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Abstract

Onc of the most challenging issues for students of international relations is the interstate
dimension of ethnic conflict in both its secessionist and irredentist forms. This thesis contributes
1o an understanding of the interstate dimension of ethnic conflict in three ways. First, the thesis
provides a more precise delineation of the causal relationship between ethnic and interstate
conflict. Second, the thesis develops a model to identify the conditions under which ethnic
conilict is most likely to lead to interstate conflict. Third, and finally this thesis provides insight
into a theory and policy for management and resolution of ethnic conflict. The results of this
research are used to identify the international conditions and actions that affect the dynamics and
resolution of ethnic conflict. From that perspective, the central goal of this inquiry is to lay the
groundwork for preventive peacekeeping.

The inquiry unfolds in five stages. First, a formal model, specifying the precise causal
relationship of the selected variables and their interaction effects, is presented. Second, two cases
(Somali irredentism and the Indo-Sri Lankan crisis) are used to test the assumed linkage. Third,
aggmgate data from the International Crisis Behavior Project data base, for the period 1918-
1988, are used to test the explanatory power of variables derived from the combined framework.
Fourth, two additional cases (Thai Malay separatism and the Balkans War) are used to test the
most relevant propositions from the previous phase. Fifth and finally, based on the degree of
support for propositions from both quantitative and qualitative analysis, the model is refined.
Policy relevant and theoretical contributions are presented in the light of the findings. Directions

for further research also are discussed.
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Abstrait

Une des issues ia plus contestee par les etudiants de relations internationales est le conflit
ethnique, et les dimensions internationales, dans ses deux formes, secessioniste et irredentiste.
Cette these contribue a une comprehention du conflit ethnique de trois facons. Premierement,
cette these pourrait une description plus precise de relations causales enire ie conflit ethnique et
international. Deuxiemement, cette these developpe une explanation pour identifier les conditions
sous lesquelles le conflit ethnique est le plus en mesure de mener au conflit interational.
Troisiemement et finallement, cette these pourrait une apercu d’une theorie et politique de
I’administration du conflit ethnique. Les resultats de cette recherche sont utiles pour identifier
les conditiuns et actions qui affectent Ic dinamiques et les resolutions du conflit ethnique, Du
cette perspective le but central de cette enquete est de surmettre un travail, de base cette enquete
se deroule en cinq phases.

Premierement, un modele formel qui specifie la relation causale precise des variables
choisis et des effets de leur actions reciproques est presente, Deuxiement, deux cas sont utilises
pour examiner les liasons assumees. Troisiement, la rassemblement du data de la crise
internationale et le projet data base du comportement pour la periode de 1918-1988 sont
employes, pour examiner le pouvoir de variables tires des structures fointes. Quatriement, deux
cas supplementaire sont utilises pour examiner les propositions les plus a propos de la phase
precedente. Cinquiemement, et finallement base sur le degre de soutien de propositions des deux
analyses quantitatif et qualitatif, le modele est raffine. Politique a propos et theorique sont
presentees selon les contributions. Directions pour recherches supplemnetaires sont aussi

discutees.
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Chapter 1

Ethnic Conflict, The Neglected Interstate Dimension



The conflicts which are of global concern involve deep issues of ethnic and
cultural identity, of recognition and of participation that are usually denied to
ethnic minorities in addition to issues of security and other values that are not
negotiable (Burton 1987: 5).

Nationalism, taken by itself, is both in logic and experience, a principle of
disintegration and fragmentation which is prevented from issuing in anarchy not
by its own logic but by...the configurations of interests and power between the
rulers and the ruled and the competing nations (Morgenthau 1957: 481-491).

The government is best which pays least attention to ethnicity (van den Berghe
1987: 353-354).

1. Ethnic Conflict - The Neglected Interstate Dimension

One of the most challenging issues for students of international relations is the resurgence
of ethnic conflict in the modern era. There is widespread feeling, popular and academic, that
the political and economic interests of states, along with imperatives of the international system,
furnish both the underlying causes and ongoing issues for most serious conflicts. This outlook,
however, grossly underestimates the impact of certain kinds of identity and community
(Ryan 1988). Such a perspective also fails to address the roots of "protracted ethnic conflicts”
(Smith 1986: 65). More precisely, multi-ethnic environments have become a seemingly
permanent feature of politics, both within and between sovereign states. The absence of research
on the interstate dimension of ethni(.: conflict reveals that theory and policy have lagged behind
emerging reality (Gurr 1992; Midlarsky 1992; Smith 1993a).

While studied primarily at the domestic level, ethnic conflict also frequently creates
interstate "spillover effects" (Chazan 1991; Heraclides 1991). The implications of ethnic conflict
for international relations, however, are not well understood (Smith 1986; Ryan 1988; Azar

1990). The strife in Eastern Europe and throughout the Third World, for example, opens a ;E"hge
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of interstate possibilities that is difficult to comprehend. On the one hand, protracted regional
conflicts and intervention in civil wars represent traditional and perplexing connections between
the domestic and international levels (Ryan 1990a; Heraclides 1991). On the other, human rights
issues, development assistance, and refugee situations constitute relatively unfamiliar and
increasingly important sources of interstate conflict.

Conventional in origins or otherwise, ethnic conflicts often prove to be both sustained
and bitter. Participants are prepared to "sacrifice their lives and inflict violence on each other."
Theoretical and policy concerns become more pressing, because "rational, peaceful solutions”
seem far from obvious (Smith 1986: 61). All of these matters are very important to the conduct
of interstate and transnational relations in an era of rapid and even unpredictabie change.

Both theoretical and practical objectives motivate a study of the interstate dimensions of
ethnic conflict. From a scholarly point of view, it is clear that the present neglect of ethnic
strife within the field of international relations sﬁould be rectified. Second, a more precise
delineation of the causal relationship between ethnic and interstate conflict is needed. Thus,
a primary objective of this inquiry is to develop a model to identify the conditions under which
ethnic conflict is most likely to lead to interstate conflict. Third, and finally a study of the
interstate dimensions of ethnic conflict will have broader relevance to a theory and policy for
management and resolution of ethnic conflict. The results of policy-oriented research could
be used to identify the international conditions and actions that affect the dynamics and resolution
of ethnic conflict. From that perspective, the central goal of this inquiry is to lay the groundwork

for preventive peacekeeping.!



Apart from this introduction, this chapter contains four sections. Section two briefly
examines the problems associated with the study of ethnic conflict in international relations.
Section three specifies, in the context of current views on ethnic conflict, the guiding principles
for this inquiry. Included in this section is a brief presentation of the approach taken in the
thesis. Explanatory vaniables are examined and potential linkages discussed. A more detailed and
formalized theory is provided in chapter three. Section four includes a summary of the meaning
of ethnic conflict as it relates to its interstate dimension in both its irredentist and secessionist
forms. A formal definition of each, is provided. Section five is a brief description of subsequent
chapters including methodology,

2. Impediments to Progress
2.1 Policy, Ethnic Conflict and the International Domain

Despite the apparent need, policy-related research on the interstate dimensions of ethnic
conflict is rare, There are several impediments to progress in the field. These are, current
conflict resolution techniques, the number of potential cases and security-related issues. The
central problem is the absence of et;fé;ﬁve conflict resolution techniques in conflicts where
collective identity is salient. This is particularly true in which the actors involved are not only
states but communities that often lack the commitment to finding peaceful solutions. Recent
events in Yugoslavia underscore this point. When the integrity of the Yugosiav state was first
challenged by popularly backed secessionist surges in Slovenia and Croatia, a signal was sent
out to the international community that the status quo inherent in the East-West balance of power
would no longer suffice as a source for conflict management. Initially, Yugoslavia was a

situation to which the European Community and other western states did not respond well. Only



as the central government in Belgrade delegitimated itself by military action did international
actors begin to move slowly from the hope of a harmonized settlement to recognizing Slovenian,
Croatian, Macedonian and Bosnian claims to statehood. The Balkan region now stands in
international judiciary limbo with external actors aligned behind the principle of self-
determination for Yugoslavian minorities but unsure how this process of recognition might
reflect on similar conflicts elsewhere and of the effectiveness of traditional methods of conflict
management, including sanctions and peacekeeping. More precisely, the regional crisis has
called into question basic international axioms such as the inviolability of boundaries and the
principle of non-intervention in internal affairs.?

A related problem is the large number of potential cases. One only need consult a
current "geopolitical map” to realize the potency of ethnic conflict. Of the 184 states in the
international system only a small number are ethnically homogenous. According to some
estimates, there are over five thousand ethnic minorities in the world.® Recent assessments by
the Minorities at Risk Project (University of Maryland) indicate that ethnic groups are currently
involved in at least 80 protracted conflicts throughout the globe. At least 240 ethnic minorities
are involved in low-intensity struggles for self-determination (Gurr 1992).

A third policy impediment touches upon the need to redefine the meaning of
international security (Posen 1993) in particular for those states of the world in which the
major objection by state leaders against refocusing our attention on ethnic conflicts is that this
intrusion is a potential threat to the leadership, integrity and sovereignty of many states.* Ethnic
conflicts do, as Posen (1993) argues, constitute a different kind of security dilemma for states.

As it will become evident in chapter three and in the case studies, ethnic affinities and cleavages



are potential sources of insecurity for states and ones that are not easily resolved through
"conventional” deterrent techniques.

To summarise, there are several obstacles to policy development. In the context of the
concerns noted above, one goal of this thesis is to understand why states become involved in
ethnic strife. The development of a new theoretical approach to state involvement in ethnic

conflict may provide insight into how such strife can be peacefully managed and successfully

resolved.

2.2 Theoretical Impediments to Progress

A significant barrier to theoretical development is the apparent lack of consensus as to
the assumed causal link between ethnic conflict and interstate conflict. How does ethnic conflict
become internationalized? Is it generated internally and then externalized as some theories would
suggest (Welsh 1993)? Do ethnic conflicts weaken state structures, inviting external intervention
(Cooper & Berdal 1993)? Or does the process involve a more subtle and complex series of
interactions. Presumably, a theory should be capable of encompassing these potential linkages.
Consider for example, an early study on the subject. Suhrke and Noble (1977) concluded, in
their assessment of eight diffusionist ethnic conflicts, that domestic ethnic conflicts did not
comprise a significant source of interstate conflict. More recently, political scientists have begun
to reassess this initial result and have concluded that ethnic conflicts may lead to violent and
often unmanageable interstate conflict (Heraclides 1991; Carment 1993).

A second theoretical restriction is posed by the disparate approaches, units and levels

of analysis used in the study of ethnic conflict. Usually, theories of international relations view



ethnic conflict as an epiphenomenon - a byproduct of the interaction between the processes of
state building and an ararchical system structure (Weiner 1992). A theory should allow for these
processes and the impact they have on relations among states, but it alse should be able to
account for the potentially important role of domestic factors.

The fa;:t that domestic variables are not meaningfully integrated into mainstream
international relations research is not deliberate but arises from "paradigmatic blind spots”
(Stavenhagen 1987) because of international relations’ system oriented focus.® This problem
becomes particularly acute when existing knowledge about domestically generated ethnic conflict
is brought to bear on the study of interstate conflict, a relatively unexplored area for
international relations.

A second theoretical problem is that general theories of conflict including those derived
from realism and neo-liberalism are not well suited to explain the international diﬁenﬁons of
ethnic strife. In the light of the vicissitudes noted above, what is required is a reevaluation of
the assumptions of these dominant paradigms and their strengths and weaknesses in explaining

current changes in the international system (James 1993). These are briefly examined below.5

2.3 Conventional Wisdom and Ethnic Conflict
2.3.1 Neo-Liberalism and the Vulnerable State

Among the proponents of 2 neo-liberal aporoach, Jackson and Rosberg developed the idea
of the inhibited state as a way of explaining the maintenance of African boundaries (Jackson &
Rosberg 1982). They argue that the common vulnerability of African states to internal ethnic

turmoil and their weakness in general, restrains them from supporting efforts to change their



boundaries. African states bolster these norms because there is a common interest in the support
for international rules and institutions that derives from an accepted mutual vulnerability. The
concept of the inhibited state is similar to Keohane's (1986) notion of specific reciprocity in
which the behaviour of each state is contingent on that of others.

Presumably, each state cooperates given a common interest - the fear of balkanization -
in which all of Africa’s boundaries might be doubted. To neo-liberals, conditional cooperation
of this kind emerges if the future interests (fear of balkanization) and not just immediate interests
(intervention by other states) are at stake. A similar view is provided by Horowitz (1985: 275}
who argued "[TJrans-border ethnic affinities more often promote restraint in supporting
separatists or intervention in behalf of a central government fighting to suppress separatism. Fear
of contagion and domino effects is widespread." Internal cleavage is a signal of the
incompleteness of the solidarity task and a threat to the unity of the state, hence the sensitivity
with which such states frame their foreign policy objectives (Jenkins & Kposowsa 1992).

Thus the perception that ethnic conflict is a threat to the security of states can, according
to neo-liberal interpretations, translate into real security dilemmas for certain states. Multi-ethnic
states care if other states defect or do not cooperate in resolving these shared security dilemmas.
Neo-liberal approaches are most concemned to explain the process of defection among weak
states, that is, the process of support for ethnic struggles in other stztes. Cheating or defection
requires verification and sanctioning of cheaters. In general, regimes and international
ipsﬁtutions are viewed as the means in which to monitor cheaters to ensure that reciprocity will

emerge.’



The neo-liberal interpretation is useful for explaining the absence of intervention by weak
states in ethnic strife, There are also several shortcomings to the explanation. First, the approach
fails to explain the widely varying policies of individual states, both weak and strong, outside
Africa (the Balkans, South and Southeast Asia), as well as some states within Africa. For
example, despite their presumed sensitivity to involvement in ethnic strife, the multi-ethnic
Balkan states are now engaged in intense and destructive conflict. To cite just a few examples
within the African context, the subsystem has been witness to recurring Somali irredentism,
conflicts between Chad and Libya, the Sudan, African support for Islamic secessionist
movements outside, and South Africa’s ongoing regional destabilization.

If neo-liberal assumptions about the inherent sensitivity of multi-ethnic states are correct,
it would be difficult to explain why many ethnically diverse states become involved in ethnic
conflicts. The inherent weakness in the neo-liberal argument is in assuming a state’s behaviour
is primarily a function of a state’s relations with other state-centres This view tends to
underestimate the importance of domestic politics in its relation to trapnsnational ethmic
affinities as a second source of explanation. For states experiencing domestic disorder because
of ethnic strife, foreign relations become a very important extension of démestic policies. It can
be postulated that many states find themselves involved in an ethnic conflict precisely because
of strong transnational ethnic affinities. In other instances, it may be opportune for a state to
intervene in the internal affairs of a weak highly divided state. In fact, due to domestic concerns
and transnational affinities, an ethnically oriented foreign policy is a deeply imbedded
characteristic of most states in the system. This assumption will be formalized, and tested

further, in the thesis.?



Finally, the neo-liberal approach is not easily generalized to those states that are less
ethnically diverse. Are strong ethnically homogenous states expected to behave as predicted by
neo-liberalism? Are they more likely to be belligerent? Are states with internally harmonious
relations more adventurous in their foreign policies? Are regimes as effective in conflicts
involving ethnically homogenous states? On these questions, neo-liberalism is silent, but within

this thesis, attempts will be made to answer them.

2.3.2 Realism, Anarchy and the Security Dilemma

The assumption that the anarchical international system and resulting state interactions
furnish the causes for most wars and conflicts in the system is also at odds with the dynamics
of ethnic strife. The most recent realist account has been provided by Mearsheimer (1950) who
suggests that the appeal to chauvinistic ethnic sentiment is no more than the result of a need of
a country’s leadership to mobilize the population in the face of a threatening international
environment. Alternatively, if a state loses its ability to regulate an ethnic conflict, the problem
becomes a structural security dilemma (Posen 1993) because it could invite external intervention.
Thus, ethnic conflict poses a security dilemma along two dimensions: states that act out
aggressive behaviour as a consequence of cleavages within states and transnational ethnic
affinities; and states whose internal weakness leads to efforts to defend itself from this external
involvement. In either case, as this thesis will show, within ethnic conflict settings, the security
‘dilemnma is not an inherent part of the system structure as suggested by conventional assumptions
of realism but results from concerns that are domestically generated when specific sources of

insecurity for states, namely ethnic cleavages and ethnic affinities, are present. Leaders of multi-



ethnic states may be pressured by political opponents or more directly by the masses to act on
these linkages that can, sometimes, be perceived as a threat by the leaders of other states and,
in other instances, become a real source of insecurity for all states, when cleavages and affinities
are great enough to invite external involvement.

