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HumMANITARIAN INTERVENTION IN THE WAKE OF THE Kosovo CRrisis

How often have we heard the name of
this (formerly autonomous) region in
Yugoslavia over the last months. In the
past, many of us were maybe only
vaguely aware of its existence, and
policy makers, even if aware, seemed to
not have focused on it much. Kosovo
was not yet on the hot-list of bush-fires
toputout, ornotinteresting or pressing
enough politically, ormay be there were
just too many conflicts with too little
time to solve them. One could say,
Kosovo waslike the Kurdish problem in
Turkey, or like East Timor in Indonesia
or like wars fought in Sierra Leone and
Sudan. This means, we know they exist,
in some cases for a long time, but we
never really do anything about it. Par-
ticularly Kosovo is such a classic case

_where all the early warning existed.
Structurally even ten years ago the like-
lihood of conflict was clear—when
Kosovo wasstripped of itsautonomy in
March 1989.

In the fall of 1989, I was a Ph.D. stu-
dent in sociology, not an area specialist
of the Balkans, who wrote a paper on
Yugoslavia. Whenasked whatarea was
most likely to explode into conflict, my
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answer was Kosovo, not Bosnia, but
Kosovo. This means, we have known for
avery long time that Kosovowas prone
to conflict if no improvements to the
rights of the Kosovo Albanians were

made. Maybe we did notknow whenor
how, but we knew it could and would
happen. Thus, in essence we had ten
yearstoavertadisasterhappening,and
nevertheless it did happen.
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This issue of timing is a problem we
face in early warning and conflict pre-
vention. Tenyears untila conflictbreaks
out is a very long horizon for policy
makers. Itis too long to do much about
it, and policy makers will chose more
pressingissues to work on. Even when
Yugoslavia began falling apart, all in-
ternational attention was on the ensu-
ing conflict in Bosnia. Inall this political
cloud, Kosovo had no chance of being
addressed internationally. The time
wasnotripeyet for theKosovo problem
tobeheard. Butone could say, atleastit
washeard, because forevery conflict we
address publicly, there are many more
that fall between the cracks (just con-
sider the Kurdish problem in Turkey).

The basic problem of linking early
warning to early action seems to be the
logicbehind such a resolution. In early
warning, we want to predict crisis
symptoms as soon as possible in order
to highlight the worst case scenario if
actionsarenottaken. Early action, how-
ever, generally comes from politicians
who have a tendency to only act when
worst case scenarios have already mate-
rialized. It is easier to wait and react to
conflictthan toact preventively givenit
is easier to justify any type of action
based an actual conflict than merely on
probabilities of conflict. The former is
invariably associated with pictures of
humansuffering and masses in flight—
hard evidence for action.

Furthermore, ten yearsago,an active
humanitarian intervention as it hap-
pened today was unthinkable. It took
drastic political changes to get that far
such as theending of the Cold War, and
the opening up of the East Block. Our
understanding of sovereignty changed
as well, albeit Schaub argues in this is-
suethatKosovosetshereaneven further
precedent. Nevertheless, the ending of
the Cold War allowed countries to focus
away from self-protection and political
goals to begin considering the defense
of human rights violations, such as
Chapter 7 operation of the UN. So, in
order to deal with Kosovo, or similar
cases, time had to pass for the interna-
tional community to accept a different
role when it came to prevent human
suffering.

As Howard Adelman argues in the
articletofollow, welearnmore from one
conflictto the otherand are often willing
todomoreaswegoalong. Sodowestay
optimistic that one day we are able to
“get it right,” or are we doomed in our
work on early warning and conflict pre-
vention? Some may say yes, and Imyself
have wondered whether we willbe ever
able tobeat the odds of timing and politi-
cal clout. But basically, I would like to
remain optimistic and say, no, we are
notdoomed, wejustneed tofind waysto
get our message (warning signals)
across to policy makers. In this weneed
tolearn tospeak their language and how
to push the right buttons. The basic is-
suesathand, other than actual access to
policy makers, are to deal with the di-
lemma of timing or thebalance of short-
term pay-off (or successes within the
legislative period of politicians) and
long-term durable solutions. Thus, early
warning is not simply about sending
out warning messages, but also about
painting worst-and best-case scenarios
based on type of action ornon-action. In
addition, itis important to discuss a set
of options and their consequences with
policy makers. We even need to show
that even benevolent action can have
problematic outcomes. Thus, basically,
early warning should and must assist
policy makers to think ahead. While
these issues alone lend themselves toa
separate paper, I discuss some of their
implications in the example of Kosovo.

The NATO and its affiliates are joy-

" ous over their success in Kosovo. But

was it really a success? Militarily and
strategically maybe—but from a hu-
manitarianstand pointnotreally. Liam
O’Haganrightfully asks the questionin
this article what was so “humanitar-
ian” about this war. Yes, NATO now
controls Kosovo and can oversee the
return of therefugees, but thatis exactly
the point—thereturn of therefugees. The
goal was to prevent this from happen-
ing. For this goal, NATO clearly failed.
Inaddition, Milosevichad planned eth-
nic separation by expelling all Kosovo
Albanians. Was this halted or pre-
vented with the NATO intervention?
Notfully. Currently, many Serbs are flee-
ing Kosovo in fear of retribution from
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Kosovo Albanians (or NATOtroops), so
inessence, an ethnic separation (even if
not fully after the plans of Milosevic) is
partially occurring. This could have
been prevented if one would have pre-
vented the expulsions of the Kosovo
Albanians with connected atrocities
(see Frances Pilch’s paper on some of
the atrocities committed) tobegin with.
This is one example of theimportance to
consider possible negative conse-
quences of ones (even well-meant) ac-
tions.

Thereisalso the question of thefuture
of Kosovoand alsoSerbia, givenNATO
did notmanage to dislodge Milosevic. If
weask theroughly 750,000 refugeesand
uncountable internally displaced peo-
plewholosttheirhomesandloved ones,
if the NATO operation was a clear vic-
tory,Iam suretheanswerisagainno. It
isestimated now thatit will take four to
five years to clear Kosovo of landmines.
This will greatly impair refugee return
and the rebuilding of Kosovo. This is
one example of considering long-term
consequences over short-term suc-
cesses.

We could ask ourselves then, if pre-
ventive action came notsoonenough or
if we chose the wrong means? In other
words, when should we do what and
how? Again, timing and type of action
are of essence. Some may argue it was
wrong to over-emphasize the inde-
pendence of Croatia and Slovenia in a
fragile political environment. Maybe it
would havebeenbetter tobargain with
Yugoslavia and offer a fast integration
into the EC in exchange for generous
autonomy within the Yugoslav repub-
lics. After all, favouring new states
shows arenewed thinking of theimpor-
tance of states (or state sovereignty) vs.
that of looser federations. Others may
say, that it was a failure to exclude the
Kosovo-question from the Dayton peace

“accords in November 1995. But politi-
cians may counter that it would have
been too complicated to get the Serbs to
agree to anything at all if Kosovo was
made an issue. Albeit, I wonder with a
person such as Milosevic it would not
have mattered in the long run. And for
the sake of stability in the Balkans and
the prevention of human suffering, it

may have been wise to consider the
long-term costs over theshort-termben-
efits. This shows, that a great part of
early warning isnotsimply to say some-
thing will happen in the near (or dis-
tant) future, but also show the
consequences of what certain action or
non-action can mean for general re-
gional stability. Thus, politicians need
torealize thatevenbenevolentactionin
the short-term can have dire conse-
quences in the long run. Patience may
not always be the highest political vir-
tue since it is clearly better to show a
success in ones electoral period, rather
than have a subsequent politician har-
vest the benefits.

But then again, while we may not
have persisted long enough during
Dayton (or not on all the important is-
sues), we may have persisted too long
during the peace negotiations with
Milosevic. It seems before a military
strike could be justified, all peaceful
means had to be explored, even if it
seemed already apparent before and
during Rambouillet that Milosevic was
only buying time to prepare and con-
tinue his goal of ethnic cleansing. The
patience of the international commu-
nity meant that Milosevic was able to
position his troops into Kosovo before
air-strikes began, and thus, air strikes
could notprevent theinevitable—forced
expulsion. Iadmititis difficult todo the
right thing at the right time and maybe
also for all the right reasons. It is also
easier to criticize actions after the fact
and from afarbut criticism keeps us on
ourtoes. Therefore, Ifind Valery Perry’s
piece an interesting approach to find-
ing ways to potentially negotiate Serb
and Kosovo Albanian identities.

For constructive criticism, letus con-
sider the following. Our goal was to
prevent ethnic cleansing and atrocities
in Kosovo. This means, any action, or
intervention, was meant to be for the
protection of civilian lives. Thismeans,
if we have a situation where peaceful
negotiations donotwork due to the stub-
born nature of a political leader
(Milosevic), we have two general op-
tions: A)Getrid of said leader or B) Begin
a war with the whole country. In my
opinion, option A—the loss of one life

vs. option B—the loss of many lives,
seems to be the better one. I mean, we
could justhave accidentally dropped a
bomb on his head, or I am sure some-
body could have been bribed to do the
job. After all, the CIA and its like have
many outfits that do not officially exist
and have committed so many atrocities
in, e.g., Latin America, that for once they
could do good. But, of course, I forgot,
thisisamajorno-no,becauseitisillegal
and immoral. We are talking about the
leader of a sovereign state. We cannot
declare ourselves gods and decide
whichleaders welike and whichwedo
not like and eliminate the ones we dis-
like—or we might in similar manner
lose our own leader oneday. Soinstead,
we go with option B (the loss of many
lives)—which is still on somewhat un-
tested grounds, but at least not fully il-
legal. Yet, surely there are many peace
scholars (seealsoarticleby David Dyck)
who would disagree with violent op-
tions and continue the quest for finding
more creative peaceful solutions. Nev-

~ ertheless, while Iwork fora peace foun-

dationmyself, and many peacescholars
may seeme asatraitorifIsee violence as
an option, I have to admit, from a hu-
manitarian point of view, there was
only option Bleft (givennobody would
go along with option A). I thus agree
with Bill Frelick here “forceneeds tomet
by force” when itcomes to the protection
of human lives. Milosevic had long
planned ethnic cleansing and forced
exodus, hehad begun to do it, and was
continuing todoitshortlybefore the air-
strikes (see also Howard Adelman’s
article). The NATOattack did accelerate
hisactions, but they did not cause them.

ButIstillquestion the inconsequence
of how option Bwas played out. Within
this option we have choices (limited air-
strikes, air-strikes with ground troops
against military targets only or full-
scale war) and need to consider if our
means justify the end or work toward
our goals. Asstated above, ourgoal was
to protect civilians on the ground. Thus,
from a humanitarian stance (and I
would think from a military as well), it
seemed utterly illogical that NATObe-
gan air-strikes without committing
ground troops. It seems they misjudged
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Milosevic (as he most likely misjudged
the NATO). Maybe NATO really
thought they could scare Milosevic off
bybeginning thebombing, butaweekor
so later, they should have noticed that
he had strong nerves and would not
back down.So NATOthen should have
re-evaluated their actions, and nothave
waited over twomonths until votingon
ground troops. Buthere we are touching
a sore spot, and that is how much poli-
ticians are willing to wager inter-
nationally without getting into trouble
nationally, meaning with their elector-
ate. After all, sending ground troops
meansrisking thelives of ourown (U.S,,
German, French, British etc.) citizens for
defending the lives of citizens from an-
other country. This is something many
politicians are unwilling to do. But let
me join the arguments of Bill Frelick,
Peter Penz, Roberta Cohen and David
Korn (and others in these pages) by ad-
mitting that itis shamethat “ithasbeen
more acceptable to kill (as “collateral
damage”) Serbian non-combatants and
Kosovorefugees than torisk soldiersin
a war that does not serve the national
interest of the intervenors in a way
clearly evident to their electorates” (see
Penzin thisissue). We have played sad
games here: How many Kosovo Alba-

nianlivesare equivalent to thelife of one-

of NATO soldier? So we protect our sol-
diers from what they are actually
trained to do: fight in a ground war.
Ironically enough, these days the safest
job in a war appears that of being a sol-
dier, because politicians will not send
them out until it is safe. Humanitarian
workers put themselves intomore risks
than soldiers do every day. So, I still
wonder, whatare all the soldiers forwe
continue to train if we never really use
them. Yes, many countrieshave draft—
so there are people who do not really
want to be soldiers. But enough coun-
trieshaveaprofessionalarmy with peo-
ple who chose the job and the risk that
comes along with it. So use them or ask
for volunteers—but use the means you
need todo yourjob right: the protection
of humanbeings onthe ground (notair).
Yes, I know, a ground war would have
meant thedeath of civiliansas well, and
Iam not a military strategist either, but
nevertheless, itishard formetoimagine
that more damage could have been
done. For theleastIbelieve more Kosovo
Albanians could havebeen spared from
the suffering they had to go through,
and many could have remained in their
homes.

In sum, I think the ultimate goal of
preventing conflict is not political or
economic, buthuman. Itis expressed in

how many traumata we are able to pre-
vent, notjustin loss of human lives, but
overall psychological damage. It might
be costly to rebuild a country as de-

stroyed as Yugoslavia (but Germany -

was rebuilt) but how easy will it be to
rebuild trust and the ability to live side
by side with the people who committed
the atrocities? How many “normal”
lives will never be the same because of
whathappened inKosovo? Thus, ifany
intervention is dubbed “humanitar-
ian”, weshould reconsider our strategy
for the future. And all we can hope for is
that we have learned (yet) another les-
son, and may be found another piece to
the great puzzle of conflict prevention.

This issue of Refuge contains a
collection of articles (several of which1
have already alluded to) viewing the
conflictfroma variety of angles. I invite
you to read through them as food for
thoughtand information on the crisisin
Kosovo. m

Dr. Susanne Schmeidl is a senior research analyst
for a project on early warning at the Swiss
Peace Foundation, Institute for Conflict
Resolution. She expresses gratitude tocomments
received by her colleagues, particularly Heinz
Krummenacher. This pieces, however, reflects
her personal opinion and not that of the Swiss
Peace Foundation.
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Early Warning and “Ethnic” Conflict Management:

Abstract

The author examines the way in which
past conflicts shape the responses to cur-
rent crises. In examining the facts of the
Rwandan case compared with what is
known of the Kosovo crisis, he identifies
a number of similarities shared in both
contexts. However, thesefirst order simi-
larities prove to be outweighed by the
differences in the capacity for control
possessed by Milosevic, the ethnic and
demographic composition of the commu-
nities in the conflict, and military capa-
bilities. Importantly, levels of public
support foraction were higher in the case
of Kosovo, as were the steps taken by the
international community in the leadup
to the bombing.

Résumé

L'auteur examine de quelle fagon les con-

flits du passé contribuent a configurerla
réponseaux crises présentes. Comparant
les faits du cas rwandais a ce que l'on
connait pour le moment de la crise du
Kosovo, il identifieun certain nombre de
similarités se manifestant dans les deux
contextes. Enméme temps, ces similarités
depremieéreanalyse s’avérent fortement
contrebalancées par d'importantes diffé-
rences: la capacité qu’a Milosevitch de
garder la situation sous son controle, la
composition ethnique et démographique
des communautés en conflit, les capacités
militaires. Fait crucial: I'appui public
apporté a uneintervention active fut su-
périeur dans le cas du Kosovo, et les me-
sures prises par la communauté
internationale, qui allaient mener vers
les bombardements, furent conséquement
plus fermes.

Howard Adelman is Professor of Philosophy at
York University in Toronto.

A'version of this article was published in Other
Voices in Sweden.

Rwanda and Kosovo

Howard Adelman

Politicians and armies are said to al-
waysbefighting thelast warrather than
theoneathand. Morerecently, the same
has been said of humanitarian organi-
zations. Contrary tothose who say that
wedonotlearn from the past, wedo. As
Bill Richardson said, “We must avoid
the mistakes of the past.” But perhaps,
following this dictum, we learn only to
handle the latest crisis as if it were the
last one. Thus, the West handled the
Rwanda crisis as if it was going to be
another Somalia: they did not want to
getinvolved. Now, many aresaying that
the West is handling the Kosovo crisis
as if it was another Rwanda—only this
time, the same states that twiddled their
thumbs while at least a half million
Tutsi were slaughtered are now drop-
ping bombs on Serbia so that no one
could say that they did nothing this
time. Yet nothing was done when, in
1989, Milosevic stripped the region of
the political autonomy Kosovo had en-
joyed under the 1974 constitution.

In fact, there are many similarities
between the present crisis in Yugosla-
via and the one before it in Rwanda.
Both countries were runby elected dic-
tators. Both had a legacy of nationalist
authoritarianism. To the political cul-
ture of both, the concept of aloyal oppo-
sition would have been odd. Both
countries lacked a strong middle class.
Both countries had a well-developed
opposition that had put considerable
pressure on theregimes for reform. The
dominant extremist Hutu tried to elimi-
nate the Tutsi from Rwanda, whereas
the dominant Serbs are trying to elimi-
nate the Kosovars from Yugoslavia.

In both cases, there was plenty of
early warning of the intentions and ac-
tivities of the dominant group actively
abusing the human rights of the minor-
ity. As the Transnational Foundation
stated inits August 17,1998 Report, “no
outbreak of violence on earth was more
predictable than the one in Kosovo.”

Indeed, there were more early warnings
about this conflict than any other. On
September 22, 1998, Pentagon spokes-
person Kevin Bacon said that the most
immediate threat was a large humani-
tarian disaster. Further, at that time a
civilwarhad developed under thecover
of which abuses escalated.
Alargeinternally displaced popula-
tion and a large refugee population
were produced in both conflicts. There
were anticipations of massive violence
aimed against the minority, but in
neither case did most observers predict
the extent of the genocide and ethnic
cleansing, respectively, that did actu-
ally occur. In fact, Dr. Oberg, of the
Transnational Foundation and a
staunch critic of the Albanian separa-

 tists, asked rhetorically, “Canabout 1.5

million peoplebe cleansed? Is that Ser-
bia’s goal and, if so, would Serbia be
allowed toby the international commu-
nity?” Evidently, the answeris “yes,” if
the international community followed
Dr.Oberg’sadvice. One yearbefore the
mass movement, on May 6, 1998, a re-
port of the International Crisis group,
“Again, The Invisible Hand,” stated:
there exists the danger of huge popu-
lation shifts. Thousands of Albanians
might leave Serbia proper for
Kosovo, Albania or other destina-
tions. Many members of the Serb
minority in Kosovo might flee their
homes or Serbia and points west.

Ethnic cleansing and population ex-
changes were widely favoured in Bel-
grade intellectual circles.

In both cases, there were clear and
unequivocal warnings that peacekeep-
ing forces would be targeted for repris-
als. In Rwanda, it cost 10 Belgian Blue
Berets their lives. In Macedonia, three
U.S. peacekeepers were kidnapped. In
both cases, aflurry of international dip-
lomatic activity preceded the final out-
break of all-out violence and the
involvement of external military forces.
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Thereare other, more eerie coinciden-
tal similarities. In January of 1993, an
international human rights investiga-
tion team reported on what appeared to
be a genocide in Rwanda, though the
phrase was subsequently withdrawn in
the published report. Five yearslater, in
January of 1998, the U.S. Department of
State Country Reporton Human Rights
in Serbia accused the Serbian police of
committing the most widespread and
worstabuses of human rights againstas
much as that 90 percent of the Kosovar
population that consisted of Albanian
Muslims.! On March 9, 1998, Serb po-
liceburied 46 Albanians—including 14
womenand 12 children—killed during
thecrackdownin Drenica (thehighland
area in northern Kosovo), following a
February ambush by KLA that killed
four Serbian police officers.

Inboth countries, a peace agreement
was tantalizingly near—the Arusha
Accords in the Rwandan crisis and the
Rambouillet Agreement for Kosovar.
There were, of course, dissenters from
both agreements. The delegation from
the governmental side of Rwanda was
divided, and it faced a united and disci-
plined negotiating team representing
the Rwanda Patriotic Front. But the
Rambouillet process did not producean

agreement. The Albanians wanted to

think some more, and Thaci refused to
puthissignature to the agreement with-
out further consultations ora guarantee
of areferendum in three years. Milosevic
seemed tohavebeen saved by Albanian
indecisiveness, and the Americans
were frustrated at their inability to fulfil
their threat tobomb Belgrade into peace.
Clearly, the Yugoslav governmenthad
no interest in, or intention to sign, the
agreement: at the beginning of March,
4,500 Yugoslav troops and 60 tanks
wereassembled on the Kosovoborderto
launch an offensive. More telling,
Milosevic increased his internal secu-
rity forces to 28,000.

Could anyone be surprised about
what was about to occur, given the evi-
dence of the past? This was particularly
true since the NATO resolve to launch
air strikes was widely reported as falter-
ing. As the International Crisis Group
reported (ReportNo.5), “With the cam-

paign against both airstrikes and
NATOground troops growing stronger
insome Western capitals, thelikelihood
that NATOforces will strikeif Belgrade
refuses once more, islookingless likely
by the day.” The effort to once again
bringMilosevic”onside”, with Senator
Dole’s lastminute mission, was viewed
asonemorebow before the all-powerful
Milosevic.

In the former Yugoslavia, when the
talks began in the castle near Paris
on Saturday February 6, 1999, the
Kosovars weredivided in dealing with
theSerbian central government. But the
Yugoslav army was similarly divided.
In January of 1998, General Momcilo
Perisic, who had bombarded the
Bosnian city of Mostar in 1992, moved
into the peace camp. However, on No-
vember 24, 1998, Milosevic dismissed
him, replacing him with acompleteloy-
alist, Gen. Lt. Dragoljub Ojdanic. The
dismissal gave rise to widespread
speculation about the shakiness of the
regime. James Rubin, the U.S. State De-
partment Spokesman, offered such a
suggestion in his press conference on
December 2, 1998. Djukanovic and
Zoran Djinjre, leader of the Democratic
Partyin Serbia, both viewed the firing as
an effort of Milosevic’s to shift his base
of power from the parliament to the mili-
tary and security forces.? This thesis
aboutthe politicization of the Yugoslav
armed forces seems tobe supported by
the solid evidence that, as in Rwanda,
the armed forces are infiltrated with
extremists, spies, and a secret police
controlled by asmall faction in the coun-
try. Thissituation reinforced the convic-
tion that Milosevic was about tolaunch
ascorched earth policy againstKosovo.
Shades of Rwanda. The Rwandan army
had also been divided between those
ready tomake peace and elements con-
trolled by extremists. There, Bugosora
out-maneuvered the peace camp and
took effective control over the armed
forces. And sureenough, in Yugoslavia
the end of Rambouillet marked the be-
ginning of the Belgrade assault on
Kosovo, an assault which started before
NATO began its bombing campaign
several weeks later. Serbian troops with
heavyartillery entered Kosovo“inrou-

tine winter exercises,” along with 20
Yugoslav army companies—six times
that allowed by the cease-fire agree-
ment. By the middle of March, heavy
fighting had broken out in Kacanik in
the south, Vucetrin in the north and
around the old town of Prizen in the
southwest (Institute for War and Peace
Reporting). OSCE, instead of verifying a
peace agreement, were confirming
widespread and systematic acts of vio-
lence.

Though an opposition press and ra-
dio emerged in both Rwanda and Ser-
bia, particularly after the 1996-97
demonstrations in Serbia, media (radio
inRwanda and television in Serbia) was
used to controland unite the country in
opposition to a demonized enemy. In
Rwanda, the Habyarimana family and
allies controlled the key media outlets—
newspapers and radio. In Serbia, just
when Milosevic held his historic meet-
ing with Ibrahim Rugova in May of
1998, the suppression of the media be-
gan with the cancellation of the licenses
of a number of radio and TV stations,
and with an astronomical increase in
the monthly fees of the few allowed to
operate. Thus, the monthly fee of the
most independent of stations, Radio B-
92, was raised from $200 to $12,000.
Almost a million US dollars in fines
were levied against various newspa-
pers, radioand TV stations—aside from
the prison sentences against prominent
journalists and editors.

InRwanda, the evildemons were the
Tutsi. InSerbia, it was the Kosovarsand
their NATO allies and supporters. The
propaganda was so effective thatin Ser-
bia, a large percentage of the popula-
tion, including human rights and peace
advocatesin Belgrade, claimed that the
ethniccleansing in Kosovo wasa public
relations fraud perpetrated by NATO.
All out war was used as the pretextand
cover to close down all opposition out-
lets, including B-92 in Belgrade, the only
non-partisan broadcast outlet.

In both cases, an international con-
tact group had been very active in the
pursuit of peace. The proposed peace
agreementshad called for the presence
of observers to help with implementa-
tion.InRwanda, the ForceCommander,
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General Dallaire, had insisted that a
small but effective and well-equipped
force could stop the genocide. In
Kosovo, as early as October 6, Western
envoysmadeclear that NATOinterven-
tion “could actually lead to more vio-
lence between Serb forces and ethnic
Albanians,” and that only sending in
large numbers of ground troops could

prevent the ethnic cleansing of the

Kosovars. ButNATOwas committed to
avoid deploying ground troops in
Kosovo, though a secret build-up of
NATO troop strength had already be-
gun in Macedonia by mid-March. In
Rwanda, the observers and most of the
peacekeepers present were withdrawn
when the conflict broke out. In Kosovo,
the members of the observer team were
also withdrawn. In both Rwanda and
Kosovo, the international mediators
were accused of being too mealy-
mouthed and laid back, and of nothav-
ing been rigorous enough in their
demands for proof of concrete action
towards peace. Forexample, in March of
1998, Milosevic was given seven days’
notice to halt the violence of his police
against the Kosovars and to enter into
peacenegotiations. He was thengivena
further ten days, and subsequently an
additional grace period of four weeks.
On April 29, when an asset freeze (ex-
cluding the Russians) was announced,
Milosevic was not backed into a corner
butrather was givenaway out. Heused
the delays to consolidate his position.
Forsix months, the United States and
Europerationalized the delays and sent
mixed signals about the use of force.
Recall that Washington, London, Paris,
Belgium, and Bonn had issued travel
warnings toitscitizens, and asked their
nationals to leave the country, six
monthsbefore thebombing raids actu-
ally began.
In both the Rwandan and the Yugo-
-slav cases, aid kept flowing to the of-
fending regimes even as these regimes
soughttosabotage efforts tobuild peace.
For example, in September 1998, the
United States gave 40 million marks for
humanitarian assistance to the Bel-
graderegimeasitwas exacerbating the
crisis, while Montenegro, Macedonia
and Albania, which were buckling un-

der the economic weight of the refugee
population, were provided far too little
assistance.

