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HUMANITARIAN ACTION
IN A NEW SECURITY ENVIRONMENT

Katarina W&et1

There has been an unprecedented growth of humanitarian action since the end of the
Cold War. Its expansion has coincided with the proliferation of humanitarian
organisations. Thus, both the quantitative and the qualitative roles of the
humanitarian agencies have significantly changed.

Thisarticledescribesboth theform and background of the proliferation. It aims
to explain why and how the humanitarian system was able to expand to such an
unprecedented level. The first and second parts sketch the changes within the
humanitarian sphere (dealing with both actorsand action). Thethird part describes
the political background behind current humanitarian action, and sear chesfor causal
relationships between thetwo. Thefourth part isan evaluation of how this expanded
system works out at the practical level, and. finally, the conclusion assesses the
implications of an expanded humanitarian system.

I. Changesin humanitarian action

The events of 1989 created an atmosphere of optimism about multilateral security co-operation. This
atmosphere has, however, eroded in the course of the 1990s,. but.despite dedining optimism,
humanitarian action has taken more forms in more conflicts than ever before,

Y et before one can focus on the changes in humanitarian action, it is necessary to understand what
is meant by “humanitarian”. Moreover, as the gaps between different types of international action are
narrowing, it isimportant to know what are the specific festures of “humanitarian action”.

Humanitarianism is aflexible concept which descends from various intdllectud, religious and cultura
traditions. Its foundations vary from a charitable urge to dleviate hardship; to jus in bello tradition and
the laws of war; and, findly, to unconditiona notions of individua rights and radicd atemptsto solve
the causes of suffering. Traditional humanitarian action, which emerged in the 19th Century, has amed
to aleviate human suffering caused by sudden disastrous occurrences. It is a concrete set of practices
targeting the victims in the disagter region, and ddivering them medicine or food ad. It compriseslimited
and neutral operations which are directed by specific objectives.

However, recent conflict-rdated humanitarian crises (the so called complex emergenci 6)2 have
mede the traditional form of humanitarianism outdated. Fighting has prompted food insecurity, famine,

'Doctoral candidate at the European University Institute, Florence and former visiting fellow at the Institute for
Security Studies of WEU.

%For definitions and descriptions of “complex emergencies’, see Joanna Macrae and Anthony Zwi eds., War
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environmenta disasters, or massive population displacements; and it has demolished vulnerable
economic and palitica systems. Complex emergencies have both demolished the old distinction between
natura and man-made humanitarian crisis, and rendered the substance of humanitarian action more
labyrinthine and muddling.

That iswhy current humanitarianism ded's with more than jugt traditiond issues, and handles social
and politicd difficultiesin the conflict region. In the absence of long-term policies, humanitarianism hes
aso become a means to enhance politica gtability - thus intertwining with conflict prevention, conflict
management and conflict resolution. Occasiondly humanitarianism has taken more forceful or punitive
forms, and moved closer to the human rights regime. If “previoudy the term “humanitarian” applied
largely to the ultimate rationde of the operation”, notes Adam Roberts, it now relates more to the type
of activity with which it is conspicuoudy associated throughout.”3

S0 how can oneidentify the changesin humanitarian action? One possibility, one which isused here,
isto categorise dl forms of enlarged humanitarian action. A review of operations which differ from the
traditiond rdlief action (but are il labdled * humanitarian™) cregtes five categories of humanitarian action:
preventive, protective, punitive, forcible and restorative. When this broad humanitarian sysem is
compared with the limited and neutra humani tarian sphere operating during the Cold War, the profundity
of recent changes becomes more understandable.

Preventive action

An improved climate for international co-operation and the perdstence of violent conflicts have
increased cals for preventive diplomacy and early warning mechanisms. Though these actions must be
seen firg and foremost as political and security operations, they aso entail a humanitarian dimension. In
addition to security objectives, there are ampleillugtrations of preventive humanitarian action. Preventive
humanitarianism aimsto ward off any socid, pditica and security developments that may cause serious

and Hunger - Rethinking I nter national Responsesto Complex Emergencies, Save the Children Fund, 1994, pp. 21-
31, 50-69; Andrew Natsios, Illusions of Influence: The CNN Effect in Complex Emergencies, in Robert |. Rotberg and
Thomas G. Weiss eds., “From Massacres to Genocide - the Media, Public Policy and Humanitarian Crises’, World
Peace Foundation, 1996, pp. 150-151; Mark Duffield, NGOs, Disaster Relief and Asset Transfer inthe Horn: Palitical
Survival in a Permanent Emergency, Development and Change, Vol. 24, 1993; Larry Minear and Thomas G. Weiss,
Mercy Under Fire - War and Global Humanitarian Communiy, Westview Press, 1995, p. 17; Adam Roberts,
Humanitarian Action in War - Aid, protection and impartiality in a policy vacuum Adelphi Paper No. 305, IISS,
London, 1996, pp. 10-11; John Harriss ed., The Palitics of Humanitarian Intervention, Pinter Publishers, London and
New York, 1995.

3Adam Roberts, Humanitarian War: military intervention and human rights, International Affairs, Vol. 69, No.
3, July 1993, p. 445.



digress to the civilian population. Its ingruments range from mediation, monitoring and fact-finding to
development programs.

Dueto increased demands, internationd organisations - epecialy regiond organisations - have
tried to focus on monitoring and conflict management in the 1990s. Examples of prevertive humanitarian
action indlude the Organization for Security and Cooperation in Europe, which has conducted monitoring
and preventive diplomacy tasksin the Eastern Europe and in the former Soviet Union. Ancther example
is the Organization of African Unity, which has - after a period of inertia- announced that its revised
objectiveis “the anticipation and prevention of conflicts’ 4 Accordi ngly, it has attempted to mediate the
crisgsin Congo/Brazzaville, Rwanda and Burundi with various success. The Organisation of American
States passed the Resolution 1080 in 1991, enhancing its role as a conflict mediator® in such countries
as Guatemda

Protective action

Because of “the steady increase of refugee flows since the mid-1970s’ ® and the unconvertional nature
of current conflicts, protective humanitarian action is broader and more visible than ever before. It seeks
to maintain basic order in the conflict region, and to shield the civilian population and the aid workers
from fighting or from the combatants deliberate or indiscriminate attacks. Furthermore, in Stuations
where political and socid systems have collapsed, it includes any immediate undertakings to keep
anarchy at bay.

Enlarged mandates of the UN system provide good examples of protective humanitarian action. First,
the UN peacekeeping forces have recently carried out such new tasks as establishing “safe havens’,
protecting humeanitarian and relief convoys, ensuring partid demilitarisation in pecific aread or mediation
between the belligerents.® Second, the role of the UN High Commissioner for Refugees has expanded
to dedl with large influxes of refugees and internaly displaced persons.

“Michael S. Lund, Early Warning and Preventive Diplomacy. In Chester A. Crocker, Fen Oder Hampson and
PamelaAall eds., “Managing Global Chaos . Sources of and Responses to International Conflict”, United States
Institute of Peace Press, Washington, D.C., 1996, p. 381. Europe (OSCE), and its High Commission for National
Minorities. See also William DeMars, Waiting for Early Warning: Humanitarian Action After the Cold War . Journal
of Refugee Studies, vol. 8, no. 4.

*William DeMars, Waiting for Early Warning: Humanitarian Action After the Cold War, Journal of Refugee
Studies, val. 8, no. 4, p. 393.

®Adam Roberts, Humanitarian Action in War - Aid, protection and impartiality in a policy vacuum. Adelphi
Paper, no. 305, I1SS, London, 1996, p. 12.

"In the case of the former Y ugoslavia, this included areas around Sarajevo and Gorazde in Bosnia.

8Adam Roberts, op.cit ., p. 35; Chester A. Crocker, Fen Oder Hampson and PamelaAall eds., Managing Global
Chaos - Sources of and Responses to International Conflict, United States I nstitute of Peace Press, Washington,
D.C., 1996, pp. 300-301; Leon Gorkender and Thomas G. Weiss eds., Soldiers, Peacekeepers and Disasters,
International Peace Academy and Macmillan, 1991. Thomas G. Weiss, David P. Forsythe and Roger A. Coatedescribe
the rebirth of the UN security operations after 1988: for example, UNGGOMAP in Afghanistan and Pakistan,
UNIIMOG in Iragq, UNAVEM I in Angola, UNTAG in Namibia, ONUCA in Central America, ONUVEN in Nicaragua,
ONUSAL in El Savador, and ONUVEH in Haiti. The United Nations and Changing World Politics, Westview Press,
1994, pp. 63-81. Moreover, Oliver Ramsbotham and Tom Woodhouse refer to large-scale operations in the former
Y ugodlavia, Cambodia and Somalia, reminding that the period between 1945 and 1987 included only 13 peacekeeping
operations, whereas the period between 1987 and 1994 entailed 18 peacekeeping operations. See Humanitarian
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Punitive action

Punitive humanitarian action has surfaced mostly because the internationa community has prosecuted
grave offenders of international humanitarian law - for the firgt time since the Nuremburg and Tokyo
trids. Punitive humanitarian action is to pendise severe violations that have dready taken place and
which cannot be amdliorated by any other means than by seeking jugtice. The UN Security Council
Resolutions to establish war crime tribunds in the former Yugodavia and Rwanda® are sgnificant
illugtrations of such action.

Forcible action

The importance of humanitarian intervention in internationdl relations has been a Sgnificant academic and
diplomatic debate in the 1990s. It evolves from UNSC Resolutions 688 and 794, setting up Operation
Provide Comfort in Iraq and the Operation Restore Hope in Somalia’® The subject of the debate,
whether to use military force for humanitarian ends, is dso the essence of forcible humanitarian action.
The stated justifications and objectives of the Security Coundil resolutions highlight the nature of forable
humanitarian action. It ams to put an immediate end to grave humanitarian violations and sae of
anarchy, or to ddiver relief ad to serioudy deprived aress - whether the host government gives its
consent or not.

However, the authenticity of forcible humanitarian action iswiddy debated. The sudden forcefulness
of the Security Council decisons has ether been viewed as a sgnificant blow to the principle of non-
intervention and thus as asignificant legd precedent in the internationd community, or, dternatively, the
Security Council actions have been criticised for their ambiguity and incoherence. The criticiam has
entalled accusations that humanitarian operations are directed by political factors and the interests of the
major states™ (The latter part of this article examines these issues at an empirical level ) Whatever the

Intervention in Contemporary Conflict - A Reconceptualization. Polity Press, Cambridge, 1996.

