - to facilitate
the establishment oI, fot example, the standing UN peace-keeping
force or the rapid deployment force proposed by former UN
Secretary-General Boutros Boutros-Ghali. Together with this,
shrdy also needs to be given to the question of how the UN can

function more effectively in this area, and this is tied up with the
issue of Security Council reform and the veto.

Looking at the many regional organisations that exist as

frameworks for cooperative security, it is worth considering
whether or not these organisations can be developed and grown so as

b have the ability to take coercive measures. NATO, for example,
which is one of the item 1.2 security alliances, did take part in
bninging peace to Bosnia, and study should be given to the question of
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how the lessons learned in that experience can be utilised to best
effect by the UN and other regional organisations.

It is essential that fapan seriously consider what it can and
should do on these issues.

1.3. Adopting Non-offmsioe Defmce Policies

Adopting a non-offensive defence posture that does not
threaten neighbouring countries is another military measure that
can be taken to prevent conflict in general. shortly before the soviet
Union collapsed, Secretary4eneral Gorbachev,s goverrunent entered
into arms control negotiations aimed at achieving deep cuts in force
levels consistent with its perestroika policies. At-the time, the
Soyret government decided that it also needed to adopt military
policies that were non-threatening to other states and thus adoptei
a non-offensive military posture. This policy is still referred to
sornetimes even tday, but there does not seem to be any consensus on
how significant this policy was.

1..4. Concluiling anil Implementing Arms Control Treaties

Generally speaking the relationship between disarmament

"f.foft: 
and_preventive diplomacy is that disarmament is actively

aimed purely and solely.at reducing arms levels and differs from
activity to prevent conflict. While the ultimate ideal in
disarmament is to eliminate all armaments, there is no guarantee
that even eliminating all arms world-wide would n-cessarily
eliminate armed ionflict - as demonstrated in the conflict in
Rwanda, where the weapons of choice were clubs and machetes.

_ - Yet it is generally accepted that the scope of the danger will
be diminished and the outbreak of armed clashes may be maJe more
difficult if the types and numbers of weapons used ian be restricted
with the conclusion of disarmament treaties. In that sense,
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disarmament is considered an important means of conflict
prevention.4

A number of treaties and other conventions have been concluded over the past
three decades seeking to limit and control weaPons of mas desEuction and
conventional weapons, and it is insEuctive to look at tlrem.

Speafically riittr regard to nuclear weaPons, the US and the Soviet Union
have sharply r'educed the danger that Europe miSht be a nuclear war theaEe
with the ii72 ABl0'{ Treaty Umiting anti-ballistic missile dev€loPment and
deployment, SALT-I setting ceilings on the numbers and types of stsategic
weap6ns, and the f987 INF Treaty eliminating intermertate-range-nuclear
forcis. More rectntly, START-I has been irined by START-II and efforts are

being made to negotiate STARTJII as progres is, albeit gr_adually, being made
on drastically reducing the nuclear arsenals. A number of muldlateral treaties
have also be6n signediegarding nuclear weapons, among them the 1963 Parqd
nuclear test ban outlawing abrbspheric testing that releases radiation into th€
atmGphere, the l9O Treaty of Tlatelolco declaring latin America a nuclear-
free zone, and the f!}68 NPT that committed the non-nuclear weaPon states to
not developing or pesessing nuclear weaPons and the nuclear weapon stateg

to promoiinf nuclear disirmamerrt- Following_ that, nuclear-free zone
conventions -have been concluded for the South Pacific (the Treaty of
Rarotonga), Africa (the Pelindeba Treaty), and Southeast Asil (th9 B*gI"t
Treaty), 

"and 
the use of nuclear weaPons lras been banne4 il Principle, in all of

these'regions. More reently, the CTBT was conduded in 196.
In lhe area of non-nuclear weaPons of mass destruction, the treaty

banning chemical weapons was signed in 1993 and went into force i^ 1997.
Under this treat/s provisions, the signatories accePt limitations on their own
sovereignty by agr-eeing to oPen their chemicd industries to international
inspeciin,'ani it-is hoped ttrai Uris treaty ryrll open th9 way to thecomplele
eliirination of dl dremical weaPons. At the very least, it is exPectd that it will
make it difficult for even the moct intransigent dictatorship to develop a
chemical weapons capability.

I-ooking;rt convintionil forces, the 1990 CFE treaty on conventional forces
in Europe and the 7997 Oltawa Treaty banning anti-personnel mines are
especially noteworthy. The CFE treaty, although it only covers the very s-pecific

region oi Europe and although it was possible to conclude his treaty in part
biause of the 6nd of the Cold War, still iontains maior disamrament Provisions
and very dramatically reduces the danger of an armed dash between East and
West in Europe. The Otawa Treaty, although an imPortant accomplishnrent
focusing not so much on conflict prevention as on the danger to-ordinary
cirrilian-life after a conllict, is sti[ hbbbled by the fact that the worlds largest
manufacturers and exporters of anti-personnel mine - the United States,
China, and Russiir arnong them - have yet to sign it.

The agreement on confdence ?ld security-building measures,-signed in
Vienna in-1994 by the same 35 O6CE membir corurtries as signed the CFE

Treaty, contains detailed provisions including prior.notification, the acceptance
of oblervers for military exercises, and the obligation to accrPt inspections in
questionable case, and it is a tseaty for building high levels of confidene. As a
irilitary measure, confidence-building measures are intended _to Prevent
clashes-sparked by misunderstanding or likefactors, and it goes without saying
that this 

-is 
very irirportant to Preventing conflict in general.
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Not to be forgotten in qonnection with these arms control and
disarmament treaties is the very important role that NGOs, mass
media, and other private-sector organisations play in mobilising
international public opinion to sustain and heighten government
efforts and willingness. Although the pace of nuclear disarmament
has been criticised as too slow, it should be noted that there has
been a concerted global effort involving both public and private
pressures and that this effort deserves much of the credit for
avoiding a nuclear war for the last 50 years. The Japanese
government and NGOs (especially the cities of Hiroshima and
Nagasaki and the many NGOs that have worked so hard for
nuclear disarmament) have played leading roles in this
international effort, and it is imperative that these fapanese efforts
be strengthened in the years ahead.

7.5. Buililing Global anil Regional Arms Cmtrol Structures

Efforts for disarmament and arms control are not necessarily
premised upon the conclusion of formal treaties and conventions, and
there are many other efforts being made that do not share this
premise. One example of such efforts on the global scale is the UN
conventional arms regstry system centring upon the registration of
conventional arms transfers, which was proposed by fapan and the
EC and established by UN resolution in 1991. Although this does
not go so far as to actually restrict the trade in conventional arms, it
is hoped that the registry will enhance transparency and thus
contribute both to easing international suspicions and enhancing
cpnfidence. As such, it may be thought of as confidence'building on
the international level. In a related vein is the question of what the
international community can do to prevent excessive stockpiling of
small arms and to reduce the stores of small arms such as have been
the weapons of choice in Africa, Latin America, South Asia, former
Yugoslavia, former Soviet Union, and many other theatres around
the globe. Here, the UN established the Panel of Governmental
Experts on Small Arms in 1996 at japanese urging and this Panel
issued a report in 7997. The next step is to implement the reporfs
rccommendations.
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In terms of regional efforts, the OSCE convention for security
and confidence'building has already been mentioned in the note to
item 1.4, but the OSCE has also established a high commissioner for
minority peoples who is working to prevent conflicts sparked by
ethnic disputes in Europe. Complementing this, the NGOs have
taken the initiative in establishing the European conflict
prevention platform, and this platform is already functional.

Another regional organisation deserving of mention in this
regard is the OAS, which adopted Santiago Resolution 1080 in 1991
providing for immediate fact-finding teams and other measures in
the event a member count4y's democratic instihrtions are overthrown
by illegitimate means and which established the Western
Hemisphere Security Council to implement confidence-building
rp.rsures in 1994.

In Asia, which does not have regional organisations such as
the OAS and OAU, the Asia-Pacific Peace and Dsarmament Center
established in 1989 in Katmandu is the only forum for government
and private-sector experts from throughout the region to discuss
regional s€curity and disarmament issues. However, spearheaded
by the ASEAN countries, ARF has developed into a forum for
Ministerial-level discussions of security issues with China, Russia,
the US, fapan, and other extra-regional participants. There are
especially high hopes for ARF activities in that it is a cooperative
(as opposed to an alliance) framework for regional security. So far,
ARF has considered ways of enhancing confidence by enhancing
transparency in military affairs such as with a UN disarmament
regrsqy and has studied the issue of preventive diplomacy. In 1995,
Track Two activities were started at ARF's Second Conference for
@operation among private'sector research institutions, and it may
be said that the range of possible preventive diplomacy activitie
by Asia-Pacific NGOs is growing broader.

7.6. Strmgthming Confiilmce-buililing Measuru

As should be clear from the discussion so far, the confidence
building measures established and developed by the OSCE provide
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a very effective framework for military measures for preventing
conflict in general, and it is well worth studying how such
confidence'building measures can be strengthened in other regional
organisations and among parties to latent conflicts.

Non-military Measures to Preuent Conflict in General

7.7. Strengthening the UN's Conflict-prnention Functions

Although the UN Charter specifies that the UN may take
coercive measures under Chapter 7 to maintain international peace,
this is, of course, only after all efforts to settle the conflict
peacefully have been exhausted, and Chapter 5 of the Charter
stipulates what the member states and the Security Council should
do to achieve a peaceful settlement.

Among the non-military means for a peaceful settlement set
forth in Chapter 6 (Article 33) are negotiation, enquiry, mediation,
conciliation, arbitration, judicial settlement, and resort to regional
agencies or arrangements. These are dealt with below as measures to
prevent specific conflicts. The questions here are whether or not
these arrangements for peaceful settlement are clearly established
ahead of time and whether or not the parties to the conflict are
obliged to observe them.

From that perspective, first is the question of whether the
Security Council can request the parties to the conflict to settle their
differences peacefully through non-military means in accord with
the provisions of the various articles in Chapter 5, can issue a
recommendation to that effect, or can only engage in fact-finding;
and it has been pointed out that Chapter 6 is deficient in not
providing for the sort of binding settlements as are provided for in
Chapter 7.

Second, the implicit assumption that the parties to the
conflict who would be called upon to settle their differences
peacefully under Article 33 are members of the UN means that this
process does not cover parties to an internal conflict. Compounding
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this, Article 2 paragraph 7 specifically elucidates the principle of
non-interference in a State's internal affairs, creating problems now
that more and more conflicts are of an internal nahffe.

Yet seftling these problems and buttressing the UN's conflict-
prevention capabilities will require amending the Charter to grve
the various artides in Chapter 5 close to the same force as Chapter
Zs articles, adding a reference to non-interference at the end of
Article 2 paragraph 7 referring not just to Chapter 7 but also to
Chapter 5 as amended, and perhaps some other changes. Until that
can be done, the most realistic solution s€ems to be to work to aPPly
the current Charter provisions flexibly and to do what can be done to
do what is necessary. For example, if a situation arises in a country
similar to the situation in Somalia of 1993 or the situation in
Rwanda of 1,994 where near-anarchy posed a humanitarian threat,
it is still possible that the Security Council could declare this a
threat to the peace under Chapter 7 and could instruct the
Secretary4eneral to take all necessary measures. It is necessary to
consider what japan can do to move UN conflict prevention in this
direction.

Third, it has been suggested that one possible means of
strengthening the UN's conflict-prevention capacity is to strengthen
the Secretary-General's authority for fact-finding and other
activities. Under Article 99, the Secretary4eneral is authorised 'to
bring to the attention of the Security Council any matter which in
his opinion may threaten the maintenance of international peace
and security'. In fact, however, as former UN Secretary-General
Boutros Boutros-Ghali noted in his Supplement to an Agenda for
Peace, the cutbacks in UN funding and staffing have created a

shortage of senior officials who can be dispatched as special envoys
representing the Secretariat, and it is hoped small field missions
can be created to support the envoy and the local fact-finding
mission. This is another area in which it is necessary to study what
Japan can do.

Fourth is the idea of strengthening the UN's early-warning
system for conflicts. The UN already has a humanitarian early-
warning system established with voluntary subscriptions from
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fapan. Although this is still being worked out, it is expected this
system will collect and track the information provided by the
Department of Humanitarian Affairs, Department of Political
Affairs, Department of Peace-keeping Operations, FAO, and other
UN agencies and will be equipped to provide early detection and
warning of crises before they erupt. It is essential that this system
be further strengthened so that it can be fully functional in conflict
prevention.

1.8. Straqthming Conflict Pranmtion by Regional Organisations

As noted above, regional organisations providing frameworks
for cooperative security include the OAS, OAU, OSCE, and ARF,
and everyday effort to enhance these regional organisations'
conflict-prevention capabilities is another important element from
the standpoint of preventing conflict in general. Needless to say,
the OSCE is the most advanced organisation in terms of its conflict-
prevention capability, and it is essential that the other regional
organisations learn from the OSCE and do what is right for their
organisations to strengthen their own conflict-prevention
capabilities. As is clear from the OSCE's own experience in this
field, NGOs and other private-sector organisations have a not-
inconsiderable role to play in this field. For the immediate future,
the two most important issues are perhaps those of strengthening
their Secretary-General's or Commissioner General's fact-finding
authority and enhancing their early-warning systems.

7.9. Global and Regional Consultatbns for Conflict Pranmtion

The G-7 Summit Meetings started out as summit meetings for
the seven leading Western industrial democracies to discuss
ecronomic issues. Yet today, Russia has been admitted and they have
been transformed into the G8 discussing not only economic issues but
also political and security issues on a regular basis. Although these
annual Summits are not established as a formal organisation, they
are important from the standpoint of preventing conflict in general.
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ARF is another forum that is expected to play an important
role for such dirussions. Because ARF is rnainly concerned with
discussing issues that directly impact on Southeast Asia, however,
it would be a good idea to establish a companion forum for consulting
on such issues as may arise in Northeast Asia. One possibility is b
expand the four-party consultations started among South Korea,
North Korea, the US, and China into a new six-part5r framework
also including Japan and Russia. This would be a welcome
development from the perspective of conllict prevention in general
in Northeast Asia. While there is not necessarily any immediate
threat of a conflict on the Korean Peninsula, it is essential that such
a forum be established and the possibility of mnflict averted.

7.10. Conflict-prnention through NGO Nefarorking

NGOS themselves are not so much rneans to prevent conflict in
general as they are players in implementing preventive diplomacy.
Yet they are discussed here in the realisation that it is necessary to
establish stronger networks among NGOs. When a civil war flares
up, people look to the NGOs to play an active role in preventive
diplomacy. Even in instances where Track One preventive
diplomacy by the ggvernments does not produce the desired results,
it is possible for NGOs to play a role overcoming the 'respect for
sovereignty', 'non-intervention in internal affairs', and other
considerations that make it so difficult for governments to initiate
and sustain effective preventive diplomacy, and NGOs are often
able to talk not just with the government but with the anti-
government forces and all other parties to a dispute. At the same
time, NGOS can also play an important role in mobilising
international public opinion for conflict prevention.

Such is no! however, to say that there are no problems with
NGOs as the lead players in conflict prevention. Each of the NGOs
has its own information sources, they are often wary of cooperating
with each other, and, as has frequently been pointed out, there is
little liaising and networking among NGOS. In considering NGOs as

lead players in conflict prevention, it is thus necessary to enable the
NGOs to function as a network, which mandates greater
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coordination. In some cases, NGOs tend to want to distance
themselves from governments and are not as amenable as they might
be b cooperation and coordination with the governments concerned.
Accordingl/, the question of how the NGOs and governmental
organisations, including governments and the UN, can best cooperaE
is an important issue for the fuhrre. It is hoped NGOs will figure
importantly in the measures enumerated below in items 1.17,7.72,
1.13,1.74,and 1.15.

1..1.1.. Early-Warning System

If armed clashes and other conflicts are to be prevented, it is
axiomatic that some system has to be put in place to provide early,
timely warning of such a conflicfs imminence. While all states
have such systems in place to protect their own security interests,
the international community - be it the UN, regional organisations,
or other cooperative security arrangements or be it alliances or other
military security arrangements - is just starting to try to enhance the
functioning of such early-warning systems on a more'than-national
basis. Obviously, this has to include both the ability to gather
information and the ability to analyse and evaluate the
information gathered.