Geopolitical analyses have also been used to account for state breakdown and ethnic
mobilization. For example, in assessing the collapse of the Soviet Union, Waller (1992: 43)
argues, "[O]ne source of a political regime’s legitimacy in territorial states is conquest. Yet as
such states grow larger they encounter other states hence increasing the cost of expansion. As
these costs increase so does the probability of overextension, or...foreign policy failure. The
primary outcome of foreign policy failure is the delegitimation of the regime in power at the
time of the foreign policy failure. Delegitimation creates an opening in the political process for
opposing factions.” Viewed from either conventional realist perspectives or geopolitical
concerns, ethnic conflict is viewed as an outcome resulting from a state’s search for security in
the international environment. At best, this view is only .half correct. State involvement in ethnic
conflict also derives from concemns that transcend a state’s external security. As it will be
shown, ethnic affinities and ethnic cleavages, factors that link the domestic-international
domains, also play vital roles in providing opportunities for states to become involved in ethnic
strife. Ethnic conflict also encompasses a much broader set of concerns. That is, states do not
always become involved in an ethnic conflict because it is a direct threat to their external
security. In b;)th its collective and individual guise, involvement in ethnic strife also involves,

for example, transnational ethnic affinities, domestic pressures and humanitarian concerns.
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Consider in this context, international involvement in Somalia. Whether this international
action constitutes an exception to the rule, or an example of the kinds of external involvement
that will arise in the future is widely debated, but the clan-based turmoil in Somalia does not
form a direct security threat to the United States or to most member states participating in the
UN action.’® The involvement is, in part, a reflection of a desire to provide humanitarian
assistance, resolve the anarchy within Somalia and to restructure the state. All of these policies
are normative concemns facilitated by the actions of the United Nations.

The assumption of the state as a rational unitary actor is also troubling. Realist emphasis
on states behaving rationally in terms of external, structural features of the international system
probably understate the importance of domestic affairs in shaping national policy and rational
behaviour. Regime leaders take accountability seriously and must consider how their actions will
piay at home even if an adventurous foreign policy ultimately is expected to prove successful
(Bueno de Mesquita, Siverson & Woller 1992; James 1993).

A foreign policy would also expect to accommodate the desire to satisfy ethnic
constituencies that can threaten a regime’s survival. Given the key role of appeals to ethnic
sensibility in the political strategies of many national leaders, it is essential to assess the impact
of this factor at the level of the international system (Premdas 1991). Jurisdictiona! concerns of
decision makers in the domestic arena should be integrated with the constraints imposed by the
international level.

In brief, interstate conflicts, with an ethnic basis, may not be caused by system structure,
but instead by the interaction of domestic variables. Thus, ethnic conflicts may not be governed

by a law of international politics. It may be possibie to prevent or discourage such strife by
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addressing its sources at the domestic level. Unless the domestic aspects of ethnic strife are
taken into account, perspectives which envision state behaviour as being understood at the level
of system structure alone, may be limited.

On the other hand, the structure of the international system and its key attributes
determine for states the boundaries within which they can act {Brecher 1993; Posen 1993). What
states choose, how they choose it, and why they choose is determined by internal processes.
The inquiry now turns to a brief examination of the variables that may be useful in addressing

these concermns.

3. Towards an Approach in Understanding Ethnic Conflict
3.1 Problem Questions
There are six questions relevant to this inquiry:

(a) What types of ethnic conflict have an interstate dimension?

(b) Which states become involved in interstate ethnic conflict and why?

(c) Under what conditions is ethnic conflict most likely to lead to interstate

conflict and crisis?

(d) What factors influence the substantive content of decision making processes in

ethnic conflict foreign polic); settings?
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(e) What are the political and other characteristics of interstate ethnic conflicts and

how do these influence decision makers’ choices?

(D) Under what conditions will an interstate ethnic conflict result in the use of force?

In answering these questions, a theory of interstate ethnic conflict begins with a set of
definitions and assumptions about ethnic groups, states, and the environment in which they
interact. These assumptions serve as the basis from which substantive theory regarding interstate
ethnic conflict can be deduced. The criteria for selecting these assumptions are that they have

considerable empirical support in research on ethnic strife.'

(a) The international system is composed of a hierarchy of multi-ethnic states of

varying degrees of diversity;
(b) States are the primary actors in the system;

(c) States behave rationally, but this rationality is bounded by domestic

considerations that foreign policy makers subsume in the decision-making process;

(d) There is an emergent normative world order;



(e) Ethnic conflict is conditioned by the intersection of state building, a systemic

imperative and nation-building, a normative concern.”
The implications these assumptions have for this inquiry are discussed below.

3.2. Ethnicity Defined

Before proceeding to the main argument of this thesis it is necessary to define ethnicity.
The critical features of an ethnic group are that it is ascriptive and exclusive: its continuity
depends on the maintenance of a boundary based on values and identity (Barth 1969: 14). Ethnic
identification can attach itself to one or more of six different criteria, including (1) race —
shared phenotypical features such as pigmentation, stature and facial or hair type; (2) kinship -
- assumed blood ties and alleged ancestry such as generally are claimed by clans, tribes and
occasionally entire nations; (3) religion — as a leaven of social allegiances, not as a formal belief
system about ultimate essences; (4) language — as a vehicle of communication and symbol of
ethnic and cultural identity; (5) customary mode of livelihood — examples include the Javanese
and Bengali who preen themselves as the bearers of customs and cultures superior to those of
their neighbors; and (6) regionalism — in which groups of people are united because of a distinct
geographic region (Rothschild 1981: 86-87)."

Ethnic conflict has many sources. Some scholars argué it is a psychological result of the
exploration for a permanent "primordial” identity (Smith 19932) in which ethnic identities are
created or recreated because of shared historical or cultural experience (Gurr 1992). Others view

ethnic conflict as a result of tensions between groups whose identities are evoked in situations
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to advance their material and political interests (Hechter 1975; Thompson 1989). In general.
domestic ethnic conflict arises if ethnic identification is maintained as a basis for collective
action. Collective action resuits from historical struggles for autonomy and self-determination
or as a result of recent outgrowths of current political processes that provide the rationale for
ethnic mobilization (Qlzak & Nagel 1982). These processes take place in both “old" and "new"
states. Ethnicity also encompasses affect-laden behavior (Boucher, Landis & Clark 1987). As
it will become clear in later chapters, in conjunction with structural arrangements (including
institutions) affect-laden behavior can increase the salience of ethnic identity in elite decision
making. An important implication of this argument is that leaders of states will be expected to
act, within their means, on transnational ethnic affinities and to take advantage of opportunities
presented by internal ethnic strife. (Gurr 1992). Under specific conditions, noted below, such

interactions can lead to interstate ethnic conflict.

3.3 The Domestic - Interstate Nexus

Existing perspectives that presume to explain interstate ethnic strife fail to take into
account the interactions between two important domestic variables, 2 state’s ethnic composition
and its institutional makeup. These variables are derived from an alternative outlook on the
involvement of states in ethnic conflict.

Central to the new approach is the idea that the state is more than a unified acror that
reacts to domestic strain by projecting it into the external system. Instead, the state is regarded
as a rational actor constrained by both internal and external forces. As James (1993) observes,

"it should come as no surprise that domestic considerations affect the rational state’s pursuit of
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foreign objectives.” Several studies reveal that foreign policy can be explained, at least in part,
by domestic politics.” For instance, Ostrom and Job (1986) establish that, domestic political
factors -- particularly the president’s standing in public opinion polls -- seem to have the greatest
effect on decisions by the US to use force. In an investigation of regime change and its
relationship to foreign policy performance, Bueno de Mesquita, Siverson and Woller (1992} find
that leaders are weil-advised to consider the dispersion of preferences and interests among
constituents, because a failed venture in foreign policy can lead to reduction or even loss of
power.

While existing studies establish that foreign policy decisions are influenced by domestic
constraints, the potential role of ethnicity remains largely unexplored. More specifically,
interaction effects between ethnic composition and political structure may affect foreign policy.
It would be especially useful to identify which states, if any, are likely to pursue ethnically-

oriented foreign policies and how that might affect interstate conflict.

3.4 Ethnic Conflict from a Two-level Perspective

An altemﬁtive way of looking at state involvement in ethnic conflict is to focus on two
levels of interaction. The descriptions provided below are a brief overview of the variables and
potential linkages examined in greater detail in chapter three.

The first set of interactions pertains to decision making among elites and the way in
which masses influence these decisions.” The second set of interactions focuses on how
preferences might be affected by opportunities within the system. It is assumed, in all cases, that

an elite will choose specific foreign policy objectives (i.e. involvement in a secessionist conflict
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or an irredentist claim) rationally." The basic argument is that, an ethnically-oriented foreign
policy cannot be read off from structure alone. As in most foreign policy decision making,
structures, whether at the domestic or international system level, influence the formation
of a decision maker’s preferences (Meadwell 1992). At the domestic level, decision making
involves risk and sources of uncertainty that are internal to the state, referring to the constraints
and opportunities presented by ethmc groups and political institutions. As they are briefly
described below and in greater detail in chapter three, domestic structural factors represented
by ethnic composition and institutions are assumed to be fundamental in the formation of

decision making preferences.

3.5 Ethnic Composition: The Affective Factor

The feature that distinguishes interstate ethnic conflict from those interstate ethnic
conflicts that are not ethnically generated is the assumed presence of affect within the decision
making process (Heraclides 1991). Ethnicity, a tool available for political mobilization, is high
in affect.'® Although it is tempting to make the inference, ethnicity’s emotional roots do not
make it irrational (Connor 1978; Horowitz 1985: 132-135). It is, of course, difficult to reconcile
identity-based behaviour that contains an affective component with instrumental theories of
interstate conflict. Two points are worth noting. First, affect acts as both a constraint and an
opportunity, Second, affect is not just a primordial drive within elites; it also is distributed
within the group (Meadwell 1991).

As this thesis will show, to determine when and if affect will be salient in influencing

elite decision making, it is necessary to examine the formal ethnic structure of the state in
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relative rather than absolute terms. Elites are positional players seeking to optimize their power
relative to the leaders of other ethnic groups. So it is important to assess how the affective
component of ethnic group behaviour influences elites in decision making. When ethnicity is a
salient aspect of the political process, elites will try to obtain outcomes favorable to their ethnic
group and therefore act on instrumental motivation.

Decision makers are assumed to be strategic in looking for answers. They prefer to
appease ethnic groups whose support is believed to be crucial over the long term. In making any
kind of foreign policy decision, mass support is essential when inter-elite competition is
extensive. In most foreign policy-settings, as Tsebelis (1990: 163) demonstrates, while short-
term differences between elite behaviour and mass aspirations are not uncommon, they cannot
persist, "especially if issues are considered important. Elites have to explain their behaviour
and persuade the masses or they will be replaced by more competitive rivals." Elite-mass
behaviour is a two-way street. For example, as will become evident further on in this thesis,
when making a decision to become invoived in ethnic strife, elites of multi-ethnic states would
prefer to formulate foreign policiés that appeal to their ethnic constituency, even at the expense
of other groups, if such groups exist (there are some states in which a single ethnic group
dominates the political process). Leaders do so to mobilize followers and potentially increase
their share of power.

In making decisions to pursue a belligerent foreign policy, for example, leaders of multi-
ethnic societies must gamble that their policy is large enough to prove to the people of their
ethnic group that their security will not be sacrificed, but measured enough to avoid an all-out

war or confrontation with non-supportive ethnic groups.
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3.6 Institutional Design - The Political Factor

As 1t will be shown in this thesis, political institutions create a second set of domestic
constraints. In the present context, institutional constraint focuses not only on the political
regime (i.e. the members of the elite who make state decisions) but also the much broader,
underlying patterns of political authority and constitutional structure. In some states, overall
institutional constraint is low by virtue of the elites not being elected to office by popular vote
or holding power through coercion (i.e. military regimes, one-party states, control models and
some patron-client situations). In other states, constraints are higher by virtue of the elite having
been elected democratically and depending on some constituency for support. Of course, there
is a great deal of variation between ideal types. As it will be shown, in many instances, political
constraints evolve through coups, political collapse and controlled political transition (often

between the onset and termination of a conflict within or between states).

3.7 Interaction Effects and Projected Behaviour

The main assumption of this thesis is that, political constraints and opportunities are
hypothesized to interact with ethnic composition in shaping the outcomes of interstate ethnic
conflict. Elites are assumed to become involved in an ethnic conflict because of the presumed
consolidating role of affect. Depending on the interaction effects between variables and potential
domestic payoffs, elites will have more or less motivation to formulate conflictual or peaceful
foreign policies towards ethnic strife. In certain situations, the elites of some states may be
more inclined to using force.” The kinds of constraints acting on state elites, and their

interaction effects, accounts for difference in behaviour. In chapter three, these interaction
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effects are explored and developed more thoroughly. Mediating variables are examined and the
relationship is formalized into a model.

At this poinf, however, it is; important to familiarize the reader with the meaning of
ethnic conflict as it relates to its interstate dimensions. In the next section, the meaning of
interstate ethnic conflict, including the concepts of secession and irredenta, are discussed.
Formal definitions of both, along with the proposed criteria for case selection are presented.
4. Interstate Ethnic Conflict
4.1 A Crisis-based approach

The international conflicis growing out of [this] nationalism were of two kainds:

conflicts between a nationality and an alien master and conflicts between

different nations over the delimitation of their respective boundaries

(Morgenthau 1957: 481-491).

This inquiry focuses on the military-security aspects of interstate ethnic conflict. This is
a reasonable point of departure for a study concerned with the dynamics and processes of
interstate ethnic conflict. The tentative state of knowledge regarding these interactions also
requires an inquiry that begins with reasonably well understood kinds of interstate ethnic
conflicts. This inquiry uses a simple, twofold typology of secession and irredenta.

The term interstate ethnic oonﬂiclt is used to describe those conflicts which arise as a
consequence of either: a domestic secessionist-type ethnic conflict in which external states and
other international actors are drawn into a conflict with the state in question or its allies because

of transnational affinities or opportunities presented by internal cleavages; or an irredentist type
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of ethnic conflict in which two or more states enter into a crisis over an irredentist claim made
salient by ethnic affinities or internal cleavages.

The choice of secession and irredenta as the defining characteristics of interstate ethnic
conflict is important as much for what it excludes as for what it includes. Generally, but not
always, the states involved will be territorially adjacent. As Siverson & Starr (1991) have
argued, since so few states can project their military across the globe, borders are integral to
involvement. Indeed, they are a defining characteristic of irredentist conflicts and many
secessionist conflicts.”® Of these conflicts many, but not all, are dyadic.

In addition, the definitions do not include those ethnic conflicts that are domestically
situated and have an international dimension (of which there are many) but do not lead to
interstate conflict. Nor does it include those ethnic conflicts that have no international dimension
(of which there are few). For an exhaustive examination of some of the domestic and economic
dimensions of ethnic conflict, the reader should consult Gurr (1992) and de Silva and May
(1991).

This inquiry relies on a specific class of hostile, conflictual, interstate interactions known
as "crises”. They are military-security conflicts that take place at the international level (Brecher
1993). One key advantage of using a crisis-based approach is that it focuses exclusively on
conflicts that are already internationalized. The task of identifying interstate ethnic conflict is
therefore simplified by virtue of a pre-existing threshold. Thus, in response to the question: "
How do we determine whether an interstate ethnic conflict is a cfisis?" the answer would be

whether it fulfils three criteria:
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(2) The case must fulfil the definition of a foreign policy crisis for at least one state. A foreign
policy crisis is:

A situation with three individually and collectively sufficient conditions, deriving
from changes in a state’s internal or external environment. All three perceptions
are held by the highest-level decision-makers of the actor concerned: a threat to
basic values, awareness of finite time for response to the value threat and a high
probability of involvement in military hostilities (Brecher & Wilkenfeld 1988).

(b) The case must be an international crisis which is defined as a disruption in process and a
challenge in the structure to the international system.?
(c) The case must fulfil the working definition of an interstate secessionist or irredentist

conflict:®

An interstate secessionist conflict is the formal and informal aspects of political
alienation in which one or more ethnic groups seek a reduction of control or
autonomy from a central authority through political means. The state-center
and/or secessionist group will seek out and obtain external support, enhancing
internal cleavage and disruption leading to interstate conflict. Such conflicts may
or may not involve (1) the use of force and (2) politically mobilized, well
organized, ethnic insurgency movements.?