*The UNSC Resolution 827 establishing atribunal for the former Y ugoslaviawas passed in 1993, and the UNSC
Resolution 955 was passed in 1994. Theodor Meron, International Criminalization of Internal Atrocoties, the
American Journal of International Law, vol. 89, 1995; and James O’ Brien, Current Devel opments - the I nter national
Tribunal for Violations of Humanitarian Law in the Former Yugoslavia, American Journal of International Law, val.
87,1993

Good descriptions of recent humanitarian interventions are offered by James Mayall, The New
I nterventionism 1991-1994 - United Nations experience in Cambodia, former Yugoslavia and Somalia, Cambridge
University Press, 1996; by Thomas G. Weiss and Kurt M. Campbell, Military Humanitarianism, Survival, vol.
XXXIII, no. 5, September/October 1991; by Oliver Ramshotham and Tom Woodhouse, Humanitarian Intervention
in Contemporary Conflict - A Reconceptualization, Polity Press, Cambridge, 1996; by JohnHarrissed., The Politics
of Humanitarian Intervention, Pinter Publishers, London and New Y ork, 1995, especialy pp. 194-106. Jarat Chopra
and Thomas G. Weiss examine the legal implications of humanitarian intervention (Sovereignty is No Longer
Sacrosanct: Codifying Humanitarian Intervention, Ethics and International Relations, vol. 6, 1992) and Kelly Kate
Peaseand David P. Forsythe focus on the normative side of humanitarian intervention (Human Rights, Humanitarian
Intervention and World Politics, Human Rights Quarterly, vol. 15, 1993).

"Joanna Macrae and Anthony Zwi, War and Hunger - Rethinking International Responses to Complex
Emergencies. Save the Children, London, 1994, p. 229.

2See section 1V, "Operational level".



ultimate motives behind the recent humanitarian interventions, they do not remove the fact tha the
Security Council has given an unprecedented focus on humanitarian issuesin the 1990s = Because the
Security Council decisons mentioned above have been internationdly sanctioned acts of force which
- among potential security or geopolitica interests - have amed to end grave humanitarian violations or
to ddiver relief ad to deprived aress, they include e ements of forcible humanitarian action.

Restorative action

Whether in El Salvador, Cambodia, Bosnia-Herzegovina, Namibia, Angola.or Mozambique™, the post-
Cold War international community has initiated many operations to rebuild and stabilise warn-torn
societies. These operations fall into the category of restorative humanitarian action. They seek to dedl
with socid, palitical and economic recongruction after the war has ended, and to amdiorate the massve
damages caused by fighting. Therefore they include such objectives asimprovement of generd security,
edablishment of legitimate political indituiions, or the societal and economic recovery.  Although
restorative humanitarian action shares many objectives and instruments with preventive humanitarian
action, in atempora sense the two categories are opposites. Thus, the difference between preventive
and retorative humanitarian action is as sgnificant as the difference between conflict prevention and
conflict resolution.

Relief action

In addition to the five new forms of humanitarian action, traditiond relief operations have greeatly
expanded in 9ze and scope within the last decade. A good illustration of the increased role of relief
action isthe overal funding of rdief agenciesin the 1990s. “ Reflecting the increased indability in the post
cold war world”, the Reality of Aid 1996 dates, “ gpending by officid aid agencies on emergenciesrose
from 4.5 billion US dollarsto about 6 billion US dollars between 1993 and 1994. It has quadrupled over
adecade.” ™ Rdlief funding reached its high paint in the early 1990s and Sarted to dedline after 1993.2°
In 1994, amogt one third of the Development Assistance Committee’s member states decreased their
development ad, with the result that overadl spending on externd aid was 56, 737 billion US dollars -
the lowest figure for twenty years.*” In the Netherlands, for example, growth in peacekeeping and hu-
manitarian assistance has reduced the overall aid assistance by 32 million US dollars.™®

3*The opinions concerning humanitarian intervention depend where one stands”, noted one researcher in
humanitarian issues. “To some the UNSC Resolutions were agreat legal precedent; to others, anecessary diplomatic
comrpmise.” (Interviews, the UK, March 1997) Also, Adam Roberts mentions the “ unprecedented frequency” of
Security Council actions that are directly linked to humanitarian issues. See Humanitarian Action in War - Aid,
protection and impartiality in a policy vacuum, op.cit., p. 15.

“Nicole Ball, The Challenge of Rebuilding War-Torn Societies, in “Managing Global Chaos - Sources of and
Responses to International Conflict”, Chester A. Crocker, Fen Osler Hampson and Pamela Aall eds., op.cit.

>Judith Randel and Tony German eds., The Reality of Aid - An Independent Review of International Aid.
Eurostep and ICVA, Earthscan Publications, 1996, p. 19.

Adam Roberts, op.cit., p. 17.
"The DAC isaspecial committee of the Organization for Economic Cooperation and Development (OECD), and
it comprises of twenty-one donor states. Further references on financial trends: Jon Bennet and Mary Kayetisi-

Blewitt, Beyond “ Working in Conflict” - Understanding Conflict and Building Peace, Overseas Development
Institute, London, 1996; Judith Randel, Aid, Military and Humanitarian Assistance: An Attempt to |dentify Recent
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To illugrate the financid trends further, officid ad to nongovernmental organisations has
skyrocketed in ten years from 32 million US dollars to 1 billion US dollars in 1994.%° Sincethe NGOs
added contract agenciesin the South, they have become the fourth largest collective donorsin the world.
Whereas public donations (that is, funds from emergency appedls or public campaigns) to northern
NGOs have decreased recently, direct funding of loca (southern) NGOs has become popular among
the government donor agencies® As the governments have squeezed their overal ad budgets,
intergovernmenta organisations and financid inditutions have suffered most from it bilatera aid has
become a more preferable solution than multilateral aid.?

All these forms of humanitarian action creste a chdlenging yet ambiguous picture which ranges from
refugee programmes to supply of food and medicine; from vigtsto prisoners of war to the monitoring
of the genera security Stuation; from conflict mediation to post-war recongtruction; or from war crime
trials to peacekeeping operations. Behind this operationa sceneis ainforma sysem of humanitarian
actors (IGOs, NGOs, peacekeeping forces, donor agencies).”” The system is seen to be governed by
agenerd divison of labour, shaping the task a certain type of actor may carry out in a certain type of
dtuatior? - and giving the humanitarian actors their source of power.

If the first change of the humanitarian system is the shift from smplicity to diversity, the second
change is that diverse humanitarian operations are no longer separable from politica or security scenes.
The ddlivery of emergency aid isincreasingly linked with refugee flows, peacekesping, regiond politics
or the maintenance of loca authority. Since it is difficult to define where humanitarian action Sarts and
where it ends, one cannot but conclude that aid has become a part of the conflict. Loca belligerents
charge the aid agencies for protection; access to the conflict region, airfieds or ports, for leasing
gpartments and so on. Mushrooming humanitarian actors and ams become a part of the dynamism within
the war zone.

Trends, Journal of International Development, Vol. 6, No. 3, 1994; John Borton, Recent Trends in the International
Relief System, Disasters, Vol. 17, No. 3, 1993.

18Judith Randel, op.cit., p. 335.

“Jon Bennett and Mary Kayetisi-Blewitt, op.cit., p. 13.

#Jon Bennett and Mary Kayetisi-Blewitt, op.cit., pp. 12-13.

“Jon Bennett and Mary Kayetisi-Blewitt, op.cit, p. 12.

*See section |, “Changes among humanitarian actors”.

“For example, the protective role of the UNCHR or the UN forces; the humanitarian, developmental or advocacy

rolesof the NGOs; the financial role of the donor agencies; the fact-finding or monitoring role or IGOs and NGOs and
so on.



|1 Changes among humanitarian actors

The changes in the humanitarian scene have created new demands and chdlenges for the humanitarian
actors. few generd changes have influenced dl agencies operating in the conflict region. Frg of dl, their
mandates have expanded from the restricted authorisations common during the Cold War era* Asthe
sates seem reluctant to deal with the recent complex emergencies, the expansion of mandates has been
neither an intended nor controlled deve opment. Hence the humanitarian agencies’ limits, responghilities
and rights in the conflict region remain vague.

Furthermore, expanded mandates have given the humanitarian actors an unprecedented vishility
both in the internationd arena and in the conflict region. In countries where the central authority has
crumbled (say, Somdia or Rwanda), the humanitarian agencies have become de facto palitica actors.
“Relief agencies are now empowered to make important political judgements, implicit and explicit, which
go far beyond their traditiona role’, write Alex de Waal and Rekiya Omaar.?® Y et, as humanitarian
actors have gained palitical importance in unconventiona conflicts, they have log their image of neutrality
- the very hdlmark which traditiondly has assured good relations with dl parties to the conflict, and
guaranteed the security of the relief workers.

But the changes have benefited some humanitarian actors more than others. Because thar
cgpabilities have dramatically changed in the 1980s and especidly in the 1990s, new relationships and
hierarchies have emerged among them. The changes have boosted those who were quick to adapt to
the new stuation, and diminished the more inflexible. The following section describes briefly how the new
security environment and enlarged humanitarian sysem have changed the rales of the |GOs, NGOs and
the media

Intergover nmental organisations

Perhaps the greatest change among the intergovernmenta organisations has been the revised position
of the United Nations. Both the disappearance of the Cold War restraints within the Security Council
and the states passvity in peripherd conflicts raised expectations that aremoddled UN-system could
respond to humanitarian crises and maintain internationa security. High expectations led to the revison
of the traditional mandates and structures of the UN disaster response g/stem.26 Examples of new

#Alex de Waal and Rakiya Omaar, Humanitarianism Unbound? Current Dilemmas Facing Multi-Mandate
Relief Operationsin Political Emergencies. African Rights, Discussion paper No. 5, November 1994, p. 2.

Slhid., p. 2.