Because the tendency recently has been away from
international conflicts and more toward an increase in internal
conflicts, it often happens that NGOs are able to achieve access to
information about a potential conflict faster with their independent
sources than international organisations or governments can with
theirs. Moreover, NGOs are able to report such information not only
b international organisations and governments but to the broader
international community at large so as to mobilise public opinion
and, sometimes, to move reluctant international organisations or
states to act to avert a crisis.
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7.72. Strengthmed Confidence-building

As seen in international conflicts such as the repeated clashes
in the Middle East, there are some sihrations such as the relations
between Israel and its Arab neighbors in which the relationship is
fraught with deep-seated distrust and animosity. Similarly, the
internal conflict that the world has been so Prone to since the end of
the Cold War is also marked by intense distrust, fear, and hostility
between opposing tribes and clans, with these facbrs compounded by
ignorance and poverty and the total mix underlfng the armed
clashes that result. Africa, where the long history of hatred among
the minority Tutsi, the maiority Hutu, and other tribes since the
days of colonial rule has festered and exploded, provides vivid
demonstration of the importance of building and enhancing trust
among different tribes and clans. It is essential that efforts be made
to promote trust even as the hostility that leads to war is
alleviated, and the effort to build mutual understanding through
education and personal exchanges is an important part of this.

Yet having foreign governments offer suggestions and advice in
such efforts to foster trust among the warring parties could easily be
s€en as interference in the country's internal affairs. NGOs,
however, are not as vulnerable to this charge, and they should thus
be able to play a maior role in promoting relations of mutual trush.
While fapanese volunteers have long worked within the Japan
Overseas Cooperation Volunteers (JOCV) and other organisations to
promote understanding in conflict-prone areas, it must be
remembered that these unglamorous efforts contribute significantly
to preventive diplomacy in general.

1.13. Dnelopment Assistance

There are many important reasons there have been so many
internal conflicts since the end of the Cold War. With the Cold
War's end, the ideological stand-off between East and West -
between the Soviet Union and the United States - became less

important and, in its stead, there was a dramatic increase in conflict
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fed by distrust and hostility among tribes and clant ethnic groups,
and religious sects. Another contributing factor that cannot be
overlooked in civil wars is that of povertlr, unequal distribution of
wealth, and inequalities of employment and other opportunities.

Unless a serious effort is made to deal with these underlying
issues, it should not surprise anyone that the alienated populace
should band together under political leaders who agitate for reform
and that this should result in armed clashes. While development
assistance is separate and apart from preventive diplomacy per se,

it is essential, given that poverty and other economic factors can
create a breeding ground for conflict, that efforts be made to improve
standards of living through providing economic development
assistance in regions where economic lag could well lead to armed
clashes. If this is done, it is hoped that development assistance can
conhibute to conllict prevention in areas where conflict is likely.

1.1,4. Disaster Reliel

Although disaster relief is not generally thought of as
preventive diplomacy, it very often happens in many developing
countries that a major drought or other catastrophic natural disaster
leads to serious food shortages and wide-spread famine - and that
the result is conflict between tribes and clans seeking to gain control
of scarce food resources. Such situations also typically generate
large numbers of refugees and displaced persons.

In Somalia after the Siad Barre dictatorship collapsed in
December 7997, for example, there was a major drought that
coincided with fierce civil war among a number of armed groups, and
the looting and plunder by these armed groups only made things
worse. As a result, staggering numbers of people died of starvation
and uncrcuntable others became refugees or were displaced. This is a
vivid illustration of how doing nothing about a disaster in a region
prone to conflict can move the conflict from potential to actual and of
why it is essential that an organisation be put in place to provide
emergency relief assistance in the event of a major disaster. This is
another area in which it is hoped the NGOs will be active.
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7.75. Public Eilucatian

As should be dear from the foregoing discussion, a wide range
of activities is essential in seeking to get to the root causes and to
prevent not only specific conflicts but armed dashes and conflicts in
general. In turn, the ability to do what is needed requires that the
people generally be more aware of peace and security issues,
including why military measures might be necessary, that early-
warning systems be put in place, and that confidence-building
measures, development assistance, disaster relief, and other efforts
to improve the humanitarian climate and the natural environment
are also important to prevent conflict. Such educational and
research efforts are already being undertaken in the West, and this
is obviously another area in which NGOs can be significant players.

Specif ic Conllict Prevention

The traditional definition of preventive diplomacy is to
prevent the outbreak of conflict between specific antagonists or the
outbreak of specific conllict in a specific region. Because it generally
requires immense sacrifice of lives, money, and effort to wind a
conflict down and bring it to a close once it empts, the important
issue is what can be done while the conflict is still on the verge of
erupting to keep it from actually erupting.

Because the principals are on the verge of armed conflict, such
non-military measures as getting negotiations between the
principals started, issuing early warnings, dispatching fact-finding
missions, trying to prevent conflict through mediation and
conciliation, providing arbitration and resort to judicial process,
mobilising international public opinion, holding international
conferences, promising economic and technical assistance, and
instituting economic sanctions are crucial to averting the outbreak of
armed conflict. At the same time, such military measures as
confidence-building, military embargoes, preventive deployment
and the establishment of demilitarised zones, and the threat of
coercive measures by global or regional organisations are also
important to preventive diplomacy. While the UN, regional
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organisations, and national governments can play a major role in
implementing these measures, there is also much that the NGOs can
do. To be sure, there is little room for the NGOs to act in the
military area, but it is hoped they will be major players in the non-
military field.

Non-military Measures to Prevent Specific Conflicts

2.7. Negotiation among the Principals

As noted at the outset, this research project was done with
special attention to preventive diplomacy within the international
framework context. While it thus focuses on efforts to involve the
international community as a third party for conflict resolution, this
is by no means to say that direct negotiations between the principals
are unimportant. It is axiomatic that direct negotiations between
the principals are one measure that can be instituted to resolve a
dispute. When it is difficult to resolve the dispute through such
direct negotiations, however, the question arises as to how the
international community can get involved and what it can do.

2.2. Early Warnings

Sending out early-warning notifications to inform the rest of
the international community about a specific conflict on the verge of
erupting is important in terms of keeping the pending conflict from
erupting. This is because it is then possible, on the basis of this
early warning, for the international community to do the many
things that should be done to avert the conflict.

It should be noted, however, that it is difficult in fact to issue
such early warnings, usually because of the political policy
decision-making process associated with their issuance. While the
UN or member states are the logical parties to issue such early
warnings when a conflict is imminent, it is usually mid-level
bureaucrats who are responsible for the data analysis but high-
level policy-makers who have to make the final decision. At times,
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the communication between the analysts and the policy-makers is so

bad that the warning is issued but gets ignored as policy input. Very
often, this happens because the analysts, seeking to protect
themselves against charges of having failed to predict a given
conflict accurately, churn out mealy-mouthed ambiguity, the policy-
makers find it impossible to institute preventive diplomacy
measures on the basis of the reports they get, and warnings tend to
get ignored. In one famous instance, US intelligence sources spoke of
the possibility of an Iraqi invasion of Kuwait right before Iraqi
forces invaded Kuwait, on 2 August 1990, but this warning was
ignored.

In seeking to offset this shortcomin& it is hoped that NGOs
can enlighten international public opinion about crisis situations and
that this can then serve to pressure those governments and
international organisations which tend not to recognise the
situation's gravity.

At the same time, it is necessary to point out that conflict
early warning is not like predicting earthquakes but is more like
forecasting typhoons. If it were akin to earthquake prediction, it
would suffice to issue just one early warning that an
earthquake/conflict will strike. Yet because it is closer to
forecasting typhoons, continuing tracking and analysis is needed.
Likewise, it is not enough to issue a single early waming of a pending
mnflict. The research and analysis cannot be a static Process but has
to be a dynamic process as the situation develops, and this is an
extremely important point to remember in connection with early
warning efforts. As the conflict evolves and moves closer to the
brink, the measures that should be taken to minimise the damage
and the suffering change, and this mandates very detailed, very
intense data analysis on a continuing basis. This is the essence of
early warning systems.

While the UN and its member states - the main players in
preventive diplomacy - obviously have their own early-warning
structures in place, the NGOs are especially well placed to utilise
their networks to provide early warning of potential conflicts and,
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by informing international public opinion, to move the UN and
rrrember states to action.

2.3. Strmgthened Structures for Sharing Information

In connection with enhanced early-warning systems, when a
specific conflict is on the verge of erupting, the tendency is for an
entity possessing relevant information - be it a State government, an
international organisation, an NCO, or another private-sector
entity - to want to horde the information and to not want to share it
with other entities concerned. As a result, early warnings are not as
effective as they should be and the international communi$r's
response is unduly delayed. This highlights the importance of
strengthened provisions for sharing information. Although it is not
uncorunon for military allies to share strategic information in an
international conflict, information sharing is just as - if not more -
important in the increasing number of internal conflicts. While the
Department of Humanitarian Affairs is taking the lead at the UN,
for instance, in strengthening the early-warning information system
there, the OAU, for example, does not have sufficient access to
Department information and know-how about Africa, nor does it
pass enough of its own information along to the Departsnent. Nor are
the OAU's information relations with such subsidiary organisations
as ECOWAS much better. Likewise, the need for enhanced
networking among NGOs has already been touched upon under ihm
1.10. It is essential that all of the bodies involved - international
organisations, states, and NGOs - do more to share information to
head off specific conflicts more effectively.

2.4. Fact-ftnding Missions

If conflict is to be averted, it is essential that the situation be
understood as fully and as accurately as possible when it is on the
brink. Accordingly, it is often necessary to send fact-finding missions
to the dispute'ridden area where a conflict is about to break out and
to conduct emergency fact-finding in line with the early warning of
impending crisis. This is the significance of the 'enquiry'
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enumerated as one means of peaceful settlement in Artide 33 of the
UN Charter. Indeed, such fact-finding missions are often the first
step toward a peaceful settlement. It frequently happens, for
example, that the UN Secretary-General puts fact-finding missions
together and sends them to flash points at the explicit request of the
parties to the potential conflict. In reality, such UN fact-finding
missions work in cooperation with Amnesty International, Helsinki
Watch, and other NGOs to ensure that their fact-finding is
thorough and balanced.

On the basis of such fact-finding missions' reports, the
international comrnunity can then select the most effective options
for achieving a peaceful settlement.

2.5. Mediation anil Conciliation

When it proves difficult to defuse the crisis through direct
negotiation between the principals, the international community
may intervene with the principals as a third party under the
provisions of Article 33 of the UN Charter and may offer support in
a variety of ways to resolve the conflict. This support is commonly
referred to as peaceful settlement of the conflict and specifically
includes offering its good offices, mediation, and conciliation. Such
assistance may be made available by the UN or other international
organisations, by one or more states, by a group of international
statesmen and luminaries possibly including the UN Secretary-
C*neral, by an N@ or NGOs, or even by a single individual.

These means for peaceful settlement are especially important
to heading off a conflict when negotiations between the principals
have broken down and they are inclined to seek a military solution.
In most cases, parties go to war not because the two sides are intent on
going to war but because, even though they want to avoid an armed
conflict, they misread the other side's actions and/or intentions and
the result is that they stumble into a war neither side really wants.
The Falklands conflict that erupted on 2 April 1982 is instructive in
this regard. Argentina and the UK had been involved in direct
negotiations over the Falklands right up through March 1982 when
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the UK interpreted a minor manoeuvre by Argentina as preparatory
to a full-fledged invasion. Following ihis, loth sidei reicted to
their worst<ase readings of the other side's actions and intentions,
the situation deteriorated rapidly, the British Navy ended up
landing troops on the Falklands, and major military clashes ensued.
This is a grrm reminder that most such conllicts arise not because
they are premeditated by the principals but because of misreadings
and miralculations. Accordingly, even when negotiations between
the principals have deadlocked or broken down, it may stilt be
possible to avoid a conflict if the international community takes the
appropriate steps to promote a peaceful settlement as itemised
below.

Arnong the steps to encourage peaceful settlement of a dispute,
'good offices' involves not going into the substance of the issue under
contention but offering a venue and other services to facilitate
negotiation between the parties to the dispute. By mediation is
meant the international community's getting into the substance of
the issue and providing support in an effort to help the principals
find a solution. And conciliation involves the international
community even more in the substance and includes suggesting ways
in which the principles can resolve their differences.

While the UN Secretary4eneral has long been part of efforts
in this area by sending special envoys and on-site fact-finding
missions, former UN Secretary-General Boutros Boutros4hali wrote
in his Supplement to an Agenda for Peace that the UN's financial
difficulties and staff reductions have created a shortage of senior
officials who can be sent as special envoys and expressed the hope
that small field missions could be created to support such envoys and
fact-finding missions.

While the issue of UN structural reform and the US position
have made it difficult for the UN to respond to this hope,Iapan is
continuing to approach this issue positively with the international
communit5/s best interests in mind.

Quite aside from the UN, it is essential that fapan develop
gteater will and capability for taking independent diplomatic
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initiatives b contribute in the mediation and conciliation areas. For
example, institutional arrangements should be put in place enabling
former Prime Ministers or former fapanese Ambassadors to the UN,
as well as other individuals who may be very respected in sPecific
countries and regions, b act in this field as necessary.

At the same time, it is also essential that Japan be prepared
to foster the kind of NGOs and private-sector individuals who can
lead such efforts. People who have taken part in overseas volunteer
activities might be loosely organised by region, countr;/, or specialty
and arrangements might be made to send such people overseas again
as the need arises.

In recent years, the increase has been not so much in
international conflicts as in internal conflicts between opposing
domestic forces. If there are NGOs that have influence with both
sides to such an internal dispute, such NGOs are Probably in a
position b play a more effective role than governmenb could play.
Among the many such private'sector organisations overseas are the
International Crisis Group (ICG) and International Alert. Although
it is not yet clear exactly how much these organisations have
actually accomplished in the conflict prevention field, it is
essential that Japanese NGOs try to build closer relations with
them.

2.5. Ailjuilication and Resort to ludicial Settlanent

When the parties to the dispute seek to have it resolved by
the courts, it is possible that adjudication or a judicial ruling can
play a role. Yet even though the Permanent Court of Arbitration
was established under the terms of the Convention for the Pacific
Settlement of International Disputes, the sad truth is that this
Court was, for all intents and purposes, non-functional. In this same
area, the UN established the International Court of Justice in the
Hague to adjudicate international disputes. While it is obviously
preferable that the dispute be settled through adjudication, such
adjudication must be premised upon both parties to the dispute's
having submitted the dispute to adjudication and being willing to
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abide by the results. Even the International Court of Justice does not
have binding jurisdiction and states have the option of entering
reservations with regard to the Court's decisions, thereby
effectively gutting its jurisdiction and legal authority. It is thus
imperative that some way be found to encourage countries to accept
Court judgments without reservation. This is a point also made by
former UN Secretary-General Boutros Boutros4hali in his AgeruIa

for Peace, in which he writes of the need for all member states to
acept the Courfs general jurisdiction under Article 35 of its Statute
without reservation. Territorial disputes, for example, are often
brought before the courts for adjudication, but countries often reject
the results when they are not to their liking.

2.7. Appeals to lnternational Public Opinion

When early warnings and other information indicate that the
dispute between the principals is very heated and that it may
easily escalate into armed conflict, it is often necessary to criticise
the principals in the court of world opinion. In that sense, there are
great hopes for the role that the media and NGOs can play. On
this, it should be noted that, unlike the situation in Bosnia, it very
happens that it is difficult to get the rest of the world to listen to
information about internal conflict in Africa, where the great
powers' interests are not directly at stake. In Somalia in 1991,
armed struggle arnong a number of factions at a time of maitr drought
resulted in the generation of vast numbers of refugees and famine
victims. In this situation, the NGOs and the media quickly
appealed to international public opinion on the need for prompt
humanitarian relief assistance efforts, and a climate of opinion was
created recognising the need to respond quickly to this tragic
situation.

2.8. Holding lnternational Conferences

When the dispute does not appear amenable to peaceful
settlement, the two sides are hardening into sharper opposition, and
it is likely that armed conflict will erupt, it is sometimes necessary
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for all of the countries concerned to hold emergency international
conferences, including the principals, on how armed conllict can be
averted.

2.9. Prombing Economic and Technical Assistance

When a specific conflict is on the brink of erupting, it is
sometimes possible for the international community to hold out the
promise of economic or technical assistance so as to win concessions
and cooperation from the principals to the dispute and hence to
reduce the danger level. In 'carrot-and-sticlC preventive diplomacy
terms, such measures are what might be termed the carrot.

Perhaps the best-known example of such action is the promise
of technical assistance to North Korea in return for its stopping its
nuclear development progmm. In 1994, there was considerable
suspicion and concern that North Korea might be developing a
nuclear capability and the situation was very tense, including the
possibility of an armed clash between North and South Korea. At
the time, the UN Security Council held impassioned discussions on
whether or not to adopt a resolution providing for sanctions against
North Korea. Yet this situation was alleviated and the problem
basically solved when former President Carter visited North Korea
in fuly 1994. Meeting with Kim ll-Sung Carter promised to provide
light-water reactors to North Korea and was able in turn to win a
North Korean promise to halt its nuclear development program,
thereby achieving the breakthrough needed to defuse the situation.
This issue was resolved not simply because Carter mediated it but
also because he was able to play the diplomatic card of promising
technical assistance. Following this, the United States and North
Korea conduded the Geneva Agte"d Framework in Ocbber 1994 and
the Korean Peninsula Energy Development Organisation (KEDO)
has been working on providing the light-water reactor and resolving
other issues in line with this Agreed Framework.
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2.70. Imposing Diplomatic Sanctions

Article 41 of the UN Charter provides that diplomatic
sanctions may be imposed. Like the economic sanctions in item 2.14,
diplomatic sanctions are in addition to the diplomatic pressures
applied when it looks as though the dispute will develop into a
full-fledged armed conflict and are intended to get the parties to the
dispute to reconsider their drift toward armed conflict. Among the
possible diplomatic sanctions are the severing of diplomatic
relations and refusal to allow the country to join international
organisations. Along with the economic sanctions discussed below,
diplomatic sanctions are the stick part of the carrot-and-stick
package. While these are mandatory measures taken upon the
decision of the Security Council, they fall within the broader scope
of non-military measures for conflict prevention.