Inboth cases, implementation of any
agreement seemed to hinge on the
commitment of one man—Slobodan
Milosevic in Serbia and Juvénal
Habyarimana in Rwanda. And both
men seemed always to be saying one
thing and doing the opposite. Forexam-
ple,Habyarimana endorsed the Arusha
Accords but systematically sabotaged
any effort toimplement them. Belgrade
claimed to have ended its offensive
many times while, in fact, it was escalat-
ing and intensifying its campaign. At
the end of July, Serb forces attacked the
KLA in the area of Malishevo and, coin-
cidentally, managed to produce (ac-
cording to ICRC reports) an exodus of
virtually the entirecivilian population,
including those who had recently ar-
rived from Orahovac which had just
been cleansed of its civilian population.
As was the Serb general practice, the
houses vacated were looted and burned
to the ground. On September 29, 1998,
Serbian forces pounded mountain vil-
lages in southern Kosovojusthours af-
ter Belgrade announced it was ending
its offensive. On October 10, 1998, the
Transnational Foundation—which
consistently opposed bombing—
claimed that there were 450,000 dis-

placed who had been forced to flee, -

150,000 in the open with no access to
necessities. Of these, over 100,000 were
refugees-—30,000 in Albania, 25,000 in
Macedonia, 15,000 in Bosnia and the
rest elsewhere in Europe. The August
13, 1998, ICRC report stated that the
refugee population was then well over
100,000. Forty-five thousand homes
had been flattened or made uninhabit-
able. One thousand, seven hundred
Albanians had been arrested. One
thousand, three hundred others were
“missing.” One thousand, four hun-
dred seventy-two fatalities were re-
ported, including 162 women, 143
children, 297 over the age of 55 and 373
unidentified. In addition to these
official figures, the existence of mass
graves was widely reported. U.S.envoy
Richard Holbrooke, on October 13,
1998, announced thathe and Milosevic

had agreed on an OSCE international
ground verification, and on a NATO
(and possibly Russian) air verification
of Belgrade’s compliance with UN reso-
lutions on Kosovo, and that Milosevic
would sign the agreement. But, like
Habyarimana, the latter kept finding
excuses. At the same time, both
Habyarimana and Milosovic presented
themselves as middle-of-the-road lead-
ers, thelesser of twoevils. Habyarimana
had his CDR to the right, while
Milosevichad Vojislav Seselj, theleader
of the ultra-nationalist Serbian Radical
Party (SRS). In the 250 seat Serbian Par-
liament, the SRS now controls 71 seats,
and Seselj is now Deputy Premier.
Milosevic’s own party, an SPS-Jul coali-
tion, controls only 30 more seats. In fact,
Seselj openly stated that Milosevic’s
agreement with Holbrooke was just a
tactical retreat until Milosevic could
resume his commitment to the fight
against Albanian “terrorists.”

But these similarities between the
Rwandan and the Kosovan crises are

" outweighed by the differencesbetween

them. Themostimportant of thesebeing
that NATOintervened withabombing
campaign against Serbia, while the UN
peacekeepers almostentirely withdrew
from Rwandaat the equivalent phase of
thatcrisis. In June of 1998, retired Yugo-
slav General Vuk Obradovic—contra-
dicting the popular view in the
West—indicated that if NATO dis-
played its might, the Yugoslavs could
only launch a token resistance. On Sep-
tember 23,1998, five years after the UN
authorized a Chapter VI peacekeeping
force (UNAMIR) for Rwanda, with the
most restricted of mandates and a pau-
city of military equipment, the United
Nations Security Council—in a 14-0
vote, with only China abstaining—
adopted a resolution on Kosovo sanc-
tioning the use of force “as long as
regional security is threatened.”
(Russia supported the motion, but
Yevgeny Primakovhad not yetbeenel-
evated to Prime Minister.) In fact, on
October 5, 1998, Russian envoys
warned Milosevic that NATO would
bomb if Milosevic did not go along with
the agreement. While Habyarimana
abided by the UN, Serbian President
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Slobodan Milosevic taunted the organi-
zation and described its threat of force
as mere support for terrorists and as a
violation of the integrity of Yugoslavia.
While Habyarimana insisted upon his
supportfortheagreementashesecretly
undermined it, Milosevic repeatedly
made his position clear: the Serbs had
nointention tobackdown from a stand-
off with the West,and would notaccept
a foreign occupation army in the guise
of a peacekeeping force on their soil.

Theagreement provided thatNATO,
through KFOR, would be solely respon-
sible for ensuring compliance. The UN
was to play no role. Yugoslav security
and military forces were to be totally
withdrawn from Kosovo, although
2500 unarmed Minister of Interior forces
would remain tobe used for civil police
functions. In addition, there would be
1,500 Border Guards and 1,000 logistics
personnel. Thus, instead of anew inte-
grated army, as provided forin Arusha,
provision wasmade for adisintegrated
army-—including the KLA, which pub-
licly committed itself to demilitariza-
tion.

While Habyarimana had weak con-
trolover themediaand thelevers of eco-
nomic power, Milosevichad avery firm
hand onboth. While Habyarimana was

known to bend to pressure, Milosevic-

had a reputation for intransigence in
the face of appeals tonegotiate or warn-
ings of Serbian economic hardship, iso-
lation or even the horrors of war. Only
threats to his power, never incentives,
had ever made him change his position.
A political opportunist, the principles
of truth and compromise never meant
anything to him. Hebegan his careerin
Kosovobyappealing toSerbiannation-
alism, and in 1991 he channelled Ser-
bian nationalism towards fighting fora
greater Serbia;however, under pressure
of a countervailing threat to his power
base,in 1993 he abandoned the Serbs of
Bosnia and Yugoslavia. Milosovic
signed Dayton after his army had been
weakened by air-strikes. But Kosovo
was the spiritual and historical heart-
land of Serbia. How could the same
pattern work in this case?

In Rwanda, the Hutu and Tustsi
shared the same culture and religion

and it was difficult to refer to them as
different ethnic groups, though the
prevalentbody type of each group was
radically different. In contrast, the Serbs
and Kosovars belong to different reli-
gions and speak different languages,
but look the same. The Hutu and Tutsi
lived sideby side on the samehills. The
Kosovarsare said to make up 90 percent
of the population of a once-autonomous
Kosovo. In Serbia, the Kosovo Libera-
tion Army (KLA) wasbeing decimated.
Whereasat thebeginning of the summer
of 1998, the KLA had controlled 50 per-
centof the Kosovoregion, by the end of
the summer their control had withered
to 10 percent. In contrast, in Rwanda,
the Rwanda Patriotic Front was on the
verge of winning the war. The KLA was
fighting for a separate Kosovar state.
The RPF was fighting for a united
Rwanda that treated all its citizens—
including Tutsi and Hutu—equally.
TheKLA consists of rabid ethnic nation-
alists. The RPF was made up of rabidly
Rwandan, rather than Tutsi, national-
ists. In Rwanda, the opposition was
disciplined and united. In Kosovo in
September of 1998, Adem Demaci, the
political representative of the KLA,
sharply criticized Rugova for support-
ing the U.S./Kosovo peace plan, which
he considered tobe too pro-Serb. In fact,
the dramatic meeting of Milosevic and
RugovaonMay 15,1998, was a product
of the diplomacy of the Contact Group.
Richard Holbrooke postponed the ban
on economic investments and stopped
the freeze on Yugoslavian assets that
had begun on April 29. Lifting the eco-
nomic sanctions was the last carrotheld
outbefore Milosevic.

While the Rwandese army was ill
trained and poorly equipped except for
a few elite units, NATO officials be-
lieved that they faced an efficient and
effective, heavily armed war machine
equipped withMig-29 and Mig-21 fight-
ers. While politicians opposed to both
Habyarimana and the RPF were being
assassinated in Rwanda, on September
21,1998, the KLA captured 12 Kosovar
politicians involved in supporting the
negotiations with Milosevicbuttreated
them well, releasing them unharmed
after questioning. Though acts appear-

ing tobe genocidal had occurred every
time an RPF offensive was launched
and an average of 300 people had been
victimized in about six separate inci-
dentsoverathree year period, inKosovo
there wasnolet up in the ethnic cleans-
ing that the Serbians had launched one
full year before the NATO bombing
started. Thus, on September 16, Serb
forces werereliably reported asburning
and looting the mining town of Magura,
from which most of the populationhad
been forced to flee. In October of 1998,
already 300,000 refugees had been dis-
placed from Kosovo.

Further, there were widespread fears
that Montenegro—which, on June 1,
1998, had just elected (with an outright
majority) amoderate, Milo Djukanovi,
as its President—would be reincorpo-
rated into a united Yugoslavia, as
Molosevicmademovesto takecontrol of
the Montenegrin police. In December of
1998, Milosevic blocked Montenegro’s
plans for economic reform.

The West had tried to be helpful in
reaching a settlement in Rwanda, but
never applied any significant pressure
on Habyarimana. Further, the Western
powers all took different positions. In
contrast, U.S. National Security Ad-
viser, Sandy Berger; Defense Secretary
William Cohen; and General Henry
Shelton, chairman of the Joint Chiefs of
Staff, had all made it crystal clear that if
Belgrade did not cease hostilities, with-
draw its military forces from Kosovo,
and permit those who had been driven
from their homes to return, NATO
would useits military force against Ser-
bia.

InRwanda, the government was rep-
resented on the Security Council and
knew full well that the West was unwill-
ingtogetinvolved.InRwanda, the me-
dia was virtually silent about the
genocide that was underway. OnMarch
31, 1998, the United Nations Security
Council, by a vote of 14-0 (China ab-
stained), imposed an arms embargo
against the Federal Republic of Yugo-
slavia as an unambiguous message that
violence and ethnic cleansing would
notbetolerated.*In October of 1998, the
North Atlantic Council reported wide-
spread atrocities by Serbian forces
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against ethnic Albanian civilians. The
flow of refugees out of Kosovo, particu-
larly after the air strikes, occupied head-
lines in the news.

In the West, mediaand political pres-
sure in support of intervention in
Rwanda was minimal. In the case of
Kosovo, media and public pressure for
intervention grew;itwasNATOleader-
ship that kept delaying and offering
Milosevic “just one more chance.” For
example, on October 28, 1998, NATO
forces were said to be waiting for an
“activation warning” to prepare to
launch air strikes against Serbia.

InKosovo, two options were held out
to the resisting Serbs six months before
the threat of force was actually exer-
cised: air strikes or, alternatively, the
employment of peacekeepersin consid-
erable strength tosupervise a cease-fire.
Air strikes were to proceed methodi-
cally—a first phase targeting radar
sites, using Harm and Alarm anti-radar
missiles; a second phase targeting
defense sites, military airports, helicop-
terbases, logistics and ammunition de-
pots; and a third phase targeting army
barracks.

Inthe Balkans, governments forcibly
deported their refugee populations to
Albania: Montenegro deported 3,000in
September of 1998, after allowing in

75,000 refugees, and Macedonia de-
ported 40,000 in April of 1999. In Zaire,
almost a million Rwandese refugees,
whichincluded approximately 150,000
genocidists from the Rwandese army
and the interahamwe militias, were fed
and housed atinternational expense as,
under the umbrella of the Mobutu gov-
ernmentof Zaire, they rearmed and pre-
pared their counter-attack against the
new RPFgovernment.

Under these circumstances, were the
bombings thatbegan onMarch 27,1998,
the least evil of available options? Or,
since they united the Serbs behind
Milosevic, causing even the democratic
movementtorally behind him, and did
nothing to stop the ethnic cleansing,
were thebombingsnotonly uselessbut
counterproductive? Wouldnota further
effort at diplomatic negotiations been
more effective?

This is not a question easily an-
swered. But assertions about NATO’s
actionbeing evil and governed by ma-
levolentintentdonothelp. Theevidence
suggests that the proper legal require-
mentshad been obtained and thebomb-
ing wasneitherillegalnorimmoral. Nor
do pat claims thatbombing is evil and,
inany case, hasbeen afailure. Forweare
not in a position to judge. Certainly,
assertions that NATO caused or trig-

gered themass outflow of refugeesseem
erroneous according to the evidence,
although the Serbs obviously acceler-
ated the ethnic cleansing once thebomb-
ing commenced. Ultimately, however,
anyjudgementaboutwhether ornotthe
bombing was justified must wait until
its real effects can be measured. m

Notes

1. The1981 censusclaimed that77 percentof
the 1,584,000 total population was Alba-
nian. The census of 1991, boycotted by the
Albanians, claimed 82 percent of a popu-
lation of 1,965,000 were Albanians. If the
Albanians wholeft since 1975 are counted,
perhaps the figure is actually 90 percent.
But then the rest of the population is not
only Serb; in the 1981 census, 9 percent of
the population was said to consist of
Montenegrins, Turks, Croats and Romani.
Further, that population has been repro-
ducing at three times the rate of the rest of
Yugoslavia, and Kosovo, like Rwanda, is
oneof themost densely populated regions
in the world.

2. Willanyonebesurprised whenMontenegro
becomes the last republic to break away
from Serbia?

3. SlavkoCuruvija, owner of the daily Dnevni
Telegraf and the weekly Evropljanin, and
two journalists received five months in
prison.

4. Butwhobelieved thateven clear UN mes-
sages would be followed by any enforce-
ment action? o
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A Short Note about “Humanitarian War”

Abstract

The justification of NATO actions in
Kosovo in “humanitarian” terms leads
us to examine what exactly is meant by
this concept, whose definition is not ex-
actly clear. Indeed, the term suggests
something different when used by “hu-
manitarian organizations” such as the
ICRC, than when used by state actors.
This is not to say that the actions of
NATO in Kosovo, which may be better
understood in conventional human
rights terms, are necessarily invalid.
Rather, it is to draw attention to the dif-
fering interpretations of the concept, the
consequences of whicharesignificant for
all involved.

Résumé

La justification des actions de 'OTAN
au Kosovo en termes «humanitaires»
nous force a examiner qu’est-ce quel’'on
entend exactement par ce concept, dontla
définition n’est pas tout a fait claire. De
fait, le terme suggere quelque chosedefort

différent lorsqu'utilisé par des «organi- -

sations humanitaires» commele CICR, et
lorsqu’utilisé par des intervenant étati-
ques. Il ne s’agit pas d’affirmer que les
actions de 'OTAN au Kosovo, qui de-
vraient defait plutot se concevoir en ter-
mes de droits humains conventionnels,
sont nécessairement sans validité. 1l
s’agit plutdtd’attirer l'attention sur une
différenced’interprétationd’un concept,
dont les conséquences sont significatives
pour toutes les parties impliquées.

In the wake of the Rwandan genocide of
1994, much was written about the dan-
gers of humanitarianism being misused
asan excuse for political inaction. Itwas
suggested that there was a danger that
humanitarian action can become
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Department of Politics, The Queen’s University
of Belfast, Belfast, Northern Ireland, United
Kingdom.

Liam O’'Hagan

merely “a welcome focal point,” and a
way of showing that “something is be-
ingdone,” insituations where the inter-
national community willnotcommit the
necessary resources toward finding a
political solution.! It was further argued
thatthe construction of suchaneventas
a “humanitarian disaster” effectively
helps to depoliticize it, rendering it a
simplecase of saving thelives of victims,
almostdevoid of thebroader context.

Five years later, it appears that hu-
manitarianism is again in danger of
being misused, but this time as ajustifi-
cation for doing too much. Tony Benn,
the British Member of Parliament and
a critic of the NATO operations in
Kosovo, noted that, “they say thatitisa
war for humanitarian purposes. Can
anyonenameany war in history fought
forhumanitarian purposes? Would the
Red Crosshave donebetter with stealth
bombers and cruise missiles?”?

Incertain respects, his observationis
misleading, but only so if one recog-
nizes the confusion that surrounds the
discourse of humanitarianism. In fact,
Benn is distinguishing the kind of ac-
tion carried out by the “humanitarian
organizations,” such as the Red Cross
and a variety of humanitariannon-gov-
ernmental organizations (NGOs),
whichis far removed from the activities
of NATO—and indeed from other cases
where state actors have intervened
militarily under a “humanitarian ban-
ner.”

The concept of humanitarianismisin
some ways contested, or atleast means
different things to different people.
Larry Minear and Thomas Weiss have
argued that “the core meaning of
humanitarianism revolves around a
commitment toimprove thehumancon-
dition.”? At face value, this would ap-
pear to be a fairly broad offer and it is
likely thatmost other “political” orideo-
logical doctrines would claim to offer
something similar. In further work by
the authors and their wider project of

research, the humanitarian imperative
is defined as an individual belief that
wherever there is human suffering the
international humanitarian system
must respond, regardless of political
considerations.

For the Red Cross, the principle of
humanity is the root of humanitarian-
ism. This principle is defined by Jean
Pictet as the sentiment or attitude of
someone who showshimself /herself to
behuman, by whichhe means someone
who is good to his or her fellow beings.
Therefore, humanity becomes a senti-
ment of active goodwill towards hu-
mankind.® Theliberalhumanist roots of
the positionhave come under examina-
tion by some authors, and humanitari-
anism has traditionally encompassed a
whole spectrum of activity; indeed, it
has meant different things to different
peopleat different times, and continues
to do 50.6 Nonetheless, it appears that
whatever the philosophical underpin-
nings of humanitarianism, the term is
used most readily, and perhaps most
appropriately, in terms of the action of
humanitarian organizations such as
the International Committee of the Red
Cross (ICRC) and a variety of NGOs.

For the humanitarian organizations
such as the Red Cross, there is an obvi-
ouslack of military enforcement in their
action, which suggests that the idea of
“humanitarian war” is something of an
oxymoron. The Red Cross has an obvi-
ous role in terms of international hu-
manitarian law, and relief agencies
more generally are seen mostly to spe-
cialize in one or more of the five activi-
ties of: food distribution, provision of
shelter, water, sanitation and medical
care.” The way in which they carry out
theirworkisalso governed by a series of
principles which help to define these
organizations. For the Red Cross, the
principles of impartiality, neutrality
and independence are perhaps most
important. While impartiality supports
the aim of providing forall “victims” in

10
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a conflict, neutrality seeks to ensure that
organizations do not take any side in
conflict. This is clearly not the kind of
action which NATO is carrying out in
Kosovo. The independence principle
aims to ensure heedom from the pressure
exerted by any other authority, and would
ensure a "distance" from organizations
such as NATO.8 Such principles are
deemed to be crucially important for

"humanitarian organizations" in
positioning themselves and gaining
access for their work. Not all

organizations will operate on the basis of
these principles and others will interpret
them differently. In particular, the
neutrality principle is controversial in
cases where groups feel that they have to
engage more critically with the dynamics
of a situation. Kosovo is perhaps a case
in  point.  Nonetheless,  however
problematic and contested the principles
may be, they do to some extent represent
a demarcation of territory.

This granted, it is not necessarily the
case, however, thatwhatsuchhumanitarian
organizations desire as outcomes to a
particular situation will necessarily be at
odds with the actions of an organization
such as NATO. On March 25th, George
Robertson the British defence secretary
claimed that NATO's aim was "clear cut,"
and was to "avert an impending
humanitarian catastrophe by disrupting
the violent attacks being carried out by
the Yugoslav security forces against the
Kosovan Albanians.,,9 The idea of a
humanitarian catastrophe is one that
would not be out of place in much
humanitarian NGO literature. Indeed,
some humanitarian NGOs may be
supportive of enforcement action from
NATO, given that they are often calling
for so-called "political solutions" to
situations where the limitations of their
humanitarian action are clear. Kosovo
may represent such a case, although it is
likely that the sole use of air strikes
would not be the chosen means. 10

A problem also arises where a military
organization such as NATO is heralded
as a "humanitarian alliance."n The
military enforcement capabilities of
NATO may be used, in certain cases such
as that of Kosovo, in an attempt to
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put an end to human rights abuses. In
order to do this, if air strikes are chosen
as the means, it is probably"inevitable
that civilian casualties will result. For
some, state intervention in such cases is
clear-cut and not the subject for concep-
tual debate.1®> Others have correctly
highlighted the problems with state-led
intervention for "humanitarian purposes,"
such as the abuse of the concept and its
selective use.”® What is necessary is that
the differences between this type of
action and that of the humanitarian
organizations be clearly recognized and
demarcated. 11
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Kosovo and the Evolution of State Sovereignty

Abstract

The author argues that NATO's inter-
vention in response to the Yugoslav gov-
ernment’s repression in Kosovo may
accelerate theinternational community’s

acceptance of the liberal-democraticno- -

tion of popular. sovereignty over the
Westphalian notion of state sovereignty.
The tension between these rival concep-
tions, planted in the UN Charter itself,
gestated throughout the Cold War. Un-
like the incremental steps toward accept-
ing notions of popular sovereignty taken
by the international communitysince the
Cold War’send, NATO's Kosovar inter-
vention has brought this rivalry into
bold relief. Will the wider international
communityaccept the West's conception
of popular sovereignty? Although ini-
tial indications are good, wide accept-
anceis contingent upon NATO's success
in Kosovo—and even then, only timewill
tell.

Résumé

L’auteurprésenteunea
lon laquellel'interventiondel’ OTANen
réponsea la répression du gouvernement
yougoslaveau Kosovo pourrait accélérer
Vacceptation par la communauté inter-
nationale de lanotion libérale-démocrate
de souveraineté populaire sur la notion
westphalienne de souveraineté des états.
Latension entre ces deux conceptionsri-
vales, ressentie jusquedans lelibellédela
Charte de I'ONU, a miiri pendant la
Guerre Froide. Et, contrairement aux
phases historiques progressives ayant
mené, depuis lafin dela Guerrefroide, la
communautéinternationaleduneaccep-
tation delanotion de souveraineté popu-
laire, l'intervention de I’OTAN au
Kosovoaré-ouvert cetterivalité d vif. La

Gary Schaub, Jr. is a Ph.D. candidate in the
Graduate School of Public and International
Affairs at the University of Pittsburgh. His
research centres on coercive interstate relations
and European security issues.

tationse-

Gary Schaub, Jr.

communauté internationale élargie
pourra-t-elle en venir & accepter la con-
ception occidentale de souveraineté po-
pulaire? Quoique les indications
initiales soient bonnes, une acceptation
profonde et solide dépend du succés de
I'OTAN au Kosovo. Et méme dans cette
éventualité seul le temps permettra de
dire ce qu'il en sera.

NATOaction toright thewrongs visited

‘upon the ethnically Albanian citizens

of the Yugoslav province of Kosovo is
remarkableinanumber of respects. Not
only is the current air war virgin terri-
tory for the formerly—and formally—
defensive 19-member alliance, but it
signals what is perhaps the greatest
step in the evolution of the concept of
sovereignty since its inception in the
Peace of Westphalia in 1648.

Much has been made of the NATO
countries’ disregard for the sovereignty
of Yugoslavia by the critics of the Alli-
ance’s intervention. On March 26, the
Russian ambassador to the United Na-
tions condemned NATO’s actions on
the grounds that:

The aggressive military action un-
leashed by NATO against a sover-
eign State [is] a real threat to
international peace and security,and
grossly violate[s] the key provisions
of the United Nations Charter ... The
use of force not only destabilize(s}
the situation in the Balkans and the
region as a whole, but undermine[s]
today’s system of modern-day inter-
national relations.!

The Chinese ambassador declared
that:

China strongly oppose[s] the use of

or threat of use of force in interna-
tional affairs, and interference in the
‘internal affairs of other States under
whatever pretext or in whatever
form.?

Yugoslavia’s ambassador railed
against the NATO actions, saying that
they ‘

ha[ve] turned a sovereign and peace-
ful country and its proud people into
akilling field and a testing ground for
its most sophisticated weaponry,
trampling upon international rela-
tions and defying the authority of the
Security Council 3

Meanwhile, his home government
blandly commented that “The Federal
Government points out thatno one has
therightto force Serbia and the Federal
Republic of Yugoslavia to sign ... a
document” that gives Kosovo “the sta-
tus of a third federal unitor the status of
anindependent State.”4

That NATO’s members do not seem
terribly bothered by this gross infrac-
tion begs the question: is sovereignty a
merenicety of international law thatcan
bedisregarded when other valuesareat
stake? .

Ofcourse, sovereignty ismuchmore
than that. The Russians and Yugoslavs
have-a point: sovereignty is the basic
principle of international politics. It
defines whatentities can play the game
of nations and establishes its basic
rules. In essence, sovereignty consti-
tutes adeal between the rulers of politi-
cal entities—states—whereby each
recognizes the ultimate authority of the
other in their respective territorial do-
mains. This entails a concomitant
pledge tonot interfere in one another’s
“internal affairs.” Sovereignty hasbeen
a great boon for world order. It has re-
duced the amount of interstate conflict
by removing internal matters as legiti-
mate reasons for war. Indeed, sover-
eignty was first enshrined in the Peace
of Westphalia because disputes over
what entities had legitimate and au-
thoritativejurisdiction overissuessuch
as therights of religious minoritieshad
driven Europe into an almost constant
state of war for over a century.’

From the standpointof international
law, sovereignty is absolute and invio-
lable. Article 2 (4) of the United Nations
Charter, the primary source of modern
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internationallaw, states that“ Alimem-
bers shall refrain in their international
relations from the threat or use of force
against the territorial integrity or politi-
cal independence of any state.” Article
2 (7) further states that:

Nothing contained in the present

Charter shall authorize the United

Nations to intervene in matters

which are essentially within the do-

mestic jurisdiction of any state.

Inreality, however, stateshave inter-
fered in each other’s internal affairs
many times. One need only recall the
Soviet Union’s overt armed interven-
tionsin East Germany in 1953, Hungary
in 1956, Czechoslovakia in 1968, and
Afghanistan in 1979, or the United
States’ interventions in Guatemala in
1954, Cuba in 1961, the Dominican Re-
public in 1965, Grenada in 1983, or
Panama in 1989, or even North Viet-
nam’s 1979 intervention into Cambodia
and Iraq’s 1990 invasion of Kuwait, to
realize that violations of state sover-
eignty are notuncommon. The question
iswhether NATO's intervention, unlike
these, is alegitimate violation of Yugo-
slavia’s sovereignty.