%Following writings highlight the UN debate: Roland Paris, Blue Helmet Blues: The End of the UN as a
Security Organization? Washington Qurterly, Winter 1997, vol. 20, no. 1; Carl Kaysen and Georg W. Rathjens, Send
inthe Troops: A UN Foreign Legion, Washington Quarterly, vol. 20, no. 1, Winter 1997; AbbaEvan, The U.N. |dea
Revisited, Foreign Affairs, September/October 1995, vol. 74, no. 5; Paul Kennedy and Bruce Russett, Reforming the
United Nations, Foreign Affairs, September/October 1995, vol. 74, no. 5; Yasushi Akashi, The Limits of UN
Diplomacy and the Future of Conflict Mediation, Survival, vol. 37, no. 4, Winter 1995-1996; Gareth Evans,
Cooperating for Peace - the Global Agenda for the 1990s and Beyond, Allen& Unwin Pty Ltd, St Leonards, NSW,
1993; Jesse Helms, Saving the U.N. - A Challenge to the Next-Secretary General, Foreign Affairs,
September/October 1996, val. 75, no. 5; Boutros Boutros-Ghali, “ An Agenda For Peace’: One Year Later, Orbis,
Summer 1993, val. 37, no. 3; Ingvar Carlsson, The U.N. at 50: A Time to Reform, Fall 1995, no. 100.



pressures are numerous. such as the 1991 Generd Assembly Resolution 46/182 creating a high-level
emergency coordinator and the establishment of the Department of Humanitarian Affairs?’; reduction of
the UN finances and staff; calls to develop traditiona peacekesping into “ peace-enforcement”?: or the
changes in the UN's operationdl stylein the conflict region.”® Yet, asthe demands for change remained
greater than the UN's actud  resources, high expectations led to pessmism and criticism about the UN's
ineffectiveness, lack of coordination, inconsistency or bureaucracy.

A further change in the intergovernmenta leve is growing presence of multinationa military forces
in humanitarian crises. “ Since the breaching of the Berlin Wall in 1989 and the subsequent end of the
Cold War”, writes Roger Pdlin, “there has been a marked increase in attention paid to multinationa
military forces”*° Examples of incressed multinational security orientation indude the restructuring of the
North Atlantic Tresty Organisation®; the Partnership for Peace programme; the Combined Joint Task
Force initiated in the 1994 NATO summit mesting™; the formation of the Allied Command Europe
Rapid Reaction Corps; or the 50,000 German, French, Belgian and Spanish soldiers congtituting the
Euro-Corps.® In a more humanitarian context, examples of incressed multilaerdism entail  the
UN/NATO opedionsin the former Yugodavia; the codition forces carrying out Operation Provide
Comfort in Irag; the multinationd UNTAC misson deding with the establishment of a legitimate
government in Cambodia, or the US-led multinationa forces that secured the delivery of humanitarian
adin Somaiaand so on.* These operations and the UN Secretary-General Boutros Boutros-Ghdli’s

“Several authors have focused on the origins and role of the DHA. See, for example, Paul Taylor, Options for
the reform of the international system humanitarian assistance, in John Harriss ed., “ The Politics of Humanitarian
Intervention”, Pinter Publishers, London and New Y ork, 1995; Cindy Collins and Thomas G. Weiss, Humanitarian
Challenges and Intervention - World Politics and the Dilemmas of Help, Westview Press, 1996; JamesIngram, The
Future Architecture for International Humanitarian Assistance, in Thomas G. Weiss and Larry Minear ed.,
Humanitarianism Across Borders - Sustaining Civiliansin Times of War, Lynne Rienner Publishers, Inc., 1993; and
Andrew S. Natsios, The International Humanitarian Response System, Parameters, Spring 1995.

%The most prominent demand was in the Agenda for Peace, where the former UN Secretary General Boutros
Boutros-Ghali recommended that the Security Council “consider the utilization of peace-enforcement unitsin clearly
defined circumstances and with their terms of reference specified in advance.” UN Documents $/26450 and A/48/403,
March 14, 1994, para. 44. Also quoted by Adam Robertsin The Crisis of UN Peacekeeping, in Chester A. Crocker,
Fen Osler Hampson and Pamela Aall eds., op.cit., p. 304.

#Jon Bennett, Recent Trends in Relief Aid: Structural Crisis and the Quest for a New Consensus, in John
Bennett ed., “Meeting Needs - NGO Coordination in Practise”, ICVA, Earthscan Publications Ltd., London, 1995.

®Roger Pdin, Multinational Military Forces: Problems and Prospects, Adelphi Paper 294, Oxford University
Press and the 1SS, 1995, London, p. 3.

*llustrated, for example, in NATO's 1990 “London Declaration”, which took steps to form multinational
structures. lbid., p. 5.

*Roger Pdlin, op.cit., p. 65.

*Roger Pdin, op.cit., p. 63.

¥Sources: Martha Finnemore, Constructing Norms of Humanitarian Intervention, in P.J. Katzenstein ed., “The
Culture of National Security”, Columbia University Press; Thomas G. Weiss and Cindy Collins, Humanitarian

Challenges and Intervention - World Politics and Dilemmas of Help, Westview Press, 1996. However, there are
differing opinions about how humanitarian these multinational operations actually were.



call for permanent UN forces™ highlight the expanding interaction between the humanitarian and military
actors in the post-Cold War conflicts.

Another new player in the humanitarian scene of the 1990sis the EC Humanitarian Office, ECHO.
Created in March 1992 after the Kurdish refugee crigs, the aims of the new humanitarian agency
included the “ helghtening the effectiveness of the Community’ s relief operations and contributing to a
clearer perception of its overal humanitarian assistance”. *° Although its primary role was to distribute
EU rdief ad® and to coordinate between EU donor states, ECHO has also enhanced its operational
role in humanitarian crigs - atrend which “is seen by someNGOs and the ICRC as athrest to their own
rolein relief operations’ . ®

Nongover nmental or ganisations

However, perhaps the most significant expansion in the humanitarian system has been that of the
nongovernmenta organisations. The emergence of the internationd NGOs during the past two decades
is seen as “ one of the mogt gtriking global phenomena of the late 20th Century” *°, which is“ paralding,
athough not equaling, the expanding role of intergovernmenta organisations in the politica gphere and
rapid globalization in the economic sphere’.*® The Union of International Assodiations listed in 1993-94
over 15 000 NGOs.** That figure indudes, for example, “4,000 development NGOsin OECD member
countries adone...dispersng dmost three billion US dollars worth of starlcé’42; the 1500 NGOs
registered with the UN systerr®®; the 130 NGOs which surfaced within amonth in Rwandain 1994 and
50 on.* The quantitative rise of NGOs has been spectacular during the 1980s and 1990s. In France

%Boutros Boutros-Ghali, An Agenda for Peace: Preventive Diplomacy, Peacemaking and Peacekeeping,
United Nations, New Y ork, 1992.

%ECHO, 1995. Quoted by Oliver Ramsbotham and Tom Woodhouse, op.cit, p. 117. Further sources on the
origins and tasks of the ECHO: Jon Bennett, Recent Trendsin Relief Aid: Structural Crisisand the Quest for a New
Consensus, in Jon Bennett ed., “Meeting Needs - NGO Coordination in Practise”, Earthscan Publications Ltd.,
London, 1995; and John Borton, op.cit.

¥1n 1994 it provided relief assistancein 60 countries, totalling some 970 million US dollars. Inter Press Service,
23 May 1995; also quoted by Oliver Ramsbotham and Tom Woodhouse, op.cit., p. 117.

% John Borton, op.cit., p. 198.

*Rice and Ritchie quoted by Bonnie Koenig, The Management of international non-governmental
organisationsin the 1990s. Transnational Associations, 2, 1996, p. 66.

“Ibid., p. 28.

“IThe Yearbook of International Associations, Brussels, Union of International Associations, 1993/1994; also
guoted by Leon Gorkender and Thomas G. Weiss, NGOs, the UN, and Global Governance, Lynne Rienner
Publishers, Boulder, London, 1996, p. 17.

23, Clark quoted by Michael Edwards and David Hulme, Making Difference - NGOs and development in a
changing world. Earthscan Publications, 1992, p. 13.

“Andrew S. Natsios, NGOs and the UN System in Complex Emergencies. In Thomas G. Weiss and Leon
Gorkender eds., “NGOs, the UN, and Global Governance”, Lynne Rienner Publishers, Boulder and London, 1996, p.
68.

“After Rwanda - The Coordination of United Nations Humanitarian Assistance, Jim Whitman and David
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54,000 new organisations have been established since 1987. Democratisation has created 21,000
NGOsin the Philippines and 27,000 NGOsin Chile*

The proliferation of humanitarian NGOs'™ has changed from a small community into a complex
st of actors, that includes humanitarian actors from quas-governmental agencies to sngle-issue
organisations. The internationd NGOs have grown into massve conglomerations, which have been
rendered businesswise and market efficient. As the gigantic internationdd NGOS' today more resemble
IGOsthan samdler NGOs, they have started to chalenge the supremacy of the IGOs.

“In the future, the IGOs like the UNCHR and the DHA will be much more like the internationd
NGOs’, observed one rdief officid. “If the UN continues to have financid problems; it will have to
come down to the sameleve asthe NGOs in competing for funds. This means that the humanitarian fied
is polarised between the big titans and smdl NGOs. (The small agencies) are these young people who
st up offices in Washington, and who are aggressive and professond. They lobby only for oneissue
and they do it well.”*®

A further example of the NGOs' rise in the late 1980s and early 1990s is that the “short-term
money available to NGOs - dbeit mostly Northern NGOs - exceeded even that of the UN”, writes Jon
Bennett*®. In 1989 180,000 tonnes of food aid was channdlled through the European NGOs, but two
years later that amount had increased to 450,000 tonnes.™ In 1993 the US government channelled 17%
non-military aid through the NGOs, yet in 1995 the US Vice-President Gore announced that in few
years the figure would be more than 50% . Expansion of humanitarian actors (both the NGOs and
IGOs) has led to increased competition for visibility and funds>

The NGOs flexihility, quick response, disregard of sovereign borders, on-the-ground experience
and lack of bureaucracy have made them the greatest beneficiaries of the current humanitarian system.

Pocock eds., Macmillan Press Ltd., London and Basingstoke, 1996, p. 136.

“*These trends are mentioned by the former UN Secretary General, Boutros Boutros -Ghali, in Thomas G. Weiss
and Leon Gorkender eds., NGOs, the UN, and Global Governance, op.cit, p. 7.