2.1.1,. lmpsing Econotttic Sanctions

When the parties to the dispute have failed to respond to
third-party mediation and conciliation and other efforts by the
international community and it is expected that the situation will
escalate into armed conflict, economic sanctions may be imposed as
part of an effort to exert economic pressure and to get the political
leadership to reconsider actions such as might lead to armed
conflict.

When Iraqi forces invaded Kuwait on 2 August 1990, for
example, the UN Security Council called for the immediate and
unconditional withdrawal of Iraqi forces from Kuwaiti territory. It
also adopted Resolutions 651,665, and 670 respectively dealing with
possible economic sanctions and imposed a total economic embargo on
Iraq. Under Chapter 7 of the UN Charter, when the Security
Council deems that economic sanctions do not have the desired
effect, it may then take military coercive measures. Accordingly,
the procedure for determining whether or not the economic sanctions
are having the desired impact is crucial, but this is not an easy
determination to make. Former UN Secretary-General Boutros
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Boutros-Ghali has written of the various issues involved in the
UN's imposing economic sanctions in his Supplanmt to an Agmila

for Peace.

Military Meesutes to Pteomt Specific Conflict

2.72. Confiilmce-buililing Measures

Confidence-building measures are, of course, important even
before a specific conflict has been identified. Yet they are crucial
when the principals are on the brink of conflict. While it is
difficult to institute many confidence-building measures at this
stage, it is hoped that the measures that can be instituted will be
instituted.

For example, important confidence'building measures can be
taken to facilitate communication between the opposing military
commands to avert the danger of conflict's arising as a result of a
misreading of the other side's military manoeuwes. Similarly, a
hot line established between the two sides can be used to open a
channel of communication between the leaderships so as to lessen
the danger of an armed clash based upon a misreading or
misjudgment of the other side's intentions. Going even further, the
O6CE has created a system of on-site inspections for questionable
situations, and it might be possible to make greater use of such
systems.

2.13. Military Embargo

Faced with a situation that could lead to armed conflict if it
is not resolved, it is corunon for the parties to the dispute to step up
their preparations for war. In this stage, the parties to the dispute
typically appeal for outside military support in girding for this
potential conflict, and there are many outside parties who will
gtadly respond to such a request with military support. Yet if this
outside military support flow is unrestricted, there is the fear that
an armed conflict, once it gets started, will quickly escalate and the
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flames or war will burn ever-hotter. A military embargo against
the region is thus desirable from the preventive diplomacy
standpoint so that, as noted below, forces can be dispatched to the
troubled region and shipments of weapons can be intercepted in line
with the early- warning that conflict is imminent.

2.14. Preventiae Deployment anil the Establishment of
Demilitariseil Zones

Consideration should also be given to the preventive
deployment of peace-keeping forces and the establishment of
demilitarised zones when a troubled region is on the brink of
conflict. Preventive deployment and the establishment of
demilitarised zones were also proposed as preventive diplomacy
measures in former UN Secretary4eneral Boutros Boutros-Ghali's
Agmila for Pmce. In effect, this proposal looks at the dispatch of
UN personnel and the establishment of demilitarised zones as
would be done at the decision of the Security Council after a conflict
had broken out or after it had ended and asks if this cannot be done
before the conflict breaks out, preferably with the agreement of all
parties to the potential conflict but even at the request of just one
party and perhaps only on one side of the border.

The Security Council dispatched the UNPROFOR to prevent
conflict in Macedonia. At present, UNPROFOR has been withdrawn
and UNPREDEP has undertaken preventive deployment in
Macedonia. The preventive deployment of UN forces to Madedonia,
done in line with this item and at the request of only one party to
the potential conflict, yet it stands as preventive deploymenfs only
suctess story to date. It should be noted, however, that neighboring
Albania and Yugoslavia seem to have given this initiative their
tacit blessing.

In such UN preventive deployment and the establishment of
demilitarised zones, it is imperative that all due respect be paid to
national sovereignty and that the UN be strictly fair and
impartial. Otherwise, as happened with the safe areas
established in the Bosnian conflict, this can be perceived by one of
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the parties to the conflict as a hostile act and can actually end up
making the conflict even worse. More important, it is essential that
the international community demonstrate its concern with the
situation and show that it has both the will and the capacity to
prevent or quell the conflict. Indeed, there may be times when it
will be impossible to hope to achieve much if it is clear from the
outset that the forces will be withdrawn, no resistance will be
shown, and the UN will not even consider full-rale intervention in
the event of actual conflict.

2.15. Threat of Coerciae Measures by Global or Regional
Organisations

Much of the discussion of preventive diplomacy has included
pointed statements that preventive diplomacy is mere illusion
unless it is backed up with adequate military force. The thinking
behind this statement is that persuasion, minor concessions, and
rnere threats are not going to be effective against parties to a conflict
- especially since parties to a conflict are not always able to make
fully rational judgments - that have put their national, ethnic,
tribal, or religious prestige on the line. Only a decisive show of will
backed by credible military force, it is argued, can be effective in
such situations.

Stemming the outbreak of all-out armed conflict between the
parties when it is crunch time demands that the arrangements be in
place for the prevention of a specific conflict and that these
arrangements enable the global organisation or regional
organisation to warn the parties involved of the possibility that it
rvill institute military coercive measures - and that this threat be
effective in wresting concessions from the parties and hence in
averting an armed clash.

While such measures include coercive measures by the UN
under its policy of cooperative security and coercive measures in line
with the exercise of the right of collective self-defence, it is
necessary to distinguish clearly between the two. An example of
coercive measures under the cooperative framework is when the
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Security Council adopts a resolution, the principals are warned that
coercive measures will be taken under the resolution, and the
aggr€ssor decides not to go through with the planned aggression. To
cite a specific example: in fuly 1994, the Security Council adopted
LJNSC Resolution 940 authorising member states to start an
enforcement operation against the military government of Haiti for
its refusal to honour the |uly 1993 Governors Island Agreement.
Following that, a multilateral force was assembled spearheaded by
the US, this force dispatched to Haiti, the military government
there fell, and the transition to democracy was effected.

Whether it is a cooperative security framework, even
including the parties to the conflict, or is a security arrangement
based upon the right of collective self-defence, a demonstration of
resolve backed by credible military force is undeniably the final
resort in preventing or deterring conflict in toda/s world.

Conflict Prevention in the Conflicfs Early Stages

Once an armed conflict actually breaks out between the
parties to the dispute, the focus of preventive diplomacy shifts to
keeping the conflict from escalating and to bringing it to the earliest
possible conclusion. Many of the measures that were instituted in
Stage Two to prevent the outbreak of a specific conflict have to be
sustained in this Stage Three as well, and thus many of the measures
that were important in Stage Two are also important in Stage Three.
The main measures implemented to keep the conflict from escalating
and to bring it to the earliest possible conclusion include the
military measures of imposing a military embargo, establishing and
defending safe areas, protecting humanitarian relief efforts, and
warnings of and implementation of coercive measures by
international and regional organisations. Even so, it is still
necessary to continue a parallel emphasis on such non-military
measures as mediation and conciliation, international conferences,
diplomatic sanctions, humanitarian relief efforts, and appeals to
international public opinion. Yet because the primary emphasis
bnds to be on military measures once things reach this stage, there
is less that NGOs can do. This distinction between military
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rnasures and non-military measures aside, if the efforS to bring the
conflict under contul or to an end succeed while the conflict is in its
early stages, it can be counted a success for preventive diplomacy.
While the phrase 'in its early stages' usually means within a few
days, weeks, or sometimes months, it was several years before the
cnnflict in former Yugoslavia could be brought to an end; and opinion
is divided on whether to count this as a success or as a failure for
preventive diplomacy. Generally speaking, when it takes a long
time before the measures can be implemented, they are referred to
not as preventive diplomacy but rather as conflict management.

Miil-conflict Military Measures for Conflict Ptaention

3.7. Military Embargo

Once a conflict has erupted, it is common for the parties to the
conflict to appeal for outside military assistance. Yet if outside
forces supply military personnel, weapons, ammunition, and other
assistance, the end result is likely to be a sharp escalation of the
conflict. Keeping the conflict from spreading in its early stages thus
requires that emergency steps be taken to keep outside forces from
providing additional personnel, weapons, ammunition, and other
supplies, and this often means embargoing such movernents by closing
the borders and restricting access to the conflict area. In fact, it has
happened that the UN Security Council has acted very soon after a
conflict erupted to adopt resolutions closing the war zone's borders
and has called upon neighbouring countries to refrain from supplying
military assistance to the belligerents.

3.2. Establishing anil Defeniling Safe Areas

While it is difficult to categorise this as preventive
diplomacy, the establishment and defence of safe areas is an urgent
issue for protecting non-combatant civilians from the ravages of war
for humanitarian reasons, given that it is very common for non-
combatants to be the main victims of internal conflict. At the same
time, the likely increase in civilian casualties if this is not done can
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easily lead to increased hostility and animosity toward the other
side in the conflict and hence lead to a widening of the war. Safe
areas are thus very important in the sense of minimising civilian
casualties in any internal conflict, and there have been cases in
which the civilian residential zones have been declared safe areas
and UN forces have been deployed to protect these areas.

In Bosnia, for example, IJN forces were deployed with the
mission of defending the six main urban areas that the Security
Council had designated safe areas, while in Croatia the Security
Council designated several UN Protection Areas (UNPAs) that were
defended by UN forces and where Serbs and Croats could live
together in peace. Similarly, the Security Council designated and
maintained humanitarian areas in Rwanda. However, it
ultimately proved difficult for the UN forces to protect the
civilians in the Bosnian safe areas and the UNPAs in Croatia
because they did not get adequate cooperation from the principals to
the conflict.

3.3. Humanitarian Relief Efforts

As an internal conflict intensifies, it often happens that the
humanitarian organisations and NGOs' disaster relief efforts for
the victims are themselves the target of looting and pillage by the
waning factions and that the relief supplies do not reach the people
they are intended for. As a result, there is widespread starvation
and vast numbers of people are made refugees or displaced, which in
turn fans the animosity between the wirring parlies and invites
further escalation of the conflict. As a consequence, the people
providing such humanitarian relief have to be afforded the
necessary protection so that the relief supplies they provide
actually reach the people they are intended for. While this might
fall outside of the traditional scope of preventive diplomacy, it is
nonetheless important in keeping the conflict from spreading and in
bringrng the conflict to an early conclusion.

In Somalia, when the fighting grew fiercer among a number of
armed bands and virtually the whole of the country was thrown into
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a state of near-anarchy, humanitarian relief supplies intended for
the civilian population wer€ targets of opportunity for these armed
bands and ended up not reaching their intended recipients. As a
result, the UNITAF multilateral force of US and other personnel
was sent to the area in December 7992 to provide protection for the
humanitarian relief activities so that the relief supplies would
actually reach the civilian population.

3.4. Warnings of Coerciae Measures by Global or Regional
Organisations

When war actually breaks out despite everything that was
done in Stage Two, it is necessary to take a wide range of measures in
Stage Three to keep the conflict from spreading and to bring it to the
earliest possible conclusion. Yet if even these measures fail to bring
the conflict to an end and it looks as though the conflict will
escalate further, the UN or regional organisations may have to
consider threatening the use of military coercive measures. While
these are largely the same measures as mentioned in item 2.15, they
are taken in this stage to keep a conflict that has already broken out
from spreading and escalating.

In the Bosnian conflict and other conflicts, the Security
Council adopted a number of resolutions authorising mernhr states b
take coercive measures and warned the principals that such
rrrcasures would be taken under Chapter 7 of the Charter. In seeking
to defend the six safe areas that were designated in Bosnia, for
example, Resolution 836 was adopted on 4 fune 1993, authorising air
strikes by member states if these safe areas were sublect to attack by
the parties to the conflict, and Resolution 844 was adopted on 18 fune
reaffirming the authority for such strikes.

3.5. Coerciae Mmsures by Global or Regional Organisations

When the situation does not improve even though the UN or a
regional organisation has warned the parties that it will take
military coercive action in the absence of improvement, it is
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necessary to consider trying to keep the conflict from spreading not
iust with warnings but with actual military action. That said, it is
difficult to call the preventive diplomary a sucaess if the use of such
coercive force fails to stem the spread of the conflict in fairly short
order and the conflict continues.

An example here is seen in a case in which a regional
organisation actually did resort to coercive actions based upon
authorisation from the Security Council to take such military
coercive action. In line with Resolutions 836 and 8,14 mentioned
above, NATO launched limited close-support air strikes against
Serb military targets in retaliation for a Serb attack on Gorazde,
which had been designated a safe area, in April 1994.

Mid-conflict Non-military Measures for Conflict Prevention

3.6. Continuing Negotiation

Although there is not much room for negotiation between the
principals once the efforts to keep the dispute from developing into
an armed conflict have failed and armed conflict has actually
broken out, it often happens that there is still room for the
principals to continue to negotiate to keep the conflict from
spreading, escalating and being drawn out.

3.7. Mediation and Conciliation

Even if the situation develops such that armed conflict has
broken out and there is no room for negotiation between the
principals, it is still possible that mediation and conciliation by a
third party immediately after the start of the conflict can prove
effective in bringing the conflict to an early conclusion, and these
efforts are assuredly part of preventive diplomacy.

If the conflict develops into full-fledged war despite these
efforts, it may be said that preventive diplomacy has failed.
Following that, the usual course is for the war to go on for a while
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longer until it reaches a stalemate, at which point the principals
start to look for ways to settle the conflict to their advantage. At
this point, it may be possible for the international community to
provide third party mediation and conciliation, to arrange a cease-

fire, and to pressure the principals to end the conflict, yet this is not
preventive diplomacy but is conflict rrnnagement. Nevertheless,
mediation and conciliation are important not iust in keeping the
conllict from erupting but also in promoting closure for a conflict once
it has started.

For example, as may well be imagined, there were a number of
conciliation proposals made to the three parties to the conflict in
Bosnia. In january 1993, co-chairs Vance and Owen at the
International Conference on the Former Yugoslavia pintty convened
by the UN and the EU proposed a lO-state plan that would have

divided Bosnia into 10 autonomous stabs. In August 1993, co-chairs

Owen and Stoltenberg at the same International Conference
proposed the three-way partition of Bosnia. Then in February 1994,

lhe Clinton administration unveiled a proposal to divide Bosnia
into two ar€aq one for the Islamic and the Bosnian Croat forces and
the other for the Bosnian Serb forces. The war was finally brought
to a close when the parties to the conflict accepted this last
partition plan. While this is introduced here as an example of
ionflict management diplomacy, it may also be considered an
example of preventive diplomacy in that the conflict could well
have dragged on for another decade or two if such efforts had not
been rnade.

3.8. International Confercnces

The holding of an international conference bringing together
all of the belligerents and other parties concerned after the conflict
has broken out and arranging to hold emergency discussions to
discover ways of bringing the conflict to a prompt conclusion is also
preventive diplomacy. Given fears that the Bosnian conflict, which
had broken out in March 1992, would spread further, the
International Conference on the Former Yugoslavia was convened in
London in August 1992 with the participation of the belligerents and
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rnany other concerned parties to discuss possible policies for bringing
the conflict to an early conclusion. This Conference gradually took a
more and more active role in working for a solution to the conflict.
Likewise, following the collapse of the Siad Barre dictatorship in
Somalia in December 1991, fierce fighting broke out among a number
of armed groups and virtually the entire country was plunged into a
state of near-anarchy. Faced with this situation, the Addis Ababa
Conference was held in Addis Ababa, Ethiopia, in January 1993
with the participation of 15 belligerent forces to discuss not only
how to restore peace but also how to rebuild the economy.

3.9. Diplomatic Sanctions

Even after the conflict has broken out, there is often still room
for working for an early resolution by continuing to exert diplomatic
pressure on the principals. Diplomatic sanctions of this sort are an
important means of sending the principals a clear message from the
international community. One outstanding example here is UN
Security Council Resolution 777 of September 19, 7992, which
expressed doubts about whether or not the reconstituted Yugoslavia
was fit to inherit the former Yugoslavia's UN seat in light of
suspicions that it was providing military assistance to the Serb
forces in Bosnia and which was a clear statement that the new
Yugoslavia would not automatically succeed to the former
Yugoslavia's seat. This Resolution marked the start of new
Yugoslavia's increasing diplomatic isolation in the international
community. Yet as with economic sanctions, there is considerable
question as to how effective diplomatic sanctions can be when the
principals ignore them and do not feel the pain.