At the heart of this question lies the
issue of just who is sovereign. Today,
international law recognizes govern-
ments as sovereign, just as monarchs
wereviewed as therepositories of sover-
eignty after Westphalia. Liberal-demo-
cratic states, however, have dispensed
with this notion within their own bor-
ders—where “the people” are consid-
ered sovereign and the regime governs
on their behalf-—and are pressing for
thisnorm tobe adopted internationally.
Over Kosovo they are pressing this view
quite hard.

The seeds for this challenge to state
sovereignty were planted by thewestern
powers 55 years ago in the UN Charter.

Articles 55 and 56 state that “all Mem-

bers pledge themselves to takejointand
separate action” to promote “universal
respect for, and observance of, human
rights and fundamental freedoms for
all.” Other multilateral treaties and
agreements, such as the Universal Dec-
laration of Human Rights of 1948 and
theHelsinkiFinal Act of 1975, have rein-
forced the argument that “the people”

have rights that should be respected by
their governments, just as states should
respect each other’s sovereignty.

* Although theseideasmerely gestated
throughout the Cold War, ever-growing
segments of the international commu-
nity have begun to consider these no-
tions as part and parcel of their mutual
recognition of each other’s sovereignty.
For example, in 1991 the states of the
European Community insisted that the
republics desiring to break away from
Yugoslavia commit to respecting their
citizens’ individual and minority rights
and adopt democratic forms of govern-
mentbefore they would berecognized.®
In 1988 and 1991, the UN General As-
sembly passed resolutions that recog-
nized the rights of civilians to receive
humanitarian aid—even over the objec-
tions of their governments—after natu-
ral disasters and similar emergencies.
These resolutions also established the
expectation that aid workers would be
provided access to those in need and
allowed to carry out their duties in
“tranquility.”’

NATO’sactions inKosovo,however,
present a qualitatively different chal-
lenge to the notion of governmental
sovereignty. Kosovohas not petitioned
for recognition as a sovereign state.
Nor is NATO providing humanitarian
aid within Yugoslavia. Where it is do-
ing so—in Albania, Macedonia, and
Montenegro—ithas the full cooperation
and support of the authorities. So these
precedents do not apply. Rather,
NATO's stated goal is to alter Yugosla-
via'sinternal political arrangements. In
particular, NATO desires to decree
where Yugoslavia's police and security
forces canbe stationed within Yugoslav
territory, the degree of authority the
Yugoslav federal government wilthave
over its Kosovo province, and insertan
armed “international security force”
that will act as the ultimate authority
within Kosovo.8 These are clear viola-
tions of Yugoslavia’s sovereignty.

Itmightappear thattheestablishment
of “safehavens” for the Kurdish minor-
ity in Iraq provides a precedent for this
action. In 1991 the UN Security Council
approved Resolution 688, which con-
demned “the repression of the Iraqi

civilian population ... including most
recently in Kurdish populated areas,”
and called on the Irdqi government “to
allow immediate accessby international
humanitarian organizations.” It also
declared that such repression was
“threatening international peace and
security in the region”—language that

justified theuse of forceby other statesin

ordertoend sucha threat. ButOperation
Provide Comfort wasan anomaly, com-
ing on the heels of Iraq’s defeatina UN
military action that had authorized “all
necessary means” “torestore peaceand
security to the area.” Mostimportantly,
the states enforcing the safe havens—
the United States, Britain, France, and
Turkey: NATO members all—repeat-
edly asserted that they were establish-
ing ahumanitarian zone of tranquillity,
not a political zone for Kurdish au-
tonomy or self-determination.” Hence,
they refrained from challenging the sov-
ereignty of Saddam Hussein’s regime
despite their desire to see it toppled.
But NATO has picked up this par-

ticular gauntlet over Kosovo. NATO

Secretary General Javier Solana has
stated, “Our quarrel is not with [Yugo-
slavia’s] people but with the govern-
ment, which has abused its power and
has waged war against its own citizens
in Kosovo.”1% Although they still ad-
here to the “Rambouillet formula” of
Kosovarautonomy within Yugoslavia,
stopping this abuse and assuring the
return of the Kosovar refugees in an
environment of peace, stability, and
safety cannot occur if Serbian police,
military forces, and border guards re-
tain their status as agents of the sover-
eign authority that will govern Kosovo.
Hence, theNATOallieshavebegundis-
cussing the modalities of establishing
an international protectorate over
Kosovo, perhaps under the auspices of
the European Union or the UN. They
recognize thereality that the conflictcan
only be settled if Yugoslav sovereignty
over Kosovo is revoked in the name of
human rights.

Provided that this outcome obtains,
what will it mean for the future ‘of
sovereignty? Will the sovereignty of the
peopletrump thesovereignty of govern-
ments in the future? Will gross viola-
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tions of human rights by other regimes
provide legitimate grounds for outside
intervention? Ultimately, these questions
will turn on the degree of acceptance that
NATO's actions gamer in the wider
international community.  Thus far,
indications are positive. UN Secretary
General Kofi Annan has reaffirmed his
view, enunciated in an address last June,
that:

The [UN] Charter protects the sover-

eignty of peoples. It was never meant

as a licence for governments to tram-
ple on human rights and human
dignity. Sovereignty implies respon-
sibility, not just power."
Of 25 participants in NATO's Partnership
for Peace program, only Russia failed to
voice its support for NATO's goals and
actions at the Washington NATO summit.*?
In the UN Security Council, 12 of 15 states
opposed Russia's draft resolution
condemning NATO's actions.1® And,
despite its opposition, even segments of
Russia’ s elite are sympathetic to the basic
principle underlying NATO's position. In
1992, then-Foreign  Minister ~ Andrei
Kozyrev wrote:
Wherever threats to democracy and
human rights occur, let alone viola-
tions thereof, the international com-
munity can and must contribute to
their removal ... Such measures are
regarded today not as interference in
internal affairs but as assistance and

cooperation in ensuring everywhere a

‘'most favored regime' for the life of

the peoples-one consistent with each

state’s human rights commitments
under the UN Charter, international
covenants, and other relevant
instruments.*
Tony Blair or Bill Clinton could not have
said it better.

Thus it seems that the seeds planted by
western statesmen two generations ago, and
patiently nurtured since, have taken root.
What remains to be seen is if the fruit borne
is sweet or rotten. If the "Peace of Pristina"
sets a precedent of the international
community  conditioningthe  continued
recognition of a state's sovereignty on its
humane treatment of its citizenry, perhaps it
will join the Peace of Westphalia as a
watershed for interstate politics .ee
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Towards Reliable and Responsible Atrocities-Policing

Abstract

As Rwanda and Yugoslavia indicate,
atrocities policing (“humanitarian inter-
vention”)is, inour current global polity,
unreliable and carried out crudely. This
becomes apparent when it is compared
with domestic policing. It is the result of
thesystem of sovereign states, intowhich
atrocities policing does not readily fit.
Even innovation toaccommodate it leads
to the haphazard interventions we have
seen in this decade. But the sovereign-
state system, which developed in Europe
in the context of a particular historical
contingency and was then endowed to the
rest of theworld through decolonization,
is not the only possibleway of organizing
the global polity. Thus, the author offers
as an alternative the concept of a demo-
cratic global federation in which atroci-
ties policing—including preventative
policing—can be conducted in a much
more reliable and responsible manner.
While such a global political organiza-
tion may seem utopian, in the long term
it is not, given how radical change has
been in the past century and can be ex-
pected to bein the next one. Moreover, it
provides direction to current institu-
tional reform and adds to current deci- -
sionsabout atrocities policing theissue of
the longer-term consequences for global
practices and institutions.

Résumé

Commelemontrentle Ruandaetla You-
goslavie, la gestion des atrocités (les
«interventions humanitaires») est, dans

Peter Penz has recently been appointed Director of
the Centre for Refugee Studies, York University,
Toronto. He is Associate Professor of Envi-
ronmental Studies. His recent research has
focused on the ethics of development-induced
population displacement and on the tension
between global justiceand state sovereignty. The
views expressed in the articleare not the personal
views of theauthor and not the collective position
of the Centre.

Peter Penz

le dispositif de nos affaires publiques
globales, menée cavalierement, et de fa-
con totalement non fiable. Cefaitdevient
patent quand on établit la comparaison
avecla gestion et aumaintientdel'ordre
domestiques. Cette situation résulte du
systéme de I'état souverain, au sein du-
quel lagestion des atrocités n’a pas vrai-
ment sa place. Méme les innovations
visant daccommoder les choses n’ont pu
mener qu'a la série d'interventions im-
provisées de la derniere décennie. Or le
systeme del'état souverain, quis’est dé-
veloppéen Europedansle contexted’une
contingence historigueparticuliéreet fut
ensuitedisséminé sur lereste dumodevia
la décolonisation, n’est pas 'unique fa-
gond’organiser lagestion globale. Ainsi
V'auteur suggere, comme alternative,
l'idée d'une fédération globale démocra-
tique au sein de laquelle la gestion des
atrocités—y compris leur gestion pré-
ventive—pourrait étre menée d’une fa-
gon beaucoup plus fiable et responsable.
Siune telle organisation politique semble
a priori utopique, elle ne l'est pas é long
terme, quand on considere les change-
ments radicaux qui furent ceux du der-
nier sigcle, et ceux que l'on peut envisager
encoredans un procheavenir. Defait, ce
programme suggere des directions aux
réformes institutionnelles en cours, et
ajouteauxdécisionsprésentes en matiére
degestiondesatrocités lapriseen compte
de la question des conséquences & long
terme de ce type de situation sur les pra-
tiques et les institutions globales.

Unreliable and Crude Atrocities-
Policing

In Rwanda, between half and one mil-
lion people were massacred in 1994 and
the “international community” did
nothing. When the “ethnic cleansing,”
previously observed in Croatia and
Bosnia, started to occur in Kosovo in
March 1999, NATO, presumably repre-
senting a segment of the “international
community,” i.e., the European or North
Atlanticregion, initiated a “humanitar-

ian intervention” in the form of heavy
and protracted bombardment of Serbian
forces and infrastructure in what is
territorially left of Yugoslavia.

Both responses are reflections of
what is wrong with the way our global
polity is organized. In the Rwandan
case, the states that could have facili-
tated preventive action by the United
Nations—and it is now acknowledged
that a force of 5,000 UN soldiers would
havebeensufficient toprevent the geno-
cide—simply did not have enough ofa
stakein the conflict. In the Kosovar case,
while it was agreed that “something
had tobedone,” ground-forcesactionin
tandem with air strikes was not accept-
able, because of the risk tomilitary units
that individual states would have had

- tosustain. Ithasbeen more acceptableto

kill (as “collateral damage”) Serbian
non-combatants and Kosovar refugees
than to risk soldiers in a war that does
not serve the national interest of the
intervenors in a way clearly evident to
their respective electorates. (For an
argument that, indirectly, the war does
serve the maintenance of U.S. he-
gemony, see Klare 1999 and Chomsky
1999. For useful reviews of various as-
pects of the Yugoslavian war of the
1990s, including the current NATO ac-
tion, see Ramonet 1999; de La Gorce
1999; Samary 1999; di Francesco and
Scotti 1999; Chiclet 1999 and Potel
1999.) The attack is on Serbia as a collec-
tive entity, rather than on those
specifically responsible for the ethnic
cleansing.

If we think of the NATObombing as
atrocities policing (and the failure of UN
action in Rwanda as a failure of atroci-
ties policing), we can compare such ac-
tion with domestic policing. There are,
of course, crucial differences; neverthe-
less, such a comparison is instructive.
Let’s say that a municipal authority
used its police to systematically violate
the basic rights of a particular ethnic
group in order to drive it out or simply
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eliminate it. In that case, the super-
ordinate state authority, after suitable
efforts to non-violently reverse the ac-
tion, e.g., through threats of punitive
action, would have the responsibility to
deploy its own police or military to ac-
complish a number of aims. The first is
to protect the threatened population.
Thesecond is tominimize violenceand,
in particular, harm tonon-combatants.
Thethird is tobring those responsible to
justice. In the process, the police or mili-
tary forces involved will minimize risks
to themselves, butnot at the expense of
risk tonon-combatants.

How well and easily these tasks can
be accomplished will depend on the
relative strength of the superordinate
state authority and the defying subordi-
nate authority. Certainly it would be
incumbent on the superordinate au-
thority to muster all its forces to show
overwhelming power and thus prevent
furtherbloodshed. If thisisnot possible,
then the situation is, of course, one of
impending civil war. The superordinate
authority then has to recognize that it
has lost this authority and has to either
concede this (possibly by permitting
secession and negotiating for the best
possible arrangement for refugees) or
has to fight a war to reassert its author-

ity. In fighting such a war, however,

principles of responsible policing, such
asminimizing the loss of life, protecting
the innocent, avoiding displacement,
etc., remain important. Large-scale
bombing of the city to forceitsgovernors
to surrender, without a morebalanced
strategy including on-the-ground ac-
tion, is not consistent with responsible
policing.

The Sovereign-State System

Therelevance of this analogy is limited
by the absence of a superordinate au-
thority in the state system that charac-
terizes our global polity. The capacity of
the UN in this respectis severely limited
and essentially depends on the five veto
powers in the Security Council and their
consensus. Inaction, procrastination,
and excessively destructive action are
all to be expected in this system.
The latter emerged in the 1600s in re-

sponse to the failure of Europe’s then-
hegemonic power of the Austro-Span-
ishHabsburgs to put togetherapolitical
system that could contain war in the
way that the Roman Empire was
thought tohave done. This state system
was then endowed to the rest of the
world in the process of decolonization
in the middle of the 20th Century.
Central to it is the principle of state
sovereignty, which treats states asbeing

" formally equal, and entitled to non-in-

terventionby other statesand tomanage
its affairs as it sees fit. Democracy isnot
a requirement for this entitlement. (It
should beremembered that democracy
in Europe emerged after the principle of
sovereignty was established in 1648 by
the treaties of Westphalia at the end of
the Thirty Years War—treaties thatinci-
dentally led to extensive refugee flows
for religious reasons, because they es-
tablished theright of rulers to determine
the religion that was to be practised in
their respective domains.) Nor were
genocide or other atrocities within a
statedeemed tosuspend itssovereignty
rights, although the European powers
allied against Germany and the Otto-
man Empirein the 1914-18 war did use
suchincidents asjustifications for inter-
vention in the weakened Ottoman Em-
pire. (The history of military conflict in
Europe since 1648 reflects that within
the state system, even a fundamental
norm such as that of sovereignty may
serve as a restraint, but never as an im-
perative thatallstatesabideby.) The UN
Charter allows only self-defence or
morecollective actionagainst threats to
international peace—notsimply atroci-
tiesby states—as justifications for mili-
tary action against a state.

However, international practice has
led to the increasing legitimation of
humanitarian intervention, although
there is so far no international law to
supportit. (Itis true that thereisnow an
extensivebody of internationallaw pro-
hibiting genocide, torture and slavery
and requiring states to respect certain
human rights, but there are no provi-
sions for international enforcement.)

" Military action by India to stop Paki-

stani atrocities during the Bangladesh

.- war of independence in 1971, by Viet-

nam in Cambodia to topple the mass-
murderous Pol Pot regime in 1978, and
by Tanzania in Uganda in 1979 follow-
ing the Idi Amin massacres were cases
of unilateral humanitarian interven-
tion. In all three cases, national defence
interests on the part of the intervenors
wereinvolved, butending theatrocities
was a sufficient rationale. (That ration-
ale, however, was not universally ac-
cepted atthe time; Vietnam washeavily
criticized and punished with economic
sanctionsby the United States, forexam-
ple.) Then in the 1990s, several in-
stances of multilateral humanitarian
intervention took place: the supplement
tothesecurity intervention against Iraq
(following its invasion of Kuwait) by
enforcingno-fly zones for Iragiforcesin
parts of Iraqi territory to protect the
Kurds and the Marsh Arabs in the
southeast; the failed intervention in
Somalia; Bosnia; the West African inter-
vention force Ecomog in Liberia and
Sierra Leone. These are all to be distin-
guished from peace-keeping because
they involved aggressive action against
forces of the state or forces in the process
of capturing the state.

Such intervention, however, is hap-
hazard. It depends on the coincidence
of humanitarian considerations with
national interests, or alternatively re-
quires humanitarian intervention tobe
cheap in terms of the national sacrifices
for theintervenors. (This hasbeen miss-
ing, forexample, in the case of southern
Sudan, whose population has been
massively victimized by its state for a
long time without any forcible external
intervention. Rwanda is by no means
the only instance.) Thus, even a state
system that innovates by legitimating
humanitarian intervention cannot as-
surereliable and responsible atrocities-
policing.

Beyond State Sovereignty

Focusing on the structural problems of
the present system raises the question of
relevance. Is there a point to showing
the inadequacies of the system that we
have towork with? Is thereevena plau-
sible alternative? The answer to both
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questionsis yes. Iwill first deal with the
alternative and then with its signifi-
cance for the present.

The state system is not the only way
to organize the global polity. Twopolar
alternatives are a unitary world state
and the anarchist option of a stateless
world. In this short discussion I will
dismiss, without theargument it would
otherwise deserve, thelatteralternative
as unworkable within a useful time
horizon. The former, which involves
transferring statesovereignty toaglobal
authority, is unattractive, even in a
democratic form. Democracy atthe glo-
bal level cannot be but anaemic. While
globaldemocracy isby nomeansworth-
less, sacrificing the democracy of
smaller jurisdictions to democracy at
such an aggregative level seems too
great a sacrifice. It can rightly be sus-
pected as carrying the potential of glo-
bal tyranny. In terms of the spectrum
from anarchism to global sovereignty,
the state system may thus actually ap-
pear as good a compromise as may be
possible.

However, thereis still another in-be-
tween position. It is that of federalism
extended upward to the global level. (It
could also be extended downward to
thelocallevel, so thatlocal government
at the community level has a certain
amount of constitutionally assured au-
tonomy from higher levels.) It would
mean the abolition of sovereignty in fa-
vour of a dispersal of state authority
among several levels. The global level,
with appropriate democratic instru-
ments—such as a global parliament
based on elections, aconstitution assur-
ing certain basic rights and checks and
balances involving a global judiciary
and fundamental rights for lower-level
stateauthorities—would be onelocus of
responsibility for preventing atrocities
within states. Justhow much authority
and policing power would be vested in
it would be a matter of choice and con-
testation. The minimum, however,
wouldhavetobe the capacity to prevent
atrocities, even when they occur in big
powers,suchasNazi Germany. (Forone
formulation of the world-federal case
and scheme, see Glossop 1993.)

But isn’t this utopian dreaming?
Does this have any relevance to our
present situation? In the short run, it
clearly is utopian. In the long run, let’s
say with a time horizon of a century or
so, however, itisnot. Thereisnoreason
toexpectchangein theworld’s political
system to slow down in the next cen-
tury. Who could have imagined in 1900
that the colonial system, which then
seemed absolutely secure, would nearly
completely disappear as a formal sys-
tem; that the pattern of world hegemony
would change first from one based in
western Europe to the bipolarity of the
Cold War to the unipolar hegemony of
the United States at the century’s end;
and thatstates would allow their sover-
eignty to be whittled away not only by
capitalist processes, butalsoby interna-
tional treaties reinforcing these proc-
esses? Why should change be any less
drastic in the next century?

Onescenario for the development of
something like a global federation is the
increasing emergence of global govern-
ance institutions to deal with various
crises, ranging from economic instabil-
ity through environmental degradation
and disasters to violence resulting from
terrorism, civil strife, and environmen-
tal wars. These global governance insti-
tutions may initially be as elitist as the
IMF or even the UN (which can be de-
scribed as democratic only by inordi-
nately stretching the meaning of
democracy). However, their establish-
ment provides the opportunity and
stimulus for democratizing them. One
way of doing that would be through
democraticglobal federalism.

Theimage of such an organization of
the global polity has contemporary rel-
evance to atrocities policing in two
ways. One is a sense of direction pro-
vided to efforts of institutional innova-
tion in the global polity. An example
would be a standing military for the
United Nations. This would allow mul-
tilateral intervention: at least where
thereis consensus among the vetopow-
ers.Itwould also create pressure toabol-
ish the great-power vetoin the Security
Council. (For such a proposal, see the
Commission on Global Governance

1995, 233-41.) Another instance would
betostrengthen theauthority of the glo-
bal courts. The basic point here is that
the vision of a satisfactory structure for
the global polity provides a sense of
direction for institutional change,
whether it is incremental or precipi-
tous—as it might be in response to a
disaster.

The second and closely related way
in which such a vision is relevant is
that, when responding to a particular
humanitarian emergency, the institu-
tion-building consequences of such re-
sponses need to be considered. Does
humanitarianinterventionby NATOin
Europe or by Ecomog in Africa (domi-
nated as they are by the United States
and Nigeria, respectively) further or
hinder the eventual development of a
global and democratically responsible
capacity for atrocities policing? Does
humanitarian intervention by a neigh-

- bouring state or a ring of neighbouring

states advance or impede such capac-
ity? Should multilateralism be maxi-

" mized and made as broad as possible?

Can thisbe done withoutimpedingjus-
tified and needed action? Is the NATO
intervention in Yugoslavia not only
crude as policing, but also unfortunate
interms of its geopolitical consequences
by reinforcing U.S. hegemony and thus
impeding the emergence of democratic
global governance? The proposed

. framework for thinking about such

questions does not resolve disagree-
ments. It will, in fact, make them more
complicated by introducing long-term

- considerations alongside the more im-

mediate issues, thus extending the
points over which disagreement can
emerge. Nevertheless, itisimportant to
move beyond the fire-extinguishing
approach tohumanitarian emergencies
so that it becomes possible to prevent
them in the first place.

Thepurpose of presenting this frame-
work has been to make some general
points. The first is that the unreliable
and reckless policing we have wit-
nessed is a reflection of the structure of
our global polity; namely, a system that
heavily bears the stamp of state
sovereignty. At the same time, this
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14.
structure is not natural or inevitable;

alternatives are conceivable and, in the
long run, feasible. Finally, these
alternatives will not emerge by them-
selves. They have to be made visible as
images of possible futures and have to be
struggled for. They have to be available
as part of the standard repertoire of ideas
when opportunities for radical change
present themselves, as they do from time
to time. 11
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Abstract

The questfor European Security involves
the protracted interaction of interna-
tional diplomacy, war and domestic poli-
tics. Thisarticle shows how Kosovo isan
interplay of all these components.
Kosovo isa casein which NATO believes
that it is strengthening its position and
collective security by solidifying the re-
cent Enlargement Process to attain
Collective Security—diplomatically, or-
ganizationally and through the Military
of CJTF. The price is over one'million
displaced persons (refugees), and the risk
of endangering European Security
through the failure of the European Dis-
armament process as indicated by the
failure of the Russian Duma even to de-
bate STARTII/IIL

Résumé

La recherche d’une sécurité européenne
implique l'interaction along termedela
diplomatie internationale, de la guerre,
et des politiques domestiques. Leprésent
articlemontrecomment le Kosovo est un
point nodal, oit ces différents €léments
sont en contact. Le Kosovo est un cas de
figuredans lequel 'OTAN croit renfor-
cer sa position et la sécurité collectiveen
solidifiant le récent Enlargement
Process to attain Collective Security,
et ce, diplomatiquement, organi-sation-
nellement, et via les structures militaires
- du CJTF. Leprixa payer est alors le sui-
vant: plus d’un million de personnes
déplacées (réfugiés), et une menace cer-
taine sur la sécurité européenne par la
faillite du processus de désarmement
européen, patente et manifestedans!'in-
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Why Kosovo?
.Glen Segell

capacité dela Doumarussed simplement
entamer le débat sur les accords START
HetIll.

The choiceby NATO to undertake mili-
tary action in Kosovo is unique, in sin-
gling out one specific humanitarian
crisis in which to intervene apparently
without careful thought about the con-
sequences—specifically, the ramifica-
tion of refugees.

The situation in former Yugoslavia,
as in almost all International crises,
generates humanitarian problems and
some form of refugee consequence.
NATOactionin Kosovohasaggravated
the refugee problem there to the extent
that one can say there is no longer a
refugee orethnic problem in Kosovo—it
isnow in the neighbouring states of the
European Union, whohavetodeal with,
according toestimates, over onemillion
displaced persons. Vague references to
the return of these persons to their
homes before winter can hardly be be-
lieved! .

It all started when the United States
and its allies geared up for military
strikes on October 11, 1998 against Ser-
bian targets as a reaction to the “mass
gravesincidents” inKosovo of Septem-
ber 1998. Such incidents were not new,
but came at a time when NATO was
trying to unify after its recent expansion
to include Poland, the Czech State and
Hungary, while alsoattempting to find
ameans to test the Strategy of Combined
and Joint Task Forces (CJTF). Kosovo
appeared to offer a relatively easy and
low riskmilitary and political means of
trying outboth the expanded organiza-
tionand CJTF. NATOhad nootherinter-
estin Kosovo—the humanitarian crises
was a “casus belli” that could have been
ignored, as it has been. for years in
Kosovoand other regions of the former
Yugoslavia.

However, from the onset, the possible
ramifications of refugees and the use of
ground forces werenot considered. No

plansweremade toairlift troopsin, orto
prepare for a mass refugee problem. It
wastobean air campaign similar to the
oneconducted afew months previously
againstIraq! The main military activity
would be conducted by the United
States. Other NATO members would
supply tokenmilitary forces and would
support the action through political
consensus in NATO organizational
meetings in the comfort of board rooms
in Brussels. ‘

The Kosovar action was therefore
aimed at one (and only one) goal of Eu-
ropean Security: keeping the new and
old members of NATOunified. No-one
even thought of listening to Russia or
considered other aspects of European
Security, such as the process of disar-

_mament.

Had anyone listened, they would
haveheard Pavel Felgenhauer, defense
and security editor for the newspaper
Segodnya, stating about NATO action
that “Communists and nationalists
willcry outthat Mother Russiaisnext in
line for attack and many Russians,
stunned by the collapse of their West-
ern-oriented quasi-market economy,
will believe them.”! They also would
have been able to learn about ethnic
problems and refugees from Russia’s
failed military action in Chechnya.

This was not rhetoric, for reports
show that Russian military and politi-
calleaders were threatening to sever ties
with NATO; to send peacekeeping
troops to the Yugoslav Federation to
preventa NATO attack; to unilaterally
end anarms embargo against the Yugo-
slav Federation; and to further stall
nuclear arms reduction agreements
with the United States.