Thus, secessionism leads to an interstate ethnic crisis in four non-mutually
exclusive instances:

(1) When ethnic groups refuse to recognize the existing political authorities, they
can trigger a foreign policy crisis for the state in question (internal challenge
leading to external involvement); and (2) trigger foreign- policy crises for the
state’s allies leading to international crisis; (3) invite external involvement based
on transnational ethnic affinities (including threats of involvement) of one or more
state interlocutors supporting the secessionist group triggering an international
crisis; and (4) invite external involvement of one or more states based on ethnic
affinities supporting the state-centre triggering an international crisis.



For example, the crisis over Bangladesh took place from 25 March to 17 December
1971. In mid-February 1971, a decision was made by the military rulers in West Pakistan to
suppress the growing fervor of East Bengal nationalism. Military personnel were posted to the
East. On 1 March, president Yahya Khan postponed the opening of the assembly. This was
protested by the Awami League which launched a non-cooperative movement on the 6th. The
UN approached by Bangladesh in March 1971 declared the matter an internal matter for Pakistan
but could not disregard the effect the war was having on Muslims in eastern India and Hindus
in Bangladesh. While fighting raged over the spring and summer an estimated nine million
refugees fled from Bangladesh to Bengal. On 21 November the Indian Army crossed into West
Pakistan already at war with Bangladesh. Indian forces overwhelmed the Pakistani troops in
seceding territory. The war ended on 17 December 1971 with Pakistan’s surrender and the
emergence of a new sovereign state on the Indian subcontinent (Brecher & Wilkenfeld 1988:
295).
Irredentist Conflicts:

By definition, irredentist conflicts are already interstate ethnic conflicts because

an irredentist conflict is the claim to the territory of an entity - usually an

independent state - wherein an ethnic ingroup is in a numerical minority. The

original term "terra irredenta® means territory to be redeemed. It presumes a

redeeming state, as well as such territory. The redeeming state can be an ethnic

nation-state or a multi-ethnic, plural state. The territory to be redeemed is

sometimes regarded as part of a cultural homeland, as part of a historic state, or

as an integral part of one state. The claim to territory is based on transnational

ethnic affinities and is conditioned by the presence of cleavage between the

minority ingroup and its state-centre.? ,

Thus, an irredentist conflict leads to interstate ethnic crisis in three non-mutually

exclusive ways: (1) by triggering a foreign policy crisis for one or more states

through an internal challenge supported by the redeeming state, (2) external

threats made by one or both states; (1) and (2) can trigger (3) foreign policy
crises for allies of the two states.
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For example, throughout the 1950°s, Great Britain had attempted to create a viable
political structure that would include Brunei, Sarawak, Sabah, Singapore and Malaya. All of
these states had majority Muslim Malay populations sharing a strong cultural and religious
heritage. Plans for a Federation of Malaysia conflicted with the territorial claims of the
Philippines and especially the Muslim-Malay state of Indonesia. In February 1963, Indonesian
President Sukarno announced that Indonesia opposed a Malaysia Federation. Indonesia set about
disrupting the ethnic and political cohesion of the fragile federation through a policy of
"confrontation" which included covert military incursions into West Malaya. On 11 July, the
Federation was formalized, triggering a foreign policy crisis for Indonesia. In response,
Indonesia requested that the Federation be delayed until 2 UN monitored election could be held
to determine the interests of the people. On 14 September 1963, the results indicated that
people’s preferences lay with a Malaysia Federation. Indonesia responded by refusing to endorse
the results. On 17 September the new state of Malaysia severed diplomatic ties with Indonesia
and the Philippines and sought and obtained international support. For example, the International
Monetary Fund withdrew its offer of promised credit to Indonesia. Afterwards, the crisis faded
with both sides claiming victory. (Brecher & Wilkenfeld 1988: 262; see also chapter seven of
_ this thesis).

Having presented key definitions, concepts and potentially important explanatory
variables, the chapter now turns to a brief description of the remaining thesis chapters and

methodology.
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5. Chapter Outline and Methodology

In this study, consideration is given to the impact of ethnic conflicts on interstate conflict
through both qualitative assessment (case study methods) and quantitative testing. Using
statistical and case study methods, inferences will be made and propositions tested by measuring
the behaviour of states in ethnic conflicts on three dimensions: (a) the propensity of states to
develop and implement ethnica!ly oriented foreign policies; (b) interactions leading to
protracted interstate conflict and future crisis escalation; and (c) the decision by elites to
resort to the use of force in interstate ethnic conflict. Because of such comparisons, although
based on populations of statistical data and case study samples, the potential for accurate
prediction is enhanced. Cases that challenge the assumptions of the model are an explicit

part of testing.

5.1 Chapter Outline

Including this introductory chapter, there are nine chapters in all. Chapter two presents
a critical assessment of theoretical approaches to interstate ethnic conflict. Each of these
approaches represent a specific class of theories that differ from those briefly examined in this
chapter. Each purports to explain why states become involved in ethnic conflicts and how such
conflicts can be resolved. Each is central to the model subsequently developed in chapter three
because they provide insight into important explanatory variables. Three sets of theories are
examined. They are, conflict extension, conflict interaction and conflict transformation.

Chapter three uses a deductive approach building on the ideas introduced briefly in this

chapter and the approaches developed in chapter two. Key explanatory variables, such as ethnic
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composition and political constraint, are identified and their interaction effects asseswed.
Contingency factors, including ethnic affinities and ethnic cleavage are also examined. A model
is developed in order to determine: (a) the types of states that pursue an ethnically oriented
foreign policy; (b) variables that account for interstate ethnic conflict and crisis; and (c) variables
that account for protracted interstate ethnic conflict, future crisis escalation and the use of force.
Thirteen propositions, relating to anticipated behaviour, are formulated and presented.

Chapters four and five comprise case study research. The task of chapters four and five
is twofold. The main purpose is to operationalize the variables utilized in the model, that is,
demonstrate their explanatory effectiveness. Second, propositions developed in chapter three will
be tested in order to refine the model. The method of structured-focussed comparison will
provide the means for making valid inferences about the presumed causal linkage and the
interactive effects between the selected variables. Two cases, one secessionist and one irredentist
have been selected. Both are interstate ethnic crises.

In chapter four, the secessionist case chosen is the Indo-Sri Lanka Crisis of 1983-1590
in which the Indian govermnment sent 2 "peacekeeping” force into Sri Lanka to prevent that
state’s Tamil secessionist conflict from spilling over onto Indian soil. This case provides an
opportunity to examine interactions between institutionally constrained, ethnically diverse states.

Chapter five examines Somalia’s recurring irredentist crises. No less than seven
international crises are related to Somalia’s quest for a "Greater Somalia”, the most notable
being the Somalia-Ethiopian war of 1977-1978. This chapter determines how changes in
institutional constraints in combination with ethnic affinities can account for interstate ethnic

conflict in protracted settings. The case is notable because the most intense period of interstate
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conflict occurred when ethnic cleavages in Ethiopia were very high and Somalia's military junta
was in the process of consolidating power.

The goal of chapter six is to test the propositions using aggregate data from the
International Crisis Behaviour Project. Contingency tables and loglinear methods are used to test
the proposed relationship. Irredentist and secessionist crises are identified and variables
operationalized. The model is then refined based on confirmation or rejection of the
propositions.

In chapters seven and eight, the model, based on the findings in chapter six, is
reassessed. These chapters follow on the heels of aggregate testing because they are studies of
cases that either do not fit the current conceptual and definitional parameters of crisis research
or are, as yet, unresolved. For example, in chapter seven, all the factors necessary for interstate
ethnic conflict are present yet it did not result in crisis. Thus, the task of this chapter is to
develop a basis for external validity, that is, test the propositions, using a case that challenges
the model. By examining this case, inferences can be made about the presumed causal linkage.
By comparing those cases that resulted in crisis with one that did not, additional information
about the conditions necessary for the resolution of interstate ethnic conflict is obtained.

More specifically, chapter seven examines the Thai-Malay secessionist conflict in
southern Thailand in which a minority Malay community has, since the turn of the century,
sought secession from Thailand. It has been selected not only because it exhibits ail the
important elements of an interstate ethnic conflict, which has not resulted in violence, but also
because the conflict encompasses both irredentist and secessionist dimensions. Both factors,

while not unique, may provide insights for model development and conflict management.
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The second task, carried out in chapter eight, is to speak to the future through the in-
depth study of a current and unresolved ethnic conflict. This chapter extends the study of crisis
research beyond the temporal domain of the aggregate data (1988) which could enhance an
understanding of interstate ethnic conflict and crisis in the post Cold War era. Simply put, the
evolving international system is witnessing a renewed and vigorous revival of ethnic conflicts.
Extending the study to the post Cold War era, a period in which there has been significant
system transformation (including the collapse of one superpower), may provide insights into how
much domestic politics influence interstate ethnic conflict, independent of systemic factors such
as superpower rivalry and inter-client war. For example, the theoretical contributions of this
inquiry, including model development, should be capable of explaining current and potential
subject matter as well as past events. In order to cnhance validity, propositions developed in
chapter three will be the basis for re-testing.

In chapter eight, the Balkans conflict has been selected for analysis. This conflict also
exhibits irredentist and secessionist characteristics. The conflict has been selected for a number
of reasons. First, its complexity of multiple actors, issues and crises should prove useful for
model development. The key issue is to develop a model that is useful in comparing cases across
the temporal domain and one that is capable of prediction using the variables developed in this
thesis, rather than relying on system change and disruption as a source of explanation. Second,
from a policy perspective, the case presents a challenge to the international community. An
understanding of this conflict may provide insight into the future of ethnic conflict management

and resolution.



In chapter nine the findings are summarized. Policy relevant and theoretical contributions

are presented in the light of these findings. Finally, directions for further research are discussed.

5.2 Methodology

First, theories of international ethnic conflict are reviewed to set the stage for a
deductively derived approach that combines their strengths. This synthesis will lay the
groundwork for developing a model and determining which variables shonld be examined.
Thirteen propositions about the presumed causal linkage are developed.

Second, a qualitative approach, based on two case studies, is used to refine the model
and operationalize the variables. This will provide the means for making valid inferences about
the presumed causal linkage and the interactive effects between the selected variables.
Propositions are designed to evalvate linkages that account for foreign policy formation,
protracted conflict, future crisis escalation and the use of force.

Third, aggregate data from the International Crisis Behaviour Project will test the model
for those separatist and irredentist ethnic conflicts that lead to interstate conflict. Such testing
and selection have beer used in crisis-based research and will be the basis for this research as
well.? Both actor and system level data are tested. Cases for the period 1918-1988 are selected
and assessed. A refined model based on an evaluation of the propositions in steps two and three
will be pmentecv.

In step four, two cases are examined in detail. By linking theses cases through variables

common to the previous cases, the causal links within the model will derive greater
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independence from the built-in assumptions of the data-set and the assumptions of crisis-based
research. Both reliability and validity will be enhanced. In all, the four in-depth cases cover four
regions, South Asia, Southeast Asia, Africa and Europe. By comparing cases across time and
space the model may derive greater validity, which may lead to a more accurate evaluation of

potential future cases.
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Notes

1. Attempts should be made to anticipate and prevent future ethnic conflicts through preventive
diplomacy and preventive peacekeeping. Preventive diplomacy entails identifying the conditions
necessary for the successful resolution of ethnic conflicts by focussing on issue areas that are of
common interest to the adversaries. Preventive peacekeeping, on the other hand, focuses on
identifying the conditions necessary for the triggering of ethnic conflicts. These conditions may
be domestic as well as systemic and are necessary but not sufficient conditions for peacemaking.
Preventive peacekeeping is seen as the development of early warning techniques for anticipating
and predicting the outbreak of ethnic conflict into the international sphere. The use of collective
force is a measure of last resort but is also integral to conflict resolution. Finally the
development of conflict resolution strategies and techniques are necessary. The work of
International Alert (1993) is notable because it focuses on liaison and consultation between the
academic community (including information scientists and regional experts) and the United
Nations.

2. According to Schwartz "[T]he current humanitarian intervention in Somalia has compelling
justification. It is directed against a devastating famine. It will not oust a democratic government
but try to create one where there is now anarchy. A major source of leadership has been the UN
Secretary-General." Schwartz (The Globe and Mail 8 December 1992: A 15).

3. United Natigns University Report on Ethnicity and Development (1987). See also Gurr (1993)
for other estimates.

4. "The international community still places a higher priority on state sovereignty than on human
rights. Before the Gulf War, Iraq’s atrocities against its own people, including the Kurdish
minority were largely ignored. The UN forcibly intervened, only after Iraq invaded another
sovereign state, Kuwait" Schwartz, (The Globe and Mait 8 December 1992: A 15).

5. In general, studies of ethnic conflict focus on individual motives and ethnic group behavior,
but within the international relations literature there has been less focus on the impact ethnic
conflict has on the political system (see Posen 1993).

6. A third paradigm, world systems theory, has tended to overlook the military and geo-political
dimensions of ethnic conflict, concentrating instead on the way in which economic dependence
engenders competition among ethnic groups within developing societies (Thompson 1989). As
Nagel and Whorton argue, "{T]his paucity of insights into ethnic conflict appears to stem from
the logic of world systems theory with its emphasis on economic structures and processes and
preoccupation with class as the central cleavage and source of conflict within and across states
and its failure to incorporate military and geopolitical competition into the general specification
of the world system competitive model.” (Nagel & Whorton 1992: 3).

7. In this instance, the OAU and to some extent the United Nations, have been promoted as

regimes which can facilitate cooperation among multi-ethnic states. First, as documented by
Haas, the OAU has not been an effective instrument in inducing cooperative behaviour among
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African states (Haas 1983). Even Jacksor and Rosberg concede that cooperative behaviour and
non violent interaction among the African states has more to do with tacit agreement among the
major external actors to not become directly involved in African ethnic strife (Jackson &
Rosberg 1982).

8. It is most often apparent in overt conflictual relations between states, but is present in many
other instances. Foreign aid, immigration policy, and trade issues are a few examples.

9. It is true that the United States has a naval base in Somalia and that there are potential oil
reserves in Somalia but these are balanced by the international community’s genuine desire to
resolve the internal clan-based conflict. See chapter four, section 2 on Somalia. Countries
contributing to the military mission include: United States, Canada, Belgium, Britain, Egypt,
France, Italy, Japan, Kuwait, Mauritania, Nigeria, Pakistan, Tunisia, Turkey, and the United
Arab Emirates (The Globe and Mail 7 December 1992).

10.  While it is true that the international system in this century has been witness to significant
structural changes (from multipolar, to tight bipolar, to loose bipolar to polycentric) there is one
seemingly permanent condition in the international system and one emergent feature. This
inquiry rests on the "self-evident” assumption that the system is anarchical. An anarchical system
in this sense simply refers to a hierarchy of states in the absence of world government. Within
this environment, power, status and capabilities are distributed unevenly among states. Conflict
is a reality of an anarchic political system and states will be implicitly involved in this
conflictual process. The system is also witness to an emergent world order, a society of states
bound together by a loosely-based set of norms, values and institutions designed to facilitate
cooperation among states and bring order to a conflictual anarchical system. The normative
world in which states operate has long aspired to recognize the rights and aspirations of
minorities - in the form of newly emergent nations or more vaguely in their rights to self
determination. State building - a consequence of an anarchical system - and nation building - a
normative aspiration - are two processes that are rarely convergent. On the one hand, through
various UN principles, the international community promotes self-determination for minorities
which in turn can disrupt the intemnal affairs of states and occasionally entire regions. On the
other hand, international interaction is based on principles of sovereignty, territorial integrity and
the independence of states within the established international system. Ironically, interstate ethnic
conflict is at the intersection of these conditions. That is, rarely are the aspirations of minorities
and respect for territorial and political integrity mutually compatible.

11. Ethnic conflict and state disintegration are not synonymous. That is, properly managed and
channelled through appropriate institutions, ethnic conflict can have a positive impact on inter-
cthnic relations. Thus, while interstate conflict may be conditioned by state disintegration
through the intervention of external parties to a conflict, domestically situated ethnic conflicts
themselves usually result from processes of state and nation building.