3.70. Economic Sanctions

Economic sanctions at this stage are intended to help bring the
conflict to an early end by exerting economic pressure on the
principals to the conflict and/or such parties as might be providing
assistance for the principals. An example of economic sanctions
initiated after a conflict had broken out is embodied in Resolution
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757 adopted on 31 May 1992, after the Bosnian conflict had already
broken out. This Resolution enacted economic sanctions against
Yugoslavia as a means of pressuring that country to halt its military
assistance to the Serb forces in Bosnia. The economic sanctions
against Yugoslavia were subsequently stepped up, the Yugoslav
economic situation become quite perilous, and Yugoslavia not only
gradually became stingier with its assistance for the Serb forces but
changed its position so much that it pressured the Serb forces to
accept a later conciliation offer.

In most cases, however, it is difficult to ensure respect for or
verification of economic sanctions or an economic embargo, and what
economic difficulties it imposes are used by its target as a means of
enhancing group solidarity, making it very difficult to devise
effective economic sanctions.

3.71. Humanitarian Relief Actiaities

It often happens that it is difficult to supply non-combatants
with food, water, clothing, and other basic necessities in the midst
of an internal conflict, that it is difficult for civilians to maintain
even minimum standards of living and that large numbers of people
are forced to flee. This situation in turn fans the haffed and
hostility among the warring ethnic groups, tribes, or clans and leads
to further escalation of the conflict. Humanitarian assistance for
the conflict's many victims is thus essential, not only for
humanitarian reasons but also to break out of this vicious circle, and
humanitarian relief is an important means of seeking to prevent the
conflict's spread. That said, it often happens that these
humanitarian relief efforts are the target of attacks and looting by
the belligerents, and it is therefore necessary to institute measures
for protecting relief efforts, as noted in item 3.3.

3.72. Mobilising Internatbnal Public Opinion

Another form of preventive diplomacy is for the media and
NGOS to be sharply and loudly critical of belligerents who engage in
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obscenely brutal actions in the conflict's early stages and to work for
the conflic(s early conclusion by seeking the belligerenfs ostracism
within the international community. Indeed, this can be just as
effective as governmental diplomatic sanctions in enabling the
international community to send the belligerents a very clear
rrEssage.

The pressure that international public opinion exerted on the
Serb forces in Bosnia is one example. The international media were
critical of all three parties to the Bosnian conflict, but were
especially critical of the Serb forces' 'ethnic cleansing' policies of
raping, killing and driving out members of other ethnic groups, the
Serb effort to take UN personnel hostage and other Serb atrocities.
As a result of the anti-Serb feelings aroused by these media reports,
the Serb forces very quickly became outcasts within the
international community. This also contributed to a greater public
acteptanc€ of the resort to air strikes against Serb positions and the
bombing by NATO forces in August and September 1995. As a result,
the Serb camp suffered heightened battle fatigue and became more
desirous of ending the war, a cease-fire was achieved throughout
Bosnia in October 1995, and the four-year conflict was finally
brought b an end. As noted above, however, opinion is divided on
whether to credit this to preventive diplomacy or to conflict
rnanagement.

Post<onflict Recur:rencc Prevention

When the preventive diplomacy measures enumerated in the
previous section for implementation in the early stages of the
conflict are not successful, the conflict is likely to rage even more
fiercely for a while before conflict-management diplomacy by the
principals or by third parties can bring it to a close. Recently, the
pattern has been for the UN or other organisations to provide peace.
keeping operations to monitor the truce or the cease-fire once
agreement is reached between the principals.

Even in this Stage Four, it is imperative that efforts be made
to keep the conflict from breaking out again, and it is essential that
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consideration be given to taking the appropriate military and non-
military measures. If it is an inter-State conflict, such necessary
military measures as monitoring and enforcing the ceasefire and
demilitarising the combat theatre may have to be joined by such
non-military measures as holding international conferences to
alleviate the deep-seated distrust and animosity between the
principals, efforts to enhance mutual understanding, humanitarian
relief efforts, and the repartiation of refugees and displaced
Persons.

If it is an internal conflict, however, the tendency is for the
UN or other international bodies b get involved in a broader range
of activities to keep the conflict from flaring up again. Especially
when the conflict has been long and dragged out, these measures
include not iust monitoring and enforcing the cease-fire and
demilitarising the combat theatre but also such military measures

as disarming and demobilising the armed forces, clearing anti-
personnel landmines, and collecting, controlling, and destroying
small arms. There is also a wide variety of non-military measures
that can be taken. Because such internal conflicts often leave the
land wasted, the infrastructure a shambles, and the State structure
in chaos, keeping the conflict from flaring up again demands efforts
to resolve the ethnic, tribal, or religious differences, to lighten the
burden of ignorance and ynverty, and to rectify the inequalities in
the distribution of wealth that fuelled the conflict in the first
place. Accordingly, this mandates a willingness to settle the
underlying issues not by force of arms but by holding democratic
elections and by supporting democratisation, the establishment of a
judicial system, the training and deployment of a new poliry force,

and a wide range of other measures so that the issues involved can be

resolved by democratic means. In addition, it is also essential to
promote, inter alia, mutual understanding to mitigate the hostility
and distrust between the principals, humanitarian relief assistance,
repatriation of refugees and displaced persons, resocialisation of
combatants, and monitoring of human rights guarantees. In short, it
is essential that the international community provide the full range
of support for nation-building - what former UN Secretary-General
Boutros Boutros€hali has termed post-conflict peace-building.
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There are many countries that are candidates for such post-
conflict peace'building, among them Cambodia in Asia; Somalia,
Rwanda, Brundi, Angola, Mozambique, and Liberia in Africa;
Bosnia and Croatia in Europe; and El Salvador, Guatemala,
Nicaragua, and Haiti in Latin America and the Caribbean. All of
these countries have been through fierce internal conflicts and need
to rebuild their economies and their societies following the
conclusion of hostilities. While each region is distinctive and each
situation has its own problems that need to be addressed, all of
these countries are similar in demanding comprehensive
development assistance from the international community.
Moreover, almost all of them have previously hosted UN peace-
keeping operations and are relatively favourably inclined to the
international community's playing a role in their recovery and
rebuilding.

The NGOs are especially well suited to plalng a leadersNp
role in non-military activities in Stage Four. Unlike Stages Two and
Three, and like Stage One in which there is no specific conflict
identifiable, Stage Four is relatively amenable to NGO activities.

Post-conflict Military Measures to Ptawfi Ruuttene

4.7. Monitoring and Maintmnnce of a Cense-fire

Once the fighting has stopped and the principals have agreed
on a truce or a cease'fire, it is essential to ensure that this agreement
is respected and that fighting does not break out anew. Of late, such
c€ase-fire monitoring and enforcement has been carried out by UN
peace-keeping operations. The activation of such UN peace-
keeping operations is premised upon a number of procedural actions
being taken. The first is that there has to be a cease'fire agreement
between the principals calling upon the UN to monitor and maintain
the cease-fire. Based upon this agreement, the Security Council
then adopts a resolution establishing the peace-keeping operation,
UN personnel are sent to the theatre to monitor the cease'fire, and
UN monitoring of the cease-fire is begun. The main peace'keeping
operations active at present monitoring cease-fires and doing the
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other tNngs that need to be done to ensure the conflict does not flare
up again are UNTSO (established in 1948), UNDOF (established in
7974), UNIFIL (established in 79781, UNMOGIP (established in
1949), LJNFICYP (established in 1964), and UNIKOM (established
in 1991).

4.2. Demilitarising the Theatre

Where it is deemed that there is a strong likelihood fighting
may break out again even after the conflict has been brought to a
halt, it is desirable that a demilitarised zone be established and
supervised along the border to prevent the resumption of hostilities.
Following the end of the Gulf War, for example, even after Iraqi
troops had completed their withdrawal from Kuwaiti territory, it
was deemed that there was a high risk Iraq would invade Kuwait
again and UNIKOM was established in April 1991 to provide
surveillance in a demilitarised zone between the two countries.
Likewise in Croatia, the UNPROFOR was dispatched in October
7992 to monitor and enforce the demilitarisation of the Prevlaka
peninsula. Following that, UNPROFOR completed its mandate in
March 1995 and UNCRO took over the job of monitoring the
peninsula's demiliarisation. With the de facto end of the conflict
in Croatia in August 1995, UNCRO was withdrawn in fanuary 1995.
At present, UNMOP is charged with overseeing the peninsula's
demilitarisation.

4.3. Disarming anil Demobilising Formn Combatants

One common problem following any conflicfs end is that many
of the combatants do not return to normal civilian life but are
abandoned as social flotsam, contribute to raising the crime rate and
otherwise exacerbating social unrest, and increase the likelihood of
renewed armed clashes. It is thus imperative that these former
combatants be relieved of their weapons and demobilised so that
they can once more be productive members of the civilian society.
This disarmament and demobilisation is all the more important in
the case of an internal conflict because most of the combatants in an
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internal cronflict are not regular mititary forces but are young people
who have been hastily conscripted by one side or the other n'ith the
start of armed hostilities. It is essential that these people be
reintegrated back into civilian life with the end of the conflict.
Because the process of disarming and demobilising the combatants is
usually undertaken in accordance with the cease-fire agreement,
this process must be clearly spelled out in the agreement. In
Cambodia, the UNTAC disarmed and demobilised former
combatants as part of its peace-keeping mandate under the Paris
Peace Agreements. Elsewhere, the UNOMOZ sent to Mozambique
was reportedly unable to demobilise the former combatants because,
even though the process was mentioned in the cease.fire agreemen!
there were no clear provisions spelling out exactly how it was to be
onducbd.

4.4. Clearing Anti-personnel Landmines

Appalling numbers of anti-personnel landmines have been left
unmarked and unmapped in war-torn lands world-wide. It is
estimated that there are currently over 110 million landmines
remaining from previous or current conflicts, and these landmines
claim new victims daily. Unless the bulk of these landmines are
cleared, they will continue to maim and kill non-combatant
civilians and will seriously impede the essential return to normal
civilian life. Clearing the area of landmines is very important in
enabling people to resume civilian life as usual. At the same time,
because clearing the landmines also means clearing away much of
the anxiety, distrust, and other trauma of the conflicfs aftermath,
it is a significant step in keeping the conflict from flaring up again.

4.5. Collecting, Controlling, and Destroying Small Arms

If the small arms used in a conflict are not collected and
destroyed - if they are just left to circulate - after the conflicfls end,
they are very likely to be used for criminal purposes. This hndency
has been demonstrated again and again around the world. It is thus
essential that they be collected, controlled, and deshoyed, yet doing
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this effectively demands that the provisions for this process be
detailed in the cease-fire agreement. Even aside from such efforts in
line with peace-keeping agreementq major efforts are being made in
this area. In addition to the obvious efforts by the governments
concerned to collect and destroy such arms, there was a tonfire of
peace' ceremony in March 1995 in Mali to incinerate small arms
collected there and there have been efforts made by religious
organisations, chambers of commerce, and other NGOs in Latin
America to buy up small arms from the forces involved. The UN
Panel of Govemmental Experts on Small Arms convened at fapan's
suggestion issued a set of recommendations in the summer o17997
which were then adopted by the UN General Assembly later that
year. Following that, work on ensuring these recommendations'
implementation started in 1998.

Post-conflict Non-military Measures to Pteoent Recurrence

4.6. lntetnatbtul Conferences to Prasent Reneueil Conflict

As noted above, following the conflict's end, it is imperative
that a determined effort be made to resolve the underlying issues
that sparked and fed the conflict in the first place. Unless these
issues are resolved - be they political issues, economic issues, or
other issues - the danger will remain that the conflict may be re'
ignited. It is thus desirable to convene international conferences
with broad participation including the former belligerents, the
main donor states, and other interested parties to discuss post-
conflict policies.

The Middle East peace talks held following the Gulf War
may be cited as one example here. After the Gulf War ended in
February 1991, there was renewed attention to the issue of self-rule
for the Palestinian people and Israel entered into negotiations with
Palestinian representatives on this question. At the same time, it
was also considered important that relations between Israel and its
Arab neighbours be improved, and Middle East peace talks were
started in 1991 with the US and Russia co-chairing the process.
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When poverty and other economic issues underlie the conflict,
it may be necessary to provide a range of economic assistance to the
area following the end of the conflict, and this is another set of
issues that can usefully be taken up in such an international
conferenca.

4.7. Promoting Mutual Understanding

Along with poverty, the unequal distribution of resources and
wealth, and other economic issues, conflict is fundamentally caused
by mutual distrust, animosity, fear, and other dysfunctional
relations among different ethnic groups, tribes, clans, or religious
faiths. Eliminating such causes obviously requires long-term efforts
to raise educational levels and to foster cross-corununication and
mutual understanding, and NGOs and other volunteers have an
epecially important role to play in this area. When governments of
national reconciliation have come to power, efforts have
traditionally been made to ensure that different ethnic and religious
groups are fairly represented in the administrative and legislative
branches of government and NGOs have traditionally sought to
provide human-rights monitoring to ensure that the interests of
minority groups are respected.

4.8. Humanitarian Relief Actiaities

It often happens in an internal conflict that not only military
forces but also non-combatant civilian populations are targets of
hostile action and that large numbers of refugees and displaced
persons are generated as a result. It is thus necessary even during the
conflict to undertake a variety of humanitarian relief activities for
the conflicfs victims, and it is essential that these humanitarian
relief efforts be continued after the conflict ends. Unless these relief
activities can enable ordinary citizens to fully normalise their
everyday lives, there is a strong likelihood that dissatisfied
elements might coalesce around political leaders seeking to fan
animosity toward the former antagonists. Realising this, WHO,
UNICEF, WFP; and other international humanitarian relief
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agencies have cooperated closely with NGOs to provide post-
conflict humanitarian relief for conflict victims around the world.

4.9. Rrytriating Refugees and Displaceil Persons

As noted above, internal conflicts tend to generate large
numbers of refugees who flee the country and displaced persons who
flee to other regions within the country. If such refugees and
displaced persons are unable to return to their homes and are forced
to spend long periods in make-shift refugee camps, not only will
there be a sharp increase in the distrust and animosity they hold
bward the former-enemy ethnic group, bibe, clan, religion, or other
group even after the conflict is brought to a close, but this could
easily be a factor sparking renewed conflict at a later date.

Rwanda is a case in point. The long history of very sharp
conflict between the majority Hutu and the minority Tsuti is
commonly recognised as one of the important causes triggering the
conflict in Rwanda. Although the minority Tsuti ruled Rwanda for
rnany ye.rrs, the Hutu took control of the government after Rwanda
gained its independence from Belgium in July 1962. Faced with this
situation, Tsutis who had fled to neighboring Uganda became the
core for a Rwandese Pahiotic Front which then invaded Rwanda in
October 199Q engaged the Hutu government forcBs in pitched combat,
and embarked upon a systematic campaign of genocide in 1994. The
post-conflict repatriation of refugees and displaced persons to their
homes is clearly an important issue to be dealt with after a conflict,
and the peace-keeping operations in Cambodia, Bosnia, and
Rwanda have thus cooperated with the UNHCR, UNRRA, IRO,
and other UN agencies in repatriating such refugees and displaced
Persons.

4.10. Reintegrating Former Combatants into Society

As already noted in item 4.3, it is imperative that the former
qrmbatants be disarmed and demobilised after an internal conflict,
yet that alone is not enough to ensure that these former crcmbatants
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will be able to return to normal civilian life. Rather, reintegrating
them within the society requires a range of support from donoi
countries, including vocational training and the provision of
equipment and materials, and there is much that NGOs can do in
this area.

4.11. Dnelopmmt Assistance

Because poverty, the unequal distribution of wealth and
resources, and other economic grievances are often what spark
conflicts, as noted above, failure to resolve these fundamental islues
leaves the way open for a resumption of the conflict. As a result, it
has come to be increasingly recognised that preventing the conflicfs
re-emergence demands a comprehensive approach including
development assistance.

4.12. Free Electbns and Democratisation

Unless the end of an intra-State conflict is followed by the
establishment of democratic political structures and policies that
accurately reflect the popular will, the political frustrations and
distmst will fester and may lead to renewed conflict at a later date.
It is thus imperative that the political process be responsive to the
opinions and interests of the majority of the people and that free
elections be held as part of the democratisation process. Because it
is often difficult for the parties to the conllict to hold a free election
unaided, the international community has to provide support and
assistance in compiling voter rolls, supervising the campaignin&
facilitating fair voting, counting the ballots, and the relt of tnt
democratic election process. Thus, UN peace-keeping operations in
Cambodia, El Salvador, Namibia, Anglola, Mozambique, Haiti,
and elsewhere have overseen the holding of free elections in all of
these countries. There is also much that NGOs can do in this area.
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4.73. Establishing a luilicial System

In working to rebuild the economy and society and to effect
national recovery following the end of an intra-State conflict, it is
essential that a new iudicial system be established, including the
adoption of a new Constitution. Because it is often difficult for the
State itself b re'order this new iudicial sysEm and to put it in place

alone, it is imperative that the international community lend its
support for this effort, and this is something that NGOs can also

cooperate in. In Cambodia, for examplg a new Constihrtion was
promulgated in Sepember 1993 with UNTAC suPPort.