“Briefly defined, “humanitarianism” means that the agency is dealing with conflict-related issues, either in
concrete operations or in its objectives. Thus, the focus is more on emergency action that development.

“70f international NGOs, “perhaps 10 US and another 10 European NGOs receive 75% of all public funds spent
by NGOsin complex emergencies’, writes Andrew S. Natsios. See NGOs, the UN, and Global Gover nance, op.cit.,
pp. 68-69. These giants entail such agencies as, say, CARE, Oxfam, Save the ChildrenM édecins SansFrontieres and
so on.

“®f the humanitarian system is going to be polarised, the only way it can survive financialy is to be located
either at the bottom or at the peak of the pyramid. Source: Interviews, Geneva, February 1997.

“Jon Bennett, Meeting Needs - NGO Coordination in Practise, Earthscan Publications, London, 1995, p. xii.
®John Harriss ed., Politics of Humanitarian Intervention, op.cit. p. 72.

*'David Sogge ed., Compassion and Calculation - The Business of Private Foreign Aid, Transnational
Institute, Pluto Press, London, Chicago, 1996, p. 14.

*2Thus, despite increased cooperation, tension or mutual suspicion characterise interorganisational relations.

In Somalia, aUN official was quoted saying that the “UN has two enemiesin Mogadishu, General Aideed and the
Savethe Children. And the General is easier to deal with.” Politics of Humanitarian Intervention, op.cit, p. 74.
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Moreover, the increased scepticiam of bureaucratic intergovernmenta humanitarian agencies hasled the
governments to favour the relatively cheaper NGOs.>

The NGOs qudlitative role has changed significantly during the last decade or so, but initid
enthusiaam about the growing visibility of humanitarian NGOs has shifted to amore sceptica view.™ Y e,
whatever their usefulness, the NGOs are more powerful than ever before. The symbictic relationship
with the media made them visble advocates of humanitarian issues. Growing use of information
technology and officid links (whether governmenta or intergovernmenta) enabled the NGOs to be more
effective in campaigning, lobbying or fund-raising. The links between nongovernmentd and
intergovernmental organisations have become so complex and frequent™ that coordination of these
relaions is one of the most acute problems of the humanitarian system. “The last decade has seen a
discernible shift in favour of closer, more routine cooperation among those who ded with the ever
increasing demands of humanitarian assstance’, writes Jon Bennett. > Moreover, closer links between
officid bodies and the NGOs have increased pressuresto improve the NGOs' cooperation, account-
ability and professondiam.

As mentioned, the lack of ability of the IGOs to ded with complex emergencies, quick action and
crossborder operations has increased the status of the NGOs. Y et an improved status has shifted the
dyle and tasks of the international NGOs closer to those of the IGOS” and governments. In Ethiopia,
for example, the humanitarian NGOs negotiated an agreement between the combatants to get the
humenitarian aid acrossthe front line In Bosniaand in most of the African conflicts the power relations
between the NGOs and the crumbling loca authority are shifting in favour of the former. Hence, loca
actors in the conflict region are at times unable to see any difference between diverse humanitarian
agencies, whether nongovernmenta or intergovernmentd.

International media

Therise of the humanitarian NGOs has coincided with the heightened importance of internationd media
with regard to humanitarian crises. Unrestrained from the Cold War phraseology, equipped with the
latest communications technology, and freer than ever before to penetrate to the war zone, the
internationa media plays apivota role in the humanitarian sysem. From a humanitarian perspective the

Humanitarianism Across Borders - Sustaining Civiliansin Times of War, op.cit., p. 163; andRecent Trends
in the International Relief System, op.cit., p. 193.

*The NGOs operational problems are outlined in the section V.

®An example of growing NGO-presence in the UN-system is the establishment of Inter-Agency Standing
Committeein 1992. Alternatively, an example of heightened links between the EU and NGOsisthe fact that in 1994
ECHO sub-contracted approximately 80 NGOs. (See ICVA/Eurostep/Actionaid, 1994).

*Jon Bennett ed., Meeting Needs - NGO Coordination in Practise, Earthscan Publications Ltd., London, 1995,
Introduction, p. i.

*Aninteresting parallel development has been that such intergovernmental humanitarian agencies as UNICEF
has become more “NGO-like” in visibility and style- and in their occasional readiness to carry out cross-border
operations.

*After Rwanda - the Coordination of United Nations Humanitarian Assistance, op.cit., p. 107.
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role of the mediaiis to focus public attention on a specific humanitarian crisis and, through reporting, to
pressure the governments to take action.

Examples from the mid-1980s onwards illustrate the medid's increasing influence on the relief
system: the BBC 1984 film on the Ethiopian famine and hugdly successful rock concerts®; Roy
Gutman’sarticlesin Newsday and ITN’s shocking television images in 1992 of the Serb-controlled
concentration camps in the former Y ugodavia®®; the public outcry with regard to the Kurdsin Northern
Irag in 1991; images of starving cviliansin Somalia or Rwandan refugee camps after the 1994 massacre
- and findly, the immediate televison coverage of the Sargevo “marketplace massacre’ in 1994.

Nonetheless, the impact of the media has been both smplified and exaggerated.®* Media is not a
unitary actor with fixed interests and patterns of behaviour. Insteed, the term ‘media refersto acluster
of actors - broadcast and print corporations - which al have different audiences, congraints, interests
and resources. Although the media does not control the relief operations, it controls the global
trangmisson of information concerning humanitarian crises. If to have information isto have power, the
media s too influentia a determinant of the relief system to be left outside® Unlike the humanitarian
agendies, which have adirect task in the conflict region (thet is, to limit humanitarian suffering), the media
has no explicit am other than innocently to “observe’ and “report” on what istaking place. But as soon
asthe conflict is transferred to medialanguage, it gartsto live alife of its own. Dueto journdigts lack
of writing time, editorial pressures on broadcast time or article Sze, lack of knowledge about the
language, history and palitics about the conflict region, the issues are smplified and categorised into
easly digedible form. Thisiswhy the “actud war” and the “image of war” are not necessaxily the same
things. Y, ironicaly, both of them are essentia for the relief system to operate. Therefore, the media
isacrucid determinant of the current humanitarian system; well revealed by phrasings as “the CNN-
effect” or “public outcry”.

[11. Political background

Therdief system does not exigt in avacuum. The size and resources of humanitarian organisations - or
multiple links with other internationd actors - reflect the prevailing nature of internationd relaions. They
mirror which issues are given preference, how internationd treaties and norms are interpreted, and how
power is diffused between the state and non-state actors.

Hence, the humanitarian system cannot be separated from awider political and economic context.
Financia arrangements between the North and South and the generd dtate of globa economy effect the

*Martin Griffits, lain Levine and Mark Weller, Sovereignty and Suffering, in John Harriss ed., “Politics of
Humanitarian Intervention”, op.cit., p. 64.

®\Warren P. Strobel, The Media and U.S. Policies Toward Intervention, in Chester A. Crocker, Fen Osler
Hampson and Pamela Aall eds., “Managing Global Chaos - Sources of and Responses to International Conflict”,
op.cit., p. 367.

®For asimple causal mechanism of media’ srole, see Nick Gowing's description: 1. television imports images
of atrocities, 2. journalists and opinion leaders criticise the government policies in the media, 3. pressure on the
governments “to do something” becomes unbearable, 4. the government “ does something”. In National Interest,
Humanitarianism or CNN: What Triggers UN peace Enforcement After the Cold War?, Peter Viggo Jakobsen,
Journal of Peace Research, vol. 33. no. 2, 1996, page 206.

82John Harriss, op.cit., pp. 4-5, 17-31.
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resources flowing to the humanitarian system. Changing military and security factors determine where
the humanitarian agencies operate and how. The diplomatic atmosphere and the gradualy changing
internationd practices shgpe how such issues as sovereignty or humanitarianiam are addressed, or if they
are addressed at dl. In order to link the post-Cold War palitical and humanitarian developments into
acomprehensive portrayd, it is best to outline those palitica factors that had the greatest impact on the
humanitarian system.

What kind of change?

Evidently acausa link subsists between the high politica background and the humanitarian system. So
the first question is, how did the palitical background change the humanitarian sysem? Or, to phrasethe
sameissue differently, what kind of political developments have affected humanitarian action?

In the conflict region, the first development is the increase of certain war-related occurrences.
Although internd conflicts have steadily risen after the Second World War, many internd conflicts during
the Cold War period were dashes within the political system that easily became internationalised.®® In
contragt, the mgority of the post-Cold War internd conflicts were collapses of entire palitical systems,
reflecting the judgement that “there seem to be more territories that no longer are under de facto centrd
government authority, but where independence has not been internationally recognised”.®  Serious
eroson or complete collgpse of centrd authority makesit difficult to limit the destructiveness of fighting,
or to protect the cvilian population. Thus the rdative number of civilian casudties has been risng: in
Somaliaand Rwanda they constituted 95% of al casuaties® Furthermore, the number of people &f-
fected by humanitarian crises have increased from 100 million in 1980 to over 310 million in 1991.%

“Refugee numbers in the same decade more than doubled to 17.5 million”, writes Jon Bennett, “and
in 1992 the number of internally displaced people stood at 24 million in 31 countries’.*” Thus, a new
term, “complex emergency”, emerged in the scholarly literature to describe conflicts which are linked
with food insecurity and starvation, massive population displacement, collgpse of domestic economy,
ethnic and religious violence and natural disasters® The steady increase of complex emergendiesin the
1980s - and especidly in the 19905 - has increased the demand for humanitarian action.

%Adam Roberts: Humanitarian Action in War, op.cit., p. 10.

®Peter Wallerstein and Margareta Sollenberg, After the Cold War: Emerging Patterns of Armed Conflict 1989-
94, Journal of Peace Research, vol. 32, no. 3, 1995, p. 348. As examples of thistrend between 1989-1994, Wallerstein
and Sollenberg give such regions as the Kurdish areasin Northern Irag, Somaliland in Somalia, Jaffnaregion in Sri
Lanka, Nagorno-Karabach in Azerbaijan, or the Serb-controlled areasin Croatia and in Bosnia and Herzegovina.

®Thomas G. Weiss and Larry Minear, Mercy Under Fire - War and the Global Humanitarian Community,
Westview Press, 1995, p. 3.