12. Determining the necessary and sufficient conditions for ethnic conflict at the domestic level
is intricate. These conditions are most likely a combination of economic, political and
psychological factors. The primary antecedents to conflict can vary from case to case. Ethnic
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conflicis can arise when ethnic groups are geographically concentrated in backward or advanced
regions (Horowitz 1981, 1985) when class reinforces ethnic cleavages (Hechter 1986), when the
size and number of groups within states is relatively equal (de Silva 1982, 1991), when resource
mobilization among groups is unequal (Olzak & Nagel 1986), when the labour market is split
along ethnic lines (Bonacich 1980), with differential activity of elites (Smith 1981, 1986), and
in response to uneven state policies (Chazan 1991).

13. Recent examples include Ostrom and Job (1986), Putnam (1988), James (1988),
Mastanduno, Lake and Ikenberry (1989), James and Oneal (1991), Morgan and Campbell
(1991), Morrow (1991), Bueno de Mesquita and Lalman (1992) and Bueno de Mesquita,
Siverson and Woller (1992).

14. Tt is assumed that each state ultimately is represented by a single leader with no independent
policy preferences. The leader’s objective is simply to achieve a foreign policy that will be
attractive to constituents.

15. The term ’rational’, as used in this study, denotes behaviour that is appropriate for
achievemeni of specific goals in a given situation.

16. The Oxford English Dictionary (1989) defines affect as: "[MJnward disposition, feeling, as
contrasted with external manifestation or action; intention..disposition, temper, natural
tendency...feeling towards or in favor of™.

17. Equally important for this analysis is how states respond to ethnic conflict. Generally
speaking states involved in recurring episodes of violent ethnic conflict tend to develop and
maintain institutions specialized in the exercise of coercion and to develop elite political cultures
that sanction the use of violence. To the extent that coercive strategies lead to conflict outcomes
favorable for the political elite, their preference for those strategies in future is reinforced.
Alternatively when they have unfavorable outcomes non-coercive strategies will characterize
future conflicts. Frequent success in the use of state-organized violence for national consolidation
and the suppression of internal challenges leads to the development of police states. Post
revolutionary states such as the Soviet successor state that face internal resistance in the
immediate aftermath of revolution tend to become police states. On the other hand frequent
success in the use of reforms, concessions and displacement to manage intemnal challenges leads
to the development of institutions and norms of democratic rule. Democratic states are unlikely
to rely mainly on coercion in response to intemnal challenges (Gurr 1980).

18. With the exception of a perceptive article by Myron Weiner comparative analyses of
irredenta are rare. Weiner’s model, while useful for assessing some variables does not allow
useful comparison between irredenta and secession. See Weiner (1971). The most recent
contribution on irredenta and international politics by Chazan et. al. does provide insight into
this relationship (Chazan 1992).
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19. Three of the four of the in-depth cases in this analysis focus on dyads and territorially
contiguous states. A fourth (the Balkans conflict) involves multiple participants in which two of
the participants, Slovenia and Serbia are not contiguous. However many of the interstate ethnic
conflicts in this study (including those used in statistical analysis) have crisis actors that are not
territorially contiguous. 80% of the crises used in statistical analysis are either single or two-
actor crises. In brief, territorial contiguity is not necessary for a state to enter into conflictual
relations with another state or to experience a foreign policy crisis, but the majority of cases do
involve territorial contiguous states. See chapter six for a list of cases and analysis.

20. For a full definition of international crisis see: Brecher & Wilkenfeld (1988).

21. In the absence of a foreign policy crisis an international crisis cannot occur, however the
reverse is not true, a foreign policy crisis can take place without it leading to an international
crisis. Interstate ethnic crises are a particular kind of interstate crisis. Additional conditions are
required for them to take place, that is, they must fulfill the conditions specified for either a
secessionist or irredentist conflict.

22. Wood (1981) uses the word "secession” instead of "separatism” because, in his view, the
former, is a more precise term referring to a2 demand for formal withdrawal from a central
authority by a member unit or units on the basis of a claim to independent sovereign status.
Separatism on the other hand covers all aspects of political alienation which features a desire for
the reduction of control by a central authority. Since the latter definition applies to many cases
where ethnic groups seek decreased state control over ethnic political affairs, separatist
movements can become secessionist movements when ethnic groups refuse to recognize the
existing political authority. To Wood secessionist represents the opposite of nation building in
which political actors withdraw their loyalties, activities and expectations from a jurisdictional
centre and focus them on a centre of their own. This inquiry uses secession as a synonym of
separatism which has a much broader meaning. Gurr uses the term in the sense intended here:
*...to signify any strong tendency within an identity group to attain greater political autonomy."
See: Gurr (1993: 21). This definition would include the anti-colonial struggles (violent and
nonviolent) of groups within a newly independent state (Indonesia, Algeria) as well as the more
well known insurgencies (Tamil separatism in Sri Lanka, Bangladesh). See also Heraclides
(1991).

23. Theoretically, ethnic linkages are not a condition for irredenta, for claims can be based
solely on territory, but in reality many irredenta are mixed and disputes about the nature of the
claim usually involve mobilization of groups based on the principles of reuniting ethnic kin. For
this reason, and because the focus of this thesis is an assessment of ethnic¢ factors conducive for
interstate conflict, irredenta are defined as territorial and ethnic in nature in which there is an
attempt to detach land and people from one state in order to incorporate them in another, as in
the recurrent rival claims to Kashmir by India and Pakistan. By definition, irredentist conflicts
can readily become internationalized as they usually involve two or more states in conflict over
a specific territory. Undoubtedly there will be some resistance to these definitions and to more
than a few of the cases selected for this study. While many of these conflicts have important
dimensions that extend beyond the ethnic conflict typology and definitions developed here (East-
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West conflict for example) they also contain significant elements of ethnic conflict within them.
For example, Rothman (1992) has argued, convincingly that the Arab-Israel conflict exhibits a
powerful ethnic element that is irredentist in nature. Similarly the secessionist cases were chosen
in accordance with current research on the subject.

24, There are at least three advantages to using crisis-based data to evaluate the propositions
developed in the thesis. First, although crises are by definition conflicts, not all such cases
necessarily lead to war. Indeed, many crises are managed successfully without recourse to
violence. Hence the data capture a broad range of interstate behaviour, including that which falls
short of war but nevertheless reveals a significant level of conflict. Second, the data provide,
among other important indicators, the number of states involved, the nature of the threat, and
the issues over which the case arose. Such information is vital in determining whether the
conflict is ethnically based. Finally, the crisis data focus specifically on conflicts that take place
at the interstate level. Thus conflicts of either the ethnic or non-ethnic variety that have not yet
produced international crises are not included.
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Chapter 2

Overview and Approaches, Understanding the Interstate Link



Without denying the authentic emotional energy that they invest in, and draw
Sfrom their rediscovered ethnicity, one may nevertheless suggest that these
subelites return to their roots less for cultural sustenance than for organizational
leverage (Rothschild 1981: 87).
1. Overview and Approaches - Understanding the Interstate Link
The purpose of this chapter is to examine the various theories that explain the
international dimensions of ethnic strife. Each identifies potentially important causal linkages
between ethnic conflict and interstate conflict and all are central to this inquiry. Each

contribution is scrutinized and classified into one of three separate, theoretical categories

designated as approaches:

Conflict Extension;
Conflict Interaction;

Conflict Transformation.

Each approach is assessed in terms of its theoretical and conceptual strengths and
weaknesses; the types of ethnic conflict examined; units and levels of analysis; and implications
for ethnic conflict resolution and management. The chapter concludes with a brief summary of

the implications these approaches have for this inquiry.

2. Conflict Extension - The Management of Diffusion
Explanations that examine the relationship between ethnic conflict and involvement by

external actors are known as theories of conflict extension (Suhrke & Noble 1977; Heraclides
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1991). The theoretical objective of conflict extension is to determine the linkage between
internally generated ethnic strife (eg. secessionism) and international conflict. Presumably,
having chosen the variables that explain the process of diffusion (Starr 1991), conflict extension
approaches can more readily determine the factors necessary for ethnic conflict containment and
management. In other words, conflict extension explains how ethnic conflicts can be
successfully prevented from spreading (Hill & Rothchild 1993). Two levels of analysis are
deemed central to this approach.

At the state level of analysis, the central objective of conflict extension theory is to
explain the motivations and goals of external states in response to ethnic strife and the impact
this intervention has on the spread of conflict. Conflict extension is essential to this inquiry
because it specifies why states choose certain kinds of foreign policies when faced with ethnic
strife in another state. Explanations as to the role played by the state as interlocutor to an
internal ethnic conflict are given primary consideration.

A second goal of conflict extension is to identify the system level conditions associated
with the processes that link the involvement of states in the internal affairs of other states.
Proponents of conflict extension ask: what are the structural properties that facilitate the
diffusion of domestic ethnic conflict to interstate conflict? A third goal of this approach is to
figure out the appropriate means for preventing the spread of ethnic strife. In this respect,
conflict extension approaches are based on the assumption that current international norms
including principles of self determination for minorities can be improved along with existing

techniques of conflict management (Ryan 1990z).
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2.1 External Involvement in Secessionist Conflicts

Nearly all secessionist conflicts with origins inside a state have an important international
dimension (Heraclides 1991; Chazan 1992; de Silva & May 1991).! In turn, the actions of states
external to a conflict greatly influence the dynamics and resolution of a secessionist conflict.
Depending on the motivations of the external actors, external involvement can cause an ethnic
conflict to spread through encouragement and diffusion or it can prevent it from spreading by
concerted efforts of suppression. More accurately, two variables have purported to explain the
motivations of decision makers of states external to an ethnic conflict. On the one hand,
instrumental motivations (unrelated to, or in the absence of, ethnic ties) are put forward to
account for the goals and objectives of actors external to a secessionist conflict (Suhrke & Nable
1977). On the other, affective motivation is used to explain why states become involved in
ethnic strife (Suhrke & Noble 1977; Smith 1986: 75; Chazan 1992).

For example, from the point of view of states at the decision making level, instrumental
motivations for involvement in ethnic conflict include: (a) international political considerations;
(b) economic gain; (c) domestic politics; and (d)} military interests (Heraclides 1990).

According to proponents of the conflict extension approach, instrumental perspectives
often fall short in explaining the behavior of all the actors within an ethnic conflict (Heraclides
1990). Sometimes, elite decision making is also imbued with a powerful affective component
including: (2) a shared sense of historic injustice; (b) shared identity; (¢) religious affinity; (d)
common ideological principles; {¢) or a degree of inchoate racial-cultural affinity. Affective
motivations also include humanitarian considerations that can operate without ethrnic affinities

(Heraclides 1991). However, it is often difficult to detect whether humanitarian motivations are
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in part influenced by instrumental concerns.? For example, US threats of involvement in
Yugoslavia, though motivated by humanitarian concerns, are also designed to prevent the conflict
from spreading (See Chapter 8).

According to conflict extension approaches, states rarely intervene solely on the basis of
affective motivations. In other words, instrumental motivations persist on their own as sources
for foreign policy orientation, affective motivations infrequently do (Heraclides 1991). Thus,
motivations for third party intervention can range from pure instrumental to a mix of
instrumental and affective. (Suhrke & Noble 1977: 1-15; Heraclides)

Setting aside for the moment, the conceptual problems associated with the dichotomy of
instrumental and affective variables, the idea is compelling. The argument suggests that
instrumental motivations alone may not be sufficient in accounting for the diffusion of ethnic
conflict. Transnational affinities may also be important determinants of involvement.

A second important aspect of this approach is that the mix of instrumental and affective
motivations will determine the substance and level of third party involvement. External states
provide goods for use by either the state-centre or the secessionist movement as decided by their
affective and instrumental orientations. These goods can range from funds, sanctuary or access,
each of which are linked to potential escalation in a conflict and therefore increased diffusion.
For example, Heraclides finds that the diffusion of a secessionist conflict is directly linked to
the type of goods made available. Not only is a secessionist conflict more likely to succeed with
tangible external assistance but it is also more likely to lead to interstate conflict when, for

obvious reasons, these goods are in the form of military assistance.
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A cnitical point, made by Heraclides is that, affectively-derived support is likely to be
low-level. Groups sharing ethnic affinities are expected to at least provide political and
diplomatic support but rarely do they provide more.

In contrast, support that is instrumentally determined is usually much broader in scope
and often more tangible. For example, a state may provide sanctuary and military support to an
ethnic insurgency to destabilize a region or take advantage of internal cleavages in a neighboring
state, concerns that may transcend affective motivations.

The relationship between affect and instrumental motivations is illustrated through a
seven-step progression. In those conflicts where an external state’s instrumental motivations are

predominant, higher support levels (six and seven) are expected:

1. Simple transactional involvement;

2. Humanitarian involvement;

3. Non-military involvement;

4. Military involvement without the inclusion of personnel;

5. Foreign combat under a secessionist command;

6. Direct military support for the state-centre on a limited scale;
7. Full-scale military intervention in civil war (invasion, war).

(Heraclides 1991:49).

It is evident from this progression that instrumental motivations tend to favor the state-

centre. That is, most states in the system are concerned about preventing conflict diffusion. On
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the other hand, when motivated by affect, states pursue interventionist strategies that are
demonstrative of support without a commensurate threat to their own security. For example,
affectively motivated states are more likely to intervene at levels one, two and three. The costs
of involvement are low, yet the state is assured of expressing an act of solidarity.

In brief, states are motivated by affective and instrumental concerns, but instrumental
concerns are likely to lead to increased levels of direct involvement by an external state. In turn
the greater the external involvement the more likely that state structures will be supported and
sustained. States that intervene to protect state structures are unlikely to do so solely because of
affectively oriented decision-making. In other words, intervention by a third party in the defeat
of a secessionist movement is linked to perceived gains or potential losses on the broader foreign
policy front,

Implicit in this approach is the assumption that whether motivated by affect or
instrumental concemns, state intervention is a rational calculation. Even when motivated by
affect, elites still allow for the costs of involvement. The assumption is that demonstrating
solidarity with an ethnic group has low cost implications. That is, decision makers can practice
diplomacy "on the cheap”. States may become involved by applying political or diplomatic
pressures, especially when they are unwilling or incapable of providing resources. In these
instances support will fall on the low end (one, two and three) of the following progression. This

involvement is unlikely to lead to a transformation of state structures:

1. An expression of humanitarian concemns;
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2. A call for a negotiated settlement between the central government and rebels without
jeopardizing the territorial integrity of the state;

3. A call for open-ended peace talks between the two parties;

4. A clear statement that the secessionists have the right to self determination;

5. Recognition of the secessionist movement as a state (Heraclides 1991: 48).

During the Cold War examples of level four were infrequent and level five rare. This is
because, according to conflict extension approaches, there is a desire among states to maintain
regional and international stability. Even when an internal conflict involved a diversification of
issues and protagonists there was the potential that a radical solution entailing complete
separation of a state would be counterbalanced by more moderate power sharing solutions and
conflict management by one or both of the superpowers or the United Nations. For example,
between 1945 and 1989 only Bangladesh had successfully managed to challenge the status quo
and this almost entirely due to Indian intervention. India’s role was decisive and derived from
broad foreign policy considerations that included, the preexisting hostile relationships between
India and Pakistan, the weakness of the Pakistan government and the international publicity
given to the refugee problem. A critical factor for success was geographical; the people of
Pakistan were in reality already separate.

At this juncture, the analysis of dichotomous motivations in the formation of foreign
policy raises two questions. Are certain systemic factors conducive to the spread of ethnic

conflict, while others are less so? What factors might be associated with this process? For
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answers to these questions the inquiry now turns to an analysis of the structural conditions

viewed as important from the conflict extension perspective.