4.14. Establishing anil Training a Natt Police Force

By the same token, it is also necessary, in seeking economic
and social recovery and national rebuilding following an intra-State
conflict, to establish a new police system. This means creating a new
police force, training new police personnel, and supervising police
operations. In Rwanda, for example, UNAMIR supported the

establishment of a new police force and training for new police
personnel. LJNTAES performed the same functions in Croatia, and
tnaVfU-III has overseen the Angolan police force's impartiality
and even-handedness.

4.75. Ensuring Respect for Human Rights

When a dispub between different ethnic grouPs, tribes, clans,
or religious sects is the main cause of an intra-State conflict, it is
imperative that the minority ethnic grouP, tribe, clan, religious
sect, or other group's human rights and basic interests be respecbd
following the conflict's end. Otherwise, the frustrations and
animosities will fester, leaders will emerge calling for greater
autonomy and even independence to ensure respect for these rights
and interests, and the conflict may be expected to flare up again. It
is thus essential that these minority groups' human rights, freedom
of expression, and other basic interests be fully respected after the
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conflict, and it is often necessary for the international community to
monitor this effort. There is also much that NGOs can do in this
area.

4.76, Assasmmt and Disclosure

As seen, the bulk of the post-conflict measures taken for
conflict prevention are the same basic measures as taken in Stage
One to prevent the outbreak of non-specific conflich improving the
people's economic and social supports, building a better social
climate, and addressing other underlying causes of dispute. The
main difference between Stage One and Stage Four is that, the
conflict having once broken out, the international community is
already deeply involved in Stage Four through UN peace-keeping
operations and the like. Given this, it is important that the
international community be able to learn from its experience with
similar conflicts, and this means it is necessary to put an ass€ssment
and evaluation system in place and to provide for disclosure of the
information gleaned and the lessons learned.

4.77. Special War Crimes Tribunals

Dealing harshly with people who commit criminal atrocities
during the conflict is very important to keeping the conflict from
breaking out again and keeping the crimes from being repeated. In
line with UN Security Council Resolution 827 adopted in May 1993,
an International Criminal Tribunal for the Former Yugoslavia was
established to try the Bosnian conflict's war criminals. This
Tribunal subsequently held its first session in May 1995 in the
Hague. In another example, an International Criminal Tribunal for
Rwanda was convened in Arusha, Tanzania, in 7996 to bring the
perpetrators of the tribal massacre in Rwanda to justice. Generally
speaking, if such war crimes tribunals can be established in Stage
One when there is no specific conflict yet identifiable, it can
contribute further to conflict prevention, and the UN is currently
studyrng the feasibility of such an approach.





CHAPTER 13

ASEAN REGIONAL FORUM (ARF) STATEMENTS
ON PREVENTIVE DIPLOMACY

The ASEAN Regional Forum (ARF) has sponsored three
seminars on Preventive Diplomacy - the first in Seoul on 8-10 May
195, the second in Paris on 7-8 November 7996, and the third in
Singapore on 9-11 September 1997. The following are the
Chairmen's Statements issued at the conclusion of the respective
seminars.

The Seoul Seminar, &10 May 1995

The International Relations Institute of Korea University, the
International Studies Centre of Thailand, and the Asia-iacific
Research Center of Stanford University, together with the
goverrunent of the Republic of Korea, iointly sponsored a seminar on
preventive diplomacy in Seoul, Korea, from 8-10 May 1995. The
seminar was the third in a series held under the auspices of the
ASEAN Regional Forum (ARF), and was attended by Foreign and
Defence Ministry officials, as well as academics, from the ARF
countries.

Discussion among seminar participants was frank and wide.
ranging. All expressed the view that preventive diplomacy is an
important topic, both globally and for the Asia-Pacific region. This
consensus on the crucial importance, and potential utility, of
preventive diplomacy allowed participants to focus on the concepts
and modalities that distinguish 'preventive' from more traditional
forms of diplomatic activity, and on the ways in which this specific
type of activity could more usefully contribute to peace and stability
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in the region. Moreover, this consensus enabled a wide-ranging
discussion of the specific tools and requirements necessary to make
preventive diplomacy a success when, and where, it is applied. All
participants agreed that the avoidance and prevention of disputes
through preventive measures could prove useful. The bulk of the
seminar/s attention ttrerefore focused on specific means to achieve
this objective.

Seminar discussion focused around three broad themes: (1)

How ARF members could most usefulty define the concept of
preventive diplomacy in order that it serve as a workable solution
to some of the region's problems. Specifically, participants
considered whether the conception of preventive diplomacy laid
down by Secretary4eneral Boutros Boutros€hali in his Agmda for
Peace adequately addressed the needs and concerns of the Asia-
Pacific region; (2) whether specific threats to Peace and stability in
the region amenable to preventive diplomacy could be identified. In
this context, participants discussed whether those threats most
amenable to preventive diplomacy were in fact the most urgent of
the problems confronting the region, as well as whether the most
urgent problems could usefully be addressed through such efforts; (3)

whether the seminar could identify specific mechanism,
frameworks, and measures which might enable efforts at preventive
diplomacy.

Prco entio e Diplomacy : D efinitions

White the definitional issue proved controversial, most
participants agreed that the Secretary€eneral's definition of the
concept provided a useful conceptual starting point. His definition
therefore provided the basis for the seminar's deliberations. They
agreed that preventive diplomacy constitutes one end of a continuum
that passes from preventive measures to peacemaking,
peacekeeping, and peacebuilding. In particular, emphasis in the
IJN Agenila for Peace on the use of preventive tools to ensure that
latent disputes do not break into open conflict received broad
support, as did the Agmila's suggestion that preventive tools can
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their present limits.

Though preventive measures must of necessity reflect the
specific characteristics of each individual conflict, participants
expressed the view that many of the modalities associated with
preventive measures elsewhere, including transparency and
confidence-building measures, could prove useful here. But while
preventive diplomacy is an 'old' idea, many participants stressed
that the challenges of the post-Cold War world require ,new,
concepts reflective of the more regional orientation of recent
conflicts.

Specifically, participants expressed the view that
preventive diplomacy is not the same thing as crisis management.
This distinction is important, some suggested, because it ensules that
9{f*tt at preventive diplomacy remain focused where they will
likely prove most effective: on the prevention of latent conflicts
fncm developing into open hostility, and on the prevention of some
conflicts from escalating out of control. For this reason, it was
slggested that early prevention of conflicts should be a special focus,
though participants also acknowledged that whlle this is
desirable, it is not always workable.

- There was general agreement that preventive diplomacy
depends on consensus-building among parties. Imposed iolutions
were perceived to be unworkable. And, for this reason, a degree of
consensus emerged that the opinions of disputants are crucial.
Disputant states may themselves engage in bilateral prevention by
mutually agreeing to take preventive steps. Likewise, a third party
rnay play the role of consensus-builder by convincing the disputants
that preventive diplomacy, and the search for consensus, is in their
interest, and that conflict most decidedly is not. In such cases, the
third party, whether an individual, a State, or a multilateral
organisation must be perceived as legitimate and impartial by each
of the disputants: these perceptions involve, in part, satisfaction of
the concerns of key domestic constihrencies. Such third parties
might engage in mediation, but this may not always be required:
sometimes, they need only make each disputant aware of thi need
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for consensus to set pleventive Proc€sses in motion. It was suggested
that, while individuals have played important third party roles in
the past, more institutionalised third party efforts might
increasingly be required. Organisations must therefore strive to
establish themselves as legitimate and impartial through a

variety of institutional measures.

Prcuentioe Diplomacy : Threats

Potential sources of threats and conflicts in the region
identified by participants include the following: territorial
disputes, proliferation of conventional weapons and weapons of mass
destruction, national division problems such as inter-Korean
relations, intra-State problems such as those in Cambodia and
Myanmar, and non-military transnational concerns such as drug
hafficking terrorism, water and other resource Problems, smuggling,
environmental degradation, maritime safety, piracy and
unregulated population movements.

White there was disagreement as to the precise priority that
should be accorded these issues relative to each other, there was
consensus that many of the issues on the list, particularly the
transnational problems, reflected shared interests and concerns. It
was emphasised that any prioritisation must reflect the realities of
the region: in some situations, preventive efforts aPPear called for;
in others, they are likely to be unsuccessful. Application of
preventive diplomacy in each instance should be based on
consideration of the urgency of the issue in question and its
amenability to such efforts.

Preo entia e Diplom acy : Suggested Measures

With respect to specific measures and frameworks, it was
emphasised that the focus of preventive diplomacy should be on
perceptions, urgency and feasibility, while a focus on hardware'
should be left to other modes, such as arms control negotiations. A
number of specific suggestions were rnade:
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must therefore be expanded in a step-by-step fashion, some
suggested that the ARF could make a tangible contribution to
preventive efforts in the region via the promotion of confidence-
building measures (CBMs) that participant governments are in a
position to implement. As a first step, it was suggested that the
establishment of CBM working groups, as well as groups focused on
other preventive measures, could be useful. Given that the ARF is
young, however, some suggested that it tap the experience of other
organisations. For instance, some participants suggested that the
ARF consider a*signing CSCAP the task of studying and developing
c,oncepts of preventive diplomacy and CBMs. Some also suggested
that the ARF study and learn from the already substantiil UN
experience with preventive diplomary.

(2) The ARF can give a de facto regional stamp of approval to
both bilateral and multilateral discussions, such as the talks on
nuclear issues between the United States and North Korea. Such a
role is by no means equivalent to a direct ARF involvement in
$sputes. Rather, it may enable, and buttress, existing processes by
broadening support for them beyond the relevant parties.

(3) Stress in the promotion of preventive diplomacy may be
laid in an, or all, of the following four specific areas, as well is in
others. The four specific areas suggested were: (i) the area of
principles: a contribution could be made here via the development
of codes of conduct, and associated principleg such as can be found in
the Treaty of Amity and Cooperation; (ii) in the area of structures,
the plomotion of a regional conllict prevention centre might prove
useful; (iii) in the area of activities, including the promotion of
crisis prevention exercises; (iv) in the area of tracks, some voiced a
hope that the ARF governments would continue to vigorously
support Track Two (non-government sector) involvement.

(4) A number of specific proposals were made by participants,
including one for a regional conflict prevention, or risk reduction,
centre. Such a centre, if given a degree of autonomy, could gather,
analyse, and disseminate information, as well as lend its good
offices to any attempt to facilitate dialogue, open third party
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mediation, and assist in the post-seftlement monitoring of mutually
agreed solutions. Additional preventive diplomacy measures
proposed by participants include:

. establishment by the ARF of a register of experts;

. official discussion on the principles of peaceful dispute
settlemen$

. aPPointsnent of a High Commissioner for Maritime Affairs;

. establishment of permanent and ad hoc committees or working
grouPs.

Some participants suggested that the personal, in addition to
institutional, flavour of regional diplomacy lends itself to
preventive, and mediation, efforts by eminent Persons.

There was some disagreement among participants as to the
precise role of institutions and formal structures themselves in
preventive activities and the pace and timing of all such efforts.
Those who place great faith in formal structures view the early
development of conflict prevention-type centres as imperative.
Others suggested a more gradual approach in structural
development. In spite of divergent views about timing, however,
there was broad agreement on the potential usefulness of such
structures. Finally, some participants stressed the importance of
political will for any efforts at preventive diplomacy to be

successful.

The Paris Seminar, T-8 November 1996

The Institut Francais des Relations Internationales [in Paris]
and the Centre for Strategic and International Studies [in fakartal
ilintly sponsored an ASEAN Regional Forum seminar on preventive
diplomacy in Paris on 7-8 November 1996. The seminar was
attended by academics and officials from ARF members in their
private capacities.
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Consistent with the statement by the Chairman of the third
ASEAN Regional Forum, the meeting developed proposals for
preventive diplomacy based on principles set out in the UN Charter,
the Treaty of Amity and Cooperation in Southeast Asia, the Five
Principles of Peaceful Coexistence and the 1992 Manila Declaration
on the South China Sea.

Definition

The meeting noted that a good starting point is the definition
of preventive diplomacy by UN Secretary-General Mr Boutros
Boutros-Ghali in his 7992 Agenda for Peace, namely, that
preventive diplomary is 'action to prevent disputes from arising
between parties, to prevent existing disputes from escalating into
conflicts and to limit the spread of the latter when they occu/. The
meeting also nobd that there were various other understandings of
the definition of preventive diplomacy.

Areas for Consiiluation

The meeting agreed that ARF preventive diplomacy can help
address subject areas of potential crisis such as: territorial disputes,
proliferation of conventional weapons and weapons of mass
destruction, non military transnational concerns such as drug
trafficking terrorism, water and other resource problems, smuggling,
environmental degradation, maritime safety, piracy and
unregulated population movements.

hoposals

The Paris meeting concluded that the ARF needs to explore its
capacity for preventive diplomacy, subject to the strict maintenance
of consensus amongst all ARF members. It considered several
categories of preventive diplomacy measures and it identified three
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broad areas covering measures which should be conveyed to the ARF
for consideration.

1) The meeting agreed on the need for an annual Security
Outlook, and the gathering of relevant information and analyses.
These activities are now appropriate for Track Two consideration, in
fora such as CSCAP.

The meeting also discussed the prospect in the future of
creating a regional research and information centre. Some
participants also expressed the desirability of ARF establishing an
early warning system and to act as a repository of information on
preventive diplomacy, including monitoring outcomes of specific
cases.

2) The meeting agreed that a core list of CBMs specifically
oriented towards preventive diplomacy be identified. It proposed
that these CBMs be considered by the March 1997 Inter-sessional
Support Group on CBMs to be jointly chaired by China and the
Philippines. The meeting discussed the range of preventive
diplomacy measures that could be available to the ARF, which
could include CBMs, (as set out in Annex A of the ARF Concept Paper
attached to the Second ARF Chairman's Statement): fact-finding,
good offices, mediation, moral suasion, and third party mediation.
It specifically recommended, as an example, the simultaneous
cirorlation amongst themselves of ARF memberd contributions to the
UN Arms Register.

3) The meeting agreed to recommend an ARF role in
pneventive diplomacy through the expansion of the good offices of
the Chair, guided by the principle of consensus amongst ARF
nrembers.

The meeting discussed the reinforcement of networks of
bilateral preventive diplomacy measures: establishing a register of
experts on preventive diplomacy; ad hoc procedures such as
committees, working groups and the appointment of special
representatives; and norm-building.
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desirability for the ARF Chair to consider proposals ior an ARF
risk-reduction centre. The meeting noted a number of measures to
service the ARF Chair in its possible implementation of preventive
diplomacy: for examplg the establishing of an ARF unit which
will operate on the basis of equal and full participation of all ARF
rremberc.

Funding

The meeting noted the need for ARF to give serious
corsideration to appropriate funding mechanisms to promote the
ARF role in preventive diplomacy.

The Singapore Seminar, 9-11 September l99T

The 3rd ASEAN Regional Forum (ARD Track Two conference
on Preventive Dplomacy was jointly organised by the Institute of
lefence and Strategic Studies (IDSS), Republic of Singapore, and
the International Institute of strategic studies (IISS) in- the united
Kingdom, using the network of the Council for Security Co-operation
in the Asia Pacific (CSCAP). This conference was co-sponsored by
the Republic of Singapore and the United Kingdom/European Union
!EU). The proposal for this conference was endorsed by the ARF
Senior Officials' Meeting in Langkawi (Malaysia) from 1A-ZO Ufay
1997, and was welcomed by the ARF Ministers at their 4th meeting
in Subang faya (Malaysia) on 27 luly 7997. The Conference was
pintly chaired by Ambassador S.R. Nathan of IDSS and Dr Gerald
Segal of IISS.

At the 2nd ARF meeting, the Ministers agreed that where the
subject matters at Stage One (Confidence-Building) and Stage Two
(Preventive Diplomacy) of the ARF overlappd, such matteri could
proceed in tandem. At the recently concluded 4th ARF meeting this
view was reiterated and the lnter-Sessional Group on CBMs was
tasked to identify ways of addressing these matters. In this regard,
the primary objective of this Conference was to discuss concrete
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measures which could be adopted by the ARF to advance to stage

Two.

The meeting noted the work already done in th9 A-RF Track

Two process on pleventive Diplomacy, and in particular the ideas
put fbrward at the Preventive Diplomary seminar in. Seoul and
ieveloped in the subsequent seminar in Paris, as well as in the series

of cscAP meetings. Representatives from all ARF ParticiPants
were present.