% FRC, World Disaster Report, Geneva, 1993; or Jon Bennett, Recent Trendsin Relief Aid: Structural Crisis
and the Quest for A New Consensus in Jon Bennett ed., “Meeting Needs - NGO Coordination in Practise”, Earthscan
Publications Ltd., London, 1995.

% Jon Bennett, Recent Trends in Relief Aid: Structural Crisis and the Quest for a New Consensus, op.cit., p.
Xiii.

%8For descriptions and definitions, see footnote 1. Complex emergencies were mentioned in the beginning of
thisarticle.

®There has been asteady risein conflict-rel ated deaths since 1945. The peak in conflicts with more than 1,000
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The erosion or collapse of centra authority in the conflict region are consequences of reactivated
sdf-determination daims.’™ Even if self-determination daims are nothing new in internationd rdlations,
recent clams differ from their Cold War counterpats72 The break-up of the Soviet Union (and the
explosion of independence movements that followed) serioudy fragmented centrd authorities, and
initiated a vacuum of power thet dl locad actors competed tofill. Y et self-determination clams have not
just risen quantitatively, but aso changed qualitatively. As sdf-determination dams during the Cold War
were linked to the superpower antagonism, the superpowers accepted only anti-colonia independence
dams” Becausethisinternationa restraint gradually faded in the end of the 1980s and in the 1990s,
“the relations between the states and the rights of the citizens’ ™ were fundamentally changed.” From
the point of view of humanitarian operations, increased sdf-determination clams, fragmenting local
authorities and vacuums of power meant that the humanitarian space™ became both larger and more
complex than ever before. 7 «Before there were only two dividing linesin the conflict region”, notesa

casuatieswasin 1992-1993. Mercy Under Fire - War and Global Humanitarian Community, op.cit., p. 17. Peter
Wallerstein and Margareta Sollenberg specify: “The number of deaths from interstate armed conflict after 1815
peaked with the Second World War, while deaths from intrastate violence peaked in the most recent period. For the
first time, in the period 1975-1994, intrastate deaths exceeded the interstate war deaths.” The End of International
War? Armed Conflict 1989- 95, Journal of Peace Research, vol. 33, no. 3, 1996, p. 356. “Between 1978 and 1985,
writes Andrew S. Natsios, “there were an average of five complex emergencies each year. In 1989, the number grew
to fourteen. In 1994, there were twenty.” From Massacres to Genocide - The Media, Public Policy and
Humanitarian Crises, op.cit., p.150. Also, see Politics of Humanitarian Intervention, op.cit., p. 1; or The
International Humanitarian Response SystemAndrew S. Natsios, Parameters, Spring 1995, p. 68.

"Examples of self-determination claims in the 1980s and 1990s include the Kurds and the Shia in Irag; the
Palestinians; the republics of the former Soviet Union; the Kashmir and Sikh insurgents in India; the Basque
liberation movement in Spain and the IRA in the Northern Ireland; Tamil Tigersin Sri Lanka; the Eritrean Liberation
Front in Ethiopia; the republics of the former Y ugoslaviaand so on.

"Nevertheless, the current claimants have a very traditional aim: i.e., to establish alegitimate government.

"2Self-Determination in the New World Order, Morton H. Halperin, David J. Scheffer and Patricia L. Small,
Carnegie Endowment for International Peace, Washington, D.C., 1992.

"Chapter 2, Self-Determination Claims During the Cold War, in Morton H. Halperin, David J. Scheffer, and
Patricia L. Small, “Self-Determination in the New World Order”, Carnegie Endowment for International Peace,
Washington, D.C., 1992.

"“Martin Griffits, lain Levine and Mark Weller, Sovereignty and suffering, in “The Politics of Humanitarian
Intervention”, op.cit., p. 81.

Some observers saw the revival of self-determination claims as a signal of a fundamental watershed in
international relations. “ The start of the 1990s has thus witnessed the culmination of thedecol onization process that
started at the same time as the Cold War and has now pushed it to one side”, writes Lawrence Freedman. Order and
Disorder in the New World Order, Foreign Affairs, 1991/1992, p. 25.

"Briefly, Larry Minear and Thomas G. Weiss define humanitarian space as the available access to vulnerable
populations; it is a dynamic concept which changes according to political and security developmentsin the conflict
region. Mercy Under Fire - War and the Global Humanitarian Community. Westview Press, op.cit., p.38.

"The firmness of local authority effects the ultimate limits of humanitarian action. For example, it effects the
scale of humanitarian operations; the possibility of military intervention, the necessity of gaining permission from
local authorities, the number of belligerents with whom the humanitarian actors must negotiate, and the number of
humanitarian agencies working on the ground. The fewer limits humanitarian operations have, the more humanitarian
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relief worker. “Now the lines are complex. Instead of one issue, there are severd intertwined issues.
Insteed of few parties to the conflict, the humanitarians must negotiate with severa actors. And that just
by negatiating with the belligerents, the humanitarians themsdves modify the conflict Stuetion.”™

A shift to internationd level shows two contradictory developments, both which have influenced
the quantitative and quditative expansion of humanitarian action. The first development hintsto alooser
interpretation of sovereignty and non-intervention, growing multilateralism, or to atempts to build
internationd order according to democratic principles. Indeed, the potentia legd and political importance
of the UNSC resolution 688%, increased references to humanitarian factors as justifications for
international actiort™, or conditions of “good governance’ and democratisation in change for finandia
assistance Sgnd that the governments a least acknowledge new issuesin their foreign policy agendas.
Thus, some observers have spoken about emerging “mora interdependencef’sz, or about “irresdtible
shift in public attitudes...toward the defence of the oppressed” .2 They have viewed the post-Cold War
eraasa“window of opportunity”® thet is characterised by anew internationa  humanitarian duty® and
normative standards.®

issues are intertwined with political issues.

"8 Before when the humanitarians only negotiated with the states, they knew the limits; they knew that they
got what they were promised”, added another humanitarian. “But what about conflicts when you do not even know
who the authorities are?’ Interviews, Geneva, 1997.

®Mario Bettati describes how the relationship between the rights of the states and of the individuals have
changed after the WW I1; from the development of the human rights treaties to crossborder operations and to
humanitarian intervention. Le droit d’ ingérence - mutation del’ ordre international, Editions Odile Jacob, Paris,
1996, pp. 11-245.

®Examined, for example, by Jarat Chopra and Thomas G. Weiss in Sovereignty Is No Longer Sacrosanct:
Codifying Humanitarian Intervention, Ethics and International Affairs, 1992, vol. 6. See also JamesMayall, Non-
Intervention, self-determination and the “ new world” , Internationa Affairs, 1991, val. 67, no. 3; JamesMayall, The
New Interventionism 1991-1994 - United Nations experience in Cambodia, former Yugoslavia and Somalia,
Cambridge University Press, 1996 (esp. introductory chapter); John Chipman, The Future of Strategic Studies:
Beyond Even Grand Strategy, Survival, the 11SS Quarterly, Spring 1992, pp. 117-118; and Martin Griffits, lain Levine
and Mark Weller, Sovereignty and Suffering, in, “The Politics of Humanitarian Intervention”, op.cit..

8! Adam Roberts, Humanitarian Action in War - Aid, protection and impartiality in a policy vacuumop.cit.,
pp. 15-16; and Martha Finnemore, Constructing Norms of Humanitarian Intervention, in P.J. Katzenstein ed., “The
Culture of National Security”, Columbia University Press, 1996, pp. 180-185.

#Jack Donnelly, International Human Rights: A Regime Analysis, International Organisation, vol. 40, pp. 599-
642. Also quoted in Thomas G. Weiss, David P. Forsythe and Roger A. Coate, The United Nations and Changing
World Politics, Westview Press, 1994, p. 110.

®Former United Nations Secretary General Javier Pérez de Cuellar quoted in Kurt M. Campbell and Thomas G.
Weiss, Military humanitarianism, op.cit., p. 455.

¥Frederick C. Cuny, Humanitarian Assistance in the Post-Cold War Era, in “Humanitarianism Across Borders
- Sustaining Civiliansin Times of War”, op.cit., p. 151.

®Mario Bettati, The Right to Interfere, The Washington Post, April 14, 1991, p. B7. See also Mario Bettati,

Ledroit d’ingérence - mutationde I’ rdre inter national , Editions Odile Jacob, Paris, 1996.

#M artha Finnemore, Constructing Norms of Humanitarian Intervention, in “ The Culture of National Security”,
op.cit., pp. 153-156.
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Paradoxicdly, the second development is internationd isolationism. “ Perhgps there is a such thing
asarisng transnationa solidarity”, observed one scholar. “But if thet istrue, it isled by the NGOs and
the media - and there are no political structures to match it.”®” Although the states pay more tribute to
humanitarianism, in many casesit serves their interests to do so, and athough the states have broader
foreign policy agendas than during the Cold War, they are dso more reluctant to take direct action in
muddled and perplexing internd conflicts. “By the end of 1993 there were clear Sgns that the
governments of the mgor powers were more interested in limiting than extending their internationa
commitments”, writes James Mayal|.28 The priority of the major states has shifted from foreign affairs
to domestic issues. Moreover, domestic palicies of the Northern governments have entailed structural
adjustment programs, that is, heavy reductionsin public expenditure and reductions in the 9ze and scope
of state indtitutions®® As a consequence, the states' readiness to pay the cost of internationalism and
humanitarianism is declining, just as “thelr srategic and commercid interest in the poorer countriesis
dedining” 2 1n mogt humanitarian crises the governments have preferred an indirect role of a donor,
delegating the operationd role to the intergovernmenta or nongovernmenta organisations. Therefore,
adongsde the ates newly created mord consciousness pers st hard-headed and pragmetic calculaions.
To apply the words of Robert Tucker in a humanitarian context, the states foreign policies within
complex emergencies are contradictions between anew priority on humanitarian issues, and an averson
to bear cogts of this priority.” As puzzling asit may seem, both international trends - solidarism and

¥ nterviews, the UK, 1997.

¥The New Interventionism 1991-1994 - United Nations Experience in Cambodia, Former Yugoslavia and
Somalia, op.cit., p. 1.

#Mark Robinson, Privatising the Voluntary Sector, in David Hulme and Michael Edwards eds., “NGOs, States
and Donors - Too Close for Comfort?’ Save the Children, London, 1997, p. 61.