The initiative for such activitiescame
from the State Duma, the lower house of
the Russian parliament, whichhasona
number of occasions threatened tobreak
ties with NATO. Ultranationalist
groups like the Union of Officers are
signing up volunteers to fight for Ser-
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bia.” This is all disturbing, but nothing the
West has not heard about beforeand so it
was ignored by NATO planners.

In October 1998, the sabre-rattling was
accompanied by a round of telephone calls
to Western leaders by President Boris N.
Yeltsin and Prime Minister Yevgeny
Primakov, as well as some urgent shuttle
diplomacy by Foreign Minister Igor
Ivanov. Russia expressed its objection to
the violent methods used by Milosevic to
crack down on separatist Kosovo, but
stated that the conflict should be settled
through talks and vowed to use its power
of veto to halt any UN Security Council
resolution on the use of force against
Serbia.?

Ivanov met with Milosevic in Belgrade,
then flew to London to present his
counterparts from the United States,
Britain, France, Germany, and Italywhich,
together with Russia, make up the Contact
Group on Yugoslaviawith a proposal from
the Yugoslav leader to unconditionally
allow European officials into Kosovo to
monitor Serb troop withdrawal. Had this
been heard and adhered to then, there
would not have been the refugee problem
that exists today.

The danger of the military approach -
taken by NATO, Russian officials and
analysts say, is the precedent it sets for
future conflict-solving in Europe. "Carried
out with or without a United Nations
mandate, proposed NATO air strikes
against Serbia would inevitably create a
controversial precedent for the post-Cold
War world," Vladimir Lukin, head of the
foreign relations committee in the lower
house of parliament, the State Duma, said.

If a regional organization like NATO ...
without a decision by the UN ... decides
to launch a military strike against a
country that is solving its ethnic
problems in a way we don't like ... that
means for Russia that next time, the
same thing can happen when someone
does not like the way we are conducting
affairs.*

Russia's parliament also declared that
any NATO military action over Kosovo
taken without UN approval

20

would be considered an "illegal act of
aggression." In a unanimous resolution,
the State Duma said it would review all
agreements between NATO and Russia if
the Western alliance were to opt for the
use of force against Yugoslavia. Such a
decision "may cause irreparable harm to
the international security system fixed in
the UN Charter," the resolution stated.®

The Communist leader of the State
Duma (Russia's lower house of parlia-
ment) speaker Gennady Seleznyov,
warned that "if a single bomb or rocket is
dropped in Serbia, the Yugoslav army
will retaliate ... and this can trigger a full-
scale war." He also stressed that if the
United States initiates military action,
U.S. officials "may say goodbye to
ratification of the START Il treaty," and
added, "We were moving toward ratify-
ing it. IfNA TO inflicts this blow against
Kosovo, it will all be thrown back. It will
all be forgotten.,,6

Itwas not immediately clear whether
Seleznyov had coordinated his comments
with Yeltsin or with Russian Prime
Minister Yevgeny Primakov, both of
whom favour ratification of START I
but oppose military action against Yu-
goslavia.

An explanation offered for such terse
statements is the nature of Russian do-
mestic politics. Russia already has a
province, Chechnya, that won de facto
independence after Moscow's twenty-
month campaign failed to crush a sepa-
ratist rebellion. Ethnic tensions are strong
in Chechnya's neighbouring province,
Dagestan, and separatist moods run high
in the Volga region of Tatarstan. U.S.
specialists say Russia is less worried
about the precedent that NATO
intervention would set for Chechnya or
Tatarstan, than it is by the idea that the
West can do whatever it chooses in
Moscow's backyard. "The main reason
the Russians oppose [NATO strikes] is
psychological,” said Kurt Bassuener,
director of the Balkan Action Council in
Washington. "They don't want to be seen
as being an adjunctto the West. It's a
cost-free way for Russia to differentiate
itself."7

Months into the military action against
Kosovo, some of these warnings

have come true: Russia is still stalling
with the Disarmament Process-Europe is
no further advanced in attaining security
than it was prior to military action in
Kosovo. Furthermore, Europe is now
facing a refugee crisis-the largest since
the end of World War I1.

The lesson of the Cold War is clear for
of today' s Cold Diplomacy-Do not ig-
nore the obvious! For NATO, this means
that it is now involved in a protracted
military air campaign against a country
which does not even have an Embassy in
Washington, O.C. It means that the
Disarmament process of START I/l
and beyond has been set back indefi-
nitely, and that the economic and social
structures of the European Union are
facing the arduous task of dealing with a
mass refugee crisis. Have the goals of
NATO action been achieved-NATO
enlargement unification and CJTF? The
answer is NO-the new NATO members
have not contributed any air forces, and
so far the only forces used have been air
power; hence, the CJTF has yet to be
tested. Even if NATO proves to be suc-
cessful in CJTF and in its enlargement,
the costs remain-including that of over
one million displaced persons! ee
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Positive and Negative Identity Satisfiers in the Kosovo Conflict

Abstract

In this article, the author examines the
importance of identity as a sustaining
factorin the continuing Kosovo conflict.
Basic aspects of identity-based conflicts
are reviewed, followed by a discussion
about positive and negative identity
satisfiers. A matrix comparing the iden-
tity needs of the Serbs and Albanians in
Kosovo is presented, together with the
current negative identity satisfiers that
are sustaining the conflict, and a set of
potential positiveidentity satisfiers that
could help to resolve the conflict in the
long-term. This review of the manifesta-
tions of unfulfilled identity needs reveals
that the disputants share many similar
concerns. This commonality is rarely
mentioned in the literature on Kosovo,
et could serveas an important starting
point for strategies of reconciliation. A
regional peacebuilding plan that appre-
" ciates the importance of identity issues as
conflict sources, possibly modelled after
The Pacton Stability in Europeand other
multinational stability-building efforts,
is proposed, as are a set of potential re-
gional efforts that are necessary if conflict

resolution in Kosovo is to succeed.
Résumé '

Dans cet articlel'auteure examine I'im-
portance de l'identité comme facteur
cohésifdans leconflit continu du Kosovo.
Les aspects fondamentaux des conflits
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interest in the Balkans stems in part from
experience as an OSCE Election Monitor in
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Valery Perry

base identitaires sont d’abord passés en
revue. Suit unediscussion de la question
des satisfecit identitaires positifs et néga-
tifs. Un modele comparant les besoins
identitaires des serbes et des albanais du
Kosovoest présenté, en méme temps que
les satisfecit négatifs actuels qui perpé-
tuent leconflit, et qu'une série de satisfe-
cit positifs potentiels qui pourrait
contribuer & résoudre le conflit 3 long
terme. Cette analyse des manifestations
de besoins identitaires non assouvis ré-
veleque les belligérants ont denombreu-
ses inquiétudes en commun. Cecaractere
commundesproblemes est rarement men-
tionnédans lalittérature spécialisée sur
le Kosovo, mais pourrait servir depoint
dedépart importantdans unestratégiede
réconciliation. Est proposé un plan de
paix régional qui prendrait la mesurede
'importance des questions identitaires
comme source de conflit, possiblement
sur le modele du Pacte de Stabilité en
Europe et d’autres efforts multinatio-
naux de stabilisation. On propose aussi
un ensemble d’efforts régionaux poten-
tiels, indispensables si on veut quela ré-
solution du conflit au Kosovo soit un
succes. '

Introduction

The conflictin Kosovo and the ensuing
refugee crisis in Europe have attracted
an enormous amount of attention by
policymakers, diplomats, and the me-

dia throughout 1998 and 1999. A small

region, unknown to mostcasual readers
just a few months ago, now dominates
the news. However, while the quantity
of coverage has increased, the analysis
has oftenbeen simplistic, with the com-
plex conflictbeing framed primarily in
terms of religious or territorial differ-
ences. The conflictin Kosovoappearsto
be aboutland and history, religion and
language, culture and borders. The
analysis of this conflict offered here
touches on all of these topics through
the singular theoretical framework of
identity.

This preliminary review of identity
issues in Kosovo seeks to dispel the
notion that the conflict is simply the
result of a struggle for territory or an
inevitable flare-up in a long history of
ethnic hatreds, by examining the con-
flict through the lens of identity. Basic
aspects of identity-based conflicts will
bereviewed to determine their applica-
bility to Kosovo, followed by a discus-
sion about positive and negative
identity satisfiers. Identification of the
identity issues thatneed tobe addressed
will enable the development of a set of
potential policy goals and peace-build-
ingmeasures that are prerequisites toa
successful resolution of the conflict in
theKosovoregion.

Identity-Grounded Conflicts

" Theories ofidentity in conflictand con-

flict resolution are based in part on the
notion thatconflictis aresult of thenon-
fulfilment of basic human needs.! Hu-
man needs theorists seek to identify
basic human needs that must be met if
one is to minimize conflict. The list of
potential universal human needs in-
clude tangible, physical needs such as
food, water, and shelter, as well as less
tangible but equally important needs
such as security, meaning, or identity.
These less-tangible needs can be even
more important than basic physical
needs, a point Rich Rubenstein high-
lights while referencing Johan Galtung:
“Inmany cases of ethnic, religious, and
national violence, needs for security,
welfare,and freedom are systematically
subordinated to theimperatives of iden-
tity, recognition, and belongingness.”2

The conceptofidentityisbroad, and
encompasses aspects of both indi-
vidual and group identity. Inhis discus-
sions on the subject, Galtung notes
several aspects of identity that mustbe
recognized, includinghaving a sense of
roots or belongingness; being able to
understand (or to attempt to under-
stand) social forces; and having the
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chance to seek a sense of purpose or
meaning inlife.3 Thesenon-material yet
vital needs are critical to the develop-
ment and self-actualization of an indi-
vidual or a collective. Conflicts may
arise when the fulfilment of personal or
group identity needs is, oris perceived
tobe, impossible. Fulfilment of identity
needs canbe extremely difficultas they
aredependenton the structures in soci-
ety, and on the role or position of an
individual or group in that society.* A
society that is structured in such a way
as to deny people the opportunity to
positively fulfil their identity needs
(whether the prohibiting structures are
intentional ornot), creates asituationin
which thedeprived group will struggle
to fulfil these needs by negative means
that could lead to conflict.

Theways in which identity needs (or
other basic needs) may be fulfilled are
called satisfiers. Needs may be fulfilled
through either positive or negative
satisfiers, depending on the circum-
stances in which fulfilment is being
sought. Negative satisfiers fulfil an
identity need at the expense of the simi-
lar needs of another party, while posi-
tive satisfiers fulfil identity needs
without infringing on the needs of oth-
ers. Manfred Max-Neef presents a use-

ful framework for understanding’

identity needs and potential satisfiers

in his work on human scale develop-

ment. Max-Neefbreaks downtheidea of

identity into four parts:

1) Being (a sense of belonging, self-es-
teem, and assertiveness);

2) Having (historical memory, sym-
bols, customs, values, traditions);

3) Doing (self-recognition, actualiza-
tion, commitment);and

4) Interacting (social thythms).5

This typology is useful, for.it recog-
nizes aspects of identity that are inter-
nal and external, individual and
collective. It also recognizes the inter-
operability and interdependence of
these aspects of identity, for fulfilment
of one of these four categories is not
sufficient to sustain ahealthy,complete
identity—all must be attainable. This
comprehensive view of identity is im-
portant, and as will be illustrated, is

often overlooked in media coverage of
the conflict in Kosovo, which tends to
rely heavily on the more readily visible
“having” dimensions of the conflict.
Anappreciationand understanding
of issues of identity in the current
Kosovocrisis willbe key toany possible
resolution of the conflict. Power, leader-
ship, or economic issues could be ad-
dressed in a formal agreement, but
without successfully addressing the
identity needs of the parties, settle-
ment-—letalone resolution—willnotbe
possible in the long term. The current
conflict is rooted in an environment in
which all identity needs, onboth sides,

. arebeing fulfilled by negative satisfiers.

This has been the case for so long, and
the negative satisfiers have become so

.deeply ingrained, that it is difficult to

even consider theexistence of other op-
tions. The challenge, then, is to identify
satisfiers that fulfil identity needs of
both parties. Such attentive options
mustbeidentified, forif they arenot, the
only future for Kosovo will be ethnic
segregation—possibly carried out
through ethniccleansing, or continued
conflict and oppression.

Identity Needs and Satisfiers in
Kosovo

The following review of identity needs
in Kosovo is unique because it seeks to
illustrate the similarity and interde-
pendence of the identity needs of both
the main parties to the conflict, rather
than focusing on their seemingly intrac-
table differences. Sevenaspects of iden-
tity havebeen selected from Max-Neef's
framework, representing each of the
four categories of needs noted above.

_ 'Iheseaspectshavébeenselectedbe—

cause they play animportantroleinthe
current conflict, and because—though
this is an extremely difficult task—they
canbe addressed in time withina com-
prehensive regional stability plan.
Within this matrix of needs, the current
negative satisfiers arenoted, and poten-
tial positive satisfiers are suggested.
This matrix illustrates thebroad na-
ture of identity issues in Kosovo, and
while it clearly illustrates the gap be-
tween positiveand negative satisfiers, it
also reveals the close interdependence

between the identity needs of both
groups. Inlight of the intensified war of
1999 and the resultant refugee crisis, ad-
dressing theseidentity issuesmustbea
key component of any potentially suc-
cessful peacemakingeffort. The follow-
ing section will suggest methods of
supporting and attaining aregionalen-
vironment in which positive satisfiers
could be adopted by both parties—an
admittedly difficult, though necessary
task.

The Role of Regional
Reconstruction in Identity
Transformation

At first glance, the positive satisfiers

offered as options in the above matrix

appear tobe overly optimisticoridealis-
tic; this perceptionis due to the fact that
the conflict in Kosovo has been framed
solelyin terms of negative satisfiersand
zero-sum options for solong. It would,
however, be unreasonable to expect
positive satisfiers to replace negative
satisfiers in ashort period of time; many
of the proposed positive satisfierscould

be achieved only as the result of a

gradual and dedicated processof confi-

dencebuilding.

As peacemaking efforts continue
through thespringand summer 0f 1999,
there is an increasing realization that
peace and stability in Kosovo will only
be achieved if peace and stability are
secured in the Balkan regionasa whole.
There have been suggestions from sev-
eral corners for a regional rebuilding
effortbased on the use of conferences or
roundtables with Balkan and broader
European participation, focused onthe
eventualintegration of Kosovoand the
restof the Balkan regioninto anincreas-
ingly integrated Europe. Such an effort
could bemodelled after the Pact on Sta-
bility in Europe, which addressed post-
Cold War stability and security issues
in Central and Eastern Europe through
a series of regional roundtables.®

TheStability Pact (oftenreferred toas
the Balladur Plan) sought to increase
stability among countries with histories
of tenuousborder orethnic relationsby
promoting an atmosphere of coopera-
tion and “good neighbourliness.” A
two-fold approach was adopted. First,
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Table 1: Kosovo Identity Needs and Satisfiers Matrix

Identity Need Satisfiers Kosovan Albanians

Shared and Negative | -promulgation of myth n nationalism, with emphasis on
proud history - qf' na_ﬁon-state status
(Having) mcreasmgsuppctt: ”Greater Albama

. Posmve

-reconciliation efforts to complete the - co-development with Serbs, of Kosovan history that
mourning of past defeats; stopping the acknowledges a Serbian legacy as well as an
transgenerational transmission of chosen Albanian historical presence, and which is based on
trauma objective fact
- co-development, with Albanians, of a = increase of cultural and economic ties with
Kosovan history that acknowledges Serb Albanians in Albania, Macedonia, and other
lel!:end but is based on obiective fact recions
Collective group --P{eg@t;’qe__; | —stereotypmg of the ”o«ther" o - stereatypmg of the “other”
esteem | ~casting present day Kosovan _1bamar_|s - casting present day Serbs as “chetmks
(Being) . _as “Turks” bent on Serb oppression _the creation of Greater Serbia
Positive - promoting cultural exchange with other - promotion of cultural exchange with other regional
regional groups groups (especially Macedonians, who share similar
- improvement of esteem through the identity issues)
cultivation of a positive in!'l image (possibly - improvement of esteem through cultivation of a
through a series of regional roundtables) positive in!'l image (possibly through a series of
recional roundtables) .
Religion Negative | -fear of non-Orthodox religions | -new manifestations of Islamic con
(Having) »resmctwnsondmpiaysofnon- . . .
. Orthodox faith .
Positive -strengthening and encouragement of -encouragement of studies and practice of Islam as it
Orthodoxy without belittling non- pertains to the history of the region
Orthodox believers - cooperation with non-Muslim community leaders
-cooperation with non-Orthodox on superordinate goals
community leaders on superordinate
Zoals
Language Negative | -promotion of Serbian language by - linking of 1anguage issues to radical political
(Having) e restricting Albanian language education | forces
Positive - promotion of Serbian language through | - cultivation of the use ()f language in education
education, promotion of great Serbian and literature
writers and other cultural examples - promotion of bi-lingualism in ethnically mixed
- promotion of bi-lingualism in ethnically | areas
mixed areas
Self- Negative | - promotion of Serbian opportunity by - alliances with militant nationalist groups such ;
actualization . ;elu'mnatmg or prohibiting / Albamans an the KLA in Ixeu of 1egtt1mate representatzon
(Doing) | from segments of the workforce .
Positive - focus on economic rebuilding to - promotxon of educatton in recogntzed
provide more opportunities for all institutions
residents - focus on economic rebuilding to provide more
opportunities for all residents
Recognition  Negative -denying voice, political officeor -increased v:stbﬂtty of I(LA to attract int'l
(Doing) . expression to non-Serbs o | attention
. | -increased txaswamA}bamannahonahsts
Positive -int’l recognition through collaborative -continued willingness to work with int‘l
decision making efforts with non-Serbs organizations to bring relief to the region
-allow and encourage int'l NGOs to -commitment to peaceful means of resolution
brmg ald to the reglon to rebmlcl
Social interaction| ' attacks b - KLA development as pnmary Albanian
(Interacting) ' --param:htary groups civic/community organization

Positive
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-joint efforts to rebuild deteriorated
infrastructure and economy for all
residents

-joint efforts to rebuild deteriorated infrastructure and

economy for all residents
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bilateral and trilateral agreements be-
tween the targeted states were reaf-
firmed or developed and formally
registered asa part of the Pact. This con-
stituted the more traditional diplomatic
aspect of the Pact. Second, a series of
concrete and well-defined projects,
meant to foster improved relations be-
tween countries, wereidentified. These
projectsincluded borderinfrastructure
development (roads, bridges, telecom-
munications); cultural initiatives (eth-
nic minority rights support, bilingual
language training efforts, and jointly
developed history projects); economic
developmentefforts;and legal and envi-
ronmental projects. These cooperative
efforts werebased on thebelief that the
pursuit of superordinate goals toward
animproved regional future would help
to defuse historical animosities, and
usher in anew generation geared more
toward peaceful coexistence than tense
border sharing. The Pact was a truly
multinational effort, with support
participating states, the EU, and the
OSCE

A Stability Pact for the Balkans must
take identity issues into consideration
asa key component of regional stability
and security. While not a traditional
diplomatic policy goal, this addressal

of identity needs can be achieved; for’

example, as several of the above-noted
identity needs could be positively filled
through efforts at rebuilding the war-
ravaged Kosovo region. Individuals
seeking self-actualization, recognition,
and social interaction (especially
~ youth), could begin to find fulfilmentin
reconstruction efforts in rebuilding
bridges, schools, roads, and other com-
munity necessities, funded through a
regional development plan, rather than
through continued destruction. Espe-
cially for young unemployed men (of
whatever ethnic heritage), who can of-
ten gravitate toward militant national-
isticmovements to overcomefeelings of
alienation and disenfranchisement,
constructive pursuit of superordinate
goals could provide abeneficial identity
strengthening activity.

‘These identity needs could also be
fulfilled through increased and positive
interactions within the greater Euro-

- pean and broaden international com-

munity. Participation in programs
geared to secure entry (or re-entry) into
international organizations (I0s) such
as the OSCE, the Council of Europe, or
the EU, could provide national and re-
gional goals similar to the goal of the
Central and East European countries to
enter NATO or the EU. Participationin
these IOs would also take place under
more positive circumstances, sincecon-
struction rather than destruction would
be the primary goal. Establishment of a
regional organization, comprised of the
many states existing on the Balkan pe-

- ninsula could also serve as an outlet for
_ positive change and recognition.

The“having-focused” identity needs
of history, language, and religion will
be difficult to address positively,
especially inlight of the warfare, expul-
sions, and refugee crises of 1999. De-
spite the difficulty, they will have tobe
addressed if Kosovo is to contain a
multi-ethniccommunity. A regional sta-
bility pact would do well to look to past
successes to determine the best way to
address these cultural issues. For in-
stance, the Pact on Stability in Europe
contained several projects geared to-
wards cultural cooperation, including
language training (particularly in Esto-
nia and Latvia, with regard to the resi-
dent Russian populations); a history
commission geared towards reconcilia-
tion between Hungary and Romania;
and cooperative educational efforts be-
tween the Slovak Republic and several

otherregional countries. Other projects-

include planned studies on ethnic mi-
norities in Hungary, the Slovak Repub-
lic and other Central European states.
Theseefforts canbe reviewed toidentify
their strengths and weaknesses, and
then can be selectively applied to the
arduous task of building ethnically sta-
ble communities in Kosovo.

The OSCE’s past and presentexperi-
ence in promoting stable relations can
also provideamodel foridentity-fulfill-
ingeffortsinKosovo. The OSCEMission
toLatviahas dealtprimarily withissues
oflanguage, education, and related con-
cernsinapopulation struggling tocome
to terms with the sizable regional Rus-
sian community in its midst. The OSCE

High Commissioner on National Mi-
norities (HCNM) could play a role in
addressing ethnic identity issues in
Kosovo, as the HCNM has had experi-
ence in addressing similar issues in
Hungary, Romania, Kazakhstan, Alba-

. nda, and other countries. The Office for

Democratic Institutions and Human
Rights (ODIHR) could help support
identity issues in Kosovo through its
commitment to thehuman dimension of
regional security, promoting and sup-
portinghumanrights, civil society, and
rule of law over arbitrary, ethnically-
based orbiased practices. These efforts
couldbe pursued through the reinstate-
ment of an OSCE Mission to Kosovo
(disbanded in June 1993), working un-
deragreater framework forregional sta-
bility-building.

Addressal of the last identity issue
identified in thematrix, collective group
esteem, willin large part stem from the
successful attempts at positively fulfill-
ing the othersix identity needsnoted. A
sense of having some control over one’s
individual or group destiny, and of be-
longing to an environment in which
one’s present and future appears to be
safe and stable, will hinge on regional
developmentefforts. Inlight of the inten-
sity of the conflict in the past year, this
might seem impossible to some. But
again, without it, Kosovo cannot exist
as a stable multi-ethnic region. The re-
gional establishment of trust, confi-
dence, and justice will only be realized
through confidence-building meas-
ures, cooperative development efforts,
and—most difficult—through the fair
prosecution of war crimes. If achieved,
the positive satisfiers will provide fora
fulfilment of identity thatcould createa
foundation for shared power and re-
sponsibility in the region. If positive
satisfiers are not identified and pre-
served, the conflict will continue, possi-
bly ending only with the creation of an
“ethnically pure” region.

Concluding Remarks _

Galtung has noted that parties in con-
flictalready have arelationship; if there
wasnone, there would be no conflict. It

is precisely due to the long-standing
relationships and historic interactions
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of groups in Kosovo through the past
several centuries that this conflict is so
deep-rooted. In the wake of the
tragedies of 1999, there are a limited
number of unpalatable political
solutions:

1) the status quo, with continued Serb
domination of Kosovo within Yugo-
slavia (less likely since NATO's in-
volvement);

2) reinstated autonomy for Kosovo,
possibly through the elevation of
Kosovo's status within Yugoslavia
to that of a republic, so that Serbia,
Montenegro, and Kosovo become
equal players within the nation (an
increasingly unlikely solution as
Kosovo Albanian distrust of Bel-
grade grows); or

3) the establishment of an independent
Kosovan state, through partition
contingent upon the defeat of Bel-
grade (a potentially destabilizing
regional exercise in redrawing
maps).

Regardless of which of these solu-
tions is ultimately implemented, the
key issues of identity will remain and
must be addressed through a broader
program. A Stability Pact for the
Balkanssupported by the European and
wider international community,
dedicated to the attainment of long-
term goals, and adhering to a policy of
long-term involvement other than
short-term  superficial achievements-
would go a long way toward rebuilding
the physical, tangible infrastructure of
the region, as well as addressing
important issues of identity. However,
it will be important to recognize that,
while roads and bridges can rebuilt in a
matter of months, identity issues take
time and

commitment, are achieved through
gradual confidence building, and are
ultimately successful only after a gen-
eration becomes accustomed to peace-
ful coexistence. Unless an ethnically
pure Kosovo is established-a scenario
only attainable through significant
bloodshed and population transferthere
will continue to be a conflicting set of
identity needs held by both parties that
must be addressed. Whether these
needs are met through negative or
through positive means will be vital to
regional security and stability. 11

Notes

1. For a review of human needs theory, see
Conflict: Human Needs Theory, edited by
John Burton (New York: St. Martin's Press,
1990).

2. Rich Rubenstein, "Basic Human Needs
Theory: Beyond Natural Law," in Conflict:-
Human Needs Theory, edited by John Burton
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Moving From Crisis Reaction to Crisis Response:
A Six-Point Non-Violent Alternative to the Bombing Campaign

Abstract

In this paper, the author argues that
NATO’s decision to bomb Yugoslavia
wasand is short-sighted. Citing alack of
historical awareness on the part of West-
ern decision makers, he relies heavily on
the work of psychodynamics theorist
Joseph Montville in proposing that a
better understanding of “the mind of
Serbia” would lead us to recognize the
folly of our strategy. More specifically,
the author contends that our bombing is
but part of a cycle that is bound to spawn
new rounds of aggression. The author
alsoarticulates six key components ofan
alternative approach. Here, he attempts
toaddress the question of how we might
usenon-violent means toprevent the loss
of life in the short term and, at the same
time, begin the task of building a sustain-
able, long-term peace.