2.2 Structural Conditions and the Diffusion of Ethnic Conflict

According to conflict extension proponents, two structural factors determine whether an
ethnic conflict is important to the system. They are, the scope of involvement (the number of
parties involved) and the nature of the international relations arising from such involvement.
The scope and nature of the conflict form together to create a continuum of increasing
complexity and increasing conflict (Suhrke & Noble 1977). Accordingly, the more new conflict
is generated among the larger number‘of parties, the greater the multiplier effect and the more
disturbing the conflicts would be. Therefore, the greater urgency attached to their suppression.
Of these, conflicts that are centrally connected to broader patterns of competitive international
relations are deemed to have the greatest potential for expansion (eg. the confrontation between
Turkey and Greece over Cyprus). The international system is, therefore, likely to devote a great
deal of energy to their management. Similarly, cases leading to simple conflict expansion in
which two or more states are competitively involved are also likely to attract attention. However,
they are deemed less urgent because they are not directly linked to competitive relations at the
system level and involve fewer issues (eg. Iranian support for the Kurds of Irag as a prelude to
the Iran-Iraq war);

On the other hand, equilibrating conflicts that rarely lead to direct military confrontation
are likely to receive less attention from the international system. Their potential for diffusion is

low because the issues involved are of less importance to the system (eg. Thai support for ethnic
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insurgents in Burma). Similarly, those conflicts in which the state in question is successful in
the containment of the conflict are the least threatening and therefore receive the least attention
(Muslim separatism in the Philippines) (Suhrke & Noble 1977).3

Of these, the first two are the most formidable because any kind of external involvement
exacerbates internal tensions that in turn kind lead to greater competitive relations among states
in the international system (Premdas 1991). Exacerbation and prolongation arise when new
participants enter the conflict as the conflict spreads to several issue areas. The Arab-Israeli
conflict is a clear example of competitive conflict expansion; six wars and a protracted conflict
are evidence of increased intensification, greater complexity and enlargement. Viewed from this
perspective, ethnic conflicts that are not linked to broader issues are unlikely to comprise a
significant component of international conflict (Midlarsky 1992).

Structural analyses do provide insight into why such states are likely to engage in such
polices and the kinds of support expected. However, a main assumption is that diffusion is
dependent on the presence of a high level of competition among states in the international
system. That is, the approach may be time dependent. During the Cold War, conflicts had the
potential to spread because of the inherent competitive relations between the East and West. An
important implication of this approach is that, during this period, some ethnic conflicts were
diffuse, because the structure of the international system prohibited conflict between the
superpowers but not among client states. Both sides of the Cold War may have supported (or
suppressed) ethnic struggles to further their broader foreign policy objectives (Moynihan 1993).
A central question that remains unanswered is how and why do ethnic conflicts persist in the

absence of this competition?



Seen as an integrated package of structure and decision making motivations, conflict
extension approaches tend to underemphasize the explicit linkage between structural conditions
conducive for diffusion and affective and instrumental motivations of decision-making. The
approach specifies the motivations of decision-makers of individual states that choose to become
involved in an ethnic conflict but fail to give an accurate account of how the evolving system
structure interacts with the motivation and interests of individual states and how in turn such
conflicts influence the system. The problem is in part due to the mix of motivational decision-
making inherent in ethnic conflicts. Motivations and interests may arise from domestic
considerations as much as the structural conditions associated with them. For example,
instrumental motivations may relate to larger systemic, regional considerations and domestic
interests while affective motivations relate to a particular set of issues within a conflict. They
may be context dependent.

Clearly though, ethnic conflict when it does occur, is a product of a behavioral
constellation in which instrumental considerations and affective linkages overlap. Less clear, in
accounting for diffusion, is the precise linkage between these variables. Related to this is the
potential role that domestic politics play in influencing the decision by elites to enter a conflict.
A crucial but missing component of these analyses is consideration of the interaction effects
between masses and elites and the role that affect may play in influencing group and individual
decision-making. For example, while elites may be motivated largely by instrumental concerns
and broader foreign policy considerations, affective motivations, even when symbolic and

ideological, may play an important role in influencing mass behaviour.
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A second issue is that, conflict extension focusses on the interactions between states
involved in secessionist-based ethnic conflicts only.* The problem of case selection is evident.
It is not clear if inferences drawn from the study of secessionist conflict can be applied to
irredenta.’ Nevertheless, the approach is important because it makes an explicit link between
different types of motivation and expected outcomes in ethnic conflict settings. To this extent,

conflict extension is central to this inquiry.

2.3 Implications for Ethnic Conflict - Management or Resolution?

On the issue of ethnic conflict management, conflict extension approaches take their cue
from existing assumptions about international law and order (Miall 1992). In brief, the
conventional wisdom holds that ethnic conflicts are managed but not necessarily resolved
through the proper use of international law and force (Ryan 1990a). The management of ethnic
conflict is based on certain international legal norms and a court to interpret and to apply these.®
Mem&r states contribute forces for this purpose and make decisions based on majority rule. The
consequence of this approach is a concept of the common good interpreted by the powerful, both
at the domestic and international level (Burton 1987).

In general, this approach holds that: (a) a scarcity of resources renders human conflictual
relations inevitable; (b) ethnic conflict can be defined in objective terms because of this scarcity;
(c) conflict is a win-lose process in its outcome; (d) a state’s relative power and bargaining
power determine proportions in win-lose outcomes; and (¢) aggressive behaviour can be
countered with rewards and punishments (Rothman 1992; Homer-Dixon, Boutwell & Rathjens
1993).
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Minority struggles are said to threaten the cohesiveness of states, the security of regions
(Birch 1989). Consider for example, the West Irian crisis of 1961. It derived from a dispute
over W-st New Guinea, which could be traced back © Indonesian independence in 1949, The
conflict reached crisis dimensions following an Indonesian decision to remove West Irian from
Dutch control. The Indonesian leader, Sukarno, appealed successfully to the USSR for political
and military support. In response, a new Dutch plan stressed self-determination for the Papuans.
In September 1961 the Indonesian government implemented a small-scale infiltration into West
Irian. Active participation by UN Secretary-General Dag Hammarskjold, along with an
announcement by President John F. Kennedy of the US’ intention to seek a solution, persuaded
the Netherlands to drop its demand for Papuan self-determination. According to an agreement
signed by the Netherlands and Indonesia on 15 August 1962, the UN would supervise the
evacuation of Dutch military forces and take over administration of the area until it could be
handed over to Indonesia, not later than 1 May 1963 (Brecher & Wilkenfeld 1988: 237).
Although the conflict over West Irian was prevented from leading to war, it remairs unresolved.

Proponents of this approach argue that, existing techniques of conflict management be
improved in combination with continued international involvement in ethnic conflicts (Ryan
1990b). For example, Ryan calls for a reassessment of the UN’s role as a peacekeeper
suggesting that it should pursue more active mediation, .intervention and utilize sanctions and
embargoes against delegitimized states (Ryan 1990a).

With respect to the process of diffusion, this approach emphasizes the fundamental role
of the 1947 UN Human Rights Sub-commission on the Prevention of Discrimination and

Protection of Minorities, associated with the post World War II decolonization proxicss
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(Moynihan 1993). Occasionally, this and other UN declarations of self-determination are cited
as support for a minority’s claims about historical injustice or threats to identity.” In general, the
international community has been willing to recognize the self-determination of peoples as a
bulwark against "imperialism” but not at the cost of disrupting the integrity of the state-system.

Parts of UN Resolution 1514 reveal the inherent dilemma in granting seif-determination:

(2) All peoples have the right to self determination...

(4) All armed action of repressive measures of all kinds directed against
dependent peoples shall cease in order to enable them to exercise peacefully and
fully their right to complete independence...

(6) Any attempt at the partial or total disruption of the national unity and the

territorial integrity of a country is incompatible with the purposes and principles
of the Charter of the United Nations (Moynihan 1993: 151).

Studies of attempts at ethnic conflict management by "third party" mediators, underscores
the complex problem in finding a balance between rights to self-determination and maintaining
the integrity of states. For example, in their examination of five failed domestic "Peace Accords”
(Canada, Cyprus, India, Sri Lanka and Sudan) Samarasinghe and de Silva suggest that without
the presence of a third party, the potential for transforming existing state structures is minimal
(only Canada’s miscarried Meech Lake Accord did not have a significant international element)
(Miall 1992; de Silva & Samarasinghe 1993). Third party invoivement has the potential to do
two things. As the West Irian crisis exemglifies, external involvement can partially reduce levels
of conflict between secessionist groups and the state-centre when there is support for the state-

centre. If, on the other hand, one side of the international community supports self-determination
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while the other supports the state-centre, then the possibility of conflict diffusion is greatly
increased. The latter is a more accurate description of the Yugoslavian case and other post-Cold
War scenarios because of the potential for involvement by external actors on both sides of the
ethnic issue.

In brief, principles of ethnic conflict management served a specific purpose during the
Cold War, a period which was perceived in the west as a Manichean struggle of right versus
wrong, Within this struggle, international instruments were developed to hold in check the
expansionist aims of some states and to prevent ethnic conflicts from spreading. Maintai_ning
international stability was a system-wide concern (Suhrke & Noble 1977 .Brecher 1993;
Moynihan 1993). In contrast, today’s struggles often consist of impossibly competing ethnic
identities and mutually incompatible dreams of national self-determination. Within this matrix
of competing claims, the conventional wisdom persists in the belief that the sovereignty,
territorial integrity and independence of states within the established international system, and
the principle of self-determination for peoples, both of great value, are compatible.®

The following section is an assessment of an alternative approach to interactions between

system and state as a contribution to this inquiry.

3. Conflict Interaction - The Encouragement of Ethnic Struggle

Another set of linkage-oriented theories assesses the interactive processes that arise between
dissatisfied nationalist groups and the international system. While based on sources in need of
more rigorous expression, interaction approaches are central to this investigation. The trans-

systemic link in this approach emerges from the encouragement the international community
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provides for the self-determination of ethnic minorities (Mayall 1990). Some proponents of this
approach argue that such groups are fighting for a just cause and deserve to prevail (Birch
1989). Others are motivated by a desire to identify "minorities at risk” (Gurr 1992). There are
two aspects to the process of interaction. At the state level, interactive approaches examine the
way in which state development interacts with ethnic group rebellion. Why, they ask, do ethnic
groups rebel against state structures? A second level of inquiry is determination of how the
system interacts with state level processes. How, they ask, does the system encourage internal

strife?

- 3.1 State Level Explanations - Ethnic Group Rebellion

Proponents of the interactive approach assume that the modemn state has become
globalized though not homogenous (Burton 1986; Azar 1990; Gurr 1992; Smith 1993a). The
development of state structures within multi-ethnic states has led to a sense of exclusion and
failure in the social and political world which amounts to the systematic denial of the aspirations
of particular ethnic groups. Ethnic conflict arises from this sense of exclusion. Intervention and
violence are likely (Vayrynen 1991).

There are two reasons for this. First, unlike sﬁtes, ethnic groups have neither diplomats
nor armies and therefore have to gradually escalate their conflicts through violence. Second,
armed-struggle is the result of an ethnic group’s quest for identity, positive group distinctiveness
and ingroup cohesion (Heraclides 1989; Gurr 1992). It is a means of challenging the existing
order. For the state-centre sef;lcing outside assistance - reactive violence (aimed to defend the

entitlement of the state, - ie. rights and resources) is a likely instrument of internal policy. For
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rebellious ethnic communities - proactive violence (which aims to apprcpriate new entitlement,
which the group has not previously enjoyed) is a likely instrument for mobilization. Such actions
will include an international dimension to the extent that both sides will seek outside support to
achieve their goals (Vayrynen 1991).

In brief, interaction approaches identify the disjuncture between the development of the
state and the processes of ethnic struggle as the primary causal mechanism leading to
internationalization. As in the extension approaches, conflict is an enduring and endemic feature
of a system comprising multi-ethnic states that are at various stages of economic and political
development. However, interaction theorizing also suggests that the dynamics of ethnic strife are
dependent on the structure, characteristics, and strategy of the ethnic groups themselves in
comdination with the traits, policies and external alliances of regimes confronting minority
challenges. What this approach offers is a reversal of the extension approach. Rather than giving
primary, explanatory power to external actor motivations, the interests, behaviour and
characteristics of the actors within the state in question (both state-centre and ethnic
groups) are central (Gurr 1991, 1992).

Identification of these conditions is an important beginning for model development.
Presumably, both external motivations for involvement as examined by the extension approach

and internal domestic factors are important in the study of internationalization.

3.2 System Level Interactions - The Search for Global Legitimacy
Conflict interaction approaches also emphasize the fundamental difference between

external involvement based on affective and instrumental motivations of outside actors. These
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motivations have both a direct and indirect impact on the encouragement of ethnic conflict. With
respect to the affective dimension, several factors are worth noting. First ethnic groups recognize
that internationalization of their demands can both simultaneously encourage internal mobilization
and weaken the saliency and effectiveness of the state by creating international forums for
substate grievances. This legitimization process is supported by the existence of supranational
organizations, which provide a forum for subnational ethnic claims. Specifically, international
organizations can promote ethnic mobilization to the extent that they provide human rights
support, which lends a legitimacy to self-determination claims (Horowitz 1985).

This interactive process is embodied in the assumption that demands by ethnic groups for
self-determination can, and sometimes will, produce responses from the international system
(Gurr 1992). The cases of Biafra, Ethiopia and Somalia illustrate this. In each instance, ethnic
groups, threatened with human rights abuses drew the attention of a variety of monitoring groups
including United Nations bodies, private organizations such as Amnesty International and church
groups (Premdas 1991).

Instrumental factors relate to the differential bearing that trade and economic development
assistance have upon various ethnic groups within a state (de Silva & May 1991). Consider, for
example, the role that OECD development assistance played in fomenting tensions between the
Sinhalese and Ta;ﬁils of Sri Lanka. Several industrialized states including Canada, West
Germany and Great Britain were involved in developing the Mahaweli dam project, in territory
considered to be important to the Sri Lankan government for colonization and to local Tamil
farmers as important to their livelihood. As a consequence, this aid project indirectly led to an

increase in tensions between these two groups and was an important factor in the mobilization
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of a dormant rural Tamil population in favor of an independence movement (Carment 1992).

Or consider the world sympathy evoked from the riots, deaths, human rights violations
and the growing Tamil problem incurred after elections in 1977, 1981 and 1983. The net effect
of the violence was to transfer international Tamil sympathy into action that in turn led to
inquiries and field visits by various international human rights organizations (Amnesty
International 1982).

In brief, interaction theorizing is compatible with conflict extension approaches in several
respects. First, it suggests that an important condition for interstate conflicts be that it involve
weak states that are having difficulty maintaining the status quo (weak system-maintenance
functions). In both instances, these are porous states experiencing problems with nation-state
building, inviting external involvement. Second, variations in conflict intensity will be
determined by the kinds of relations between centre and minority group and the kinds of actors
that are likely to become involved in such conflicts (Gurr 1992).°

Interactive approaches are critical of the conventional wisdom fundamental to the
extension approach. On the one hand, interaction approaches recognize that ethnic conflict
management can provide stability in the name of the common good, if the state is deemed to
be the legitimate political authority to exercise control over their peoples. On the other hand,
in the absence of state legitimacy - coercion becomes common place. In such cases, new
techniques of conflict resolution are necessary.

3.2 Implications for Conflict Resolution - A New Paradigm?
Interaction approaches rest on the assumption that the international community can and

should be involved in such conflicts not only to address the specific problems of conflict
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diffusion but to eliminate the underlying causes as well (Azar & Burton 1986; Azar 1990; Burton
1990; Rothman 1992; Smith 1993a). With respect to conflict resolution, this approach argues
that: (a) human relations are dominated by an exchange of social goods that increase in supply
with consumption; (b) conflict is subjective because of hierarchies of values that alter perceptions
and alter relationships; and {c) conflict is perceived as a win-lose situation but can have positive-
sum outcomes for those involved (Rothman 1992).

Not surprisingly, proponents of this approach argue that current practices of ethnic
conflict management are insufficient for the resolution of ethnic strife. According to Burton
(1986) the traditional processes of power bargaining and mediation are an additional reason for
conflicts to become protracted.

Burton argues that, it is power-baséd conflict management techniques that lead to
temporary settlements without tackling the underlying issues. Consider in this context, the
ongoing attempts to manage the conflict in Cyprus. Peacekeeping forces have tended to
institutionalize the conflict making resolution more difficult. The main focus is on the nature of
the conflict and how to resolve it by understanding the parties involved.'® On this point, Azar
made the distinction between human needs and interests. He argued that many conflicts are
protracted because they involve non-reducible and often non-negotiable values such as ethnic
identity (Azar 1950).

The main sources of ethnic conflict are questions of identity, effective participation,
security and other basic needs - social goals that unlike material resources are not scarce. The
primary distinction in this regard, is between values that are not negotiable and interests that can

be traded. Classical thinking suggests that conflict is only about
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interests. There are three important aspects here. First, values have a large affective component
(Boucher, Landis & Clark 1987). Second, values, because of their level of abstraction, serve as
organizing principles for most other concepts. As Boucher, Landis & Clark (1987: 21) argue,
“{Tlhere is little that cannot be seen as an exemplar of a particular value. One could then
postulate that when differences in value are made salient, the stage is set for inter-ethnic
conflict”.