“Alex de Waal and Rakiya Omaar, Humanitarianism Unbound?, op.cit., p. 6.
'Robert Tucker's observation actually dealt with the current US foreign policy, of which the fundamental
problem is*“the contradiction between the persisting desire to remain the premier global power and an ever-deepening

aversion to bear the costs of this position.” See Robert W. Tucker, The Future of Contradiction, National Interest,
Spring 1996, vol. 43, p. 20.
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isolationism - have expanded the resources and scope of the humanitarian actors. Since the governments
have both given greater visihbility to humanitarian issues and avoided

taking direct action in recent crises, the main emissaries of humanitarian operations have been the
intergovernmenta and nongovernmental organisations.

Why change?

Y et the previous poalitical developments only describe some factua occurrences taking place in the end
of the 1980s and in the 1990s. They neither explain why these particular devel opments should be linked
with humanitarian action, nor do they answer why change occurred in the first place.

The second question is, therefore, why did the political background change the humanitarian sysem?
Admittedly, there is no single answer to this question. The two explanations briefly described here
approach the question from opposite sides. If nothing ese, they show the difficulty of linking system-
level politica changes with concrete humanitarian action.

The firgt view maintains that since the Cold War superpowers had drategic interests to keep
humanitarian operations grictly outsde the palitica sphere, humanitarian action expanded as an outcome
to the collagpsing bipolarity. “ During the Cold War, asmdl and sharply-circumscribed space was labelled
as ' humanitarian’ . The pace was defined by western governments and host governments, in way's thet
suited their political interedts’, write Alex deWaal and RekiyaOmaar.* Ironically, if humeanitarian action
was curbed, it was dso unambiguous and dear. All humanitarian agencies knew “the rules of the game’,
and with whom to negotiate in order to operate in the conflict region. ** Since the states gave only limited
mandates to the humanitarian actors, the international humanitarian system remained restrained - both
in number of actors or in resources, and in objectives or style.

The collgpse of Eagt-West antagonism means that a security straightjacket no longer overshadows
the humanitarian sphere. There has been more open discussion about human rights, humanitarianism,
sovereignty or security issues, without the debates escaating into ideologica confrontations. Yet it dso
means that the mgor states are indifferent about commercidly or drategicaly unimportant conflicts. As
the states have been reluctant to take direct action in such conflicts as Rwandaor the former Y ugodavia,
“dongside the growth of humanitarian action there has been a policy vacuum” . The policies of the
gates (and thus, internationa organisations) have been ad hoc or short term responses to the sporadic
developmentsin the conflict regions. Lack of drategic interests implies that there are no clear security
principles or policy instruments® Yet, to follow thislogic to the end, one can only conclude that the
current expanson of humanitarian action is a consequence of deficient political action. Humanitarian
action has become a subdtitute for direct and effective politicdl measures® The increase of relief

*Humanitarianism Unbound? Current Dilemmas Facing Multi-Mandate Relief Operations in Political
Emergencies, op.cit., p. 4.

“Interviews, February 1997: the ICRC, ICVA, CRS, UN.

%Adam Roberts, op.cit., p. 9.

®|_awrence Freedman, op. cit., pp. 28-35.

%«The spirit of Genevaisthat of Machiavelli”, noted onerelief official in Geneva; acomment which highlights

well the current pessimism of the humanitarian agencies. Interviewsin Geneva, February, 1997, and in Oxford and
London, March, 1997.
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operations, write Rakiya Omaar and Alex de Wad, “and the western disengagement from poor
countries are two sides of the same coin”.%’

The second view holds that humanitarian action has proliferated due to the changing norms and
practices in internationd relations. For example, the post-1945 period shows that humanitarianism has
developed according to prevailing international circumstances. from non-materid interventior™® to
charitable interventior™, and findlly, to forced intervention'®. What is more, humanitarian actors have
not just been passive recipients of resources and authorisations. Asthe NGOs' cross-border operations
in the late 1970s and 1980s highlight, *** they have actively pushed for change. Similarly, the post-WW/
I human rights regime has prospered because the non-state actors have been able to mobilise public
opinion, and to pressure the governments to respond to human rights violations. The post-war humean
rights regime has both affected and benefited from the changing lobbying, advocacy and consultancy
practises between the states and international organisations.

Heghtened vishility of humanitarianism and humanitarian actors in the 1990s indicate that “the
interactions between and among three sets of outsde actors responding to civil wars: the media, civilian
(from both NGOs and the UN) as well as military actors and governmental policy makers...have
quickened and sharpened”.'® The states ad hoc security policies in the 1990s highlight, first and
foremogt, their incapability to use old, state-centric foreign policy ingrumentsin an dtered internationa
environment.’® The heightened influence of the mediaand public opinion® aso explainswhy the states
policies post-Cold War conflicts are so fluctuating. Because the current security problems include a
diverse set of non-gate or normative questions, and because the states are handicapped in deding with

“Humanitarianism Unbound? Current Dilemmas Facing Multi-Mandate Relief Operations in Political
Emergencies, op.cit., p. 6.

%®Mario Bettati, Le Droit d’ingérence - Mutation de |’ ordre international, Editions Odile Jacob, Paris, 1996,
pp. 11-48. Non-material intervention, I’ingérence immatérielle, refers to the postwar human rightstreaties (ibid., p.
44) and to the first transnational humaitarian operations.

“Ibid., pp. 51-139. L’ ingérence caritative, charitable intervention, refers to the neutral and practical postwar
humanitarian operations. Their steady growth and the emergence of secular cross-borderism highlights the gradual
development of charitable intervention.

O1bid., pp. 143- 239. L’ ingérence for cée refers to humanitarian interventions from the | ate-1980s onwards.

%'For example, Afghanistan, Ethiopia, Sudan. Jon Bennett, Recent Trendsin Relief Aid: Structural Crisisand
the Quest for a New Consensus in “Meeting Needs - NGO Coordination in Practise”, Earthscan Publications Ltd.,
London, 1995.

%2Thijs, the authors write, is due to changes in communications technology. Robert |. Rotberg and Thomas G.
Weiss, op.cit., p. 2.

%The states’ inactivity or unsystematic responses may be viewed both asasign of indifference or asasign
of confusion. Indifference would be a consequence of changed power relations, creating a power vacuum in the
conflict level. Conversely, confusion would be a consequence of changing social circumstances, creating an
institutional vacuum in the conflict level.

%% The public has an extraordinary capacity to demonstrate its concern as long as the information gets
through”, observed a director of amgjor relief agency. (Quoted inFrom Massacresto Genocide - The Media, Public
Policy and Humanitarian Crises, op.cit., p. 58.) However, the influence of the media (and public opinion) is limited
to crises which threaten the major’ states geopolitical interests. Ibid., p. 153.
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these issues, the non-state actors have presented the governments new models and rationalesin order
to operate in the changed international environment'® - and one of the new principles is tha of
humanitarianiam. Y et if the governments' security policies have expanded, it means that the strict sepa-
ration of humanitarian and security spheres is no longer valid. The links between humanitarian and
security spheres, or between the international agencies and dtates, indicate that humanitarianiam is
momentous in internationd relationsin its own right.

Obvioudy the two approaches create opposing views of the post-Cold War humanitarian scene.
In order to find out how well they match with the empirica leve it isbest to turn to the operationd level
of humanitarian actions.

V. Operational level

Humanitarian operationsin Irag, Somdia, Rwanda and the former Y ugodavia are anong the most cited
cases of widened humanitarian action.

Iraq

“From a humanitarian perspective’, Cindy Collins and Thomas G.Weiss write, “the Gulf conflict actudly
condsted of three distinct crises” 1% Thefirg crisistook placein August 1990, when 300,000 refugees
from Irag and Kuwait fled to Jordan. The second congsted of the conflict between Irag and the US-led
dlied codition, asthe latter party was authorised by the UNSC Resolution 678 to use dl necessary
means againg Irag. Thethird crissfollowed Iraq’ s defeat and the cease-fire in February, 1991, when
approximately two million'®” people fled Saddam Hussein's repression into Iran and Turkey.

The firgt two crises evoked confused and disarranged humanitarian responses. Although the
UNCHR was assigned as alead agency, the UN’ s performance in the two crises clearly revealed the
requirement for co-ordination.'® The UN was also criticised for the delayed response, and for
organising the humanitarian response according to the politica interests of the major donors'® In
contragt, the humanitarian responsein April 1991 to the third criss was different. As an externd military

1%Much of international relations theory rests on the assumption that states know what they want”, writes
Martha Finnemore. “Instead, state preferences are malleable. States may not always know what they want and are
receptive to teaching about what are appropriate and useful actionsto take.” National Interests and International
Society, Cornell University Press, Ithacaand London, 1996, p. 11.

%Thomas G. Weiss and Cindy Collins, op.cit., p. 74. Other sources on humanitarian action in Irag: James
Mayall, Non-Intervention, self-determination and the “ new world order”, International Affairs, 1991, vol.67, no. 3;
John Borton, Recent Trends in the International System, op.cit., pp. 194-195; Thomas G. Weiss and Kurt M.
Campbell, op.cit., pp. 456-457; Adam Roberts, Humanitarian War: military intervention and human rights,
International Affairs, 1993, vol. 69, no. 3, pp. 436-439; Thomas G. Weiss, David P. Forsythe, Roger A. Coate, The
United Nations and Changing World Palitics, Westview Press, 1994, pp. 68-72.

Thomas G. Weiss and Cindy Collins estimate the number of refugees was 2.5 million. Op.cit., p. 74. Yet,
according to John Borton, 1.9 million peoplefled Irag. Op.cit., p. 194.

1% ndeed, the experience of these two conflict influenced the creation of the UN Department of Humanitarian
Affairs. Thomas G. Weiss and Cindy Collins, op.cit., p. 76.

®1pid., p. 77.
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intervention for humanitarian causes was sanctioned by the UNSC Resolution 688, gpproximately 13,
000 US soldiers and 10,000 soldiers from 12 other nations conveyed 25 million pounds of emergency
aid to Northern Irag.*'° The ddlivery of relief aid entailed dose interaction and cooperation between the
UN agencies, the international NGOs and the multinational military forces. Furthermore, the military
forces established safe havensin Northern Irag so that the Kurds could transfer to areas covered from
the Iragi regime s aggresson. Y et if the Operation Provide Comfort was distinctive in itslegd mandate
and massiveness, it dso occurred in an exceptiond political context: the collgpse of the Soviet Union
provided new consensus in the Security Council, unanimously condemning the Iraqgi actions.