The following is a surrunary of the key points disrssed'

Session'L - Oaeruiwt

The conference reviewed the recommendations and condusions

of preceding cscAP and Track Two conferences on Preventive
Diplomacy,lnd re-affirmed its usefulness. It was accepled tlat the
different iircumstances and actual conditions in the Asia-Pacific
would often call for different approaches from those employed in
other parts of the world. with that in mind, some felt that cBMs,

ar one element of Preventive Diplomacy, had the best prospects of

success in the immediate future and efforts should be focused on

them.

session 2 - The European lJnion Experience in Pranmtioe Diplotnacy

The meeting addressed the experience of the EU in Preventive

Diplomacy, which provided examples spanning CBIvls and
Preventive Dplomacy. It was suggested that key factor-s influencing
the efficacy of the EU's Preventive Diplomacy were the particular
circumstances of conflict, the will of the actors to engage in
Preventive Diplomacy beyond third party mediation,-.and the

degree of incentive foi parties concerned. Much of the discussion

focused on the varying applicability of the EU experience to

circumstances in the Asia-Pacific.
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Sasion 3 - Prarcntive Diplomacy in Swtheast ,4sia

The meeting exchanged views on the prospects for further
efforts in Confidence Building and Preventive Diplomacy in
Southeast Asia and focused in particular on the South China Sea
and Cambodia. The meeting noted the ongoing preventive
diplomacy efforts in the region and acknowledged the contribution
of Indonesia-organised workshop on the South China Sea. The
meeting affirmed the importance of bilateral negotiations and took
note of the useful role which third parties might play in
facilitating diplomacy.

Session 4 - The Chinese Perspectiae on Pranentiae Diplomacy

In response to the presentation of the Chinese perspective, the
meeting noted the importance of CBMs in the entire process of
Preventive Diplomacy in the Asia-Pacific and agreed that
bilateral and multilateral CBMs should be explored and exploited
more fully by the states in the region. The meeting focused on the
importance of consensus in the practice of Preventive Diplomacy.
However, some participants expressed that in certain circumstances,
third parties' good offices could be valuable in helping to resolve
disputes.

Sresion 5 - Pranentive Diplomacy and Map Exercisu

The meeting was briefed on the nature of Map Exercises. They
were defined as simulation exercises designed to enhance
multilateral understanding and cooperation in crises. As such, they
werc deemed to be good examples of cooperative measures to foster
comprehensive securi ty.

Session 6 - Pratmtiae Diplomacy: Freedom of Naaigation

The meeting discussed the term 'Freedom of Navigation' and
Navigational Rights', and the possibility of an ARF declaration on
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the latter as a CBM. Given the diversity of views, it was
recommended that the issues raised be dirussed in the CSCAP
Working Group on Maritime Security.

Session 7 - Pranntiae Diplomacy: Toutarik Track One

The meeting considered options which would enable the ARF
to enhance its Preventive Dplomacy role. To that end, it considered
the role of the ARF chair; the possibility of intensifying the

consultative Process at the level of officials; drawing on UN
experience; piovision of training; and early warning capabilities.
But different views were expressed at tNs meeting in this regard.

Dinnq Commmtary - The Role of the UN Seuetary-Gmeral

The meeting welcomed the presentation on the good offices
role of the UN Secretary-General by Mr Francese Vendrell of the
UN and re-affirmed the UN's important role in maintaining
international peace and stability.

C-ondusion

The Co-chairs agreed to forward the following proposals to
the current Co-chairs of the Inter-Sessional Group on CBMs (Brunei

and Australia) as well as to the ARF SOM for their consideration.

a.

b.

The codification of principles regulating international
behaviour in the region.

An enhanced role for the ARF chair or other third parties in
providing good offices in certain circumstances.

Explore the relevance of Sino-Indian and Sino-Russian
experience in CBMs for Preventive Diplomacy in the Asia-
Pacific region.
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d. Multilateral cooperation as a form of Prevention Diplomacy
on trans-national issues such as drug trafficking shipment
storage and disposal of nuclear waste; major movements of
population; etc., where directly linked to security.

e. An annual Security Outlook to be discussed in Track One, but
produced at a Track Two level.

The Co-chairs agreed to forward the following proposals to
the current Co-chairs of CSCAP (Malaysia and Japan) with the
suggestion that CSCAP explore further:

a. The utility and feasibility of Map (Simulation) Exercises.

b. The issues raised in the paper on Freedom of Navigation.

The meeting endorsed the view that close cooperation be
enhanced between CSCAP and the ARF.

The meeting was held in a warrn and constructive spirit. The
participants expressed their appreciation to Ambassador Nathan
and Dr Segal for their able co-chairmenship. They also thanked
the Republic of Singapore and the United Kingdom/EU for
sponsoring the Conference and for the generous hospitality accorded
to them.





CHAPTER 14

REVIEW OF PREVENTIVE DIPLOMACY ACTIVITIES
IN THE ASIA.PACIFIC REGION

CSCAP Singapore'

Baclground

Preventive diplomacy (PD) became a part of the United Nation's
peace and security role when Dag Hammarskjold, as the UN
Secretary€eneral, developed it with the aim of isolating regional
conllicts from competitive superpower intervention. The concept was
revived and adapted to the post-Cold War milieu by another UN
Secretary4eneral, Boutros Boutros-Ghali, in his 1992 work, Agenda
for Peace.In the Asia-Pacific region, discussions of PD begun during
the 1993-94 period with a series of three meetings on 'ASEAN-UN
Cooperation on Peace and Preventive Diplomacy', jointly organised
by the Institute of Policy Studies in Singapore and the Thai
Ministry of Foreign Affairs.l These meetings saw a general and
wide-ranging discussion of regional security cooperation, although
they did not settle many contentious issues about the definition and
scope of PD. Around this time, fapanese think-tanks beg,rn to pay
attention to PD. A study commissioned by the Japan Institute of
Inbrnational Affairs 0IIA) examined PD conceptually as well as its
applicability to both Northeast and Southeast Asian security

This paper was prepared for the CSCAP Working Group on CSBMs, Workshop
on heventive Diplomacy, Bangkok, Thailand,2S February-2 March 199.

Sarasin Viraphol and Werner Pfennig (eds.), ASEAN-IIS Cooperation in
Preoentioe Diplomacy, (MinisFy of Foreign Affairs, Bangkok, 1995); Amitav
Acharya, 'ASEAN-UN Cooperation in Peace and Preventive Dplomacy: Its
Contrlbution to Regional Secudty', Inilotesian Quartaly, Nol.22, No.3), Third
Quarter 1994, pp.21526.
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issues,2 while the National Institute of Research Advancement
(NIRA) launched a major research proiect on PD.3 And the 1994

Asfu-Pacific Fauniltable in Kuala Lumpur for the first time induded
a panel on PD.a

With the establishment of the ARF in 1994, the idea of PD
began to move beyond academic and Track Two meetings to the
official level. The ARF Concept Paper of 1995 identified PD as the
second stage in its agenda of security cooperation, the other two
being confidence-building and 'elaboration of approaches to
conflicts'. The Concept Paper made PD an official part of the ARFs
security agenda.

Since then, PD has been the subiect of considerable attention
both at Track One and Track Two levels. Between 1995 and now,
there have been three Track Two level meetings on PD (excluding

the ASEAN-UN series) (see Appendix 2). There have been a number
of research projects and conferences on PD organised by think-tanks
concerned h'ith Asia-Pacific security issues (Appendix 3 provides a
partial listing of these). It is clear that PD has become one of the
rmst important concepts for Asia-Pacific security cooperation during
the last five years, second only to 'confidence-building' and
'cooperative securi$/.

The Purpose of this Review

Despite the attention it has received, there is no consensus on
the meanin& scope and purpose of PD or how it would apply to
security-related issues in the Asia-Pacific region. Against this

Amitav Adrarya and Paul Evans, 'heventive Diplomacy: The Concept and its
Application in the Asia-Pacific Region', PaFr PrePared for the fapan Institute
of International Affairs 0llA), 194.
Nationd Institute of Reearch Advancement (NIRA), 1)efining Preventlve
Diplomacy', paper prepared for the Conference on ?reventive_ Diplonrac-y ln
tha Asia-PaciliC, Nitional Instihrte of Research Advanenrent (NIRA), Tokyo,
9-f 0 December 194.
Amitav Acharya ?reventive Diplomacy Issues and Instihrtions in the Asia-
Pacific Regioi', paper presented to the Eighth Asia-Paciflc Roundtable,
lnstihrte of-strate$c andlnternational Studies, Kuala Lumpur, 194.
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backdrop, this paper reviews ideas and proposals about PD that
have emerged from security dialogues in the Asia-Pacific region,
both at the official and Track Two levels. This paper considers a
number of themes, which have emerged from these dialogues. The
aim is to identify those areas of PD that have proven to be most
important and most sensitive, and review the thinking about them
so as to enable academics and policy-makers to find ways of devising
rcalistic ways of moving forward with the PD agenda.

This paper is strictly a review of ideas and proposals
concerning PD that have already surfaced at discussions in the
region. It is not a wish list of what the reviewers want to be done.
Second, the literature surveyed for this review is not exhaustive, but
limited to what was made available by CSCAP member committees
and what could be independently collected by the reviewers at the
time of writing. Some of the important work that has been done on
PD might not have been made available to us. This could have a
bearing on the substance of this review, which is primarily intended
to facilitate further discussion and develop new ideas and
suggestions about PD.

The paper begins by listing a sampling of definitions and
concepts about PD. This includes two definitions (from the Agerula
for Peace and Michael Lund's work) which were intended for a
wider, rather than Asia-Pacific audience. But they are very
relevant to this review. T\e Agenda for Puce has been widely used
as a source of regional discussions on PD. Lund's definition, we
believe, could serve as an important intellectual referent point for
analysing and comparing proposals for PD which have surfaced in
the Asia-Pacific region. Once again, the list of definitions presented
below is not exhaustive. But together they provide a useful starting
point for identifying the key points and debates about PD in the
subsequent sections of the paper.
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Ddinitions and Concepts of Preventive Diplomac5n The Pr'ogress So

Far

Confusion, uncertainty and disagreement regarding definition
issues have plagued the dirussion of PD. Some have argued that
debating definitional issues is a waste of time and that one should
instead focus on the substantive questions about the PD agenda and
suggest'practical' ways to realise them. As Desmond Ball puts it,
discussion of PD should not 'get bogg"d down in definitional nrcrass
(as have several such exercises) ... It is important to have a
consensus on what is excluded as well as included in Preventive
Diplomacy ... At a practical level, there is a need for the
development and explication of realistic proposals. They must be
acceptable to all countries in the region'.s But definitions often
provide direct or indirect clues to 'what is excluded as well as

included' in PD. They also give an important sense of the actors,

applications, and insbuments of PD.

The following are some samPle definitions of PD taken from
the both regional and non-regional sources:

1. 'Action to prevent disputes from arising betrveen parties, to
prevent efsting disputes from escalating into conllicts and to
limit the spread of the latter when they occur.'o

2. 'Diplomatic, political, military, economic and humanitarian
action undertaken by governments, multilateral (the UN as

well as regional groups) organisations and international
agencies (including non-goverrunent actors) with the aim of:

. preventing severe disputes and conflicts from arising
between and within states;

Desmond Ball, 'Australian Perceptions on Preventive Diplomacy', notes
prepared for JFIR/CIOR lnternational Sy.pguig- on 'The Challenges for
heventive Dplomacy in Asia-PacifiC, Beiling, 198.
Boutros Boutros-Ghali, Tln Agenb for Puce: Ptreilioe Diplonacy' Puce-naking
anil PacckepinS, (United Nationg New York, 19921, p'll. This definition was
adopted by the ASEATI-LJN Workshop Series.
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. preventing such disputes and conflicts from escalating
into armed confrontation;

o limiting the intensity of violence resulting from such
conflicts and preventing it from spreading
geographically;

preventing and managing acute humanitarian crises
associated with (either as cause or the effect) of such
conflicts;

. as part of the immediate response to a crisis or pre.crisis
situation, initiating measures that might contribute to
the eventual resolution of the dispute.'7

?reventive diplomacy refers to any non-coercive action taken
by any actor to prevent disputes between parties from
becoming violent, and from escalating or spreading into armed
conflicts that might endanger peace and security'.E

?D is based on quiet and early diplomacy, and on a broad
definition of security. Its focus could be as specific as a
particular dispute (e.g., the Spratlys) or as broad as trying to
bridge the Asia-US differences on human rights, trade
disputes, etc.. Another important aspect is to create the
conditions of dialogue, cooperation, consensus, confidence and
transparency which are conducive for the functioning of PD.'9

'Action taken in vulnerable places and times to avoid the
threat or use of armed force and related forms of coercion by
states or groups to settle the political disputes that can arise

4^iF" Adraryl and Pagl Evans, 'heventive Diplomacy: The Concept and ic
Application in the Asia-Pacific Region', paFr prepared for the fapan- tnstihrte
of International Affairs 0IIA), 194.
National Institute of Research Advancement (NIRA), Defining Preventive
Diplomacy', a paper prepared for the NIRA Conference on 'Preventive
Diplomacy in the Asia-PacifiC, Tokyo 9-10 December 199.

|!ark Hong'Correspondence on NIRA Definition of Preventive Diplomac/,
National Institute for Research Advancement (NIRA) Conference on
'Preventive Diplomacy in the Asia-PacifiC, Tokyo, 9-10 December 1994.

5.
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from the destabilising effects of economic, social, political,
and international change.'lo

6. ?reventive Dplomacy stands at a mid-point between prior
actions such as crisis prevention and CBMs, and later actions
such as peace.keeping. There may be an overlap in practice
but the concept of preventive diplomacy is distinct. Its key
elements are imbedded in the term itself, the use of
diplomatic, non<oercive and non-military measures, and the
effort to anticipate and prevent conflict.'rr

7. 'It is about diplomacy. It is not about preventive deployments
or interference in the internal affairs of any country. The
conduct of preventive diplomacy should fully respect the
principle of sovereign equality, political independence of
States, territorial integrity and non-interference in matters
which are essentially within the domestic jurisdiction of any
State.'12

An important question that emerges from the above samples is
how broadly should PD be defined. A narrow definition is good for
analytical clarity, while a broad definition has the advantage of
constructive ambiguity. Much of the early discussions of PD in the
Asia-Pacific region seem to have embraced a broad definition, one
that covers intra- and inter-State conflicts, governmental and non-
governmental actors, and conventional as well as unconventional
security challenges, and a whole range of diplomatic, economic,
political and even military instruments. This has led one observer to
lament: The idea of preventive diplomacy is actually so broad that
it remains in danger of losing its identity - and perhaps conceptual

Michael Lund, Prcoenting Viobttt Conflicts: A Sfiategy for Ptwtrtiu Diplontac!,
(United States Institute of Peme hess, Wahington, D.C., 196).
Simon Tay, ?revmdve Diplomacy and the ASEAN Regional Forum: Principles
and Possibilities', ARF/CSCAP Conference on Preventive Dlplomacy,
Singapore, 91 1 Sepember 199.
Desmond Ball, 'Australian Perceptions on Preventlve Diplomacy', notes
prepared for JFIR/CICIR International Sympeium on The Challenges for
heventive Dplonracy in Asia-PacifiC, Beiiing 2G21 fuly 198.

10

tl

12
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and- practical utility'.I3 While the precise definition may
facilitate realistic policy formulation and consensus, a broad
definition has it advantages. Mark Hong argues for leaving ,the

definition of preventive diplomacy as vague and broad as possible in
order to create room for flexibility. Too precise a definition of this
Erm would arouse controversy and caveats'.I4

Shi Chunlai and Xu fian have suggested that instead of fixing
the definition of PD from the outset, one should let the definition
evolve from security dialogues around the region:

At present, we can only interpret preventive diplomacy
in broad terms ... A more accurate definition is still waiting
for efforts of exp-loration from both the Asia pacific and othei
regions as well.rs

If one looks at the above definitions chronologically, it would
appear that a narrowing of focus and a move towards greater clarity
in defining PD is already taking place in the region. The early
definitions of PD relied on the Agenda for Puce; some, such as
Acharya and Evans, even sought to specify its instruments and

apana its scope. But subsequently, Asia-Pacific writers, especially
Tay and Ball, seem to be more conrious of the need for more
specificity and clarity and the need to pre-empt grounds for
crontroversy, especially with respect to the relationship between pD
and the use of force and the implications of PD for sovereignty and
the doctrine of non-interference.

Theera Nuchpiam, 'Resume for Presentation at NIRA Conference on
heventive Dplomacy in the Asia-Pacific', TokyO 9-10 December 1994.
Mark Hong'Correspondence on NIRA Definition of lteventive Diplomacy',
National Institute for Research Advancement (NlM), Confeience 6n
'Preventive Diplomacy in the Asia-PacifiC, Tokyq 9-10 December 199..
Shi Chunlai and Xu Jian, 'Preventive Dplomacy Pertinent to the Asia-Pacific,,
Intrnational Roieut , Qtina Centse for Iniernational Studies, July 1994.
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Questions About PD that N€ed Addressing

The Scope ofPD

Several questions arise when delimiting the scope for PD.