According to the interaction approach, to address the problems associated with value-
based conflict, efforts at resolution must operate outside power and interest-based bargaining
relationships and outside of state institutions (Azar 1986). Ethnic group leaders must be allowed
to voluntarily explore without commitment to arrive at solutions (Azar & Burton 1986).
Decentralized mediating structures that focus on functional cooperation, are preéumed to be
necessary in order to promote cooperation and shared values over time.!!

In sum, the interactive approach calis for nothing short of a complete paradigm shift in
not only the way ethnic conflict is perceived, but also in the way in which states, individuals and
communities interact. The capacity of current international institutional arrangements to resolve
these probiems is questioned. Finally, the approach assumes that resolution of ethnic cenflicts
can be achieved once underlying causal mechanisms are identified, namely problems associated
with values and identity. In this sense, the interactive approach is relatively optimistic about the
possibility of resolving strife in which ethnicity is salient.

If correct in its assumptions, current instruments of ethnic conflict management and
resolution (including mediation, peacekeeping and sanctions) may need to be reassessed. There

-are several impediments to progress in this direction. First, armed conflict is often an acceptable
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choice to leaders of ethnic groups if the alternative is loss of power, assimilation of the group
or at worst genocide (Carment 1993). Second, ethnic conflicts involve overlapping issues that
tend to be reinforcing. The move towards conflict in one area (eg. resources) exacerbates
conflict in another area (eg. territory). Third, ethnic leaders are often carried along by the fervor
of the groups whose support they seek. Therefore ethnic conflicts can become more protracted,
formidable and potentially more violent than their non-ethnic counterparts. A related problem
is the potential resistance among state elites who may feel that conciliation with minorities is at
odds with their own developmental and security-based goals.

It is also important to recognize that states and other external actors including the UN
will continue to intervene in the internal affairs of other states. Power, status and capabilities
will continue to be distributed unevenly among states. Conflict is a reality of a changing politicall
system and states will be implicitly involved in this conflictual process. Most states will continue
to possess the means of coercion needed to repress rebellion and contain ethnic strife. The
leaders of these states, whether legitimate or not, should be included in negotiations for this
reason. Of course the future has become even further complicated now that strong nuclear states
are ridden with internal dissent.

From a theoretical perspective, the interaction approach does provide a compelling
argument for reexamining the ways in which ethnic strife is managed by the international
community, by suggesting that state level changes, including ethnic struggles arise from the
inability of whole systems to confront and solve them.'? Consequently, the legitimacy and
authority of the present system, may be undergoing a transition and international institutions may

be less effective over the short term. The resulting tensions between and within states has in
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many ways become inextricably woven into a worldwide crisis of authority in which current
norms cannot keep pace with changes in the issues and aciors that are evolving at a much faster
pace (Vayrynen 1991).

On one level, states, as the primary actors in the system, are undergoing transformation
as a consequence of internal changes induced by eihnically mobilized groups. Concurrently,
there is issue transformnation, the alteration of the international political agenda arising as a
consequence of changes in the system. Both processes have led to rule transformation, a n
attempt to redefine the norms which states are expected to follow in their mutual relations. Many
theorists argue that this current crisis of authority can be resolved through a civilizational
process often equated with liberalism (Russett 1990). Within the ethnic conflict domain the move
to democratization will be beneficial - if and only if - there is a change in the current norms
that dictate the way in which states interact.

To conclude, the interaction model suggests that the roots of ethnic conflict lie in the
fabrication of new identiies and the triggering of old identities that belie state boundaries.
Several factors have contributed to this process. The role of the international system in this
process is important. The ceincidence of nation-building and state building is a crucial turning
point in the transition from a nation-state to an ethnic-state construct. The presumed
consolidating process of nation-building rests on the same ideological base that serves as
launching point-for ethnic mobilization - that of self-determination. The capacity of current
international institutional arrangements to resolve these problems is questioned. Finally, the
approach assumes that resolutior of ethnic conflicts can be achieved once underlying causal

mechanisms are identified namely problems associated with values and identity. In this sense,
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theories of conflict interaction processes are relatively optimistic about the possibility of

resolving strife in which ethnicity is salient but the prescriptions offered remain to be realized.

4. Conflict Transformation - Domestic Unrest and State Cohesion

A third set of theories, known as conflict transformation, attempts to relate domestic
and foreign conflict systematically (Suhrke & Noble 1977; Vayrynen 1991). Other than studies
carried out by Suhrke & Noble (1977) and Carment et. al. (1992), the majority of research on
conflict transformation has not focussed on ethnic conflict specifically, but its assumptions are
appropriate for understanding the linkage between domestic ethnic conflict and interstate conflict.
This state-centric approach, which connects events at the domestic and international levels, also
has been called "conflict linkage”, "conflict-cohesion”, "diversion" and "projection” (James
1987). When a state beset by intemnal conflict enters into a conflict with another state, internal
coherence is expected to increase because those within the state will put aside their differences
in order to pursue the higher goal of avoiding national invasion. Conflict transformation offers
a less sanguine assessment of ethnic conflict diffusion. The conclusion is that, instead of being
resolved, conflict is usually transformed by redefining the actors, issues or modes of
operation.’® An original conflict, such as domestic unrest threatening an insecure government,
can be transformed and possibly even intensified at an interstate level. Thus, transformation
theory provides an alternative explanation for the linkage between ethnic strife and international
conflict. For instance, in an irredentist conflict an elite may attempf to transform domestic strife

into interstate ethnic conflict by laying claim to territory of an entity -- usually an independent
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state -- in which their ingroup is in a clear minority. This interpretation clearly emphasizes
instrumentzal rather than affective motivations among leaders.

The linkage between intemnal and external conflict is a time-honored metatheory within
the international relations literature. For example, Lenin (1951) argued that imperialism serves
to divert the masses attention away from class struggle. Other structural arguments suggest that
economically dependent states are more war prone. For example, Wright (1942) among others,
argued that domestic security needs are often addressed through war. Coser developed the idea
of the conflict cohesion thesis; war is the opportunity for a state ridden with antagonisms to
overcome them. However, the majority of political science research has found little or no
support for the thesis.

The gap between theory and empirical research is even more problematic because
evidence from a large number of historical cases suggests that decisions for war are frequently
influenced by domestic political interests of political elites facing internal challenges. For
example, Lebow’s 1981 study of 13 Brinkmanship crises over the previous centuries found that
they were initiated by elites sense of domestic political vulnerability in the hope of buttressing
their political positions at home (Lebow 1931).

Levy and James argue that much of the explanation for these discrepancies can be found
in flaws in the quantitative literature. For example, the limited temporal domain of most of the
quantitative studies may be problematic, while other problems can be attributed to coding
inconsistencies (Levy 1989; James 1987).

To summarise, the bulk of empirical research on conflict transformation has not been

guided by any coherent theoretical framework. For example, Stohl’s (1980) exhaustive study of
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conflict cohesion found that the continuing lack of a theoretical foundation has worked against
the accumulation of evidence.

The primary problem in assessing the conflict-linkage thesis is understanding the
differences between types of linkage. For example, there is the internal impact on external
conflict and an external impact on internal conflict. According to Zinnes (1980), Levy (1989)
and James (1987) a theoretical and empirical distinction must be made between these linkages.
There are several distinct causal mechanisms: (1) the internalization of external conflict in which
weaker states invite intervention. For example, Gurr concludes that external intervention
exacerbates internal conflict to the extent that the poorer the nation, the more invidious the
inequalities, and the more dependent the state is, the more susceptible to violence internally
(Gurr 1980) and; (2) The externalization of internal conflict involviag: a) shift in the dyadic
balance of power or; b) external intervention.!

The problem of conceptualizing the linkage between external and internal conflict has
been difficult because; as noted above, the results of research have largely been inconclusive or
contradictory. For example, results of research on the conflict transformation hypothesis suggest
that, there is no single clear relationship between internal and external conflict that holds across
time and space; an explicit linkage thesis is unsupported in empirical work so far. Structural
conditions in the international system may also affect the direction of conflict, that is, conflict

is expected to be more pronounced in dependent states. Among these states there does appear
_ to be a reciprocal relationship, ie domestic conflict may lead to external conflict, which may
further increase domestic conflict or reduce internal conflict (Wilkenfeld 1968; Skocpol 1979;
Levy 1989).



In brief, the process is more likely dynamic, interactive and multi-causal but the riethods
employed are static, one way and univariate. When the internal conflict measures are taken with
other attributes of nations such as governmental structure, population diversity or demands, and
instability, then a relationship appears to exist (Wilkenfeld 1973; James 1987).

The main problem in using the transformation thesis to explain all interstate ethnic
conflicts is that most of these conflicts are not unidirectional. Occasionally, internal weakness
invites intervention. Based on the research to date it is difficult to accept the hypothesis that
internal threats are solely responsible for interstate ethnic conflicts. External interests and
ethnic affinities may also play important roles in influencing behaviour.

For example, internal problems beset the states of South Asia, Eastern Europe and
Africa. Occasionally many of these states experience levels of domestic order that surpasses the
threshold in which the externalization of its conflict would be conducive for cohesion. Ethnic
conflicts may also divide a state’s elites, thus making decision making difficult and prolonging
a crisis or plunging a country into a protracted conflict with the consequence of inviting external
intervention.

However, conflict transformation theory does offer some possible explanations of why
ethnic conflict results in diffusion. Presumably, some ethnic conflicts associated with high levels
of violence - in particular protracted secessionist conflicts involving guerrilla movements - may
be met with an immediate response by an elite wnh support from'allies. Moreover, it can be
argued that regime stability may have an impact upon the likelihood of the externalization of
ethnic conflict - the weaker the leadership of the state the greater the possibility that

external conflict will ensue.
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4.2 Implications for Conflict Resolution - Making the Connection

Despite the lack of empirical support for the argument and an ambiguous unidirectional
causal link, conflict transformation is important to this inquiry because it specifies a connection
between domestic pressures, international conflict and the security interests of states. As Azar
and Moon (1988) have argued, research on ethnic conflict must recognize that the security needs
of states beset by ethnic strife are fundamental to the process of internationalization. For
example, states experiencing ethnic turmoil face pervasive domestic fragility and elites whose
security needs are much different from those of the populations they control. This weakness can
lead to interstate conflict when an ethnically-based organization fosters and exacerbates a conflict
for its own ends, or when a state loses the legitimacy or ability to act as regulator of a conflict.
In erther instance, external intervention is likely. In the former case, a state may intervene to
support the ethnic organization against the state-centre and in the latter case to prop up the
government. Thus, understanding link=ge politics requires an understanding of the multiple
threats elites face such as systemic vulnerability, and socially produced threats such as
communal fragmentation and protracted conflicts (Posan 1993). These threat dimensions do
not merely exist as separate entities, they are closely intertwined and generate spillover effects.

This argument touches upon the need to redefine the meaning of international security,
in particular for those states of the world in which the major objection by state leaders against
refocusing our attention on ethnic conflicts is that this intrusion constitutes a potential threat to
the leadership and integrity of many states. A theory should be sensitive to these concerns, but
it must also make explicit the international ramifications of domestic ethnic conflict including

the changing face of sovereignty and minority self-determination.
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A second strength of the approach is that certain structural features within states may be
conducive to externalization. That is, elites facing high levels of institutional constraint may
be more sensitive to the interests of groups whose support they seek and therefore choose
war for reasons different from their low-constraint counterparts. As it will become clear in
later chapters, elites do so, because under certain conditions, external conflict serves an
important functional and potentially positive role for them. This functional role is specified by
a causal link between domestic and interstate conflict. It suggests that under certain conditions
internal turmoil will lead to international conflict and havé a positive impact on intemnal
cohesion.

This argument points to a radical departure from the assumption that conflict can be
resolved. Instead conflict is transformed into new modes of operation (externalized). Therefore
new issues become salient and the conflict spreads.

As noted in the conclusion on conflict interaction - there is usually a lag-time in which
new states develop the capacity to deal effectively with domestic conflict. It makes sense that
ethnic conflict will be especially salient during periods when elites are sensitive to internal
pressures (such as new regimes and new states). In briéf, by highlighting the importance of
internal constraints on state security, conflict transformation is relevant in the study of current
ethnic conflicts.

There are also problems. The primary difficulty is that the causal direction suggested by
externalization is at odds with many cases of ethnic conflict. Indeed many ethnic conflicts lead
to interstate conflict not because of "push factors” but because of “pull factors". More .

specifically, states external to a conflict are drawn in or actively pursue intervention. A related
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problem, as pointed out above, is that many states beset by ethnic conflict have multiple centers
of loyalty. That is they are multi-ethnic states in which externalization is unlikely to generate
civic cohesion or regime loyalty. In this respect, Coser (1956) expressed externalization as a
function of degrees of cohesion within a society. Once below a threshold of cohesion,
externalization becomes counterpreductive. Coser suggested that the relationship is curvilinear,
such that cohesion may be so low that externalization is not viable. Deeply divided, multi-ethnic
states are unlikely to engage in diversion. Therefore conflict cohesion may be more likely at
moderate levels of cohesion but not at very high and very low levels where it is likely to be
counterproductive. Ultimately elites are so divided that the use of diversion mechanisms is no
longer feasible.

A final and important criticism is the absence of an objective (veridical) relationship
between the internal and the external conflict. The interr.laI conflict need not be objectively
related to the external one. This is the very basis of conflict transformation and is at odds with
conflict extension and interaction approaches that argue that conflict linkage are directly linked.
This linkage can be specified through affective motivations among decision-makers or by the

support gamered from transnational ethnic groups.

5. Conclusions - Toward Synthesis

The primary goals of conflict extension theory are twofold. At the state level of analysis
the goal is to explain the motivations and goals of external states in responée to an ethnic conflict
and the impact this intervention has on the diffusion of conflict. The second goal is identification

of structural properties associated with diffusion. Instrumental variables are put forward to
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account for the goals and motivations of actors external to ethnic conflicts. In addition, affective
variables are also used to explain why states become involved in ethnic strife. Identification of
these variables suggests that states may act for reasons other that are not purely instrumental.
The mix of instrumental and affective motivations will in part determine the level and tangibility
of third party involvement.

Conflict interaction processes arise between dissatisfied nationalist groups and the
international system. Theoretically speaking, the trans-systemic link in this approach emerges
from the encouragement the international system provides for ethnic minorities. The primary
contributions of interactive theorizing are also twofold. First it identifies the disjuncture between
the development of the state and the processes of self-determination as the primary causal
mechanism leading to internationalization. Second, the absence of a centralized and legitimized
power in an anarchic system is identified as conducive for interstate ethnic conflict.

For example, denial of a separate identity, absence of security and effective participation
are seen as conditions that facilitate rebellion among ethnic minorities within states. At the
system level, the aspirations of minorities are blunted by a systematic denial of ethnic groups
by the international system and the manipulation of ethnic communities by external parties to
achieve other goals. |

Conflict transformation aﬁtempts to relate changes in domestic.: and foreign conflict
systematically. The theory suggests that elites will externalize an internal conflict by identifying
a common external enemy. Domestic cohesion is said to increase when the society puts aside

its differences in order to face the larger external threat. The two conflicts need not be related.



The preceding theories raise several points worth considering. Each of the preceding
theories provides insight into one aspect of the relationship between ethnic conflict and
international conflict. To this extent, they inform a possible theory of ethnic conflict and its
international dimensions. Individually they also lack crucial explanatory power. First, a theory
that explains the link between ethnic conflict and international conflict should be capable of
explaining the role of the interaction between affect and instrumental interests as highlighted by
conflict extension and interaction theory. Second, a theory should be capable of explaining how
a state pursuing an ethnically-oriented goal might respond to the international system and how
in turn ethnic strife is conditioned by different domestic structures as highlighted by interaction
theory. Finally, a theory should explain the interaction between elite and masses and the
potential explanatory power of domestic variables as exemplified in the conflict transformation
approach.

In the subsequent chapter a model is developed, that takes these diverse theoretical points

of view into account.



Notes

1. On the distinction between secession and separatism in this context, see Heraclides (1991) and
Chapter one. For the purposes of this inquiry the term secession is a synonym for separatism.
Heraclides defines secession as a special kind of separatism involving states. "It is an abrupt
unilateral move to independence on the part of a region that is a metropolitan territory of a
sovereign independent state...In secession there is a formal act of declaration of independence
on the part of the region in question" (Heraclides 1991: 3).