Somalia

The success of the Operation Desert Storm in the Gulf war and massive media coverage of the Somdli
peopl€ s suffering were the chief generators of humanitarian action in Somdia. Even though the fal of
Generd Mohammed Siad Barre in January 1991 had broken into factiond fighting - causng severe
malnutrition and even starvation™ - the international community neglected the Somaian arisis urtil
December 19922, when, given the severity of the humanitarian Stuation and the incressing difficulty of
carrying out relief operations™, the NGOs tarted to call for international humanitarian intervention. ™
In April 1992, the UN authorised 50 UN personnel to monitor the cease-fire (i.e., UNOSOM 1). The
UNSC Resolution 775 authorised amodest protection for relief operations. In September 1992, 500
peacekeepers arrived in Somalia. Asthe UN's mediation effortsfa led™™® and the peacekeepers were
unable to act, the Security Council requested the establishment of multinational forces to protect hu-
manitarian operaions. The US-led UNITAF forces containing troops from various countries were

9K urt M. Campbell and Thomas G. Weiss, op.cit., p. 456.

™A ccording to the ICRC’ s estimation’s, 95% of the Somalian population suffered from malnutrition, and in
September 1992 it predicted that 1.5 million Somalis were threatened by immediate starvation. In addition, about one
million Somalisfled to refugee campsin Ethiopia, Kenya, Djibouti, Y emen and Saudi Arabia. See Cindy Collinsand
Thomas G. Weiss, op.cit., p. 79; and Michagl E. Brown, The International Dimensions of Internal Conflict, TheMIT
Press, 1996, p. 254.

"2Sources on the Somali case: James Mayall ed., The new interventionism 1991-1994 - United Nations
experience in Cambodia, former Yugoslavia and Somalia, Cambridge University Press, 1996, chapter 4; Adam
Roberts, Humanitarian War: military intervention and human rights, op.cit., pp. 439-444; Thomas G. Weiss and
Cindy Collins, op.cit., pp. 77-81; Alex de Waal and Rakiya Omaar, op.cit., pp. 17-20; Michael Brown ed., The
International Dimensions of Internal Conflict, The MIT Press, 1995, pp. 254-258.

"Emergency aid became an asset in the conflict. The militias charged the relief workers for office and
accommodation (approximately 10,000-12,000 US dollars per month), armed escorts (approximately 2,000 US dollars
per month), or transportation (a“technical” car costed 300 US dollars per day, arrival feefor aboat 10,000 US dollars)
and so on. Of 160,000 metric tons of food aid only about 20-60 % reached the civilian population. Cindy Collinsand
Thomas G. Weiss, op.cit., p. 79. The UN Secretary General’s condemnation of “extortion, blackmail and robbery”
of international relief convoys highlights the disarray of the humanitarian scene in Somalia. (Source: A letter of
BoutrosBoutros-Ghali to the President of the Security Council, UN document $/24868, 30 November 1992, p. 1. Also
guoted by Adam Roberts, Humanitarian War: military action and human rights, op.cit., p. 439.)

Rakiya Omaar and Alex de Wall, op.cit., p. 19.

">Michael E. Brown, The International Dimensions of Internal Conflict, the MIT Press, 1996, pp. 254-255.
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crested on December 3, 1992. Thus, as Adam Roberts has observed, “ Somdia represents a clear case
in which a humanitarian relief effort led to amajor military action, Operation Restore Hope.” ¢

Moreover, the Somdian crigs highlights both the magnitude of current humanitarian action and the
problems that the uncontrolled boundlessness has created. Since state authority had collapsed in
Somalia, and the UN personned and diplomats had escaped from the anarchica dStudion, the
humanitarian NGOs carried out tasks that usualy belonged to the UN. Hence the NGOs became the
only distributors of sodid sarvices and hedlth carein Somdia™’ Y e, though the remaining NGOs risked
persond danger and “played a vitd role as the sole expresson of internationd olidarity with the Somdi
people...by August 1992, much of Somalia had become amediaNGO circus’ .8 The media competed
to cover the suffering of the civilians, “while NGOs felt compelled to compete in their responses’ ™
As the Operation Restore Hope changed into a chase to capture Genera Aidid, humanitarian and
politica objectives became ever further intertwined. Relief workers and peacekeepers became direct
targets of the belligerents attacks, and the relief agencies payments for security, access or
trangportation made them part of the war economy. Moreover, the mgjor states saw the misfortune of
military operationsin Somdia asawarning example, and became increasingly reluctant to take decisive
military action in other conflicts.

Former Yugoslavia

Smilar problems were evident in the conflict in former Yugodavia® The intergovernmental
organisations - notably the EC and the UN - efforts to negotiate a politica settlement failed, because
the regiona military and political balances of power developed separately from the internationd level.
Waning peace negotiations and the international community’ s quarrels over a proper strategy to punish
the local aggressors meant that international response to the conflict was unexpectedly humanitarian.**

Conflicting palitical dimates created equely conflicting humanitarian and military outcomes. On one
hand, one cannot neglect the fact that the massive humanitarian response eased suffering. For example,
the 1992 14,000 UN troopsin the UN Protected Areasin Croatia and in 1993 6,500 NATO troops
in Bosnia and Herzegovina carried out such diverse tasks as “creating no-fly zones, undertaking vast

15Adam Roberts, Humanitarian War, op.cit., p. 439.
""Rakiya Omaar and Alex de Waal, op.cit., p. 18.
"pid., p. 18.

"pid., p. 18.

2Following authors deal with humanitarian action in the former Yugoslavia: Thomas G. Weiss, David P.
Forsythe, and Roger A. Coate, The United Nations and Changing World Politics, Westview Press, 1994; Robert
Murray Lyman, Possibilities for “ Humanitarian War” by the International Community in Bosnia Herzegovina,
1992-1995, The Strategic and Combat Studies I nstitute, The Occasional, no. 27, 1997; Adam Roberts, Humanitarian
War: military intervention and human rights, op.cit., pp. 442-444; Thomas G. Weiss and Cindy Callins, op.cit., pp.
81-89; Larry Minear and Thomas G. Weiss, Mercy Under Fire, op.cit.

2For example, in the end of 1995, there were 50,000 peacekeeping forces from 36 countries in the former

Y ugoslavia, with the annual budget of 2 billion US dollars. Similarly, 3,000 humanitarian workers operated in the
conflict region. See Thomas G. Weiss and Cindy Collins, op.cit., p. 88.
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humanitarian efforts, implementing numerous Security Council resolutions, and holding endless
negotiation sessons and cease-fires’ . The relief workers operating in the conflict region provided
emergency ad to at least 1 million refugees and 3 million interndlly displaced persons.'® Moreover,
humanitarian issues played a greet role in the Security Council resolutions and internationd statements
concerning former Yugosla/ia124; and they became instruments of pressure in establishing an
international war crimes tribund for the former Y ugodavia

On the other hand, peacekeeping and humanitarian operations became a dynamic part of the
conflict itsdf. Thus the operations were vulnerable to the belligerents manipulation. For example,
asdstance to refugees enhanced the flood of unwanted populations and the palicies of ethnic deansing.*®
Even though UNSC Resolution 770 gave the UNPROFOR forces “all measures necessary to
facilitate...humanitarian assistance’'?, the multinational forces had neither the resources™’ nor the
political will to execute their mandate. Since the forceful mandate was not gpplied on the ground, the UN
forces were unable to make the beligerents honour the 1949 Geneva Conventions, or to protect the
civilian population and the relief convoys. Thus, 325 peacekeepers were taken as hostages in 1992 by
the Serb forces, and, according to some estimates, only 25% of humanitarian aid got through to the
Bosnian populetion.128 The exploitation or ddiberate manipulation of the humanitarian Stuation became
an ingrument of warfare for the belligerents. For example, the Serb forces blocked relief convoys to
Mudim areas in order to eiminate the Mudim presence in the Serb-held territories. In 1994 they re-
sponded to increased internationd military presence by attacking such safe areas as Srebrenica and
Zepa.*® Findly, despite numerous Security Council resolutions or mediation attempts, the response of
the international community lacked systemacy and long-term objectives. Rather than trying to stop
unlawful violence, the policies mostly aimed to esse the suffering caused by the violence™*

Rwanda

12| arry Minear and Thomas G. Weiss, Mercy Under Fire, op.cit., p. 216.
%Thomas G. Weiss and Cindy Collins, op.cit., p. 88.
124p dam Roberts, Humanitarian War, op.cit., p. 442.

%*Thomas G. Weiss, David P. Forsythe and Roger A. Coate, The UN and Changing World Politics, Westview
Press, 1994, p. 78.

Martin Griffits, lain Levine and Mark Weller, Sovereignty and Suffering, in “ The Politics of Humanitarian
Intervention”, op.cit. p. 54.

2"When the UNSC Resol ution 743 was passed, the secretary-general reckoned that an effective peacekeeping
operation would cost around 600 million US dollars, the UNSC members donated only 250 million US dollars. (Thomas
G. Weissand Cindy Collins, op.cit., p. 83.)

B1bid., p. 84-85.
Ibid., pp. 83, 86.

30A ccording to Rosalind Higgins, the UN chose “to respond to major violence, not by stopping that violence
but by trying to provide relief to the suffering”. Quoted by Robert Murray Lyman, op.cit., p. 28.
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Perhgps the dearest case of the uncontrallability and magnitude of the current humanitarian response was
the 1994 Rwandan massacre.*** This was the ultimate product of regular cydles of ethnic violence that
have occurred since Rwanda gained itsindependence. However, the Rwandan government’ s deliberate
genocide strategy was linked to the eroding Arusha peace negotiations, and to the hard-line Hutu-
factions fears that the negotiations would wesken their podtion. As the President Juvend
Habyarimana s plane was shot down in April, 1994, the violence erupted a an unprecedented level.
Both the Hutu extremists and the Tuts rebels were determined to exterminate their enemy, with the result
that more than 500,000 people were killed and more than 2 million people fled the country.