First, how is PD different from other forms of diplomacy? Some
suggest that PD should involve a whole range of diplomatic
activity, from preventing escalation of territorial and other
disputes to ttyi"! to bridgJ Asia-US differences on human rights.l6
Others argue that PD should be distinguished from other, 'normal'
forms of diplomary. Tay seeks to distinguish preventive diplomacy
from conventional diplomacv on the one hand, and other forms of
preventive action on the other.l7 In comparison to conventional
diplomacy, PD is more active than reactive when responding to
situations that threaten peace. Its scope is more ambitious and
immediate. PD may be distinguished from conventional diplomacy
in the sense that it more often than not PresuPPos€s a multilateral
setting (ttrird party involvement). This leads to the next question
about delimiting the scope of PD: how is PD different from other
forms of multilateral activity? Most conceptions of PD in the Asia-
Pacific region share the Agmila for Peace's attempt to separate PD
from three subsequent stages: peace-making, peace-keeping and
peace-building. But should we regard all the measures that come
prior to peace'making (defined by the Agmila for Peace as'action to
bring hostile parties to agreemenf) as PD?

The Agmila for Peace envisaged that PD could be used to
prevent 'disputes' (meaning conflicts which have not become
violent) from arising as well as 'conflicts' (imptflng violence) from
escalating and spreading. But is it possible to prevent disputes from
arising? The NIRA study calls for leaving this out of the ambit of
PD and focusing instead on the early prevention of armed conflict.

Mark Hong 'Correspondence on NIRA Definition of heventive Diplomac/,
National Institute for Research Advancement (NIRA), Conference on
'Preventive Dplomacy in the Asia-Pacific', Tokyo,910 Deccmber 199.
Simon Tay, 'Preventive Diplomacy and the ASEAN Regional Forum: Principles
and Possibilities', ARF/CSCAP Conference on Preventive Diplomacy,
Singapore, 9-11 September 199.
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Freventing new disputes from arising could be left to other measures,
such as CBMs, although this may not be liked by those who regard
CBMs as part of PD. Moreover, Mark Hong argues that it is possible
to think of cases where PD can also be used to prevent disputes from
arising, such as when a third country tries to escalate quarrels
between two states to a higher level. In such a situation, PD can be
deployed to dissuade such third country instigation. l8

By seeking both to prevent disputes from arising and conflicts
from escalating further, the Agenda for Peace renders the scope of
PD much more expansive. PD can be used to limit conflicts at several
'thresholds'. It can be employed throughout the life span of events
that are conflict prone - from the causes of a dispute through many
possible levels of escalated, sustained violence. Such a framework
for PD renders it anything from correcting deeply rooted social ills
(e.9., economic development) to actions to limit the spread of violent
conflicts once they have erupted and escalated (crisis management
rather than PD). The important question here is whether one should
seek to narrow down the time-frame of PD. The USIP study by
Michael Lund argues that PD should come into play only when
'peace' has become 'unstable' (or the threshold from stable peac€ b
unstable peace has been crossed). Moreover, the application of PD
should be only when parties threaten or use armed force and other
forms of coercion to resolve disputes and where there are no existing
or operational institutions tro manage orderly resolution.l9

Does PD Amount to Intufering in the Domestic Affairs of States?

Few definitions of PD explicitly suggest that it can or should
be sovereignty-eroding. But some of the earlier definitions, such as
that employed by Acharya and Evans in 1994, carried such an
implication. Other and more recent definitions have been much more
careful in avoiding any impression that PD may conflict with the

lrlark Honp'Correepondence on NIRA Definition of heventive Diplomr/,
National Institute for Research Advancement (NIRA), confeience iln
'Preventive Diplomacy in the Asia-Pacific', Tokyq 9-10 December 1994.

Y!"t ""1 
Lvnd Preoenthg Violmt Cotrflicts: A S?atcgy for Preoentipe Diplonacy,

(United States Institute of Peace hess, Washingon, D.C., 196).
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principle of non-interference. The NIRA definition suggests that PD
can only be carried out with the consent of the parties involved. Tay
stresses the hon<oercive' nature of PD while Ball leaves no doubt
that PD is hot about ... interference in the internal affairs of any
countrJy'.

A number of analysts feel that some of the practices of PD,
such as early warning, fact-finding and good offices, could amount to
an interference in the internal affairs of the state. This is especially
when the scope of PD may extend beyond more traditional security
q)ncerns such as the build-up of armed forces in border areas or an
escalating dispute over territory.2o Moreover, if the concept of
comprehensive security is used, then newer, non-traditional
conceptions of conflict and crisis, like human rights, the treatment of
minorities, and the environment, would come increasingly into focus,
accentuating the potential clash with the norm of non-
interference.2l

The impact of PD on sovereignty is linked to the question of
whether the scope of PD should be limited to potential inter-State
conflicts or be allowed to cover intra-State issues where the question
of sovereignty are obviously more salient. The Aganda for Pence

clearly envisaged PD in both intra- and inter-State conflicts. It
could have hardly done otherwise. The vast mairrity of post-Cold
War conflicts (as indeed those during the Cold War years) were
intra-Sate in nature (e.g., Somalia and Rwanda). A PD framework
that excluded intra-State issues would have been of little relevance.
In the Asia-Pacific region, however, the issue of sovereignty has
been a key point of contention in thinking about matters which have
a potential to lead to both inter-State and intra-State conflicts.
This is compounded by the lack of agreement on whether a
particular conflict is domestic or inter-State. This is not to say that

Kuisong Ding, 'ASEAN Regional Forum: Its Role in Asia Pacilic Security
Cooperation', Coatemprny Intqnatianal Rehtiotts, (Vol.E, No.7), luly f998;
Simon Tay, 'Preventive Dplomacy and the ASEAN Regional Forum: Prhciples
and Possibilities', ARF/CSCAP Conference on Preventive Diplomacy,
Singapore, 91 1 September 199.
Simon Tay, ?reventive Dplomacy and the ASEAN Regional Fonrm: hinciples
and Possibilities', ARF/CSCAP Conference on Preventive Diplomacy,
Singapore, 91 1 September 199.
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this region has no example of third party mediation in internal
conflicts. ASEAN's role in Cambodia and Indonesia's good offices
nrle in the Mindanao insurgency in the Philippines suggest that the
application of third party mediation and good offices to intra-State
conflicts is not without precedent in the region.

Thus, arguably, PD in intra-State conllicts does not amount to
interference so long as it is carried out strictly by the invitation and
consent of the all the concerned governments (and, where
appropriate, other relevant political forces). Adopting such a
conditionalig may make it possible for the Asia-Pacific countries to
avoid controversy and develop a framework of PD which allows for
a role for multilateral bodies in both inter-State and intra-State
conflicts.

Actots, or Who Shoulil Be Inooloed?

Another issue concerns the range of actors involved in PD. As
envisaged by the Agenda for Peace, PD could be carried out by UN
and regional organisations. In practice, the UN and its related
agencies have increasingly relied on non-goverrunental organisations
(NGOs) to carry out a variety of roles, including peace-keeping,
peace-building and PD (especially in its early-warning aspect).
Regional organisations in Europe and Africa also recognise NGOs as
important actors in the exercise of PD. The USIP study on PD
includes a wide range of actors including goverrunents, multilateral
organisations, NGOs, individuals, or the disputants themselves. In
the Asia-Pacific region, PD frameworks envisaged so far remain
essentially Shte-centric. There is now a greater recognition that PD
could also be carried out by an 'eminent persons group' to offer good
offices and mediation if so designated by a regional grouping. More
controversial is a role for NGOs in carrying out aspects of PD.
Amitav Acharya and Paul Evans contend that PD can be undertaken
by 'governments, multilateral (the UN as well as regional groups)
organisations and international agencies (including non-
governmental actors)'. The NIRA definition speaks of a PD role by
hny actor'. Its framework for PD includes a wide range of actors
including multilateral organisations, State actors, NGOs and
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individuals. But others have opposed a role for the NGOs.
According to Mark Hong, 'the list of actors [for PD] should not
include NGOs and other non-state actors. This is because of the fact
that the present international system comprises of states. NGOs
have no locus standi unless invited to participate by the states

concerned ... '. Thus, the issue of NGO involvement in PD is closely
linked to the question of sovereignty and will be decided only as
part of a broader agreement on the political framework for PD- A
|FIR study on PD takes a cautious view of the role of NGOs in PD,
which may be worth keeping in mind:

The activities of an NGO that sides with one side or the other
in a civil dispute, regardless of whether it is pro-government
or anti-government, could easily serve not to prevent a conflict
but rather to exacerbate the conflict. As such, it is hoped that
NGOs will in fact, while maintaining their distance from the
state governments and international organizations, cooPerate

with the governments and international organizations in an
honest effort to find fair and peaceful solutions to the issues
that the parties to the dispute-face.22

PD anilCBMs

There is much confusion as to where PD begins and other,
apparently similar and overlapping peace and security measures,
stop and vice versa. Tlte Agenda for Peace saw CBMs as a sub-set of
PD measures. The ARF Concept Paper clearly recognised and
allowed for some overlap between CBMs and PD. Some analysts
have argued that PD is already a Part of the CBM regime being
developed by the ARF (as well as on a bilateral basis, such as the
CBM agreements between China and its neighbours). In this view,
tonfidence'building and strengthening should remain the basis and
focus of PD of our region'.8

The fapan Forum on International Relations [FlRl, Praailioe Diplomacy and

lapn'i Rote: An Actiott tvbnu, (lhe fapan Forum on lnternational Relations,
Tokyo February 198).
Shi Chunlai and Xu tian,'Preventive Dplomacy Pertinent to the Asia-PrifiC,
International Rnia , ClrJlna Centre for International Studie, fuly 1997.
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But how much of an overlap there is between PD and CBMs
can be a matter of debate. The earlier tendency to view CBMs and
PD as mutually inclusive is now being questioned. Some believe that
CBMs and PD should be more clearly distinguished and separated
from each other. In this view, the core aspect of PD is goodwill
missions, good offices and third party mediation efforts. CBMs serve
a different function; they are essentially peace-time measures and
no matter how valuable, any cooperative security framework must
provide for steps to be taken once armed conflict seemed imminent
and CBM measures such as demilitarised zones were violated and
hotlines failed. Simon Tay suggests that what distinguishes PD
from CBMs is the time frame. In the case of CBMs, efforts are
undertaken to broadly address root causes to build conditions of
peace and stability or to reduce tensions and increase mutual
understanding between two or more States, even where there is no
immediate or clear threat of violence. In this sense, CBMs come prior
b PD.24

While there are clear grounds, conceptually as well as for
policy-making reasons, for distinguishing between CBMs and PD by
focusing on time frame25 or the 'peacetime'/'crisis time'
distinction,25 it might not be so easy to separate the two in practice.
For example, as explained in the section below dealing with the PD
matrix, a Regional Risk Reduction Centre (RRRC) can function at
CBM or PD level (where the PD core refers to fact-finding goodwill
and mediation). In gauging the acceptance of the RRRC or any other
PD measure, care would have to be taken as to which level of
activity is being endorsed should the CBM/PD distinction become an
issue. This said, it might not necessarily lead to the RRRC being
confined to CBM-type activities as the matrix also shows wide
endorsement for'core' PD measures.

Simon Tay,'heventive Dplomacy and the ASEAN Regional Forum: Principles
and Possibilities', ARF/CSCAP Conference on Preventive Diplomacy,
Singapore, 9-l 1 September 1997.

Ibid-.
Amitav Adrarya and Paul Evans, 'Preventive Dplomacy: The Concept and its
Applicadon in the AsiaPacific Region', paper prepared for the fapan Instihrte
of International Affairs 0IIA), 194.

24

25

26
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The Agmda for Pmce's distinction between 'dispute' and
tonflict' provides one way of differentiating the roles of CBMs and
PD measures. Simply stated, CBMs are more useful in dispute-
prevention (preventing disputes from arising), while PD is more
useful in conflict-prevention (keeping disputes from turning into
military conflict).

AMalrix of PD Measutes

Appendix 1 presents a matrix of PD measures compiled from
generic PD literature as well as writings on PD in the Asia-Pacific
region. The literature divides the PD measures under two categories.
Typical distinctions include peacetime and crisis-time measures;
early and late preventive diplomacy; precrisis and crisis measures,
etc. The distinction is between those measures that have a long to
medium-term effect and those that have to come into effect
immediately. Note that there is not always a consensus on which
measures are precrisis or crisis. A Regional Risk Reduction Centre
(RRRC) is a pre-crisis measure, but it also has an important role in
crisis-time. Moreover, some of the measures may overlap. A PD
measure like the RRRC may include other measures within its
ambit, e.g., early-warning, goodwill and good officeg and CBMs. In
the matrix, these measures are included to give as full a picture of
PD measures in total envisaged by each sourc€. From the matrix, one
can derive the following ranking (in ascending order) of PD measures
in Erms of the number of endorsernents received :

(i) CBMs;

(ii) Institution-building

(iii) Early warning

(iv) PD Eams/Register of Eminent Persons;

(v) Regional Risk Reduction Centre (RRRC);

(vi) Fact-findingmissions;
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(vii) Crisis management (mediation, arbitration, reconciliation);

(viii) e{od offices and goodwill missions;

(ix) Track Two dialogue;

(x) Norm-setting;

(xi) Expanded role of the ARF Chair.

The matrix suggests that peacetime or early PD measures are
more widely endorsed than crisis-time or late responses. Not
surprisingly, CBMs happen to be the most popular measures. (This
suggests that CBMs do not encounter any of the usual obFctions to PD:
they do not challenge the ad lroc, incremental, consensual, proceed
at one's own pace, informal nature of the ASEANdriven ARF.)

The next cluster of PD measures fall primarily under
peacetime measures or early prevention and again, are least tikely
to clash with State sovereignty. One might not expect the RRRC
(which entails greater institutionalisation) to be ranked so highly,
but the fact that it can operate at various levelg including the
fairly innocuous one of information-gatherin& may explain its wide
endorsement. Similarly, PD teams might advise when invited and
not be intrusive. Fact-finding and crisis management measures are
also popular, despite the fact that they are deployed at the onset of
crises and more intrusive. This may be due to an expectation that
States will view them as minimal intrusion, which can be tolerated
when disputes are exalating dangerously.

Despite the high ranking obtained by CBMs, the prominence
of the RRRC and the Register of Eminent Persons indicate there is
strong support for a regional approach to PD. The lower endorsenrent
of the expanded role of the ARF Chair may reflect the fact that it is
a relatively new idea in the discussion of PD (while much of the
literature surveyed was already completed), rather than lack of
support for it. In fact, the more recent work on PD, such as that by
Simon Tay and Desmond Ball, as well as the papers circulated by
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the Australian govemment, suggest strong endorserrrent of the role of
an enhanced ARF Chair in PD.

One of the key areas of focus in the current discussions about
advancing the PD agenda concerns the role of the ARF Chair. There
have been several suggestions to enhance the role of the ARF Chair
to make it similar to that of the UN Secretary-General in
undertaking PD. This, the argument goes, would make initiative and
judgement at the highest level available to act upon early-warning
systems. However, enlarging the_role of the ARF Chair comes uP
against the following constraints:z/

(i) As the ARF Chair is rotated from year to year, the exercise of
PD may lack continuity;

(iil The ARF Chair is also a rePresentative of a member state.
This may call into question his/her neutrality;

(iii) Given the first duty of the Chair is to his/her member state,
the Chair may not be able to devote sufficient attention to the
ARF at all times. Conflicting duties as well as interests come
into play.

To circumvent these concerns, a suggestion has been made b
enlarge the membership of the ARF Chair. (A possible example
here is the European Commission, which uses a triumvirate
comprising the present, immediate past and prospective Chairmen.)
Such an arrangement would ensure continuity. But it may also lead to
serious political difficulties. An expanded ARF Chair means having
non-ASEAN members to serve in the grouP. While some ARF
members may want ASEAN to delegate some of its control over the
ARF process in this manner, it may make the Chair's role in PD
politically more difficult. In steering the ARF, ASEAN has played
a neutral role, which has earned the trust of its non-ASEAN
members. Some ARF members may see a non-ASEAN ARF Chair,
especially if he/she is from a major power, as being incapable of

Simon Tan'heventive Dplomacy and the {SEAN Regional Forum: Principles
and Posaibilities', ARF/CSCAP Conference on Preventive Diplomacy,
Singapore, 9-11 September 199.
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providing the kind of 'honest broker' image and role that PD
certainly requires. To be sure, the ARF Chair from an ASEAN
country may find it difficult to exercise PD in a situation between
Southeast Asian states (although such cases can be dealt with by
appointing a special representative from a non-ASEAN state). But
this may pose fewer political difficulties for PD than having a
maior power in the ARF Chair. Moreover, if different sub-regions
were to be represented in the ARF Chair, apart from the difficulty
in deciding which particular State would be the representative of
each, there would be increased differences of views in deciding the
application of PD.