2. "Some international lawyers argue, however, that there should be a doctrine of "humanitarian
intervention”. Foreign powers could intervene when a government was inflicting extreme abuses
on its own people. Two possible precedents from the 1970’s: India evicted a West Pakistani
army that was brutally oppressing East Pakistan (now Bangladesh); Tanzanian troops ousted
from Uganda the murderous regime of Idi Amin." (Schwartz The Globe and Mail, 8 December
1992: A 15).

3. Heraclides provides a less elaborate typology but one which shares some theoretical logic with
the preceding. Competitive conflict expansion relates to Heraclides’ notion of "international civil
war” in which both parties receive external state support (Cyprus). The case of "holy alliance"
where there is universal or great power support for the Centre is similar to simple conflict
expansion (for example Soviet Union support for the Iragi government against Kurdish activity);
a "concert" where third parties attempt to find a peaceful solution is akin to simple conflict
containment (Malaysian and Thai cooperative efforts) and "abstention” that is, refusal to become
involved at all occurs in conflict equilibrating cases where external involvement by a third party
is negligible (Muslim secessionists in the Philippines). In the latter case the international Islamic
link was inherently weak because of cross-cutting interests among the Muslim elites. US
involvement is notable because its relationship to the conflict is part of a broader-set of interests
including support for the Philippine government as part of a continuing containment policy.
(Suhrke and Noble 1977: 215-222; Heraclides 1991: 46).

4. Suhrke and Noble (1977) examine one case of irredenta namely the Turkey-Greece
confrontation over Cyprus.

3. For example, Suhrke and Noble (1977) examine eight cases, seven of which are secessionist
and six of which involve developing states under siege from an independence movement. In all
but one case examined by Suhrke & Noble, Islam constitutes a significant component of
transnational ethnic affinity, a fact the authors recognize as having important implications for
greater internationalization. Only one of the cases in either the Heraclides or Suhrke & Noble
approaches, constitute conflicts within the dominant system (Cyprus) an irredentist conflict. The
others involve regional conflicts at the sub-system level which have not had a substantial impact
beyond the sub-system level.

6. For a discussion of the history of the evolution of international norms towards minorities from
the League of Nations onward see: Moynihan (1993).
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7. Another example would be Article 1 of both the International Covenant of Civil and Poilitical
Rights and the International Covenant of Social, Economic and Cultural Rights, drawn directly
from UN General Assembly Resolution 1514 (Declaration of Decolonization, 1960): "By virtue
of that right they [self-designated minorities] freely determine their political status and freely
pursue their economic, social and cultural development.” (Moynihan 1993: 150).

8. UN Secretary General Boutros-Ghali An Agenda For Peace (17 June 1992). (Moynihan 1993:
xiv).

9. A typology derived from the kind of conflict is both a strength and weakness, because while
it permits an ad hoc examination of all minorities who share a distinctive and persistent
collective identity, parsimonious theory building is hampered.

10. See Azar & Burton (1986). This approach emphasizes third party mediation and facilitation,
experiments of which have been carried out in Cyprus by trying to bring representatives of the

two conflicting parties nominated by the President (Greek-Cypriot) and the Vice-President
(Turkish-Cypriot).

11. There also must be equality of decision-making. The underlying assumption is that
bargaining between parties can take place so that needs are played off against interests and that
parties involved are conscious of their outcomes. Resolution occurs when there is an outcome
which fully meets the needs and interests of all parties. It is a self-sustaining approach and is
oriented towards problem solving (Azar 1990).

12. "Its Time to Bring Peacekeeping up to Date" in The Globe and Mail 19 February 1993.

13. This type of theorizing can be traced to Coser (1956). According to his sociological analysis,
when transformed from domestic to international conflict societal stability is maintained. While
conflicts at different levels of aggregation are not necessarily related, it is possible to alleviate
internal strife by focusing on an external adversary.

14. Analytically distinct from these linkages are those conditions that can lead to war especially
in democratic states See; (James & Oneal 1991, 1990, Ostrom & Job 1986) in which the US
uses external force during an election year or during times of stagflation.
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Chapter 3

A Model of Interstate Ethnic Conflict



The most stubborn facts are those of the spirit not those of the physical world

and one of the most stubborn facts of the spirit remains nationalist feeling - at

different scales (Gottman 1951)."

1. Ethnic Conflict - Where Affect and Politics Meet

This chapter has three interrelated goals. The first is to identify the actor-level variables
that differentiate the types of states that formulate ethnically-based foreign policies. The second
objective is to identify the conditions under which an ethnically-based foreign policy leads to
interstate ethnic conflict and crisis. The third and final objective is to determine the conditions
in which interstate ethnic conflicts and crises result in the use of force, protracted conflict and
future crisis escalation. In order to respond to these concerns, a model is developed. General
hypotheses, developed from the model, are presented for subsequent testing.

As shown in the previous chapter, within ethnic conflict settings, the decision to
formulate and carry out an ethnically-based foreign policy, whether it relates to secessionist or
irredentist strife, arises from domestic concerns. For example, conflict extension approaches
suggested that elite decision making is heavily influenced by domestic instrumental and affective
motivations. Conflict transformation approaches also underscore the important role that domestic
pressures play in influencing leaders’ choices. Thus this analysis takes as its point of departure,
the interplay between domestic actor-level variables as constraints (or opportunities) on decision
making. In turn, how these decisions are played out in the international arena is determined by
the array of international constraints (and opportunities) that impinge upon a decision maker’s
ability to implement a foreign policy decision. It is argued that the state is much more than a
unified actor. The state is a constrained rational actor limited by what it can do by both internal

and external forces.? In making choices, decision makers are influenced by affective and
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instrumental motivations, but they must also consider the dispersion of preferences and interests
of the constituent elements that make up the domestic affairs of the state as well as international
opportunities (Bueno de Mesquita, Siverson & Weller 1992). This kind of decision making
process is known as a two level or "nested game” because of the equal importance of domestic
and international constraints and opportunities. (Putnam 1988; Tsebelis 1990).

In contrast to the conflict extension approaches presented earlier, it is argued that at the
domestic level, both the choices of elites and masses, and their interaction effects, are
important. This process becomes even more complex in multi-ethnic societies because elites, as
strategic actors, must allow for the behaviour and interests of their own and other ethnic groups.
When the range of choices is extended into the international arena, elites must adapt their
strategies to additional constraints and opportunities. Elites will choose (as if interacting in two
different games) from available alternatives to maximize their "satisfaction”. Thus, variation in
outcomes can be explained by differences in opportunities at the domestic and international
levels, rather than in terms of the norms and rules of domestic culture or individual
personalities. According to Putnam (1988: 434), "the unusual complexity of this two-level game
is that moves that are rational for a player at one board...may be impolitic for that same player
at the other board. Nevertheless there are powerful incentives for consistency between the two
games."

Accordingly, an actor-level theory of ethnic foreign policy formation is composed of two
tiers or levels of interaction. The first one describes the processes of decision making of state
elites to explain the specific route taken by decision makers to selecting a certain policy option

and the resulting preference ordering of policy options. The analysis focuses on substantive
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aspects of the choice. A state’s foreign policy is said to be "ethnically-based"” when ethnicity is
the most salient component within its conflictual or cooperational relations, as expressed in, for
example, foreign policy statements and actions. Deciding if ethnicity is the most salient aspect
of an interstate conflict is difficult since, as it has been shown, states may act on a variety of
impulses including instrumental concerns that are only remotely related to an ethnic conflict.
This study relies on extensive in-depth cases in order to assess the explanatory effectiveness of
the variables, and inter-coder reliability checks in order to determine if ethnicity is shaping
foreign policy choices. For the purposes of this inquiry, <. state external to a conflict expressing
or acting out support for a state-centre or a minority group is said to have an ethnic foreign
policy. Support may be expressed as diplomatic recognition, the transfer of arms, facilitating the
support of insurgents, financial aid, the provision of sanctuary and direct intervention (see
section two, chapter two). The state-centre in turn will have an ethnic foreign policy if its
internal conflict influences and shapes its relations with one or more states. The second stage
of interaction identifies the variables that furnish opportunities for states to become involved in
interstate ethnic conflict. It is argued that, elites will pursue these objectives rationally. From
this perspective, preferences are a function of the decision maker’s role as leader within a
specific institutional framework and ethnic group. Moreover, it portrays elites as essentially non
self-sufficient individuals who are responsive to their environment, adapting to the influence of
mass sentiment. Elites must be able to order their alternative goals and strategies in
consideration of both domestic and international constraints. At the national level, domestic
ethnic groups pursue their policies by pressuring the government to adopt favorable policies

(Putnam 1988). At the international level, national governments seek to maximize their own
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ability to satisfy domestic pressures, while minimizing the adverse consequences of foreign
developments (Putnam 1988). This means that elites will seek to optimize preferences in light
of other actor’s preferences and options. Sometimes, due to international and domestic
constraints, which can work at cross-purposes, the choices made may be sub-optimal and
unsuccessful.’

The basic argument is that an ethnically-oriented foreign policy cannot be read off from
structure alone. Instead, structures influence the formation of a decision maker’s preferences
(Meadwell 1992). Decision making involves risk and sources of uncertainty that are internal to
the state, referring to the constraints and opportunities presented by ethnic groups and political
institutions as well as international opportunities and constraints. This study begins with an
examination of the impact that two actor-level variables, ethnic composition and institutional
structure, have on the formation of elite preferences for involvement in an ethnically-based
interstate conflict.

The analysis is broken down into three stages. The first stage examines the roles of ethnic
composition and institutional constraint in the formation of ethnic foreign policies. These stage
one interaction effects are then assessed in the light of mediators, two variables that are
necessary for an ethnic conflict to become an interstate ethnic conflict. These variables are,
transnational ethnic affinities and ethnic cleavage. In the third stage, the types of states that are
likely to use force in such interactions are identified. A methodological benefit of this approach

is that it produces hypotheses that can be tested.



1.1 Institutions and Ethnicity

The domestic sources that determine the emergence of an ethnically-based foreign policy
may be similar to both the developing world and industrialized world. Thus, while it might be
useful at one level to categorize states according to the conventional, developing/industrialized,
weak/strong, dichotomies, 2 more useful way would be to examine the way in which ethnic and
political structures influence the behaviour of states in response to internal and external
challenges. As documented by Morgenthau (1957), Huntington (1968), Skocpol (1979), Gurr
(1980) and Brecher (1993) among others, the state evolves in response to pressures, whether
induced internally or externally. For the purposes of this analysis, internal crises often arise
when environmental constraints are too great for political institutions to deal with them
effectively. For example, Morgenthau (1957) discusses how nationalism acted as force for the
integration and disintegration of European states after the Second World War. Similar processes
are occurring again in the developing world and Eastern Europe. However, an exclusive focus
on the penetration of the state and the resulting tension between the need for strong authonty and
institutions and increased demands for participation may be- incomplete. Quite often the state
does not mainly respond to, or resolve crises, as they arise from the environment but it is the
state’s actions that are directly accountable for their occurrence in the first place (Brass 1991).
Quite often, the state does not merely respond to crises, produced by uneven ethnic mobilization
and social change, but is itself the leading force providing differential advantages to regions and
ethnic groups.

Sources that might account for the importance of these exigencies on an empirical level

include, the formal ethnic representation in the institutions of the state, the pattern of change in
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these structures and the degree of dispersion or concentration of ethnic groups within these
structures. These factors can affect institutional governance, capacity and behaviour (Tsebelis
1990). Recognition of these factors represents a fundamental rethinking of the role of states in
relation to multi-ethnic societies. There are, of course, regio. s such as North America, Europe,
Latin America and Southeast Asia, where institutional penetration can be considered relatively
high. On the other hand, South Asia and most certainly the Middle East and Africa have a mixed
record with respect to the governance and the management of ethnic political pressures. In sum,
institutions play an important constraining role within developing and industrialized states
although the precise role they play will vary from state to state.

A second set of constraints concems the relationship between state and society. Despite
the apparent misplaced reverence for social order and state autonomy, Huntington’s analysis is
notable in this regard, because of its shift towards separating the economic and political realm,
which was not a focus of earlier structural-functionalist approaches (Huntington 1968). Morebver
the state’s pervasiveness in domestic affairs as investigated by Huntington and Hill & Rothchild
(1993) among many others, suggests that societal constraints are no less extensive in
industrialized states as in developing states.

Competition among elites for public office makes their decisions responsive to the
aspirations of the masses. This elite can sometimes represent a single ethnic group. In other
instances there are vertical channels between the elites and masses they represent (Rothschild
1981). Lacking strong institutions and class divisions, ethnic composition will directly shape and
influence state behaviour. For example, the emergence of modem authoritarianism in Africa

stems from a series of interrelated phenomenon that arose out of the colonial legacy (most states
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were conceived in violence, there was little transformation in the economy and, the local ethnic
elite’s commitment to the western imposed structures was low). The absence of confrontations
and conflicts between classes prevented the growth of liberalism with its ideological and legal
emphasis on individual rights and liberties. The European models of democracy dissolved
quickly as alien arrangements. When there was a convergence of interests between the newly
emergent classes it was to end colonization but these goals became fragmented by ethnic
loyalties. The consequence of this was the formation of patron-client relations and the
development of personal rule resuiting in a state based on personal authority and coercion. The
political system was structured not by institutions but by politicized ethnically-based patron-client
relationships. The African state had become a nbn-autonomous arena for ethnic rivalries.
Historical perspectives suggest that the political configuration of ethnic groups and the
degree of constraint they exercise over the state and its decision makers is determined in part
by colonial expeﬁenc;: (Horowitz 1985). The case of colonial Sri Lanka illustratcs this. In this
case, plantation linkages focused on the procurement of Indian Tamil labour and the development
of indigenous commercial interests who could satisfy the demand for labour. The movement of
the ‘Sri Lankan economy from one oriented towards ethnically homogenous subsistence
production to one where the main interests were the development, control and access of export
markets was marked by increasing ethnic stratification throughout the production system. The
plantation economy restructured economic competition in Sri Lanka in a way that emphasized
ethnicity as a form of group organization and as a basis for mobilization. Urbanization and

nationalism exacerbated these divisions (Moore 1985).
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To conclude, this inquiry begins with the assumption that the state is domestically
constrained. Constraints can take two forms, one is constituted by the interplay between ethnicity
and politics mediated through institutions. When class and other bases of mobilization are weak,
ethnic elites depend on direct support from their ethnic constituency and in turn elites seek to
control and influence these groups. The second occurs when elites often lack the capability to
control these groups in economic or political terms and come to rely on manipulative behaviour
that emphasizes the direct mobilization of groups based on their ethnic identity.* In the following
sections, it will become evident how these structural arrangements influence the formation of

foreign policies.

2. Ethnic Composition - The Affective Variable

As it was shown in chapter two, decisions for involvement in ethnic strife encompass
affective motivations and instrumental concerns. Ethnicity as described by Heraclides {1991) and
others, is an available tool for political mobilization and as argued in chapter two, carries with
it a high affective component. Of course, it is difficult to reconcile identity-based behavior that
contains an affective component with instrumental theories of interstate conflict. The presence
of affect in decision making does not mean that elites will necessarily act on emotional impulses
alone. Nor does it mean that decisions of elites will be irrational (making choices that are
beyond their means) (Horowitz 1985: 132-135; Connor 1987: 204-207). Elites will act within
their means to carry out a decision. However, since elites must play at two levels, the domestic

and the international, it is not always possible to achieve optimal outcomes. That is, a decision
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designed to provide support for a leader at home, may as a result, lead to undesired
consequences on the foreign policy front.

Rational choice approaches to ethnic conflict in the field of comparative politics provide
some insight into the role of affect in ethnic nationalism. (Meadwell 1991). Rather than utopian
longing for reunification, ethnic behaviour is seen as based largely on political interests. Strictly
speaking, rational choice approaches to ethnic mobilization are not theories of ethnically oriented
foreign policies, but they could be. Rational choice is often viewed as an economically-based
analysis of behaviour but it is, in reality, richer than this. Efforts to construct an explanation of
interstate ethnic conflict do not focus on economic factors but instead on how an ethnic group
reacts to a state or group dominance, problems of mobilization and the effects of repression.
Rational choice approaches also explain the formation of new identities, mobilization processes
and the option of resistance to subordination. Frequently, the existence of an ethnic political
movement depends on an elite with skills and resources to sustain a movement. Rational choice
arguments suggest that ethnic ideologies are resources to be mobilized by elites. This connection
provides an important and viable explanation for understanding the relationship between affect
and elite decision making. The argument presented here is that, affect, which psychologists
assume to be at odds with reason, can be subsumed into a rational choice approach if the ethnic
composition of a society is taken into account. As discussed above, ethnicity can constrain policy
makers and simultaneousiy provide opportunities for political advancement.