Résumé

Dans cet article, I'auteur présente une

argumentation selon laquelle la décision -

del’OTAN de bombarder la Yougoslavie
fut, et reste, une décision a courte vue.
Citant en exemple le manque patent de
conscience historique des décideurs occi-
dentaux, il s’appuie sur les travaux du
théoricien de la psychodynamique Jo-
seph Montville pour suggérer qu’une
meilleure compréhension de 1'esprit
serbe nous meénerait 3 comprendre la
complete ineptie de notrestratégie. Plus
spécifiquement, I'auteur démontre que ce
bombardement n’est riend’autre qu'un
moment a l'intérieur d'un cycle qui en-
trainerairrémédiablement une nouvelle
spirale d’agressions. L'auteur articule

David Dyck is a M.A. candidate in conflict
resolution studies at Eastern Mennonite
University’s Conflict Transformation Program
in Harrisonburg, Virginia. He is currently
employed as the Project Coordinator for Circles
of Support and Accountability (CSA) in
Winnipeg, Manitoba.

David Dyck

aussi les six éléments d'une approche
alternativedu probléme. I1s’efforceicide
répondred la question suivante: comment

arriver & utiliser des moyens non-vio- .

lents pour prévenir les pertes de vie a
court terme, et, dans leméme mouvement,
comment amorcer la tiche de reconstruc-
tion a long terme d’une paix viable?

Introduction

There are many reasons to question our
nation’s participation in the NATO-led
bombing campaign against Yugosla-
via. Despite therhetoric tothecontrary,
there were and are other options that
make more sense. Beyond the many se-
rious moral questions that can and
should be raised regarding our reacting
to violence with much more massive
amounts of violence, itis clear that our
response has alsobeen strategically in-
effective. Atthe time of this writing, some
800,000 refugees havebeen forced out of
Kosovo, and many will never return to
homes that are now destroyed. While
we do not have exact figures, it is also
clear that thousands of civilians and
military personnel have been killed in
both Serbia and Kosovo, the majority by
NATObombs (Fairness & Accuracy in
Reporting List Serve, 1999).

At the same time, the reasoning that’

suggests it is always our obligation to
allow another “sovereign nation” todo
as it pleases within its borders is also
disturbing. Surely there is something
wecandoother than either washing our
hands of moral responsibility through
legalism, or wading in as the violent
arbiter.

Understanding the Mind of Serbia

Shortly after the bombing began, Cana-
dian newspapers carried stories about
protests against NATO’s actions by
Canadians of Serbian origin and their
supporters. The protesters vented their
outrage at the thought of their tax do}-
lars being used to bomb relatives and

friendsin theirhome country, and chal-
lenged the Western media’s portrayal of
their people as wantonly aggressive.

Some of their signs and placards
were particularly memorable. One of
them I recall read: “Hitler-1939,
Clinton-1999,” and juxtaposed the pro-
files of the two leaders. Another stated
“NAZI-1939, NATO-1999,” complete
with a version of theNATOlogo, altered
slightly to closely resemble the swastika
which appeared on the othersideof the
placard.

For those to whom such signs make
no sense, a window of understanding
may be available in the analysis of
Joseph Montville,apeace-building theo-

-ristand psychologist whose paper “Rec-

onciliation as Realpolitik” contains an
excellent section on the situation in
Kosovo. Penned prior to current explo-
siveevents, Montville’s words now ap-
pear chillingly prophetic. The author
reaches a level of analysis much deeper
than that of current media sound bites.
Inasectionentitled “Understanding the
Mind of Serbia,” Montville writes:
On June 28, 1989, Milosevic returned
to Kosovo to celebrate the 600th an-
niversary of Serbia’s national day
which, ironically, marks the defeat of
Serb forces by the Ottoman army at
the Battle of Kosovo ... “Six centuries
ago,” Milosevic said, “Serbia de-
fended itself on Kosovo, but it also
defended Europe. She found herself
on the ramparts for the defense of
European culture, religion, and Euro-
peansociety asawhole.” TheSerbian
epic poem declares, “Whoever is a
Serb and of Serbian blood and comes
not to fight at Kosovo ... Let nothing
grow fromhishand ... until hisname
is extinguished forever.” Thus
Kosovo represents for modern Serbs
not only the signature event in the
establishment of national identity,
but also a gift for which Europe
shows no gratitude.
Psychologically, there is a direct link
between the pro-Nazi Croatian Ustashe

26

Refuge, Vol. 18, No. 3 (August 1999)

© David Dyck, 1999. This open-access work is licensed under a Creative Commons Attribution-NonCommercial 4.0 International
License, which permits use, reproduction and distribution in any medium for non-commercial purposes, provided the original author(s)
are credited and the original publication in Refuge: Canada’s Journal on Refugees is cited.



genocide which killed hundreds of thou-

sands of Serbs during World War 11, and

the loss at Kosovo, five centuries earlier.

In each case, the Serbs perceived Eu-

rope as indifferent to their sacrifices.

And each case nourished the pro-

found sense of victimhood which tells

Serbs that the world cares nothing

about their well-being, sacrifices, and

losses.

Thus, even as piecemeal deals are
worked outby international negotia-
tors between Serbia and its enemies
in the current Yugoslav tragedy, the
“Kosovo complex” retains the
power to explode into a much more
dangerous Balkan war... Any strategy
which aims to resolve the Balkan conflict
onceand forall, must, ironically, focuson
aggressive and, yes, genocidal Serbia’s
powerful sense of historic victimhood. To
neglect it is to keep the time bomb
ticking. (Emphasis mine, Montville,
12-14,, unpublished paper—seebib-
liography.)

Indeed, the time-bomb appears to
haveexploded. Formany of us, thelinks
that some Serbian-Canadian protesters
have been making between NATO’s
actions and that of Nazi Germany seem,
at best, “stretching” things consider-
ably and, at worst, downright ridicu-
lous. Montville’s interpretation,
however, suggests that such responses
may be less outrageous than we-might
initially be inclined to think. For he
shows us that they arenot, firstly, about
rational analysis but about profound
psychological, spiritual, and emotional
woundedness related to very real and
overwhelming historic experiences of
injustice and deep trauma. This is pre-
cisely why the author concludes that
attempts to deal with these situations
through a heavy reliance on rational
dialogue, boundary shifting, and the
threat of force will only exacerbate the
problem.

Six Practical Alternative
Responses to a Complex,
Long-Term Problem

So, what can be done in response to a
situation which is apparently much
more complicated than we have been
led tobelieve? I would like to suggesta
number of alternatives to the course we
have pursued thus far.

1) In an on-going way, we must
provide better training for
diplomats in effective listening
skills and in understanding the

_historical context of co-Eﬂict.

Montville suggests that government
diplomats mustbe trained tobetter un-
derstand the dynamics of historical
victimization if they are to serve mean-
ingfully in the various roles of peace-
building. More specifically, the author
suggests that government representa-
tives must become better skilled in the
arts of listening, offering acknowledge-
ment and, where appropriate, repara-
tion. Nations and ethnic groups mustbe
helped toname and grieve their losses.
The first step towards allowing this to
happen involves acknowledging that
something happened—that, for exam-
ple, Serbia has repeatedly been the vic-
tim of horrific aggression and that the
West has, in the not-so-distant past,
stood by and allowed it to happen
(Montville).

2) In an on-going way, we must

develop a better understanding

of the role of perceived

injustice and of the symbolic

dimensions of conflict.

In addition, political leaders and nego-
tiators must come to take moreseriously
the critical role that symbol, ritual, and
narrativemustplay in this healing proc-
ess. As suggested earlier, complex con-
flict is very often not primarily about
that which it may initially appear to be
about. (For example, “How much
square footage of Kosovo would satisfy
Milosevic?” is the wrong question.)
Indeed, some peace-building practi-
tioners have suggested that violence
such as that which is taking place in
Kosovois rooted in fundamentally dif-
fering worldviews—different stories
about the very nature of the universe
(Docherty 1996).

While we will probably never change
the reality of this diversity (and would
notwantto!), conflictresolution theorist
Jayne Docherty has suggested that a
deeper order of transformation is acces-
sible through giving more attention to
themyths, legends, and symbols which

shape a people (Docherty 1996). With
Montville and others, she encourages
negotiators tolearn how totap intoand
give greater respect to these “soft” ele-
ments, to finally understand thata par-
ty’s need for recognition often
outweighs its concern for the “hard”
material questions which usually re-
ceive the bulk of diplomatic attention
(Montville; Volcan 1990).

On the simplest of levels, this analy-
sis resonates with my experience as a
mediator in the victim-offender media-
tion room. Here, victims are usually
moreconcerned thatthe offenderunder-
stand their experience and take mean-
ingful, often symbolic, steps toward
responsibility, than they are about fi-
nancial compensation forlosses. To this
end, Howard Zehr has recently sug-
gested that “most violence, perhaps
much crime, originates from perceived
harms and injustices that are not ad-
equately addressed” (Zehr 1999).Is the
same not likely true of the criminal acts
of Serbia and Milosevicin Kosovo?If so,
do we not simply continue to feed the
cycle with our own acts of violence
against Yugoslavia? Sowhat should we
do right now?

3) In the immediate term, we
should stop the bombing and
offer our “contrition.”

Discussing the Israeli-Palestinian con-
flict, Cynthia Ozick has suggested that:

What is required ... as an element of
realpolitik is an understanding that
mutual contrition, even more than
theresolution of issues of acreage and
border patrols, must be the next step

in the peace process ... Hard-headed

politicos will no doubt scoff at the

notion of mutual contrition as a way

of enhancing the negotiations. They

will think it too soft a proposal,

smacking of useless high ground,
unserious, devoid of pragmatism.

But no way ... can be more serious,

more allied to truth-telling, more ef-

fective and more profoundly practi-

cal (Montville, 26).

To this end, in the immediate situa-
tion, NATO could provide a powerful
exampleand potentially setusallon the
long road to recovery and peace by ac-
knowledging that wehavemadeamis-
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take in using violent threats and acts as
a means of pursuing peace. We could
. immediately cease our violence and,
instead, offer remorse for themany peo-
ple we have killed in our misguided
bombing campaign. We could extend a
particular offer of remorse for themany
innocent civilians we have maimed or
killed and for the untold suffering that
will yet result from themassive destruc-
tion wehave rained on Yugoslavia. We
could offer full and meaningful com-
pensation to Yugoslavia for losses in-
flicted and enact symbolic, public
displays of repentance and cleansing.
Relief and development agencies of all
kinds could show leadership in this
regard by choosing tosend shipments of
practical aid to the suffering people of
bothKosovoand Serbia.

But doesn’t Yugoslavian capitula-
tion to all our demands, which we are
assured is imminent, vindicate our ag-
gressive approach? Would not a deci-
sion to cease bombing and apologize,
then, have been strategically counter-
productive when Milosevic is about to
finally acknowledge the error of his
ways?

The media watchdog organization,
Fairness and Accuracy in Reporting,
tells a differentstory. They suggest that
it is NATO, and not Belgrade, which
significantly altered its demands in the
last ten weeks of thebombing campaign.
Furthermore, they contend that the
Western media’s portrayal of Serbia’s
“surrender” in the face of our “effective”
bombing represents nothing more than
ourattempt toextricate ourselvesfroma
horrendous situation of our own mak-
ing without acknowledging our folly.
They argue thatthebombing has, in fact,
accomplished very little and that halt-
ing it, therefore, would have threatened
very little whilebringing anend tomuch
unnecessary carnage (Fairness and
Accuracy inReporting List Serve 1999).

Regardless of how one assesses these
differing viewpoints, one thing remains
clear: any “peace” which isbuilt on the
foundation of remorselessly pounding
a small nation for 75 days is sure to be
fragile in the long-term. In this sense
then, even at this late stage, an honest
acknowledgement of our poor judge-

ment in ever commencing such a cam-
paign would serveourlong-rangeinter-
ests better than any deals we have
settled on through continued aggres-
sion and elaborate attempts to justify
our actions.

4) In the immediate term, we
must stand by those who suffer
oppression in non-violent
ways. ’

But what about the people of Kosovo?

Doesn’tabandoning thebombing mean

abandoning the Kosovar Albanian peo-

ple to the Serbian campaign of ethnic
cleansing? It need not mean that. It
could mean, rather, thatatthesame time
as we offer remorse for our choice to re-
sort to war, we re-state our resolve to
stand by suffering peopleeverywhere.

In the current situation of Yugosla-
via, this mightentail gathering together
aforceof individuals whoare trained in
the skills of non-violent intervention
and accompaniment. This implies our
risking our own lives to stand by those
whoare atrisk of losing theirs. Organi-
zations such as Peace Brigades Interna-
tional, among others from the NGO
community, could hold emergency
training in this regard. While this re-
sponse may seem a little unrealistic to
many, theorist Gene Sharpe and others
have written persuasively on the past
and potential future effectiveness of
non-violent, civilian-based defense
forces (Sharp 1990; Wink 1992). A simi-
larstand-by contingentcould be trained
and called upon by the world commu-
nity in especially acute crisis situations,
such as the one we are now facing in

Kosovo. ‘

5) In the long-term, we must
invest in peace before the
advent of crises.

While it might be difficult to instantly

mobilize the kind of force Sharp de-

scribes, we would do well to remember
that the seeds of the current crisis were
sown long ago in our collective neglect
to prepare for peace. Joseph Campbell,
of the Mediation Network in Northern

Ireland, remarked inaspeech delivered

in Harrisonburg, Virginia, in the fall of

1997, that if we invested even a tenth of

the resources we currently devote to
preparing for and waging war in pre-
paring for and waging peace, we would
quickly see a remarkable downturn in
globalviolence. Whatif, forexample, we
spentas much energy training non-vio-
lent interventionists/activists, concili-
ators, and mediators as we do training
foot soldiers, military strategists, and
creating military hardware? With so
many leading Western nations (espe-
cially the United Kingdom and the
United States) continuing tobe soheav-
ily invested in the global arms trade,
however, itis admittedly hard toimag-
ine such a turn of events.

6) Putting it all together—we
must invest in a “middle-out”
strategy of peace-building.

Finally, beyond theimmediate avenues

of ceasing ourbombing; offering amean-

ingful apology and rebuilding assist-
ance; and training and deploying
people skilled in conflict analysis,
worldview dialogue, and non-violent
intervention, Iwould alsolike tosuggest

John Paul Lederach’s long-term strat-

egy of relational investment (Lederach

1997). Lederach has written persua-

sively on theimportance of responding

in the immediate context in such a way
astocontribute to the long-term realiza-
tion of our vision for a peaceful world.

He suggests that we resist the urge of

“knee-jerk” reactions to situations like

the onein Kosovo, and instead begin to

think in terms of generational goals.

That is, we must ask what can be done

now inKosovo/Yugoslavia, so that the

grandchildren and great-grandchil-
dren of the current generation are more
likely tobe able tolive in peace. Wemust
become “crisis responsive” rather than

“crisis reactive” (Lederach 1997).

To this end, Lederach calls for a shift
from “top-down” approaches to peace-
building, wherein we focus the bulk of
ourenergy atthe level of elite leadership
(i.e., the Milosevices and top aides at
Rambuillet), to a “middle-out” ap-
proach, wherein individuals who have
connections toboth the grass-roots and
the elite levelsbecome the focus. These
persons are then given training in the
skills and concepts of building a sus-

28

Refuge, Vol. 18, No. 3 (August 1999)

© David Dyck, 1999. This open-access work is licensed under a Creative Commons Attribution-NonCommercial 4.0 International

License, which permits use, reproduction and distribution in any medium for non-commercial purposes, provided the original author(s)

are credited and the original publication in Refuge: Canada’s Journal on Refugees is cited.
1



12.
tainable peace and, most vitally, are

brought together to build relationships
with their counterparts from other com-
munities.

Ideally, these would be individuals
who can articulate the historic grievances
of their communities, but who are
motivated to avoid bloodshed and able to
truly hear about and understand the
experiences of others. Furthermore, it is
best to locate those who have cross-cut-
ting ties-people who already have some
connections with their counterparts in
other communities, and yet retain a large
measure of trust and credibility in their
own. Having worked extensively in the
Basque region of Spain, in Northern
Ireland, in Nicaragua and the Philippines,
among other tom regions, Lederach
contends that such "strategic" people of
immense peace-building potential exist in
all conflicted communities (Lederach
1997).

Conclusion

As | think about the current problems of
Kosovo,lrecalla young Serbian woman
with whom 1 travelled and worked
January of 1995. A young doctor in
training (she was 21 years old at the
time), Sladja had lived in Belgrade during
the war of the early 1990s and had
endured the suffering that comes with the
unexpected death ofloved ones. One of
the most important things she helped me
to re-understand was that things are
inevitably more complex than they seem
on the surface. More specifically, as a
Serbian who did not agree with the ac-
tions of her government but who also felt
resentment and anger at the Westfor our
one-dimensional portrayal of her country,
she showed me that there were thinking,
well-motivated Serbians who, for good
reasons, feel misunderstood and alone.
Indeed, Montville's description of a
Serbian sense of "awesome loneliness"
fits well with my memories of Sladja’ s
attempts to describe the way she and her
compatriots felt (Montville, 14).

In conclusion, if we hope to contribute
to the establishment of long-term peace in
places like Kosovo, we must learn to
build bridges to people like Sladja, rather
than bomb bridges in the

Refuge, VoL 18, No.3 (August 1999)

hopes of a "quick-fix" solution. This will
mean foregoing the immediate, if
somewhat myopic, satisfaction of" doing
something to the bad guys" in favour of
an approach that requires self-discipline,
reflection, and sustained commitment.
While such commitment is admit-
tedlya "tough sell,” I would argue, with
Lederach and others, that this is a large
part of what is required for the world
community to respond more effectively
to humanitarian crises such as the one we
are currently facing in Kosovo (Lederach
1997; Dugan 1996). The global
humanitarian relief and development
community would therefore do well to
consider how we might help to bring

about such an overall change in
understanding and approach .ee
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Sexual Violence and the Crisis in Kosovo

Abstract

In this article the author discusses the
escalation of sexual violence in Kosovo
that has affected refugees before, during
and after their flight from that region.
The response of the United Nations and
humanitarian organizations to the re-
portsand the reality of sexual violenceis
examined, as are the constraints and
problems encountered by these institu-
tions in formulating a coordinated and
effective response to sexual violence.

Résumé

Dans cet article ' auteureabordela ques-
tion de l'escalade de la violence sexuelle
au Kosovo, et son effet sur les réfugiés
avant, pendant, et apres leur exode de
cette région. La réponse des Nations
Unies et des organisations humanitaires
a la réalité de la violence sexuelle et aux
rapports faits @ son sujet est examinée.
On étudieaussi les contraintes et les pro-
blemes rencontrées par ces institutions
dans la formulation d’un effort coor-
donné et d’une réponse efficace face a la
violence sexuelle. ’

A furyunseenin Europesince World
War II has been unleashed in
‘Kosovo. Executions, rape, torture,
torched houses, erased identifica-
tion, stolen property—It is a litany
repeated over and over again.!
The current crisis in Kosovo is in many
ways reminiscent of the recent conflict
in Bosnia-Herzegovina. The policy of
“ethnic cleansing,” accomplished
through murder, forcible deportation,
torture and terror, is once again the fo-
cusof world attention. Themassive refu-
gee crisis spawned by the ethnic
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cleansing policies of the Serbsin Kosovo
against ethnic Albanians has tested the
flexibility, resources and political will
of humanitarian organizations, donor
nations, and nations of asylum. As in
Bosnia-Herzegovina, the problem of
sexual violence remains a disturbing
undercurrent of the Kosovo crisis—af-
fecting victims before, during and after
flight from Kosovo itself. As the crisis
has unfolded, reports of séxual violence
against ethnic Albanian women have
increased.?

The United Nations High Commis-

* siononRefugees (UNHCR)has pointed

out the relationship between conflict,
refugee crises, and sexual violence:

During war and armed conflict, vio-
lations of human rights and gender-
based violence increase dramatically.
Gender-based violence and persecu-
tion are often adopted as tactics of
war and terrorism; indeed, recent
history has all-too-often seen sexual
violence and rape used deliberately
and strategically as a weapon of war.
Sadly, this kind of abuse can follow a
refugee woman throughout her life
as a refugee.?

Revelations concerning widespread
use of rape and forced impregnation as
instruments of ethnic cleansing in
Bosnia-Herzegovinachallenged thein-
ternational community to redefine war
crimes and crimes against humanity to
include sexual violence. Indeed, signifi-
cant contributions of scholars, experts
and other practitioners, combined with

- the increasingly vocal and competent

advocacy of women’s and humanrights
groups, haveled to widespread recogni-
tion that sexual violence must not be
tolerated in either internal or interna-
tional conflict.* Louise Arbour, outgo-
ing prosecutor for the International
Criminal Tribunals for the former Yugo-
slavia (ICTY) and Rwanda (ICTR), has
been a tireless advocate for the estab-
lishment of legal standards concerning
sexual violencein international law. Re-

sponding totherecentjudgementof the
ICTR in The Prosecutor v. Jean-Paul
Akayesu (1998), which represents the
first conviction of genocide as a crime
under International Law and which
explicitly includes rape as an instru-
mentof genocide, Justice Arbourstated:
Thejudgement is truly remarkablein
itsbreadth and vision, aswellasinthe
detailed legal analysis on many is-
sues that will be critical to the future
of both the ICTR and ICTY, in par-
ticular with respect to the law of
sexual violence.’

Mary Robinson, United Nations
High Commissioner for Human Rights,
and Sadako Ogata, United Nations
High Commissioner for Refugees, have
both highlighted the special human
rights and security concerns of womien
as civilian targets in internal conflict
and as refugees.5

As the conflict in Kosovo has esca-
lated, reports of incidences involving
sexual violence have increased. Al-
though at the time of this writing the
exact extent of sexual violence, and in
particularits relationship to systematic
policies of ethnic cleansing, is not
known, itisclear thatrapeis onceagain
being used as a tool of intimidation,
torture, and terror. As was the case in
Bosnia-Herzegovina, women are raped
notjust to humiliate and subjugate, but
also to accomplish political ends—
to make it less likely that they will
ever want to return to their homes.” In
April 1999, Mrs. Dominique Serrano
Fitamant, ajpsychology consultant spe-
cializing insexual violence and trauma
counselling, was dispatched by the
United Nations Population Fund
(UNFP) to undertake an assessment
mission concerning sexual violence in
the Kosovo crisis. The objective of the
mission was toinvestigateincreasingly
widely reported allegations of rape
among the Kosovarrefugees, todeline-
ate the target population, and to pro-
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pose an appropriate plan of action to
care for victims.®
The report acknowledged that the
phenomenon of sexual violence seemed
tobe escalating; the increase seemed to
correspond to the first week after
NATO’s initial bombings. The report
~ stated that:
new women arriving from Kosovo
indicate that the violence is increas-
ing. According to the interviews, it
seems that the phenomenon, and in
particular the abduction of groups of
women, is more and more preva-
lent?

Some of the women refugees inter-
viewed by the UNFPA team described
acts of extremebrutality.

In Berlenitz, women told of soldiers

separating the men from the others

.. the torturers sharpened their
knives in front of the women and
terrorized children. They then cut
open the stomachs of many pregnant
women and skewered the fetus on
their blades.1®

When asked to interpret the signifi-
cance of sexual violence in Kosovo, two
interpretations could bedrawn from the
results of theinterviews. Thefirstrelated
to the idea of “plunder,” in which men
at various checkpoints in Kosovo de-
manded payment in money and/or
jewelry, and then sexually violated cho-
sen victims. Some of theindividual tes-
timonies mentioned that it was possible
that former prisoners and other crimi-
nal offenders were being hastily
introduced into the army as recruits, re-
sulting in increased criminal behaviour
in the ranks of the armed forces. The
second interpretation by victims and
witnesses related to

rape as a ‘concrete manifestation’ of
the profound hate which the Serbians
feel toward the Kosovars. They felt
this to be true in the cases of the ab-
duction of groups of women, collec-
tive and repetitive rapes, sexual
torture, and imprisonment.!!

The report highlighted in a system-
aticway some of the difficultiesin deal-
ing with problems of sexual violence.
Among the constraints enumerated by
the mission were the general crisis envi-
ronment, the lack of information, and

the lack of sensitivity on the part of aid
workers frombothIGO’sand NGO’s to
issues of sexual violence—especially, it
seemed, individual psychological
defense mechanisms of the humanitar-
ian personnel in dealing with rape.1?

Thereportemphasized theneed fora
coordinated approach to the problem of
sexual violencein the Kosovocrisis. The
team identified about 15 organizations
that were developing projects for trau-
matized persons, and called for coordi-
nated long-term strategies for dealing
with victims. It specified the need, for
example, for follow-up work on preg-
nant women who had been raped, chil-
drenbornof rape, and the reintegration
of victims into their families and com-
munities. It recognized thatmany cases
of rape would go unreported, due to
cultural values concerning sexual vio-
lence and the stigmatization of victims.
In addition, the report suggested that
incidences of rape might only become
apparent when the women actually
gave birth as a result of impregnation
during rape.

Many Kosovar réfugee families

stated thatitwasimpossible forthem

to keep a baby that was the result of

a rape, even if the woman did not

necessarily want to have an abortion.

In this way a violated woman would

be able to reintegrate into her family

although the newborn baby would

not be accepted. We should then ex-

pecttoeneounteralargenumberof

abandoned babies in the months to

come.?

This report was groundbreaking in
itsattempt to document, through inter-
views, incidences of sexual violence in
Kosovo, and to suggest a coordinated
program of action to deal with the con-
sequences of this violence. In fact, in
recent years several humanitarian or-
ganizations have developed guidelines
on dealing with sexual violence, and
are seeking to apply them in this mas-
sive and chaotic current crisis. For ex-
ample, the United Nations High
Commission onRefugees (UNHCR) has
developed a detailed plan of action en-
titled “Sexual Violence Against Refu-
gees: Guidelines on Prevention and
Response.”’ In this policy paper, the

acutenature of crimes of sexual violence
isacknowledged.

Sexual violence against refugees is
widespread. Women and young
girls—and less frequently, men and
boys—are vulnerable to attack both
during their flight and while in exile.
They are vulnerable from many
quarters and in every case, the physi-
cal and psychological trauma that re-
sults can only add to the pain of
displacement and the bitterness of
exile.!®

Sexual violence, it notes, is fre-
quently underreported. The policy pa-
peremphasizes that “sexual violencein
the country of origin may haveapolitical
motive, forexample, wheremassrape of
populations is used to dominate, con-
troland/or uproot, or where sexual tor-
tureisused asamethod of interrogation.
Sometimes sexual violence is used as a
weapon of warfare, to humiliate or
cause thedisintegration of anothercom-
munity, as a part of “ethnic cleans-

”16

The United Nations World Health
Organization has also developed mate-
rials to guide practitioners in dealing
withsexual violence. A recent reportby
WHO also acknowledges the reluc-
tance of victims of sexual violence to
report such incidents and/or to seek
help:

Both the physical and psychological

impact of gender-based and sexual

violence during armed conflict and
displacement canbe compounded by
thevictimsbeing unable ... orunwill-
ing (due to feelings of shame or fears

of reprisals) to seek assistance in the

immediate aftermath of the attack.’”