This leads to a more general point about the organisation of
PD efforts in the Asia-Pacific region. The contrast between
Southeast Asia and Northeast Asian security environments has been
noted by most observers of Asia-Pacific security. In the former, sub.
regional mechanisms have long been in operation; despite some
recent setbacks, it can reasonably be expected to deal with sub-
regional security issues. Northeast Asia, on the other hand, is a hub
of great power interaction. The exercise of PD could not be carried out
without the direct involvement of these powers. There is a case for
considering PD measures which are relevant to the specific contexts
of the two sub-regions as building blocks, rather than seeking to
address them through a single overarching framework.

Apart from the ARF Chair, a good offices mechanism for PD
may also be provided through the appointment of special
representatives (Stts). The idea of SRs was proposed by Canada in
1994 in the form of a Register of Experts to facilitate dialogue among
parties or provide conciliation. The Register would include the
names and curricula vitae of persons with particular country, sublect
or conciliation/negotiation expertise such as former senior officials
or eminent scholars, able to undertake low-key, non-binding, non-
judgmental, non-coercive and confidential PD. Such a register could
be held by the ARF Chair or a Regional Risk Reduction Cenhe if it
existed. The ARF Concept Paper suggested appointing Special
Representatives, in consultation with ARF members, to undertake
fact-finding missions, at the request of the parties involved, and to
offer their good offices, as necessary. Such appointments could occur
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on an ail hoc basis, when the need arose, and drawn from the
Register. The SRs could be drawn from within or outside the region,
including from institutions like the UN. The SR concept would
enable the ARF members to find persons with the right expertise
and background for a particular dispute. This would enhance the
credibility of PD efforts. Apart from their PD role, the SRs could
play a role in linking ARF officials to Track Two institutions and
support the RRRC by providing suggestions on situations of potential
dispute.

Shoulil PD Imtoloe the Use of Force When Neessary?

The question of whether PD should include any 'military
action' arises because of the notion of 'preventive deployment'
which was included in The Agenda for Peace. Definitions based on
this document, such as that by Amitav Acharya and Paul Evans,
continue to include the military instrument. In the Asia-Pacific
region, there is a wide range of opinion as to whether military force
should be regarded as a rrreans of PD. At one end of the spectrum is a

|FIR study which regards it 'imperative that the preventive
diplomacy means include coercive measures, deterrence, and other
military means to keep a dispute from escalating into an armed
conflict or to quell a conflict as soon as it erupts'.28 But many other
writings on PD in the Asia-Pacific have categorically excluded
military force. Gareth Evans, in his Cooperating for Peace,

described preventive diplomacy as 'a varie$r of strategies, which
rely on diplomatic and similar methods rather than military
ones'.29 Simon Tay and Desmond Ball, writing after the
sensitivities of some regional countries to the military asPect of PD
became clearer, have ruled out military instruments of any kind. As

The fapan Forum on lnternational Relations IFlRl, Prcoaiioe Diplanacy and

lapan's Role: An Action lvbnu , (l\e fapan Forum on lnternational Relations,
Tokyq February 198).
Gareth Evans, Cmperating lor Peace: Thc Glaful Agaib anil Beymd, (Allen &
Unwin, Sydney, 1993).
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Ball puts it, fP 'is about diplomacy. It is not about preventive
deployments'.m

An important distinction can be made between coercive and
non<oercive use of military tools. In the case of the latter, the use of
force in PD can be envisaged with the cons€nt of those States where
it will be employed, rather than against their will. For example,
NIRA's definition of PD allows for both military and non-military
tools, but stipulates that the military tools are strictly 'non-
coercive' in niture.3l Moreover, if force is at all to be used, then it
should be restricted to 'humanitarian' issues (preventing Somalia-
type famines), rather than 'geopolitical' ones (preventing an
invasion).32

Mark Hong suggests that relying only on non<oercive tools in
PD might be tm restrictive.s But it may also be useful in dampening
the misgivings of some countries in the region about PD. Yeg in real
life, separating the 'humanitarian' and 'geopolitical' targets of
preventive force, and the 'coercive' and 'non{oercive' military tools
of PD, can be problematic, unless the criteria for defining these terrns
is clearly laid out.

Shi Chunlai and Xu Xian have argued that in undertaking
PD, 'measures in the military, political, economic, social, and
cultural fields should be integrated with rather than isolated from

33

Desmond Ball, 'Australian Perceptions on Preventive Diplomacy', notes
prepared for JFIR/CICIR International Symposium on 'The Challenges for
Preventive Dplomacy in Asia-PacifiC, Beijing 2U2l luJy 798.
National Institute of Research Advancement (NIRA), 'Defining Preventive
Diplomacy', a paper prepared for the NIRA Conference on 'Preventive
Diplomacy in the Asia-Pacific', TokyO 9-10 December 1994.
Amitav Acharya and Paul Evans, 'Preventive Diplomavy: The Concept and
its Application in the Asia-Pacific Region', paper prepared for the fapan
Institute of lnternational Affairs (fllA), 7994; and, Amitav Acharya, 'ASEAN-
UN Cooperation in Peace and Preventive Dplomacy: tts Contribution to
Regional Srrurity',Indotr*ian btmrerly, (Vo1.22, No3), Third Quarer, l9%.
Mark Hong, Conespondence on NIRA Definition of heventive Diplomacy',
National lnstitute for Research Advancement (NIRA), Conference on
'Preventive Diplomacy in the Asia-Pacific', Tokyq 9-10 December 1994.
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one another '.30 Can it be said that military measures may be used in
support of PD as long as they are undertaken in coniunction with
political, economic, cultural and other measures as part of a

'comprehensive' package, rather than deployed on their own? If
this interpretation is correct, then it would constitute an important
exception to the view of some countries and experts that military
action be excluded altogether as part of PD. To be sure, defining the
scope of PD measures so comprehensively dilutes the concept
somewhat. But this may be an acceptable price to Pay if it allows
for a more flexible framework for PD, one which does not rule out
any steps, including military ones, before they are given due
consideration.

PD anil Non-Military Issues

The role of non-military issues in PD is an important one. A
great deal of the PD literature sees disputes and conflicts of a
geopolitical nature as the major focus of PD. But dirussions of PD in
the Asia-Pacific region (such as at the Seoul Seminar on PD in 1995)
have from the outset paid attention to non-military transnational
issues. At the Paris ARF Seminar on PD in November 1996, it was
agreed that 'ARF preventive diplomacy can help address subiect
areas of potential crisis such as: territorial disputes, proliferation of
conventional weapons and weapons of mass destruction, non-military
transnational concerns such as drug trafficking terrorism, water and
other resource problems, smuggling, environmental degradation,
rnaritime safety, pirac)', and unregulated population movements'.

In principle, few would disagree that non-military issues
should receive attention in PD. Perhaps linking PD to the notion of
tomprehensive securit5/ would make it less controversial. Focusing
on transnational issues might also be an easier way of launching a
PD system because there is a somewhat greater willingness among
countries to set aside narrowly defined sovereignty concerns in
dealing with these issues. But would it be possible to implement
such a broad agenda of PD? Adopting a transnational security

U Shi Chunlai and Xu fian,'heventive Diplomacy Pertinent to the Asia-Pacific',
International Rmicut, China Centre for International Studies, JuIy 1997.
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agenda may require regional institutions to substantially reorient
themselves. Would this dehact their attention from the so<alled
'traditional' security concerns, which continue to be important
notwithstanding the proliferation of transnational issues?

It may seem logical to argue that PD should address any issue
area, induding a transnational issue, if it becomes a source of conflict
between (and within) States. If two countries seem headed for
crcnflict over illegal population movements or oil spills, the tools of
PD such as good offices and mediation may prove useful in reducing
Ensions. But there is a danger that focusing on transnational issues
could be at the expense of traditional security concerns and may
involve only normal diplomatic tools to the exclusion of crisis-time
PD measures such as good offices and mediation. This could
undermine the development of PD.

Concluding Observations

This paper has reviewed discussions of PD in the Asia-Pacific
region and identified a number of areas which have formed
important themes of these discussions. These include general
questions of definition and scope, as well as specific matters such as
the relationship between PD and the use of force, the implications
of PD for the doctrine of non-interference, the extension of PD to
transnational issues, and the range of actors who could or should be
involved in PD. A PD matrix has been presented as a way of
identifying the range of ideas and suggestions concerning how PD
should be implemented and the relative importance given to these
nrcasures by various experts on PD. Some of the specific suggestions
for the exercise of PD, including the role of the ARF Chair and
his/her special representative, have also been examined in this
review.

While a wish list of how the PD agenda can be advanced is
beyond the scope of this paper, there are a number of questions and
issues which may s€rve as a point of departure for further dirussion
and refinement of the PD concept and its application in the Asia-
Pacific region.
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Should we look for a specific threshold for PD and separate it
from the whole range of activities which may fall within the
ambit of normal diplomacy and other multilateral measures?

Is it possible and desirable to agree that PD could be
undertaken in both inter-State and intra-State conflicts
subject to the consent of all the concerned goverrunents and
that if such consent is available, such an exercise need not be
viewed as interference in the internal affairs of States?

CBMs may overlap with PD. But some have argued that
focusing on this overlap may lead to neglect of other, more
'authentic' PD measures, such as good offices and mediation.
Should we agree on a core group of PD measures and seek to
implement them over a period of time?

While bringing transnational non-military issues into the PD
agenda, one should be careful in not detracting attention and
resources from traditional security issues. Should the use of PD
in transnational issues be considered only if they show a clear
potential for causing conflict between and within States? In
addressing these issues, should one consider the full range of
PD nreasures, including good offices and mediation?

Classic PD tools such as conflict prevention c€ntres which can
provide early-warning, the role of the ARF Chair, duly
appointed special representatives and 'eminent persons
groups' in providing good offices and mediation, need fine
tuning. Instead of haggling over the definition of PD, and
revisiting the CBM agenda, it may be worthwhile henceforth
to direct dirussions on PD to these steps.

Should we agree that military tools be ruled entirely out of PD
or should there be a place for such tools (which can be
specified) as part of a 'comprehensive' package of PD
nreasures?

3.

4.

5.

6.
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APPENDIX 2:

ARF INTER-SESSIONAL MEETINGS ON CONFIDENCE-
BI.MDING MEASURES AND SEMINARS ON PREVENTIVE

DIPLOMACY

lnt er-sessional Meetings, 1.99 8 -99

First Track

November 1998: Inter-sessional Support Group (ISG) on
Confidence Building Measures (CBMs), organised by Thailand and
USA, Honolulu.

March 1999: ISG on CBMs, Second Meeting, organised by
Thailand and USA, Bangkok.

lnter-sessional Meetings, 7997 -98

First Track

* 44 November 1997: Inter-sessional Support Group
(ISG) on Confidence Building Measures (CBMs), organised by
Australia and Brunei, Brunei.

* 4-5 March 1998: ISG on CBMs, Second Meeting,
organised by Australia and Brunei, Sydney.



Raniew of Actiuities in the Asia-Pacific Region 319

Second Track

9-11 September 1997: Seminar on Preventive Diplomacy,
organised by Singapore and EU (UK), Singapore.

Inter-sessional Meetings, 1.995-97

First Track

5-8 March 7997: lK on CBMs, organised by China and the
Philippines, Beijing.

Second Track

7-8 November 1996: Seminar on Preventive Diplomacy,
organised by EU (France) and Indonesia (CSIS), Paris.

Int er-sessional Meetings, 1,99 5 -9 5

First Track

18-19 fanuary 1996: ISG on CBMs, First Meeting, organised by
Japan and Indonesia, Tokyo.

15-15 April 1995: ISG on CBM9 Second Meeting organised by
|apan and Indonesia, fakarta.

Inter-sessional Meetings, 1994-95
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SecondTracl

24-25 November 1994: Seminar on the Building of Confidence
and Trust in the Asia Pacific, organised by Australia (Strategic and
Defence Studies Centre, Australian National University, Canberra).

8-10 May 1995: Seminar on Preventive Dplomacy, organised
by the Republic of Korea, Seoul.

Note:

* denotes [SGs on CBMs which had PD on the agenda.
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APPENDIX 3:

LIST OF PROIECTS ON PREVENTTVE DIPLOMACY IN THE
ASIA-PACIFIC REGION

Australia

Strategic and Defence Studies Centre (SDSC), Australian
National University. Edited book on preventive diplomacy |J99D.
This is a compilation by Desmond Ball and Amitav Acharya of the
rmst important writings and documents on PD.

Canada

University of Toronto, York University |oint Centre for Asia
Pacific Studies. Paper written for the fapan Institute for
International Affairs (JIIA), 'Preventive Diplomacy in the Asia
Pacific Region', by Amitav Acharya and Paul Evans (1994).

China

1. China Center for International Studies. fournal article in
lntqnational Rniao (Beijing), by Shi Chunlai.

2. China Institute of Contemporary International Relations
(CICIR). Journal article in Contemporary lnternational Relations
(Beijing), by Ding Kuisong.

France

Institut Francais de Relations Internationales (IFRI).
Workshop on 'Asian Regional Integration, Multilateral Cooperation
and China', Paris,30 November 1998.
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lapan

1. National Institute of Research Advancement (NIRA).
Conference on ?reventive Diplomacy in the Asia-Pacific',Tokyo,9'
f0 December 7994.

2. The |apan Forum on International Relations (FIR). Propct
on preventive diplomacy funded by the Sasakawa Peace
Foundation. Report on 'Preventive Diplomacy and |apan's Role: An
Action Menu', February 1998.

Russia

1. Institute of ContemPorary International Studies (ICIS,

Diplomatic Academy Moscow). Training Russian peace-keepers for
international deployment and publishing studies on preventive
diplomacy, including Conflict Resolution anil Peace-Keeping in
f iiitcistan, Preaentiie Diplomacy in the former Yugoslavia,
Conflict Resolution in Asia, and Potential Area of Conflicts in
Russia - Western Relatbns.

2. Institute of Oriental Studies, Southeast Asia Department.
A team of scholars working on preventive diplornacy.

Singapore

Institute of Defence and Strategic Studies (IDSS).

Commissioned study of preventive diplomacy by Simon Tay,
?reventive Diplomacy and the ASEAN Regional Forum'.

Taiwan

International Conference on 'Preventive Dplomacy for Peace

and Security in the Western Pacific', iointly sponsored by The 21st

Crntury Foundation and The Pacific Forum CSI$ 29-31 August, 1995.
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Uniteil States

The US Institute of Peace. Preventive Diplomacy Initiative,
Ied by Michael Lund. The projecfs scope was global, leading to the
publication by Michael Lund, Prettenting Violent Conflicts: A
Strategy for Pranentiae Diplomacy , (lJS Institute of Peace Press,
Washington, D.C., 7996\.

The US Instihrte of Peace. South China Sea Working Group.
Publication by Scott Snyder, The South China Sea Dispute:
Prospects for Pranmtiae Diplomacy , (US Institute for Peace Press,
Washington, D.C., 1990. The report is based on a series of seven
study group rneetings on the issue since March 1995.

Regional

ASEAN-UN Cooperation on Peace and Preventive
Diplomacy. Project iointly organised by the Ministry of Foreign
Affairs, Thailand and the Institute of Policy Studies, Singapore.
Workshop 1 in Bangkok,22-23 March; Workshop 2 in Singapore, 54
)uly 1993; Workshop 3 in Bangkok,lT-'1.8 February 1994.

Nofe: This list is tentative and based on academic sources as
well as inforrnation provided by CSCAP member committees.
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Preventive diplomacy has been
identified by the ASEAN Regional Forum
(ARF) as the next stage in the development of
security cooperation in the Asia-Pacific region.
However, there has been little progress with
either the definition and exposition of the

concept and its operating principles, or the

development of acceptable and practical
means of preventive diplomacy. This book is
designed to promote better understanding of
the concept and principles of preventive

diplomacy, and hence to contribute to a more

informed and productive debate about this
crilical stage of the ARF process. lt is intended
to advance the preventive diplomacy agenda
in terms of both conceptual coherence and
practical measures.

Tnis collection includes the principal
progenitors of the subject in this region, the
most notable of which is Gareth Evans'
chapter published in 1993. lt includes papers
prepared by Foreign Ministry officials, such as

Hasjim Djalal, Indonesian Ambassador-al'
Large for the Law of the Sea and Maritime
Affairs; academic contributions, such as
papers on preventive diplomacy concepts.
theory and principles; several regional case
studies (such as the South China Sea, lhe
Moro conflict in the southem Philippines, and
the 1997 crisis in Cambodia); and discussion
of the applicability of the concept in intra-state
conflicts and the utility of non-governmental
organisations (NGOs).

Tnis boot< is the product of a joint
project by the Strategic and Defence Studies
Centre (SDSC) and the lnstitute of Defence
and Strategic Studies (IDSS) in Singapore.
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