This study argues that affect plays an important role in shaping foreign policy decisions,
within ethnic conflict settings, because it provides a link between elite and mass behavior, Thus,

affect is not just a primordial drive among elites but also is distributed among the group



(Meadwell 1991). As it will be shown, sometimes, affect can constrain leaders, especially if
mass sentiment influences directly, the decisions leaders make. In other instances affect provides
elites with an additional tool for political mobilization (Smith 1993a). In either case, at the
domestic level, elites are positioﬁal players, trying to optimize outcomes that are favorable to
themselves (ie staying in power) relative to the elites of their own ethnic group and the elites of
other ethnic groups. Elites are also trying to optimize outcomes favorable to their ethnic group
and therefore are also acting on instrumental impulses. In this context, the most important
question facing a decision maker is: "[T}f I make a foreign policy decision considered favorable
to my ethnic group, what are the long and short-term ramifications of this decision for my own
political standing vis a vis my ethnic group, the other ethnic groups within the society and
relations with other states?”

Decision makers are strategic in looking for answers. Decision makers would prefer to
appease those ethnic groups whose support is crucial over the long term. Mass support is
especially crucial when inter-elite competition is extensive. As Tsebelis has shown, short-term
discrepancies between elite behaviour and mass aspirations are not infrequent, however "such
a discrepancy cannot exist for a long time, especially if issues are considered important. Elites
have to explain their behaviour and persuade the masses or they will be replaced by more
competitive rivals”" (Tsebelis 1990: 163).

Although concerning the formal composition of multi-ethnic societies, Horowitz’s model
of ranked and unranked societies provides some insight into a possible conceptual linkage
between affect and elite decision making. As Horowitz notes, at least one type (ranked) is

concerned with the interactions between ethnic groups that rarely exist in the real world
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(Horowitz 1985). Ranked ethnic systems are those in which class and ethnicity converge and
therefore mobility opportunities are synonymous with ethnic membership (Rwanda-Burundi).
Pure ranked systems are rare because there is, to some degree, an overlap between ethnicity,
class and political arrangements, processes associated with economic and political restructuring
(Rothschild 1981).

Unranked systems differ in their origin, structure, operation and disintegration from
ranked systems (Horowitz 1985). Ranked systems are likely to be dominated by a single ethnic
group, economically and politically and mobility opportunities are likely tc be low. In unranked
societies individuals within ethnic groups are more mobile and consequently vie for economic
and political control. Unranked systems are those where class and ethnicity are cross cutting.
Therefore, mobility is derived from alternative sources including occupational rank, urban/rural
splits and economic backwardness of the region. Sometimes, societies exhibit both ranked and
unranked characteristics. Consider the example of Sri Lanka in which there were not.only
inter-ethnic divisions between the Sinhalese and Tamil but intra-ethnic divisions based on caste
within the two groups. Because of these multiple cleavages there are both lower caste Sinhalese
and Tamil groups that are economically weak. In unranked multiethnic societies, ethnic
mobilization usually leads to inter-ethnic competition and conflict (Olzak & Nagel 1986).

In transitional societies, where demographics can largely determine changes in political
power, as it did for Malaysia in the mid-1960s for example, the potential for ethnic mobilization
and conflict is high. This is particularly true when political power is not coterminous with
economic power. A single ethnic group may dominate the policy-making process at the national

level and be confronted by challenges from other groups.”
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The ideal types provided below, assume that ethnicity is a salient aspect of the domestic
political process. In some instances, of course, cross-cutting cleavages, such as class, will
undermine the salience of ethnicity as a basis for political mobilization (Olzak & Nagel 1986).
In other instances, ethnicity is the primary basis of political mobilization. In an objective sense,
groups also differ in their size, political power, economic wealth, demographic patterns, degrees
of dispersion or concentration and territoriality. In any case, elites are faced with a decision to
either build on existing patterns of ethnic mobilization in order to achieve specific objectives or
to downplay them for fear that this will undermine the support they require from specific ethnic
groups. Two ideal types of domestic ethnic arrangements are presented, those states in which
a single ethnic group is dominant within the political process and those in which the political
process is characterized by ethnic diversity. Following a brief discussion of both, institutional
ideal types are presented separately, and then the interactions of the two variables, institutions

and composition, are discussed.

2.1 Ethnic Domination - Achieving Optimal Outcomes

If the individual can improve (through force or democratically) his/her standing within
their own group while not being dependent on the support of other groups, then that leader is
said to represent a dominant ethnic group, compared with other groups within the state. Such
patterns will result in outcomes that are optimal for the dominant ethnic group. In the foreign
policy domain and assuming decision makers are acting rationally, the argument is that elite-
mass behaviour is a two-way street. Elites would prefer to formulate foreign policies that appeal

to their ethnic constituency even at the expense of other ethnic groups. Political elites do so in
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order to mobilize their followers and potentially increase their share of power. In dominant
settings, an ethnic group claims control over the decision process on issues concerning other
groups. Institutional mechanisms for enforcing conflict management between groups are
underdeveloped. There will be a blurring of issues such that foreign policy issues of an ethnic
character will take on special significance in the domestic arena. Agenda setting and jurisdiction
over issues are usually in the hands of an elite who will try to connect issues of concern to them
and their ethnic group.

In some instances, when inter-elite competition within a dominant ethnic group is high,
elites will often introduce new issues that will discredit their opponents thereby creating new
avenues of securing power. This phenomenon of elite-initiated conflict has been written on
extensively in both industrialized state-settings (Tsebelis 1990) and developing state-settings
(Skiar 1979). In other instances, elites will rely on the manipulation of mass sentiment. Indeed,
sometimes, elites may be prevented from pursuing conciliatory or accommodating strategies with

other ethnic groups by overwhelming mass sentiment (Tsebelis 1990).

2.2 Ethnic Diversity - Sub-optimal Outcomes

In ethnically diverse settings intra-ethnic elite-mass configurations are more important.
Processes similar to the dominant case are likely to take place but the outcomes will be different.
Outcomes (including foreign policy decision making) are likely to be sub-optimal. This is
because, in diverse settings, elites who face competition from elites of other ethnic groups may

rely extensively on their support and compromise is more likely.®
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To summarise, ethnic composition consists of two ideal types, those in which a single
ethnic group is dominant in the decision making process (dominant) and those ir which no single
ethnic group is dominant (diverse). The former is likely to occur in those cases where there is
a high degree of ethnic homogeneity within the society (eg. Somalia) but not always.” There are,
of course, those heterogenous societies in which one ethnic group becomes preponderant (eg.
Iran). In diverse cases, elites are dependent on the support of more than one ethnic group and
in turn pursue policies focused on the mobilization of groups on the basis of ethnic and cross-
cutting identities. Elite-mass arrangements within these societies are efficient (they will attempt
to improve the condition of almost all of the groups within a society, eg Ivory Coast).* In
contrast, states dominated by a single ethnic group are redistributive (they will seek to improve

the conditions of one group in society at the expense of another, eg. Turkey).

3. Institutional Arrangements - The Political Variable

More determinate predictions regarding those states where ethnicity coincides with other
forms of political mobilization can be made only after examining a second kind of constraint as
constituted by institutional configurations (including electoral and parliamentary arrangements).
Of course, institutional arrangements vary from state to state, but the fundamental concern here
is how institutional arrangements impose limitations on what elites can do. All leaders, no matter
what the regime, come to depend on support from a particular group in order to gain power and
be successful. In some instances, coups are the dominant institutionalized form of changes in
political power (Jenkins & Kposowa 1992). In other instances, support is garnered from

established political processes (i.e. elections).



For the purposes of this inquiry, institutional constraint focuses not on the regime (the
members of the elite who make state decisions) but the much broader, underlying patterns of
political authority and constitutional structure. These patterns encompass three dimensions: a)
executive constraint (ranging from seizure of power to competitive elections); b) executive
regulation (ranging from unlimited authority to legislative parity); and c) regulation of
participation {ranging from no formal institutional arrangements to formally institutionalized)

(Gurr 1974, 1989, Morgan & Campbell 1951).

3.1 High Institutional Constraint - Influencing the Leaders

In some states, institutional constraints are high by virtue of the elite having been
democratically elected or chosen, for example, through hereditary selection, and therefore
dependent on a specific constituency for support {eg. India). These states are said to be
constrained to the extent that the decision maker’s deciston making ability is highly
institutionalized. Of course, there is a great deal of variation between the ideal types presented
here and typically political consiraints evolve through coups, political collapse and controlled
political transition often between the onset of a conflict and its termination (Dixon 1989).

An analysis of foreign policy formation with respect to institutional configurations may
be superfluous. After all, foreign policy decision making, (especially during periods of interstate
conflict, crisis and war), unlike domestic policy is presumably less resistant to the vagaries of
public opinion. However, if elites play in the electoral arena as constituted by federal or
consociational arrangements, for example, then the masses are influential in the decision making

process, including foreign policy.’
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3.2 Low Institutional Constraints - Creating Control

In some states, overall institutional constraint is low by virtue of the elites not being
elected to office by popular vote or having seized power through force or coercion {eg. Nigena).
These include military regimes and one-party states. In states that have little or no experience
in managing ethnic tensions, and constraints are low, hegemonial exchange and its more coercive
variant, the control model, is usually the alternative (Lustick 197%; Rothchild & Chazan 1988).
Hegemonial exchanges is a statist response to manage the overt aspects of intergroup ethnic
conflict. Elites both bargain for the distribution of resources and control the population through
patron-client relations. When present, electoral politics are less influential in influencing elite
behaviour.

Control models differ from hegemonial-exchange models to the extent that there is a
superordinate ethnic group in power (eg. Zaire). The elites of these groups have developed the
techniques of coercion, depoliticization and cooption in order to maintain power. Control
becomes institutionalized and usually arises when the state is faced with imminent collapse.*
Control approaches arise as a result of 2 military coup. Military coups occur, of course, most
often in those multi-ethnic societies that exhibit porous civil-military boundaries. Africa and Asia
are notable in this regard (Jalal 1990; Baxter & Rahman 1991; Ganguly 1991; Rizvi 1991; Hill
& Rothchild 1992).

If the relationship between elite and masses in societies where constraints are
institutionalized can be seen as a nested game between parliamentary politics and electoral
politics, the same cannot be said of low-constraint states. This is because the masses play a less

direct role. Elite-generated conflict is concentrated within the military itself rather than between
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the masses and the elite. For obvious reasons, elites who have a monopoly of power in low
constraint situations presumably rely on non-institutional devices for the control and management
of conflict between groups (Lustick 1986).

The strategies of constrained and unconstrained elites in dominant and diverse settings

in shaping confrontational and peaceful foreign policies are described below.

4. Interaction Effects - Shaping Foreign Policy Choices

The investigation now turmns to an examination of how political constraints and
opportunities interact with ethnic composition in the formation of foreign poiicy. It is argued
that, depending on the interaction effecis between variables, certain elites will have greater
preference for policies leading to confrontation because of the potential domestic payoffs that
such policies will garner. In other instances, the mix of domestic variables will serve to inhibit
these strategies and shift elite preferences towards more peaceful measures. The assumption is
that elites play at two different levels - the domestic and the international and must consider the
payoff structures of both (Putnam 1988: 434). For the present investigation it is assumed that
a state is represented by a single leader and this individual has no independent policy
preferences, but seeks simply to achieve a foreign policy that will be attractive to his/her
constituents.

The study presented here focuses on the decisions of one state. Interactions with another
state will be taken into account following this initial analysis. This is done because it is
conveniently analytical to decompose the decision making process into two stages. The first stage

is the interaction between elites and their constituency as made up by domestic political
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arrangements and ethnic composition. Stage one interactions in turn affect the second stage,
which refers io the implementation of ethnic-oriented foreign policy in response to international
opportunities and the resulting potertial conflicts that arise therein.

Certain principles govern the interaction effects at the first stage. These principles are
acted out according to what Putnam has called "win-sets™ (Putnam 1988). A win-set at stage one
is defined as all the successful foreign policy strategies that would "win", that is, be considered
successful by the masses. The first part of this analysis concerns stage one win-sets. The size
of a stage one win-set is governed by several factors and for obvious reasons the interaction
effects at stage one have important implications for determining whether an ethnically oriented
foreign policy strategy will be pursued and be deemed successful. Simply put, stage one win-sets
influence a state’s calculation of the cost-benefit ratic in pursuing involvement in an ethnic
conflict.

Figure 3.1 shows, the variation in win-set size, in terms of these interaction effects,
ranging from a2 maximum for low constraint ethnically dominant states to 2 minimum for high

constraint ethnically diverse states. Each is considered in turn.

Insert Figure 3.1 Here
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FIGURE 3.1
WHICH STATES AND WEY?

THE INTERACTION OF ETHNIC COMPOSITION AND
INSTITUTIONAL CONSTRARINT ON FOREIGN POLICY PREFERENCES
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4.1 Low Institutional Constraint - Dominani Ethnic Group

The first set of interaction effects to be considered is the relationship between low
institutional constraints in dominant and diverse settings (Types Ia and Ib respectively). The
analysis begins with these arrangements because of the presumed simpiicity in the relationship
between elite and masses. In cases where constraints are low, first stage win-sets are large
because the costs of not pursuing involvement are low. The only formal constraint on elites in
these cases is the bureaucracy or military. Assuming the elite will have come o power through
force (eg. Libya, Somalia) they will be dependent on a narrow band of support from specific
groups (the military, bureaucracy) which are comparatively free of domestic pressures. The
relationship between the military and the elite is therefore an important but not enervating
constraint. Indeed, compared with constrained elites, these leaders are more able to manipulate
the size of their stage one win-set. This is because in low constraint settings, affect has an
important function in influencing the political conduct between decision makers and the overall
population.

For example, in Type Ia cases there is 2 dominant ethnic group controlling an ethnically
homogenous military that will mobilize the population through the manipulation of group
symbols in order to pursue foreign policy goals. Consensual procedures in the formation of
foreign policy decisions, if present, are likely to be rubber-stamp operations and power is likely
to be heavily concentrated. In terms of autonomy, the staie elite is assumed to be relatively
immune to domestic pressures. In a sense, it is an oversimplification to categorize a foreign
policy as either elite or mass led, obviously an ethnically-based foreign policy cannot continue

long without both leadership and mass support. Nevertheless, in some cases, elite action,
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independent of the masses, is decisive in shaping outcomes. When the elite are immune from
domestic pressures, such is the type Ia case there will be a greater tolerance for any gaps
between elite and mass preferences.

In ihe absence of democratic pressures, these elites have an extra resource with which
to mobilize support, namely, affect, a political device that has low-cost implications. Type Ia
expresses a high preference of the elite to the extent that the elite lead and the population
follows. Ethnic issues including those related to foreign policy are portrayed as redistributive
(any benefits accrue to the dominant ethnic group) but not in the sense that they threaten the
power base of the elite. This is largely because elite/mass interactions will be used to promote
elite interests. Elites in a low constraint situation would not pursue an ethnic foreign policy if
it constituted a threat to their power. When constraints are low and ethnic composition is
dominant, an elite is unlikely to face legitimate and significant criticism at home for pursuing
an external involvement leading to confrontation. Therefore, the pursuit of an ethnically-oriented
foreign policy is an optimal strategy. The perceived benefits of involvement are concentrated in
the hands of the elites. Elites will be the only individuals capable of exerting influence on the
formation of foreign policy. Therefore, the win-sets at stage one are large and the maximum that
can be possibly obtained (see Figure 3.1).

In Type Ia cases, elites are not constrained domestically but they are constrained
internationally; consequently the main problem facing elites in these cases is to manage potential
resistance such policies will engender in the international arena rather than at home. The primary
constraint facing these leaders is the array of factors shaping the implementation of

confrontational policies. In an international context Type Ia elites will pursue involvement if it

33



means achieving specific goals in the international arena. The payoffs in this case are situated
in the internaticoal arena rather than the domestic arena. Such a policy may be heavily imbued
with an ideology but it need not be inherently aggressive. The utility that these elites will derive
from pursuing an ethnically driven foreign policy depends on international constraints rather than
domestic. If elites are acting rationally their choice will allow for several factors including their
capabilities, power discrepancy, alliance structure and so forth. In other words, the main factor
influencing the decision to become involved in ethnic strife in Type Ia cases is the international
cost/benefit ratio that in turn, is shaped by external constraints and opportunities. In such cases,
elites will be more co