- Oneofthemostcontroversial aspects
concerning appropnate responses by
humanitarian agencies to victims of
rape in Kosovo concerns the use of the
“morning after pill,” which some or-
ganizations have made available to
rape victims, and abortion. The Vatican
opposes abortion and the use of the
“morning after pill” by victims of sexual
assault. According to Elio Sgreecia, an
advisor to the Pope, “We must distin-
guish between the act of violence and
the reality of new human beings who
had no control over how their livesbe- -
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gan.”18 A gspokesperson for UNFP re-

sponded that:
To suggest that a woman who has
lost her home and members of her
family and then been subjected to

" rape, and become pregnant as a re-
sult, should be denied access to a
product which is legal and available
in her country and in Albania is
absurd.’

The controversy escalated, leading
family planning groups such as the In-
ternational Planned Parenthood Fed-
eration (IPPF) tocondemn the Vatican’s
“apparent indifference to human suf-
fering.”20 Some opponents of the Vati-
can’s position called for areview of the
status of the Holy See in the United
Nations.

Of additional concern have been re-
ports of human traffickers exploiting
refugee women in Albania. Mrs. Ogata
has pointed out that such trafficking
is a “serious threat,” and that “this
phenomenon will increase if it is not
addressed more forcefully, and immedi-
ately.”?! Because refugee populations
are frequently comprised of unaccom-
panied women and young girls, these
groups are often targeted for exploita-
tion. '

The situation concerning sexual vio-
lence in Kosovo seems to be growing
ever more serious. Trends in Interna-
tional Law pointto anincreasing recog-
nition of the severity of thesecrimes and
anincreasing willingness on the part of
the international community to pros-
ecute them. 2 Whether ornot the crimes
concerning sexual violence now being
reported in Kosovo will be prosecuted
remains to be seen. Humanitarian or-
ganizations, which are attempting to
cope with the realities of the crisis in
Kosovo, are only beginning to grapple
with the need for a coordinated ap-
proach to this problem.? Under very
adverse conditions, information (and
possible evidence) is being accumu-
lated. It appears that a genuine attempt
is being made to sensitize the interna-
tional community to issues concerning
sexual violence. However, itis clear that
much must stillbe undertaken to equip
humanitarian agencies to deal with this
tragedy, which could achieve monu-

mental proportions, and to rally the
personnel and resources that will be
needed to confront this problem—
which canbe sodevastating to persons,
families, and communities. &
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The Dangers of “Safe Havens” for Kosovo

Abstract

Safe havens have been suggested as a
means of providing protection and hu-
manitarian assistance inside Kosovo.
The track record on safe havens, however,
suggests that they might not be as effec-
tive as they are touted to be. In fact, safe
havens in Northern Iraq, Bosnia, and
Rwanda lured displaced people into ar-
eas withafalse senseof security, without
actually keeping them from harm’s way.
Thus, the author concludes that in the
absence of truly neutral safe havens cre-
ated with the consent of all parties to a
conflict, so-called safe havens representa
half-measure that serve to preclude
would-be refugees from seeking asylum
outside their country, while holding
them in areas where the sovereignty of the
government seeking to persecute them
has not fundamentally been challenged.

Résumé

Les refuges temporaiies ont été mis de
Vavant comme moyen pour pourvoir
protection et assistance humanitaire a

Vintérieur du Kosovo. Ledossierréeldes

refuges temporaires laisse cependant a
conclurequ’ils nesont probablement pas
aussiefficaces que voulu. Defait les refu-
ges temporaires du nord de I'Irak, de la
Bosnie, et du Rwanda ont attiré les per-
sonnes déplacées dans des zones n'assu-
rant qu’une illusion de sécurité, et cela
sans leur épargner les dangers de la
guerre. L'auteur conclut donca laréalité
effectivedel’absence d'refuges temporai-
resvéritablement neutres, parce que cons-
titués avec l'accord des deux parties en
conflit. Cet état defaita pour conséquence
que les soi-disant refuges temporaires
représentent unedemi-mesurequinesert
qu’a empécher des réfugiés potentiels de
chercher abri hors de leur pays. On les
parqueplutdt dans des zones oii la souve-

Bill Frelick is Senior Policy Analyst, U.S.
Committeefor Refugees.

Bill Frelick

raineté du gouvernement qui cherche

les persécuter n’a pas été fondamentale-
ment remise en question.

Although the highly visible mass exo-
dus of refugees out of Kosovo has
quickly drawn the world’s attention,
comparable numbers have been dis-
placed inside Kosovo, out of the view of
the world public. These are the most
vulnerable: hungry, often without shel-
ter, hiding from Serb forces intent on
hunting them down and expelling them
orworse. They are out of thereach of the
humanitarian arms of the international
community. No one is there to monitor
their safety. No one is there to deliver
food and humanitarian aid. In the ab-
sence of a military rescue, some have
called for the creation of a safe haven
inside Kosovo where the displaced
could seek food and shelter.!

At first blush, the safe haven idea
looks attractive: Keep people within
their own country (easing theburdenon
host countries such as Macedonia and
Albania, themselves economically and
politically fragile); insist on citizens’
right to remain (thus opposing ethnic
cleansing); and guarantee their safety
where they are (a more limited military
objective than removing all Serb mili-
tary and police forces from Kosovo). In
practice, however, safe havenshavenot
lived up to their name.

Safe havens have been tried during
each of the major post-Cold War mass
refugeeexoduses: northernlIrag;eastern
Bosnia; and southwestern Rwanda.

Unfortunately, theseexamples provide -

littlein the way of amodel that the inter-
national community would want to
replicate in Kosovo. Safe zones have
compromised therightof people fleeing
persecution to seek asylum outside their
countries and, sooner or later, have put
the very lives of those people whose
safety theinternational community had
guaranteed in grave danger.

Thefirstand, relativelyspeaking, the
most successful of the safe havens was
Operation Provide Comfort for the
KurdsinnorthernIraq.2 Asamodel for
Kosovo, however, Operation Provide
Comfort is flawed in a number of re-
8| .
First, theKurdsinnorthernIraqwere
unwelcome in neighbouring Turkey
and Iran, and therefore essentially had
nowhere to flee. That is not the case for
the ethnic Albanians of Kosovo. Al-
thoughMacedoniahas clased itsborder
and pushed back refugees, Albaniahas
welcomed the refugees, and set no limit
on thenumberitis willingtohost. Alba-
nia needs massive assistance to make
good on its offer, but the door is open.

Second, in 1991, Saddam Hussein
was already beaten by coalition forces
atthe time the safehaven was declared.
Hewasinno position toresist,and coa-
lition ground troops did not have to
fight theirway intonorthernIraq. Atthe

. time of writing, Milosevic was stillina

strong position, and his troops werenot
likely toleave Kosovo without a fight.

Third, the part of Iraq that was desig-
nated as the safearea coincided with the
territory where the Kurdswere already
concentrated and which they aspired to
control. It would be comparable to de-
claring all of Kosovo, where ethnic Al-
banians comprised more than 90
percentof the population before the con-
flict, asasafehaven. Prior toMilosevic’s
defeat, if the international community
setits sights on defending only a patch
of Kosovan territory as ahaven for per-
secuted civilians, this would likely be
taken to signal its willingness to con-
cede control of therestof Kosovo toSerb
forces and, in effect, give the greenlight
to cleansing those areas of their ethnic
Albanian population.

Finally, Operation Provide Comfort
never challenged Saddam Hussein’s
underlying sovereign claims to north-
ern Iraq, and, in 1996, did nothing to
stop his forces from penetrating theen- .
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clave and kidnapping and killing
scores of people in Erbil, the northern
_ capital. The United States was forced to
evacuate about 7,000 Iragis, mostly
Kurds, directly associated with U.S.
humanitarian or political activities, but
could provide no comfort to the hun-
dreds of thousands of Kurds who had
returned to the safe area from the Turk-
ish and Ir borders in 1991, and
who, in 1996, found theborders to Tur-
key and Iran completely blocked. Op-
eration Provide Comfort was not a
promise madLe exclusively to the rela-
tively few locals involved in the U.S.
humanitarian operation. Itwasa prom-
ise of protection toall the civilians of the
region, to the hundreds of thousands
who sought }:) flee in 1991, a promise

that could not be kept.

Likewise, the Bosnian safe areas offer
little worth e‘mulating. Arguably, the
international community decided to

ing would-berefugees
in place and stemming the tide of refu-
gees flowing|into central and western
Europe.t Secretary-General Kofi
Annan—at the time the UN Special
Envoy for Bosnia—explained how lim-
ited the protection in the Bosnian safe
areas actually was, saying that “the
Security Council resolutions proclaim-
ing thesafeareasneverasked the United
Nations to either ‘protect’ or ‘defend’
them, merely to ‘deter attacks’ by its
presence.”5Nevertheless, thinking that
they would be protected, largenumbers
of displaced |people poured into UN
Security Council-declared safe areas
like Srebren‘;:a, Zepa, and Gorazde.
Soon, however, the overcrowded
populations found themselves cut off,
besieged, shelled, and starved. Unim-
pressed by the deterrenteffect of the UN
presence, Serb forces closed in on
Srebrenica and Zepa. With no clear Se-
curity Councilmandate actually to pro-
tect noncombatants in the safe areas,
UN peacekeepers failed to protect their
charges. Serb soldiers separated men
from their families, bussed the women
and children| out, and massacred the
men. Far frorj‘\ drawing aline of protec-

tion against ethnic cleansing, the
Bosnian safe areas represented the in-
ternational community’s timidity in the
face of aggression and brutality, a false

- promise thathas undermined the inter-

national community’s credibility and
encouraged despots to test its resolve.

Finally, Operation Turquoise, a “safe
humanitarian zone” created by the
Frenchinsouthwest Rwandaforfleeing
Hutus in 1994, shows the extent to
which humanitarian rhetoric can be
bent to political purposes. Operation
Turquoise was a unilateral French ini-
tiative, endorsed by the UN Security
Council, to create a safe haven in a cor-
ner of southwestRwanda. Although the
region had been the scene of Hutu acts
of genocide directed against the Tutsi
minority, France’s intent, it appeared,
was to provide protection and support
tomembers of thedeposed government:
the pro-French architects of the geno-
cide. '

While the displaced Hutus in the
humanitarian zone of southwestern
Rwanda could be fed and sheltered, and
did, indeed, avoid much of the misery
experienced by their compatriotsin the
Zairian refugee camps in Goma, their
situation wasnotsafe. Armed extremist
Hutumilitiamembers operated openly
in the zone, continuing to kill Tutsis liv-
ing there and intimidating those Hutus
livingincamps whowanted togohome.
Citing security concerns, and insisting
thatit was safe for displaced civilians to
return, the new Rwandan authorities
demanded that the camps in the south-
west be closed, including Kibeho, the
largest camp, which held up to 120,000
people.

In April 1995, after France had turned
over the operation to UNAMIR, the
Rwandan Patriotic Army (RPA) moved

toforce thedisplaced out of Kibeho, the

largest displaced persons camp in the
zone. Machete-wielding Hutu extrem-
istsin the camp provoked a violent con-
frontation with undisciplined RPA
troops who, in full view of UN
peacekeepers and international hu-
manitarian relief organizations, com-
mitted a massacre—killing at least
hundreds, and probably thousands, of

people.

Erbil, Srebrenica, and Kibeho stand
asmonuments to the international com-
munity’s failure to protect civilians it
has pledged to protect.> Do we add
Djakovicaorsomeother towninh Kosovo
to thatlist? Are there otheralternatives?
Would a safe haven in some part of
Kosovo be any different from these
three? Could its humanitarian pur-
posesbedivorced from the war aims of
the parties to the conflict? Would
Milosevic interpret the international
community’s willingness todraw aline
around aspecified areain Kosovoasan
invitation to ethnically cleanse the sur-
rounding areas? Would he interpret this
tomean that his forces could burn and
kill outside the safe area with impunity
and herd the stragglers into those areas
where they would remainathismercy?

The Geneva Conventions specifi-
cally reference theestablishment of neu-

| tralized zones in time of war, zones in

fighting areas toshelter noncombatants
whodonot performany work of amili-
tary nature.” Such zones, the Geneva

. Conventions say, are to be established

by agreementbetween the parties to the
conflict. None of the post-cold War safe
havens were, in fact, demilitarized, nor
were any of them created with the con-
sent of all parties to the conflict.

It is hard to imagine a safe haven in
Kosovo that would meet Geneva Con-
vention standards. Could the parties to
the conflict agree to such a zone? War
generally has a way of making the par-
ticipating parties intransigent, but in
this case intransigence also reflects
Milosevic’s war aim—to depopulate
Kosovo of its ethnic Albanian popula-
tion. Unlike wars between competing
armies, Milosevic directs his forces not
against NATO, but against civilians. It
isnotin his interests to create a neutral
space within Kosovo where civilians
could remain safely. He would only use
such negotiations as a delaying tactic.
Milosevic could achieve his aims sim-
ply by dragging his feet. During diplo-
matic deliberations, Serb police and
paramilitaries would wagelowerinten-
sity war, further wearing down the civil-
ianpopulation. And, ifheeveragreed to
asafe haven, given the Bosnian experi-
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ence, there is no reason to believe he
would honour its neutrahty

Tobe frank, however, thereisnorea-
son to believe that the K o Libera-

tion Army (KLA) would either. In all -

three cases cited above, armed elements
identified with the protectéd civilian
population were intermixed in the safe
zones and waged hit-and-run opera-
tions from those sanctuaries. Such ac-
tions would be consistent with the
KLA'’s provocative tactics during the
course of the past year, which often
goaded Serb police tostrikebackat their
easiestand most favored target——civil-
ians. Ironically, the continued presence
of their KLA “protectors” inasafehaven
would ensure that civilians in such en-
claves would remain in harm'’s way.
But wouldn’t an international force
guard the safe zone? We come rightback
to basic war aims. One of NATO’s key
war aimsis aninternationalarmed pro-
tective forcein Kosovotoallow refugees
toreturn and to permit Kosovars to de-
cide their future. Milosevic’s rejection of
Rambouillet was largely based on his
objection to any such international
armed protectxve force. The bombing
campaign is intended to cause
Milosevic to withdraw his forces and
inyite in the armed peac&keepers
NATO awaits Milosevic’sagreementto
a“permissive environment” for peace-
keeping forces. On the one hand, it

seems unlikely that Mﬂosemc would -

agree to armed peacekeepers in part of
Kosovo at the same time that NATO is
seeking to force him to accept peace-
keepers throughout Kosovo. By the
same token, it seems equally unlikely
that NATO would willingly settle for
their presence in a truncat
territory where only a month ago un-
armed monitors from the Organization
for Security and Cooperation had full
access.

By all indications, large numbers of
people are displaced within Kosovo
without food. Their very survival dic-
tates extraordinary measures, which
leads to desperate proposals such as
safe havens. But if safe havens are not
the answer—and similar objections
could be raised to food air drops orhu-
manitarian corridors—what is left? Ef-

partofa

forts of genuinely neutral third parties
like the Swiss government, the Greek
Doctors of the World organization, and
the International Committee of the Red
Cross, who are seeking permission to
deliver food and humanitarian aid in-
side Kosovo should be applauded and
supported. Yet while their chances for
success surely rank higher than that of
asafehaven (because theirwork hasno
territorial implications), they still are
dependent on the permission of the par-
ties to the conflict. In the absence of a
NATObombing pause and the consent
of Serbian ground forces, they are un-
likely to mount a meaningful relief aid
distribution.

The answer, therefore, is not in the
hands of the humanitarians. Military
action has marginalized the humani-
tarian role (although its importance in
the margins, particularly in assisting
refugees outside Kosovo, cannot be
overstated). When the genocide appears
to be ongoing—and all the evidence
points in that direction for those who
are trapped inside Kosovo—humani-
tarian actors are simply unequipped to
stop the killing.

Forcemustbe metby force. Butclearly,
by now, the military disconnect is obvi-

‘ous: the opposing military forces have

notactually engaged each other. NATO
planes and missiles strike at targets—
suchasbuildings, bridges, fuel depots,
and air defences—only indirectly con-
nected to the perpetrators of ethnic
cleansing. Serb police and paramilitary
units target unarmed civilians. NATO
wages a war of attrition to wear down
Serbia’s military machine, but by the
time it could succeed, the civilians
trapped inside Kosovo—whether in
safe or unsafe havens—will likely have
succumbed to hunger, exposure, and
disease.

Something has to change. NATO's
tactics and timeline are out of synch
with the human imperative and have
failed to protect the people they were
intended to help. To change course,
NATOneedstoreviseits objectives. One
option, a very distasteful one, istocuta
deal with Milosevic for the partition of
Kosovo, acknowledging NATO’s un-
willingness to reverse ethnic cleans-

ing.8 The other is to set as NATO’s pri-
ority the suppression of genocide and
the rescue of civilians who are trapped
inside Kosovo.? This could not be ac-
complished by half measures such as
safe havens, nor by the humanitarians,
but by military force against military
force

To properly and realistically change
course, another objective has to be ad-
dressed as well: abandonment of -
Kosovar autonomy as an objective, in
favour of its independence. In no case
has the international community’s dec-
laration of a safe haven explicitly chal-
lenged the sovereignty of the central
government over the safe haven area.
For example, the UN Security Council
resolution thatestablished thenorthern
Iraq safe haven explicitly affirmed
Saddam Hussein’s sovereign authority
over the area. This represents the ulti-
mate contradiction and danger of safe
havens. They lure people who are
frightened, people who seek refuge
outside the borders of the state that is
persecuting them, into places where the
international community continues to
recognize the sovereignty of the very
powers responsible for their persecu-
tion. Too often, such places become
death traps because at the moment the
sovereign power decides to clamp
down, the internationals defer. Any
ideaofasafehaven, or of aKosovoitself
for that matter, that retains Serbian
sovereignty over the ethnic Albanian
population condemns that population
to sit under a Damoclean sword.
Whether NATO decides to defend
Kosovo in whole or in part, the line
separating Serb police from ethnic
Albanian civilians must be clear, en-
forceable, and international. m
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Refugee% and Internally Displaced: Some Lessons from

Abstract

This paper argues that NATO failed to
protect the ethnic Albanians of Kosovo
and offers four lessons: military and
humanitarian action should be better co-
ordinated; internally displaced persons
should be protected as well as refugees;
humanitarian corridors and safe havens
should not be dismissed out of hand; and
civilian lives must be valued qs muchas
those in uniforms.

Résumé

Leprésent article présenteuneargumen-
tation selon laquelle I'OTAN a échoué
dans sa tentative de protéger la minorité
ethnique albanaise du Kosovo, On y dé-
gage quatre legons: les actions militaires
et humanitaires devraient étre mieux
coordonnées; les personnes déplacées a
Vintérieur des territoires devraient étre
protégéesautantquelesréfugiks;lescor—

ridors humanitaires et les espaces hors-
conflits nedevraient pasétre elimités et
relocalisés au gré de la conjoncture; les
vies civiles devraient étre traitées comme
ayant autant de valeur que les vies sous
uniforme. L ’

NATO has won the war against the
government of Serbia, but it failed ut-
terly to achieve the aim for which the
war was launched: to protect the ethnic
Albanians of Kosovo. Almost the entire
Albanian population of the province
was uprooted. Nearly a million fled or
were forced across borders into neigh-

Institution Project on Internal Displacement
and co-author with Francis M. of Masses
in Flight: The Global Crisis of Internal

Displacement (Washington,
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the Kosovo Crisis

Roberta Cohen and David A. Korn

bouring countries by Serb forces; an-
other five hundred thousand or more
became internally displaced, without
adequate food, shelter ormedicine. The
Serbs killed thousands of them, sepa-
rated tens of thousands of men from
theéir families and held them hostage,
committed uncounted atrocities, and
destroyed villages, homes and farm-
lands. As United Nations Under-Secre-
tary-General Sergio Vieira de Mello
reported to the Security Council, “the
period from March 24 to April10sawa
rampage of killing, burning, looting,
forced expulsions, violence, vendetta
and terror.”! And if this were not
enough, dozens, possibly hundreds, of
fleeing Kosovar Albanians were killed
orwounded in NATObombing attacks.
Why this failure and—as Kosovo is
likely tobe only the twentieth century’s
last great humanitarian crisis—how
can thesamebe prevented fromhappen-
ing again? Here are a few suggestions
that planners in governments, United
Nations agencies and non-governmen-
tal organizations might take into ac-
countbefore they goontodeal withmore
crises in future.
1.) A prime, overriding lesson of the
Kosovo crisis is that military and hu-
manitarian action must be arranged in
tandem and right from the start in situ-
ations where the two are plainly inter-
twined. In this crisis, it was clear from
the outset that the “ethnic cleansing”
campaign launched by the Serbs was a
counterinsurgency strategy to deprive
theKosovoLiberation Army (KLA)of its
civilian base. It was also clear that the
Yugoslav government was seeking to
alter the demographic composition of
Kosovo. Indeed, plans toexpel substan-
tial numbers of ethnic Albanians from
Kosovoweredeveloped well before the
war. There were already 170,000 refu-
gees and aquarter of amillion internally
displaced persons whose dilemma

stemmed from the Kosovo crisis prior to
March 24.

Yet NATO launched its bombing
campaign with virtually no serious
thought about how to contain the hu-
manitarian disaster that would follow.
U.S: envoy Richard Holbrooke, when
asked if he thought NATO air attacks
would push the Serbs into ever more
vicious “ethnic cleansing,” replied:
“That is our greatest fear by far.”? But
close consultation with the UN’s hu-
manitarian agencies did not take place.

" In fact, UNHCR, was caught largely

unprepared by themassive outpouring
of refugees into Albania and Macedo-
nia. Only once the dimensions of the
crisis were understood did NATO and
the international community move
quickly to provide basic food and shel-
tertotherefugees. Betteradvance plan-
ning and prepositioning of supplies
and personnel would have made the
operation more effective, saved lives
and prevented much suffering.
2.)Refugee populationsmustnotbe the
only concern. Civilian and military
plannersmust giveatleastequal weight
to protecting those trapped inside—the
internally displaced. Means must be
devised to minimize deaths, injuries
and severe suffering among those most
cruelly exposed. In this task, NATO
abdicated its responsibilities. Its high-
flying planes mistakenly hit convoys of
displaced persons as well as hospitals
and trains. Nor would it deploy low-
flying helicopters and planesearly on to
strike Serb forces and tanks directly in-
volved in the “ethnic cleansing.” And it
would notconductairdrops of food and
medicines to beleaguered internally
displaced populations. Indeed, when
mass hunger and the deaths, forlack of
medical treatment of the injured and
wounded, began tobereported, asingle
stalwart non-governmental organiza-
tion, the International Rescue Commit-
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tee, came forward to try to mount an
airdrop capability.

3.) The idea of establishing
"humanitarian assistance corridors" and
"safe havens" must never be dismissed
out of hand, as it was in the Kosovo
crisis. It was only toward the end of
May that NATO reportedly began to
provide some limited air support to the
KLA to create a supply corridor, but
when this failed, it did not try to create
one itself. The International Committee
of the Red Cross (ICRC) did manage to
gain entry at the end of May, but by
then the war was drawing to a close.

As for safe havens, there has been
much debate about them among, and
within, humanitarian assistance or-
ganizations.® Opponents regularly point
to the international community's failure
to protect the safe areas established
during the Bosnian crisis-in Srebrenica
and Zepa in 1995, or in Rwanda at the
Kibeho camp that same year. But these
so-called safe havens were protected by
only lightly armed UN forces whose
highly ~ambiguous mandate was
basically interpreted to mean that they
should fight only to protect themselves.
The lesson from such experiences
should not be that safe havens are in
and of themselves harmful to the
populations they purportto protect, but
that they must be guarded by forces
both capable of and authorized to
defend against attack. In the 1991 crisis
in Iraqg, the safe haven created in the
north by allied forces did protect and
allow the return of a large displaced
Kurdish population.*

Had NATO been prepared to take
the risk in Kosovo, it could have
created one or more large protected
areas where internally displaced people
could have fled en route to countries
outside, or where they could have
remained in safety until the war's end.
This would have required a limited
intervention of NATO ground forces
and the concomitantriskofcasualties.
But when the final tallying is done, the
cost to the civilian population trapped
inside Kosovo of NATO's-principally
the U.S.'s-insistence on a war with no
casualties to its own forces, is likely to
be found far too great.
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4.) This brings us to a final question
that political leaders and planners in
military and humanitarian
organizations should ponder as they
look back on the lessons of Kosovo,
and forward to action in similar crises;
namely, to what extent should it be
deemed morally (or even politically)
permissible to avoid death or injury to
soldiers at the cost of many, many
more lives and terriblesuffering by
civilians? No one wishes for military
casualties. Yet is it not shameful to
exult in their absence, knowing full
well that the price for sparing injury to
those in uniform was paid by thou-
sands upon thousands of innocent,
unarmed civilians, many of them inter-
nally displaced?

In the Kosovacrisis, theonlyhumani-
tarian system that worked properly-
albeit with undue delay-was the one set
up after the second world war to
protect refugees. When one takes into
account that in Europe only some sixty
years ago, countries routinely turned
back those fleeing from Nazi Germany
and from countries occupied by the
Nazis, the creation of the refugee
regime is to be applauded. In fact,
refugee protection,
considered one of the

in fact, must be
great

twentieth century. The creation of an
international system to protect people
under assault within their own countries
will be a more challenging task for the
twenty-first. 11
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Turkey’s Warm Welcome of Kosovar Refugees

Abstract

Turkey’s immediateand ongoing accept-
ance of Kosovar refugees stands out
among NATO nations. This article in-
vestigates the cultural and historical
bonds between Kosovar Albanians and
Turks, the widespread and active support
for the refugees in Turkish society, and
the precedent of three earlier waves of
Kosovar refugees who settled in Turkey
earlier in the 20th century. It notes the
problem of dealing only with humanitar-
ian concerns whileignoring the political
causes of refugee flows.
Résumé

LaTurquiesedémarque nettement au sein
des pays de 'OTAN pour son attitude
d’ouverture et d’acceptation immédiate
et continue a U'égard des réfugiés
kosovars. Le présent article étudie les
raccords historiques et culturels quilient
les albanais kosovars et les turcs, analyse
lephénomene général du soutien profond
et étendu pour les réfugiés semanifestant
dans la société turque, et décrit le précé-
dent que constitue la sériede trois vagues
deréfugiés kosovars quis'installérent en
Turquieplus tot au vingtiéme siécle. On
met icien reliefle probléme posé par le fait
dene tenir compte que des questions stric-
tement humanitaires, sans s’aviser des
profondes cause politiques ayant engen-
dré le flot de réfugiés.

Introduction

Turkey was the first country to volun-
tarily welcome Kosovar refugees during
the current crisis. This early and ongo-
ing reception of Kosovar refugees has

Frances Trix, Ph.D., is alinguistic anthropologist
specializing in Turkish, Albanian, Balkan Islam,
and immigrant communities. She received her
doctorate in linguistics from the University of
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been under-reported in Canadian and
American media, although it has been
cited somewhatmore frequently in Eu-
ropean media. Specifically, from March

. 23-26, over 2,000 Kosovar refugees en-

tered Turkey. Onemonth later, by April
27, over 12,000 Kosovar refugees had
come to Turkey, of whom 4,400 were
housed in the Gaziosmanpasha refugee
centre outside Edirnein European Tur-
key. By May 25, there were 16,500
Kosovar refugees in Turkey, of whom
7,000 reside at the Gaziosmanpasha
centre.! Besides refugees on Turkish
soil, Turkey’s Kizilay (Red Crescent)
also supports and runs two refugee
camps closer toKosovo: one in Elbasan,
Albania; the other, the Bojane Camp, in
Macedonia. Of all the NATO countries,
Turkey has taken in the highest number
of refugees. Why has Turkey responded
to the crisis in Kosovo so generously?

In this short paper I will document
the variety of ways the Kosovar refugees
have been supported by Turkey. I will
also contextualize the current wave of
Kosovar refugees as just one in four
waves of Kosovar Albanians forced to
emigrate from Kosovo this century, the
majority of whom settled in Turkey. In-
deed, the presencein Turkey of four gen-
erations of Albanians, all of whom left
Kosovo under duress, documents Ser-
bia’s ongoing policy toexpel Albanians
fromKosovo.

Common Bond and Suppert for
Kosovar Refugees in Turkish
Society

Articles in the Turkish press frequently

note the cultural and historical bonds

that theKosovar refugees share with the

Turks. This refers to their common reli-

gious affiliation—most Kosovar Alba-

nians and Turks are Muslims. It also
refers to thelong period, from the four-
teenth century to the twentieth century,
when Kosovo and Turkey were part of
the Ottoman Empire. Further, many
older Kosovars still speak some Turk-

ish; while younger Kosovars, princi-
pally from the Prizren region, alsospeak
Turkish. Besides religion, history, and
some language, theKosovar Albanians
and Turks share a patriarchal, patrilo-
cal social structure as well as many cus-
toms of daily life. Forexample, the daily
ration at the Gaziosmanpasha refugee
centre always includes yogurt—a food
common to both Turks and Kosovars,
butlesslikely tobe found in the food aid
from other NATO countries.

Turkish supportfortheKosovarrefu-
geeshasbeen expressed from the high-
est levels of political power across
society.2Within the first week of the cri-
sis the Turkish Cabinetagreed toaccept
20,000 refugees. The Minister of the In-
terior was appointed to head theboard
tocoordinate refugeerelief. Prime Min-
ister Ecevithimself donated onebillion
Turkish lira as a model for other politi-
cal leaders, and President Demirel’s
visit to refugee camps in Albania and
Macedonia on April 11 was the first
such visit of a head of state. Business
institutions also donated large sums of
money or goods toward refugee relief.
These included major banks (I8 Bank,
Central Bank), the Union of Turkish
Chambersand Commodities Exchange
(TOBB), the Kog Conglomerate, and a
major textile manufacturer (EGS),
among others. Municipalities, includ-
ing Ankara and Istanbul, conducted
campaigns toraise funds, ashave Turk-
ish Radio and Television (TRT). State
Theatres donated receiptsfrom overone
hundred performances; “Contempo-
rary Turkish Artists” donated their in-
come from the main May exhibit in
Istanbul; and Bilkent University col-
lected clothing and supported educa-
tionin thecamps. In the provinces there.
has also been widespread support. For
example, employees of national educa-
tion in Isparta collected funds to sup-
port schooling in the camps, while the
police officersin Tekirdag sentclothing.
This spring, at the time of the main -
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1.

Muslim holiday, many ordinary Turks
sent the money they annually give for
zekat or" alms" (one of the five pillars of
Islam) to Kosovar refugee relief.®

Waves of Forced Emigration of
Kosovar Albanians across the
20th Century

During the First Balkan War in 1912,
Serbia occupied Kosovo which was then
still part of the Ottoman Empire. To
strengthen its demographic claim to the
region, Serbia engaged in massacres of
Albanians in the region's main cities (a
Danish journalist reported 5,000 Alba-
nians Killed in Prishtina after its cap-
ture).4 From 1912-1915, over 100,000
Kosovar Albanians fled Kosovo, with
many eventually settling in Turkey.

The second wave of forced emigration
of Kosovar Albanians took place between
1918-1939. The Great Powers gave
Kosovo to Serbia in 1918, with the
. agreement in 1919 that minorities would
be protected. Serbia immediately began a
program of harassment of Kosovar
Albanians: closing Albanian schools,
expropriating cemeteries and mosques,
seizing Albanians'lands, followed by the
colonization of Kosovo by Montenegrins
from the west and Serbs from the north.
During this period, half the arable land in
Kosova was confiscated by the
government. In fear, and deprived of
their land, many Kosovars emigrated to
Turkey. For example, from 1924-1926,
32,000 Albanians emigrated to Turkey
from Kosovo. ° All told, around 120,000
Kosovars left Kosovo between 1918-
1939, with many ending up in Turkey.

Revealing of Serbian policy at this
time was a government plan for many
more to leave. In 1938, Serbia planned
and contracted with Turkey to take 40,000
families from Kosovo. A fabrication was
that all these families were Turks. The
specification of "family" was used to refer
to all those living under one roof. With
the extended families of Kosovar
Albanians, this would have signified at
least ten people per family, for a total of
400,000 to be expelled.® World War 11
intervened so the plan was not carried out.
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The third wave of Albanian emigra-
tion to Turkey from Kosovo took place
after World War II, from 1953 to 1966.
Kosovar Albanians had not supported
Tito's Partisans during the war, and they
were not attracted to communism, with
its anti-religious policies and col-
lectivization programs, after the war.
Rankovic, close friend of Tito and
known for his anti-Albanian stance, was
in power until 1966. Kosovar Albanians
were encouraged to register as "Turks,"
which many interpreted as "Muslim."
Then, as "Turks," they were harassed and
encouraged to emigrate to Turkey. At
least 100,000 did so during this time. ’
The fourth wave is of course the
expulsions of the spring of 1999. To
date, over 900,000 Kosovar Albanians
have been expelled from Kosovo, with
another 300,000 internally displaced, and
unknown numbers Killed.

Conclusion

Thanks to these waves of forced emigra-
tion, there are numerous people in Tur-
key of Kosovar Albanian descent. Many
of these people have taken Kosovar refu-
gees, who are relatives or distant rela-
tives or friel'lds, into their homes. Thus,
of the 16,000 Kosovar refugees in
Turkey at the end of May, 1999, more
than half were not in the refugee centre.
Instead they were principally in Istanbul,
Tekirdag, Yalova and Bursa-cities where
there are sizeable numbers of people of
Albanian descent. Besides a common
Islamic and Ottoman heritage, these
people also share more recent ex-
periences of political oppression in the
Balkans.

Compound the common cultural her-
itage and historical experience with the
high value placed on hospitality in
Turkish culture, the supportive action

of Turkey' s leaders, and the presence of
other Albanians, and it is not hard to
understand the warm welcome the Kosovar
refugees received in Turkey. Behind this,
though, the Kosovar Albanians in Turkey
represent four generations of loss and the
sadness and trauma that often accompany
forced emigration. As with the recent
Bosnian experience,8 the repeated waves
of Kosovar refugees to Turkey reflect what
happens when only immediate
humanitarian crises have been dealt with,
while the political policy that periodically
cre- . ated large numbers of refugees was
left unchallenged.m
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Kosovar Refugees and National Security

Abstract

Almost one million people have been
forced to leave Kosovo in search of a safe
place for settlement. Although it has not
been explicitly stated, the main reason that
the Balkan states, as well as those of the
Western world, are reluctant to receive
them as refugees is that they believe that
this would jeopardize their security. Some
justify this reluctance as another assertion
of the “Fortress Europe" ideal.
Approaching the subject from a compre-
hensive security perspective, this article
aims to explain how and why the Kosovar
refugees may threaten, or may be per-
ceived to threaten, the national security of
the receiving states as well as regional and
international stability. In so doing, it
discusses some methodological problems
concerning the definition of security; it
relates refugee migration to the various
levels of security analysis; and it examines
the impact of refugee activities with
reference to the various security sectors.

Resume

Pres d'un million de personnes ont ete
forcees de quitter le Kosovo a la
recherche d'un endroit sur OU s'etablir.
Sans que cela n'ait ete explicitement
reconnu, la principale raison pour
laquelle les etats balkaniques, autant que
ceux du monde
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occidental, repugnent a recevoir ces gens
comme refugies est qu' ils sont consideres
comme une menace ala securite. Certains
justifient cette repugnance en y voyant une
assertion de plus de I'ideal de I'Europe
Forteresse. Approchant le sujet dans une
perspective  comprehensive  sur les
questions de s€curite, le present article
vise a expliquer comment et pourquoi les
refugies kosovars pourraient tendre a
menacer, ou pourraient €Ire perus
comme tendant a menacer, la securite
nationale des etats hOtes, autant que les
stabilites regionales et internationales. Ce
faisant, il discute aussi certains problemes
methodologiques concernant la definition
de I'idee de securite; illie la question de la
migration des refugies aux differentes
perspectives de I" analyse des questions de
securite; il examine I'impact des activites
des refugies en rapport avec les differents
secteurs sensibles sous I' aspect de la
securite.

Introduction

The purpose of this paper is to examine
the relationship between refugees and
national security in order to show under
what circumstances the Kosovar refugees
may threaten, or may be perceived to
threaten, the security of the actual and/ or
prospective receiving states as well as
that of their home country (Yugoslavia).
In so doing, it will approach the subject
from a  comprehensive  security
perspective and will draw on the
framework of Barry Buzan and his col-
leagues." To understand the relationship
between refugees and security, one needs
to begin with some methodological
observations regarding the definition of
security.

Defining Security: Methodological
Issues

According to the comprehensive security
perspective, any effort to define security
is subject to two parameters: the
differentiation of states and the securi-
tization of political issues.

Kosovar Refugees and States as
Unlike Units

In contrast to the Neorealist claim that
states are like units? the comprehensive:
security perspective advocates that states
differ, among other things, in terms of
size, culture, power, ideology, etc., and
that their character is a major factor in
shaping international security.3 According
to Buzan, themajordifferentiation between
states can be seen in terms of their socio-
political cohesion, which is of central
importance to their national security.4
Thus, he has introduced the distinction
between "strong" and "weak" states as an
analytical tool to show that strong states
are usually faced with security threats dif-
ferent from those faced by weak ones.’

Because of their diversity, the nature
of the national security problem differs
substantially from state to state. The se-
curity problem differs even among the
weak/ strong states themselves. This
implies the impossibility of devising a
universal definition of national security.
Although the concept of security can be
mapped in a general sense, it can only be
given specific substance in relation to
concrete cases. This, in turn, implies the
impossibility and the inadvisability of
defining refugee flows as a security
problem with general application. Thus,
whether or not the Kosovar refugees con-
stitute a security problem depends on
which state one refers to.

Kosovar Refugees and
Securitization

The problem of defining security in rela-
tion to refugee migration becomes more
acute due to the" securitization” of refu-
gee issues.® Securitization means that an
issue is presented as an existential threat,
requiring emergency measures.
According to the securitization process,
something is designated as a security
issue because it can be argued that it is
more important than other subjects. By
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framing an issue as a special kind of
politics or as above politics, securitization
represents an extreme version of
politicization, or the integration of an issue
into public policy.7

Security thus becomes a self-referential
practice, because itis in this practice that a
subject becomes a security issuenot
necessarily because a real existential threat
exists, but because the issue is presented as
such a threat. Moreover, because social
groups within different states have the
power to designate an issue as a security
one, security becomes a social construct
with different meanings in different
societies.®

This means two things. First, some
national societies may consider the ex-
istence of Kosovar refugees within the
territories of their states as a threat to their
security, while others may not. And second,
the Kosovar refugees may not pose any real
existential threattothe receiving states or
their home country, but particular social
groups within those states may be
successful in framing them as a "security
problem.” Thus, any attempt to classify
types of threats from refugee flows runs
into distinctions between real and perceived
threats, or "into paranoid notions of threat
or mass anxieties that can best be described
as xenophobic and racist."9

The securitization of refugee issues
becomes a considerable process because the
distinction between refugees  and
immigrants is blurred in the eyes of the
citizens of the host countries. 10 Refugees
are not the only foreigners living within the
boundaries of the receiving states. Most
often, these are people who immigrated
voluntarily and for economic reasons,
inhabiting the host countries before the
arrival of refugees. When such migrants
have already affected, or are perceived as
having affected, the security of the
receiving states and their citizens, then
refugees are seen automatically as potential
threats whether or not they share common
ethnicity, language, culture, religion with
the earlier migrants. For the host society in
general, migrants and refugees are all
foreigners whose presence and actions
jeopardize their own security and that of
their state.
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This implies that the migration of
Kosovar refugees has, from the very be-
ginning, been seen as a potential threat to
the national security of those states which
already have a considerable number of
migrants living within their territories, like
Germany, France, Greece and others.
Kosovar refugees mayor may not pose
security threats to the potential or actual
receiving states, but the very fact that other
"foreigners" have already done so is
enough to make the mentioned countries
sceptical about receiving new "foreigners",
whether migrants or refugees. This
explains why states have been so reluctant
to receive a significant number of Kosovar
refugees.

Kosovar Refugees and Levels of
. Security Analysis
To understand security and how it is seen

being affected by refugee movements, one
should focus on the various levels of

analysis. While Kenneth Waltz puts
emphasis on three levels of analysis
(individuals, states, and international

system), the comprehensive security
theorists focus on five distinct, though
inter-related, levels (individuals, subunits,
units, international  subsystems, and
international ~ system).I11  The com-
prehensive security perspective provides a
link between those levels by arguing that a
state can be threatened equally from within
and from without. 12

External security is identified as the
ability of the state to defend itself from
external coercion or attack, with an
emphasis on the military dimension of
security. Within the state, security is
defined in terms of the capacity of a
govemmentto protect itself from domestic
disorder. A state can be threatened from
below (by individual or organizational
pressures on the government) and from
above (by oppressive or threatening
governmental policies and actions).13
Here, emphasis is shifted to the non-
military aspects of security.

The above implies that the Kosovar
refugees may threaten (or may be per-
ceived as threatening) the external and
internal security of their home and re-
ceiving states. To understand how, one
needs to focus on the dimensions of se-
curity.1*

Dimensions of Security

There are five sectors to which the concept
of security applies: military, political,
economic, societal and environmentalL
These sectors are so interdependent that
changes in one sector, whether positive or
negative, affect other sectors. This means
that if and when refugees affect one
security sector, by the same token they
affect other security sectors.

Military Security

In the military sector, the referent of se-
curity is mainly the state and military action
usually threatens all its components. It may,
for instance, repress the idea of state,
subject its physical base to strain, and
damage and destroy its various national
institutions. Military actions not only strike
the state's basic protective functions, but
also threaten the layers of social and
individual interest that underlie, and are
more  permanent than, the state's
superstructures.™®

Because they may be trying to achieve a
special status (independence or autonomy)
for the region from which they come, or
because they may be trying to unify this
region with the receiving state, refugees
may threaten the military security of states
in four ways. The first is when they use the
territory of the receiving state for initiating
military activities against their home
country, which may hold the receiving state
responsible for those activities even if it
does not politically support such activities.
Second, refugees may convince the
receiving state to undertake direct actions
against their home country. Third, the
receiving state may have an interest in
challenging the regime of the refugees'
home country and may use them as a means
to this end. And fourth, by imposing a
substantial economic burden, refugees may
directly affect the receiving states' financial
capabilities. Because there is a close
relationship between economic and military
capability, the presence of refugees has an
indirect impact on the host countries'
military capabilities, which are crucial to
that states' external security.

Refuge, VoL 18, No.3 (August 1999)

© Yannis A. Stivachtis, 1999. This open-access work is licensed under a Creative Commons Attribution-NonCommercial 4.0 International
License, which permits use, reproduction and distribution in any medium for non-commercial purposes, provided the original author(s)
are credited and the original publication in Refuge: Canada’s Journal on Refugees is cited.



In the Kosovar case, a distinction
should be drawn between refugee ac-
tivities in Yugoslavia and neighbouring
states, and their activities in other states.
For example, the Kosovar refugees may
try to influence the policy of receiving
states that are not geographically attached
to Yugoslavia, with the aim of
convincing them to undertake actions
against it, thereby creating a threat to the
relations between home and receiving
countries.

On the other hand, the Kosovar refu-
gees who have emigrated to Yugoslavia's
neighbouring states, especially to Albania
and FYROM (Macedonia), may threaten
the external security of Yugoslavia either
by convincing the governments of those
states to undertake actions against
Yugoslavia, or by initiating military
activities against it from the territory of
the receiving stateswith or without
official approval for such operations.
Whatever the case, such activities may
attract a violent response  from
Yugoslavia, which may consider the host
country responsible for those activities.
Such a situation between Yugoslavia and
Albania, for instance, could lead to war.

Whether acting in  Yugoslavia's
neighbouring states or not, the intention
of the Kosovar refugees may be either to
achieve independence for Kosovo or to
unify it with the receiving state. The idea
of a Greater Albania fits into this pattern.
Whatever their purpose, such activities
may easily jeopardize regional stability,
affecting both national and international
security. This is so not only because
refugee activities may poison the
relations between any pair of states, but
because they can also attract the attention
of other regional states, of great powers
and international institutions. The Bal-
kans comprise a sensitive region where
conflicts, once begun, are difficult to
contain.

Political Security

Political threats undermine the organi-
zational stability of the state by threat-
ening its national identity and its
organising ideology, as well as the insti-
tutions that express them. While in the
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military sector threats are mainly exter-
nal to the state, in the political sector a
state may be threatened both internally
and externally.

Internal threats may arise as a result of
governmental actions that threaten and
constrain  individuals or  groups.
Resistance to the government, efforts to
change its policies or overthrow it, or
political movements aimed at autonomy
or independence, all foment state
insecurity.

Externally, a state can be threatened
by the ideology of another state, such as
nationalism,  fundamentalism, liberal
democracy, communism, etc. In this
sense, when refugees and receiving states
share a similar ideology, their union may
pose a political threat to the refugees'
home country. For example, if
democracy is an ideology common to the
receiving states and the Kosovar
refugees, this may pose an existential
threatto the autocratic Yugoslav regime.

On the other hand, when refugees are
holders of an ideology different than that
of the receiving state, they then may be
perceived as a political threatto latter.
For instance, if the Kosovar refugees
display a preference for religious funda-
mentalism, this could clash with the
secular ideology of the Western host
countries. If the Kosovar refugees are
exponents of extreme Albanian nation-
alism, they then may be seen as a threat
to the identity of receiving states such as
Greece and FYROM. In fact, political
threats become more serious when na-
tionalist ideology prevails, and when
states define their security in terms of
territory and population not under their
control. The concept of a Greater Serbia
or of a Greater Albania are cases in
point.

An external political threat may be
easily transformed into an internal one.
For instance, threats to national identity
may involve attempts to heighten the
ethno-cultural differences among groups
within a target-state. Thus, if a host
country does not share a common
ideology with the Kosovar refugees, it
may become subject to external threats
coming either from the refugees' home
country or any other rival state. Either of
them may try to heighten the existence of

competing ideologies within the receiv-
ing state to achieving its foreign policy
ends. For example, Greece may face po-
litical threats from Turkey, and FYROM
from Albania and possibly Yugoslavia.

State political security can also be
threatened when refugees are opposed to
the regime of their home country and are
involved in anti-regime activities in the
host country. For instance, democratic
regimes in W estern host countries will
most certainly allow Kosovar refugees to
speak out against the Yugoslav regime,
allow them access to media, and may
even permit them to send information and
money back home in support of the
opposition. In such a case, Yugoslavia
may hold the receiving states responsible
for the activities of the Kosovar refugees
whether or not they support such
activities. On the other hand, some
receiving states may provide active
support to the Kosovar refugees to
achieve their ends.

In either case, Yugoslavia may feel
forced to plant intelligence operations
abroad to monitor the activities of refu-
gees, and its embassy may provide en-
couragement to its supporters within the
Serbian diaspora. This implies that a
conflict may develop between Kosovars
and Serbs within the territory of receiving
states. Moreover, the Serbian diaspora
itself may become riven by conflicts
among competing groups, or between
sections of the diaspora and the Yugoslav
government. Thus, struggles that would
otherwise take place within Yugoslavia
may become internationalized.
Additionally, the Serbian diasporamay
become hostile to the host country and its
activities, potentially undermining the
receiving states' internal stability.

Kosovar refugees may also threaten
the political security of their home coun-
try by providing financial and military
assistance to rebel groups or by mar-
shalling international public opinion
through publicity campaigns aimed at the
international community and at particular
international institutions.

Kosovar refugees may also affect the
internal security of the host countries by
initiating activities (terrorism, violent
protests, etc.) against the governments
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of those states that are not willing to take
action against Yugoslavia, or that are
determined to maintain friendly relations
with its present government. This may be
one of the reasons for which Greece is
reluctant to receive many Kosovar
refugees. This implies that when the
interests of the Kosovar refugees are in
sharp contrast to those of the receiving
states, these interests may be jeopardized
by the external security policies of those
states.

In response, the Kosovar refugees may
try to exert significant pressures upon
receiving states through public opinion.
Political activity by those refugees may
become a source of conflict between the
home and host governments. But if the
Kosovar refugees operate within the law,
there is little that the host governments can
do. As a consequence, relations between
countries can be strained.

The problem for governments that wish
to refrain from taking actions against
Yugoslavia may become more acute if the
Kosovar refugees manage to obtain the
support of the natives of the receiving
states. The problem may become even more
serious if they obtain the support of a
significant minority within the receiving
state with whom they share common
ethnicity, religion, language, etc. The case
of FYROM is illustrative of such a
situation. This may lead to a considerable
social upheaval or even to secessionist
movements that may invite a violent
response from the governments of the
receiving states. Apart from threats arising
from domestic law-making, the Kosovar
refugees may be threatened by
administrative or political action and
activities related to the enforcementoflaw
and order. In turn, they may undertake
certain activities to minimize the impact of
the receiving state's policies and actions.
Whatever the scenario, the governments of
the receiving states may be pushed to take a
less  friendly stance toward the
Kosovarrefugees, while anti-foreign
sentiments may rise due to their activities.
Where the state and those living within it
are severely at odds, domestic disarray may
threaten the coherence of the state and
consequently its security.
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Because refugees tend to maintain a
strong connection with their home
countries, even if a satisfactory political
settlement is reached in Yugoslavia, any
subsequent turbulence or instability in the
post-conflict Kosovo may find expression
within the Kosovar communities abroad,
thereby bringing external problems into
host societies.

In sum, refugees can playa significant
independent political role in world politics.
Their continued political involvement in
states whose rules they are not subject to,
present a serious challenge to the
sovereignty of that state. By the same
token, they challenge the ability of host
states to exercise independent control over
the direction of their own foreign and
domestic policy. Paradoxically, the risk
may be particularly high if the host country
has gone so far as to arm refugees against
their country of origin. Guns can be pointed
in both directions, and the receiving
country takes the risk that refugees will
seek to dictate the host country's policies
towards their home country.1°

Political threats pose an even greater
danger to weak states, whether home
(Yugoslavia) orreceiving (FYROM, Al-
bania). Such threats seek to re-orient the
political behaviour of the state by ma-
nipulating the main factional disputes
within it. Thus, a state may not threaten
another state in a simple, direct fashion.
Instead, it may participate in domestic
disputes between various factions, backing
whichever one seems most likely to pursue
policies in its favour. That is why the
Serbian opposition to the regime of
Milosevic has become the hope of the
Kosovars, as well as of the Balkan and
Western states. Yet the Yugoslav case
shows that there are countless possible
variations in the style of political
intervention. These range from support to
legal parties in a relatively stable electoral
system, to encouragement of-and military
support forarmed struggle within the target-
state. Intervention may be aimed at
changing the ideological character of the
government, or at encouraging secessionist
forces within the state. Voluntarily or not,
refugees may serve as valuable instruments
for such intervention.

Economic Security

Economic threats can be internal or ex-
ternal, intentional or  unintentional.
Whatever their type, economic threats may
result in materialloss and strain on various
institutions of the state, while they may
undermine the health and longevity of the
population. Thus, they are concerned with
the sustainability of acceptable levels of
welfare and state power.

Although economic threats are the most
difficult to handle within the framework of
national security, when their consequences
reach beyond the strictly economic sector
into military and political spheres, then
three national security issues emerge. The
linkages involved are between economic
capability on the one hand, and military
capability, power, and socio-political
stability on the other.” With all three
linkages, economic deterioration produces
the same result: weakening the power and
strength of states, and an enhancement of
their internal and external insecurity. This is
one of the reasons for which it has been
argued that, by pushing the Kosovars into
Albania and FYROM, the Yugoslav
Government has attempted to weaken and
destabilize those countries.

Refugees may threaten the economic
security of the receiving states by imposing
limits to their financial capability. Refugees
are usually so numerous and so poor that
they create a substantial economic burden,
straining housing, education, sanitation,
transportation and communication facilities
while increasing consumption. To deal with
this economic burden, the receiving states
may have to increase taxes paid by their
own citizens.

National societies, or specific social
groups within them, may therefore react
negatively to an influx of refugees first,
because of the economic costs the latter
impose on the receiving state; second,
because of the refugees' purported social
behaviour, such as welfare dependency,
which affects the host country's individual
tax payers; and third, because refugees may
displace local people in employment when
they are
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prepared to work for lower wages.
These are the reasons that have been
put forward by various states to justify
their reluctance to receive Kosovar
refugees.

Due to the above reasons, a
considerable degree of social hostility
may be created not only against the
refugees, but against all foreigners
living in host countries. Created by
economic considerations, social
hostility may undermine the socio-
political cohesion of states thereby
affecting their security. Finally, by
directly affecting the receiving state's
financial capability, refugees have an
indirect impact on the same state's
military capability and overall power.

Societal Security

In the societal sector, the referent of
security is collective identities-religious
or national, for example-that can func-
tion independent of the state. In rela-
tions between states, significant
external threats on the societal level are
often part of a larger package of
military and political threats, all of
which may be difficult to disentangle.
Even the interplay of ideas and
communication may produce politically
significant societal and cultural threats,
as illustrated by the reaction of Western
states to Islamic fundamentalism.
Language, religion, and cultural
tradition all play their part in the
ideology of the state, and may need to
be defended or protected against
cultural imports.*®

As in the political sector, threats in
the societal sector may arise internally
or externally, while an internal threat
may be transformed into an external
one and vice versa. If societal security is
about the sustainability of traditional
patterns of language, culture, and reli-
gious and ethnic identity, then threats
to these values come much more fre-
quently from within states than from
without them. The Bosnian and
Kosovar cases have revealed that the
state-nation building process often aims
at suppressing, or at least assimilating,
sub-state social identities. As a result,
internal societal threats may precipitate
conflict between states (as between Al-
bania and Yugoslavia, or between Yu-
goslavia and Croatia) if either wishes to
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protect groups of people within the
others with whom they have close
affinities.

In the long term, the most obvious
effect of refugee migration is the
creation of ethnic minorities in host
countries. Admitting refugees has long-

lasting social effects on receiving states.

It may turn relatively homogeneous
societies into multi-ethnic and
multicultural ones. Refugees often raise
societal concerns because they
potentially threaten the popularity and
strength of the nation-state. They
challenge traditional notions about
membership within a state, the meaning
of nationality and citizenship, and the
rights and duties of citizens towards
their state and vice versa.”® As it is has
been very correctly pointed out, the fact
that very few states fi t the idealized
picture of the homogeneousnation-state,
and that most states ' are cultural and
social products of earlier movements of
people, often fails to register in popular
consciousness.®

Nevertheless, it is generally
accepted that the existence of refugees
has a substantial impact on the inter-
related factors of social stability and
economic prosperity. By becoming
citizens of the receiving state, refugees
create a cultural linguistic, religious
and possibly an ethnically distinct
minority within the host country,
thereby altering the nature of its
society. Thus, the migration of
Kosovar refugees may threaten com-
munal identity and culture by directly
altering the ethnic, cultural, religious
and linguistic characterisation of the
population of the receiving state.

Kosovar refugees may be seen as a
threat to the cultural norms and value
systems of the receiving states. If, in
fact, the Kosovar refugees violate these
norms and values, the citizens of the
receiving states may see this violation
as a threat to national security.21 In de-
fending itself against those refugees,
national societies may emphasise their
differentiation from Kosovar society.
Questions of status and "race" may be
difficult to avoid as a consequence.

From the above, it becomes clear
that refugee migration is often
accompanied by a clash of rival
cultural identities. In combination,
refugee migration threats

and the clash of cultures contribute to a
societal conflict between domestic and
refugee societies.”? As has already been
shown, this conflict may easily feed
into a massive restructuring of relations
between the hosting and home states
which may, in turn, affect international
security.

The governments of the receiving
states are concerned because of the mi-
grants' purported social behaviour, such
as criminality and black market labour,
that may generate local resentment
which, in turn, may lead to xenophobic
popular sentiment and to the rise of
anti-immigrant political parties
threatening to the govemmenton power.
In France, for instance, the National
Front has utilized anti-immigrant slo-
gans to increase its electoral power.
Thus, countries receiving Kosovar refu-
gees need to maintain social stability
and cohesion in the face of the multi-
culturalism produced by refugee migra-
tion. It is possible, however, that under
certain circumstances, governments
may pursue anti-immigration policies
in anticipation of public reactions.

How and why refugees are perceived
as culturally threatening is a compli-
cated issue, involving how the host
community initially defines itself.
Cultures differ with respect to how they
define who belongs to, or can be
admitted into, their community. These
norms govern whom one admits and
what rights and privileges are given to
those who are permitted to enter. Thus,
themostplausible explanation for the
willingness of states to accept or reject
immigrants is ethnic, cultural and
religious affinity. 23 A government and
its citizens are likely to be receptive to
those who share the same language,
religion, or ethnicity, while it might
regard as threatening those with whom
such an identity is not shared. That is
why the Kosovar refugees are more
welcome in Albania and Turkey than
they are in Greece, France or Germany.
But what constitutes "ethnic affinity"
is, again, a social construct that can
change over time. Moreover, what
constitutes cultural affinity for one
group in a multi-ethnic society may
represent a cultural, social, and eco-
nomic threat to another. For example,
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the Kosovar refugees are welcomed by
those of Albanian origin living in FYROM,
but not by the Serbs living in the same
country.

Societies are also seen to have a limited
threshold of toleration for refugee
migration if their flow begins to undermine
the social and political cohesion of the
receiving country. This threshold is affected
by economic, social and cultural
circumstances in the receiving society, as
well as by the nature of refugees
themselves. As many cases have revealed,
anti-immigrant feeling and xenophobia also
increases in times of recession and high
unemployment. Toleration levels are likely
to be lower in countries without a tradition
of immigration, and higher in those that
have. Refugees that are similar to the host
population are also easier to accommodate
and tolerate than if they are ethnically and
culturally distinct, which is why Greece has
been more tolerant to Albanians of Greek
origin than to Albanians of a different
background.

Environmental Security

In the environmental sector, the range of
possible referents of security is large. The
basic concerns, however, are how human
beings and the rest of biosphere are related.
Many cases, including the Kosovar refugee
migration to FYROM and Albania, have
shown that refugees can be seen as an
environmental threat, and as a consequence,
hostility towards them can be generated
when they consume significant amounts of
natural resources such as water and produce
waste. Although environmental threats,
such as water pollution, link activities
within one state to effects in another, in the
case of the Kosovar refugees, no
international links can be identified.

Conclusion

A set of conclusions that may serve as
policy guidelines can be drawn from this
consideration of the relationship between
refugees and security. The first conclusion
is that repatriation constitutes the best
alternative for the international community
in dealing with refugee problems.
However, a prerequisite for repatriation is
the existence of a
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just political settlement accepted by all
sides in the conflict. Such a settlement will
minimize or eliminate the possibility of
refugees abroad acting against their home
country, with or without the official
approval of the receiving states, thereby
minimizing the possibilities of conflict
between home and host countries.

Although a political settlement may
provide fertile ground for repatriation,
additional guarantees should be given to
refugees that their daily life will not be
affected in post-conflict society by the
bitterness created before and during the
conflict. Conflict brings with it deep
hostility which needs to gradually
evaporate if peaceful relations among the
competing communities are to be firmly
established. The international community
should assist to that end.

Conflict may also bring with it sig-
nificant destruction. States that have
experienced domestic conflicts are usually
economically weak and therefore unable to

reconstruct after the conflict has
terminated. Because there is a strong inter-
relationship ~ between  domestic  and

international security, it is in the interest of
the international community to assist the
reconstruction of tom states in an effort to
stabilize them. If the international
community fails to do so, domestic
weakness and instability will easily spill
over from those states, thereby jeopardising
regional and international stability.

Finally, the receiving states should be
very careful in their social, political and
economic planning in order to avoid, or
minimise, domestic dissatisfaction that may
lead to the creation of feelings of
xenophobia and racism, since such feelings
may, in turn, destabilize not only the
domestic environment of the host states,
but also their relations with the refugees'
home country.1l
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Kosovo's Refugees and the ED: Wherein Lies the Threat?

Abstract

The crisis in Kosovo, which has developed
over the course of a decade into a conflict
involving more states than any since
World War Il has resulted in the
displacement of almost the entire Kosovar-
Albanian population, as well as of a great
many Serbs and other regional
populations. The European Union (EU)
memberstates have prided themselves on
their unity of action under NATO, in
tackling this crisis. However, there has
been no unity of policy toward the" refu-
gees" -in spite of the entry into force of the
Treaty of Amsterdam, with its goal of ‘an
area of freedom security and justice'
involving a common asylum and immi-
gration policy. * The most frequently heard
arguments for the reluctance to accept
Kosovars in EU states are that this would
only encourage ethnic cleansing, and that
EU states already have too many
immigrants, asylum-seekers and refugees
who will not go home. The position of the
"refugees” is thus a politically difficult
one, and becomes a security issue in many
senses. In this article, the author explores
some ideas about the nature of the nexus
between refugees (and migration more
generally) and security in the post-Cold
War world. In doing this, she will set out
to critique the writings on ‘societal
security' in particular, posing the key
question as to where exactly the threat lies
as far as refugees are concerned.

Resume

La crise du Kosovo, qui s' est d€veloppe
en une decennie pour deboucher sur un
conflit impliquant le plus grand nombre d'
etats depuis la Seconde Guerre Mondiale,
a eu pour resultat le deplacement de la
quasi totaliU de la population kosovarde
de souche albanaise, ainsi que d'un grand
nombre de serbes et autres
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segments de population locale. Les etats
membres de 1'Union Europeenne(UE) se
sont glorifies de leur unite d' action sous
couvert de I' aT AN lors de leur prise en
charge de la crise. Cependant, il n'y a eu
aucune unite de doctrine sur la question
des «refugies» - et ce en depit de I entree
en vigueurdu traited'Amsterdam, avec ses
objectifs de mise en place «d' une zone de
liberte, de securite, et de justice» impli-
quant asile commun et politique d' immi-
gration. L' argument le plus frequemment
avance pour expliquer la resistance des
etats de 1'UE a accueillir des Kosovars
est celui selon lequel cela representerait
un encouragement implicite a la purifica-
tion ethnique. S'y ajoute I'idee selon la-
quelle les etats de I'UE comptent deja trap
d'immigrants, de demandeurs d' asile, et
de refugies qui ne rentreront plus chez
eux. Consequemment la position de «re-
fugib> est uneposition politique difficile,
et pose, de plusieurs points de vue, des
problemes de securite. Dans le present
article, I' auteure developpe un certain
nombre de considerations sur la nature du
point nodal entre refugies (et immigration,
de far;on plus generale) et securite dans
le monde de I' apres Guerre froide. Ce
faisant, elle procede a la critique d' un
certain nombre de travaux, notamment
ceux traitant de la «securite societale», et
souleve la question clef suivante: ou
reside exactement la menace en ce qui
concerne les refugies?

Refugees and other displaced persons
face and have faced human, personal,
community and societal security viola-
tions whose impact far exceeds that of
any security threats faced by West
Europeans since World War Il. States
have long agreed upon their duties and
obligations to one another, and to those
individualscast out into the
international system. Any threatto, or
violation of, the security of a person
who, by virtue of this threat, becomes a
refugee  (someone  without state
protection in a world where such
protection is deemed neces-

sary) is, therefore, of concern to the
international community. The cause of
refugeehood is of concern, because the
protection of the refugee is an interna-
tional concern. To confront those
causes, other states should, | suggest,
welcome and nurture refugees as peo-
ple who can survive to re-invigorate
and bring back to normalcy the society
of their country of origin once a
security crisis is over.” By including the
excluded, most states and societies will
demonstrate and reinforce their nature,
or identity, as humane and dynamic.
They will also promote the rejection of
racism and xenophobia. The ethnic
cleansing perpetrated by a leader such
as Milosevic should not be echoed by
ethnic exclusion, to the satisfaction of
West European racists.

The literature emanating from what
has been labelled "The Copenhagen
School" has played a significant role in
raising awareness and driving thinking
in academic circles about the nexus
between security and migration.® The
emerging school of thought around
"societal security" and other aspects of
the "new security framework™ posits, in
essence, that threats to identities are the
basis of the new security concerns. The
threa t recipient need not necessarily be
the state, as has traditionally been the
case in past considerations of security
issues in international relations; a
threat-recipient can also be another
"unit,” such as sub-national or trans-
national society. In general, however, it
becomes difficult, both for the writers
concerned and their readers, to distin-
guish between societal units and na-
tional units, or societies and states. A~
Shaw points out, W aever' s
contribution on societal security in his
1993 book presents a novel and
potentially highly useful sociological
attitude towards security, which he no
sooner developed than rejected.* He
posited, citing Giddens, a distinction
between society "in the generalized
connotation of 'so-
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cial association' or interaction," and in
the sense of " a society" with
boundaries marking it off from other
societies. But he then rejected both
social associations and any notion of a
global society, and limited himself
instead to a definition of society which
he wanted to complement the role of
states, but which, in fact, restricted
societies to being understandable only
in the form of existing states.® Since
the identity of the society or state is
what is at issue as the value to be
protected, we are then back to a situa-
tion where "national interest” equates
to "societal values" or "identity," and a
static identity becomes the most pre-
cious commodity a state holds. All
states being equally formed actors in
the anarchical system, if of differing
strength, we are back to traditional
realism.

As a "problem-solving" theory, what
this "new" form ofrealismis trying to do
is to seek a way of understanding what
the problem is with our world, and to
solve it. ® One problem identified by
this theory is that some features (e.g.,
culture, politics, religion, language) of
state or societal identity (which, as was
already said, is reduced to the same
thing) may be challenged or threatened
by the presence of others. This
presupposes that identity is a static and
easily recognisable feature of society.
This theory also suggests that identity,
equated with national security, has
often been challenged by non-citizens-
immigrants and refugees-in the past.
Identities, attached to states, nations or
societies, have surely developed over
the last millenni a-often because people
from other parts of the world have
travelled, invaded, colonised, and/ or
have moved to work or out of interest.
Many people would consider this
dynamic of identity a positive feature
of global development, and would
employ such terms as "multi-cultural,"
"cosmopolitan” and "globalization" to
describe them. There are very few stark
cases of actual, objectively identifiable
threats from immigrants which do
spring to mind: the World Trade Center
bombers in the United States were
indeed "asylum seekers," or were
atleast (ab )using that entry category in
order to be present in the United States.
The many thou-
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sands of Hungarian refugees of 1956
and the Czechoslovakian refugees of
1967, were not rejected on the grounds
that their presence would threaten
societal security, but rather were ac-
cepted with open arms as challengers
to, and people threatened by, the Com-
munistenemy.  Kosovar-Albaniansare
also challengers to, and threatened by,
the war criminal Milosevic and his re-
gime: but there is no welcome
orprotection for them.

Another problem one could say is
(indirectly) identified by these "new"
realist scholars, through a different
reading of their work, is that of racism
and xenophobia; however, the solution
prescibed remains that immigration
should be stopped. This logic suggests
that if there are no immigrants, there
will be no xenophobia or racism;
hence, so there should be no
immigrants. This logic is severely
flawed, because racism and xenophobia
is not caused by immigrants, but by the
attitudes of existing members of the
society receiving those immigrants.
Jews werenotresponsible  for the
phenomenon we call Nazism:
immigrants are similarly not responsi-
ble for the phenomenon we label
racism and xenophobia. What is more,
those subscribing to this notion of
societal security suggest that if there
are no immigrants, our identity will be
unchallenged, since there will be no
challenge from either the immigrants
with their "other" cultures, or from
those racists and xenophobes who pose
enormous guestions about what exactly
being British, French, German, Dutch
or of any other nationality signifies. |
would agree that racism and
xenophobia are serious threats to all
societies which claim a humanitarian
identity-but the exclusion of refugees
and immigrants will not solve that
particular problem.

This  "solution”  unfortunately,
misses the true link between refugees
and security. In the process, it also
gives support to racist and xenophobic
ideas, although this risk may not have
been realised, since these thinkers also
suggest that" securitizing" immigration
is not necessarily a useful approach.’
However, to recognize the potential
abuse to which such theorising lends

itself is not sufficient: one needs to go
further, both by pursuing the question
of where exactly the security issue lies
in refugee movements, and by
developing further the theoretical
notion of society as a useful concept in
security thinking. Given the space
available here, the scope of this article
will be restricted to theformer.®

A more appropriate approach to the
question of how migration and security
may be linked, and particularly where
the link enters from a refugee perspec-
tive, would be to consider the sort of
threats and violations of security that
refugees face, which (in realist terms)
force them out from the protection of
their state of origin. In migration
studies terms, this does not necessarily
return us to unresolved "root causes"
debate. Rather, it prompts us to pose
questions about the linkages between
the causes of forced migration, the type
of protection offered to refugees, and
the locus of challenge to the protecting
s tate in refugee situations.

The whole point of creating refugee
law was always to develop a form of
protection for people who had lost the
protection of their state of origin. ° That
is what differentiates economic mi-
grants from refugees: an economic mi-
grant still has the citizenship and
protection of his or her state of origin; a
refugee enjoys no such protection. En-
joying no such protection, those forced
to flee should have the right to" seek
and enjoy asylum in countries other
than their own."lO The views expressed
in academic terms by the Copenhagen
School, and those expressed politically
both by extreme right-wing parties and,
increasingly, by mainstream parties
(and not only those of the right), mean
that in practice, those displaced by con-
flicts such as that in Kosovo cannot re-
alize this rightto seek and enjoy
asylum, or even forms of protection
which accord them fewer rights than
asylum does, in countries further away
than the states bordering their country
of origin. 11

In such a situation, the internally
displaced or "refugees" do indeed be-
come part of a heightened security situ-
ation. This is not because of who they
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are as individuals or, necessarily, be-
cause of their position as a group with
any particular religious or ethnic iden-
tity, which may tip the "balance” of a
population, causing additional minority
tensions. Rather, it is because, in a mass
exodus situation such as that from
Kosovo from March to June 1999, the
neighbouring states, which are often
poor-as indeed both Albania and
Macedonia (FYROM) are, cannot effi-
ciently or sufficiently protect the refu-
gees. Perhaps the only protection they
can offer is that of non-refoulement.”
They cannot provide the shelter, the
travel documents, the food required by
refugees; they cannot support the refu-
gees' rights to employment and educa-
tion and, if employment is found, they
cannot collect the taxes, of those who
seek asylum within their borders. They
cannot because they lack the capaCity
to do so. One result of this incapacity
may be various forms of societal unrest,
among the "refugees" and among the
host population.

However, the 'refugees" do not
threaten the stability of those neigh-
bouring states. The threat comes from
the state of origin which ceased to pro-
tect the people concerned, and from the
wider community of states which
refuses to live up to its obligations to
offer protection to those who are denied
the normal protection of their state of
origin. The further threat, for the whole
international community, is that keep-
ing the "refugees™ close to their state of
origin only encourages a geographic
widening of the conflict-either when
fighters among the refugees (in the
Kosovars' case, the KLA-Kosovo Lib-
eration Army) continue to fight across
the border or use the border "refugee"
camps as bases, or when the forces in
the state of origin continue their attacks
on the fleeing population across an
internationally recognised frontier. In
either case, this security threat would
clearly be avoided if the "refugees"
were not only permitted, but if they
were encouraged, to move to protection
further away. It is of course convenient,
under the circumstances, that Kosovar-
Albanians have often been heard to
claim that they do not want to move far
from
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home. For many this may be true, but it
is clearly not for those who, to seek the
protection they need and deserve, have
surrendered all their remaining goods
and money to human smugglers. The
fact that "refugees" need to turn to
smugglers only reinforces all the secu-
rity arguments around this issue. But if
their human rights were being re-
spected by ED states, there would be
no need for them to buy the services of
a smuggler, orto bribe their way up the
list of evacuees on the minimal quotas
which were established.

A further argument for suggesting
that Kosovo's "refugees” should have
been  accepted, welcomed and
protected in greater numbers in ED
states is that those very states had
intervened in the crisis prior to the
cross-border movement of most of the
displaced. Their displacement was not
necessarily directly or even indirectly
caused by the NATO bombs. However,
the intervention by NATO states-
proclaimed as being motivated by
humanitarian concerns, pure and
simple-implied a morally unavoidable
duty to protect those humans whose
suffering the outside states were
already seeking to alleviate by their use
of force in what they called a just
cause.”® Besides living up to their
humanitarian claims, NATO and ED
states would then have been in a posi-
tion to counter Milosevic's ethnic
cleansing (in terms of displacement) by
ensuring that a minimum oJ ethnic
killing could take place, and by demon-
strating how tolerant of ethnic differ-
ences their own societies are. Instead,
using the ethnic cleansing argument,
ED states demonstrated their (perhaps
pragmatic, perhaps not) belief that their
societies are as intolerant as President
Milosevic and his followers-even if, in
general, they are not quite so violent in
their expressions of racism and xeno-
phobia.

If one considers the various
potential and real objects of security,
and asks what is threatening in a
situation such as the crisis in and
around Kosovo in 1999 and before, one
arrives, | would suggest, at a common
cause for all security concerns. What
was the threat to regional and
international security?

Intolerance by the Serbian regime.
What was the threat to the human and
individual security of the Kosovar-
Albanians? Intolerance by the Serbian
regime. What was the threatto the
societal security of the "autonomous"
region of Kosovo? Intolerance by the
Serbian regime. What was the threat to
the societal security of Albania and
Macedonia? Intolerance by the Serbian
regime. What possible threat was there
to ED, and individual member states™
societal security"? Intolerance by the
Serbian regime. In this last case, one
could add the intolerance of racists and
xenophobes, just as in the penultimate
case one could add, for Macedonia, the
intolerance  of the local Slav
community. However, the individual
refugees or groups of refugees
themselves posed, in general, no threat.
Some of them may be people who
would seek to abuse the hospitality of a
protecting state. But the vast majority,
rather than representing a threat, are the
victims of threats and more: they are
the victims of intolerance, which seems
to be their lot almost everywhere they
turn .»

Notes

1. | am reluctant to use the word "refugee"
without inverted commas, to indicate that,
while everyday language describes the
Kosovar-Albanians now, collectively, as
refugees, there are very few who in fact are
fortunate enough to have their right to enjoy
this status recognised. A refugee is someone
who is granted the full protection as agreed
upon under various international
instruments, including the 1951 Convention
relating to the Status of Refugees and the
European Convention on Human Rights.
Either a state or the UNHCRmust recognize
a person as a refugee, granting protection to
someone who no longer enjoys, or cannot
enjoy, the protection of their state of origin.
Such protection has been granted to very
few of those escaping the violence in
Kosovo; thus, the people involved are not,
strictly speaking, refugees, but rather are
displaced persons or, in some cases, people
with temporary protection. This point is not
petty, as it gets to the heart of the security
questions surrounding "refugees": what
security do these members of global society
have if no state will recognize them as
refugees?

2. Many refugees do, in fact, return to their
country of origin, even if this does not al-
ways take place within a short period of
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time after the resolution of the cause of their
flight. A great many Chileans who fled in
the 1970s returned in the late 1980s and
early 1990s. Likewise, programs of return
such as that in Mozambique resulted in a
high number of repatriations.

. The key "products" of the "Copenhagen

School" are: B. Buzan, M. Kelstrup, P.
Lemaitre, E. Tromer, and O. Waever, The
European Security Order Recast: Scenarios for
the Post-Cold War Era (London: Pinter,
1990); B. Buzan, People, States and Fear: An
Agendafor International Security Studies in the
Post-Cold War Era (Hemel Hempstead:
Harvester Wheatsheaf, 1991,2nd edition); O.
Waever, B. Buzan, M. Kelstrup, and P.
Lemaitre, Identity, Migration and the New
Security Agenda in Europe (London: Pinter,
1993) and B. Buzan, O. Waever, and J. de
Wilde, Security: A New Framework for Analy-
sis (London: Lynne Reiner, 1998).

See M. Shaw, Global Society and Interna-
tional Relations (London: Polity, 1994),101.

Waever, et al., Identity, Migration .. op. cit.,
19.
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and cri tical theories.
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no. 3 (1998).

8. A start to critical security thinking has been

made in, e.g., K Krause, and M. Williams,
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REpORTS

o Somali Refugees in Toronto:
A Profile

By Edward Opoku-Dapaah, 1995

ISBN 1-55014-278-x, 130 pp., $12.95.
This is the first comprehensive study of So-
mali refugees in Toronto. It examines the
social, residential, and linguistic characteristic
of Somalis, their participation in the local
economy, and the activity of Somali commu-
nity organizations. The report also contains
valuable suggestions and recommendations
concerning suitable and more efficient service
delivery to this community.

o Cambodian Refugees in Ontario:
An Evaluation of Resettlement
and Adaptation

By Janet Mclellan, 1995
ISBN 1-55014-267:4, 142 pp., $12.95.

This major study of Cambodian refugees in
Ontario examines the effects of various forms
of sponsorship on Cambodian resettlement. It
also focuses and the linguistic, economic,
educational, training and social dimensions of
the whole process of adaptation. The delivery
of services by governmental and NGO
agencies as well as the effects of the past
traumatic experiences of genocide and mass
starvation on Cambodian refugees are fully
discussed.

o Refugee Families and Children:
A Directory for Service Providers
in Metro Toronto
Compiled by
John Morris and Lydia Sawicki, 1995
ISBN 1-55014-285-2, 39 pp., $6.95.

This directory is designed for service
providers who work with refugee families and
children in Metro Toronto. Its aim is to
improve service provision through networking
and the sharing of training opportunities.

Available from:
Centre for Refugee Studies
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North American lrafficking in Women and Children

Guest Editor: Marilou McPhedran Project Director~ International Women's Rights;
Director, CEDAW Impact Study; Centre for Feminist Research, York University
(A guest editorial board of advocates working in this fieU is being assembled.)

Having presented first hand accoun~ of trafficking in women in many developing countries in the November 1998
issue of Refuge, we have received positive feedback on this "first voice™" approach and requests for more information
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'.I'his issue of Refuge will address topics such as:

Historical background of trafficking in women and children to North America;

The root causes of trafficking, including economic displacement and economic "benefits";

The consumers of the "new cargo™ trafficked women and children;

The roles of governments, national and international organizations, including media and corporations,
in raising~wareness to the problem, and developing preventive strategies;

Personal accounts and analysis;

Gender~based analysis and agewbased analysis; and

 Genderwspedfic and agewspecific strategies.
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