Despite earlier warnings that the Hutu government was planning to conduct genocide, and despite
awareness of the atrocities that were taking place in April 1994, the international community was
reluctant to speak about the subject. Had the internationd actors used the term “genocide’, the
provisons of the 1948 Genocide Convention would have obliged them to take action. In contrast, the
aggressors were given a clear sgnd when the Security Council reduced the sze of the UNAMIR
troops132 in Rwandato only 250 soldierson 21 April. In May President Clinton sgned a Presidentia
Decison Directive that sat up complex conditions for the future US involvement in peacekesping
operaions - thus preventing the earlier embarrassment in Somdia'®® Even though the French
government started Opération Turquoise on 23 June, the mogt decisive palitica (and humanitarian)
development was the consolidation of the Tuts-led Rwandan Patriotic Front. In mid-July 1994 it
announced an establishment of anational government. At that time the genocide ceased.

In the face of genocide, the humanitarian agencies' traditiond commitment to neutraity became less
sure. To spesk about genocide in clear terms would have implied that the humanitarian agencies had
taken a radical pogtion in the international arena. Yet neither their operational styles nor ther
dependence on rdief funding alowed them to take a clear stand against genocide.™* Moreover, the
chaotic Rwandan situation, logigtica problems and the flight of the UN staff meant that the chances of
conducting a lucid examination of the security or humanitarian Stuation were limited. Thus, most
humanitarian agencies focused on emergency aid and the refugee crises that followed the 1994
massacre.

The tragedy of Rwanda s that the massive response came only after the massacre had taken place.
During the period between April-December, goproximatdy 1.29 billion US dollars was dlocated to the
humeanitarian agencies™* After the French troops had |eft Rwanda, the UNAMIR returned. “In August
1994, UNAMIR personnel transported more than fourteen thousand metric tons of relief suppliesand
produced and distributed more than 7 million galons of potable water to refugeesin and around Goma’,

BIGlynne Evans, Responding to Crisesin the African Great Lakes, Adelphi Paper 311, 11SS, 1997; Thomas G.
Weiss and Cindy Collins, op.cit.; Michael E. Brown, op.cit.; Alex de Waal and Rakiya Omaar, op.cit.; Jim Whitman
and David Pocock, op.cit.

%That is, the UN Assistance Mission in Rwanda, aimed to observe the peace process.

3Thomas G. Weiss and Cindy Collins, op.cit., pp. 90-91.

3Alex de Waal and Rakiya Omaar, op.cit., pp. 28-36.

Joint Evaluation of Emergency Assistance to Rwanda, The International Response to Conflict and
Genocide: Lessons from the Rwanda Experience - Study 3: Humanitarian Aid and Effects, ODI, London, p. 24.
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wrote Cindy Collins and Thomas Weiss* Humanitarian agencies returned to Rwanda in greater

numbers than ever before - in 1995 saverd hundreds of UN personnd and dlose to one thousand NGO
relief workers operated in Rwanda. The number of humanitarian NGOs operating in Rwanda was over
200.*" The UNCHR dedlt with the refugee camps, while the DHA was responsible for internally dis-
placed Rwandans, and generd coordination between different humanitarian agencies. Asin Somdiaand
in theformer Yugodavia, the digribution of relief aid was politicised. Assstance to refugeesin Tanzania
and Zaire consolidated in power the people who had planned the massacre, and made it even more
difficult to condemn therr actions

Operational problems

The vadt literature emerging after the Rwandese massacre shows that the humanitarians are among the
firg to admit these problems. The humanitarian agencies’ inahility neither to warn nor to respond quickly
to the massacre has led into deep “mora hangover and soul-search (Sic) within the humanitarian
community” 18 Evi dently, current opinions about the state of humanitarian response seem unbashfully
gloomy. “The response system cannot continue to function as it does now; it is on the verge of
breskdown” , writes Andrew Natsios. ™ Alex de Waal and Rekiya Omaar add: “A succession of cases,
notably Sudan, Somdia, Bosnia and Rwanda, indicate that the humanitarian internationd has over-
reached itsdf”.**° Pessmism isintertwined with straightforward and even embarrassed sdlf-reflection.
“Theimage of humanitarianiam (is) tarnished...internationd ad community is undergoing one of its most
intense periods of ...self-doubt in 20 years’, reviews Jon Bennett.**!

However, future assessments gill include an ethos of moderate confidence, despite operationd
falures. “Given universdly shared vaues about sharing civilian lives, especidly those of women and
children, getting access to dl victims ought to be a redlistic god”, maintains James Ingram.** As Adam
Roberts comment highlights, criticiam also indludes cam recognition: “Humanitarian action as aresponse
to war, and to violent crises within states, has been tried in the 1990s as never before...(yet it contains)
many dements of idedism.”** But unlike the obsarvations in the immediate aftermath of the Cold War,
even the mogt optimistic estimations retreat quickly back to perplexity. “The internationd humanitarian
assgance busnessisflourishing...(it is) one of the most unregulated marketsin the world today”, caution

3%Cindy Collins and Thomas Weiss, op.cit., p. 93.

3Joint Evaluation of Emergency Assistance to Rwanda, The International Response to Conflict and
Genocide: Lessons from the Rwanda Experience - Study 3: Humanitarian Aid and Effects, ODI , p. 24.

13«Rwanda was a popular place for development agencies: the government was so responsive for aid
programs’, notes arelief official. “ So when the the genocide took place, there were all these agencies around that
could not prevent it from happening.” Interviews, Geneva, 1997.

NGOs, the UN, and Global Governance, op.cit., p. 79.

“ORakiya Omaar and Alex de Waal, op.cit, p. 36.

“IAfter Rwanda - the Coordination of United Nations Humanitarian Assistance, op.cit., p. 136.

“2Humanitarianism Across Borders - Sustaining Civiliansin Times of War, op.cit, p. 185.

S dam Roberts, Humanitarian Action in War, op.cit., pp. 7.8.
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Thomeas Weiss and Cindy Collins** A decade which started an unprecedented period of internationd
humanitarian action, turned after the 1994 Rwandan massacre into confusion and salf-reflection.

Previous examples of humanitarian action showed that the most severe operationd dilemmas are
common in al current operations. In order to get a generd picture of the complexity of the operationa
leve, it isworth revising the most acute problems.

Firg of dl, the proliferation of humanitarian organisations operating in the conflict region has
increased calls for coordination.**® When it comes to fact-finding or common apped campaigns,
systematisation and rationdisation of humanitarian activities poses concrete, yet managesble, dilemmeas,
However, thered problem is to coordinate overlapping humanitarian mandates and operations. Effective
coordination requires a centralised coordination mechanism, whaose authority would, logicaly, limit the
independence of atomised agencies. Further, James Ingram questions whether a single organisation could
effectively govern the relief system and thus improve coordination. “The appearance of improved
coordination in the centre’, he points out, “does not necessarily lead to more effective and timely
interventions in the field.”**® Such doubts are aggrandised by the inability of the UN Department of
Humanitarian Affairsto meet its origind purpose147

Another problem isthe lack of systematic humanitarian response. The rush of aid agenciesinto the
former Yugodavia, Somdia or Rwanda reveds that emergency action neither addresses the causes of
the conflicts, nor improves humanitarian conditions in the long term. Moreover, a comparison between
much+ publicised and “forgotten” conflicts shows that the humanitarian agencies have incongstent and
ambiguous criteria upon which they intervene and act. The relief system has not yet learned its mgjor
lesson, Larry Minear and Thomas Weiss mark; and that is to “intervene effectively or not at al.”**
Nevertheless, such dilemmas as the inconsistency in humanitarian response, lack of accountability or
clashing humanitarian objectives may be symptoms of greater underlying troubles. One of the deeper
problemsis the humanitarian agencies confusion with the concept of humanitarianiam, and ther difficulty
in trandaing humanitarian objectives into coherent policies. In a way, the humanitarian sysem fdls
between two stools. On one hand, it is funded and pressured by the governments to respond quickly;
on the other, it harbours suspicions about quick response. Isrdief action truly the best way to hep the
victims of complex emergencies? And if it is not, whet is?

Some writers suggest that more emphass should shift to preventive humanitarian action.
“Improvements...by the global community in its humanitarian syslem must be accompanied by grester

“Thomas G. Weiss and Cindy Collins, op.cit., p. 175.

“*Defined by Larry Minear as “the systematic utilisation of policy instruments to deliver humanitarian
assistance in a cohesive and effective manner”. Quoted in Politics of Humanitarian Intervention, op.cit., p. 74.

“SHumanitarianism Across Borders - Sustaining Civiliansin Times of War, op.cit., pp. 181, 174.

“That is, to “ combine the functions at present carried out in the coordination of United Nations response by
representatives of the Secretary-General for major and complex emergencies, as well as by the United Nations
Disaster Relief Coordinator”; to “be involved with the systematic pooling and analysis of early-warning
information”; to act as “central focal point with the governments and intergovernmental and non-governmental
organisations’ and “mobilize their emergency relief capacities’. The 1991 General Assembly Resolution 46/182
quoted in Politics of Humanitarian Intervention, op.cit., p. 115.

“8_arry Minear and Thomas G. Weiss, Mercy Under Fire, op.cit., p. 217.
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effort to prevent mgjor human catacdlysms’**, write Larry Minear and Thomas Weiss. Others see view
that “the underlying problem has been the inability to ensure security” *>°; whether in the conflict region
in generd, or among the aid workers in particular. Hence the insufficiency of emergency action is not
ultimatdy ahumanitarian problem - insteed, it reveds thet politica or military response to the conflicts
isineffective or lacking. Further, increasing funding of southern NGOs™? highlights the awareness that
whatever form of responseis preferred, local actors must be more involved init.

Locd manipulation of emergency ad (and the aid workersloss of neutrdity and security) concedl
complex, structural developments within the economic and political spheres of the conflict region. > The
politicisation of humanitarian action implies that aid can easlly become a de facto source of income to
certain groups in the conflict region, and an indirect part of the war economy - and thus shape the
political and military balance of power in the conflict region. Y &, manipulation of ad dsoillugratesthe
humanitarian agencies organisationd inability to meet the diverse and often ambiguous post-Cold War
demands “to do something”.

A manifest case of organisationd inability isthe United Nations. First and foremog, the cause of the
UN’stroublesis politicd. It ishighlighted by the member sates disagreements concerning internationd
humanitarian response, the Security Coundil’ s lack of systemétic action, unpaid dues, or the accusations
of the UN’s sarving western interests. “The United Naionsis above dl an organization of dates’, writes
James Ingram. “ Even its humanitarian agendies are not apolitical.”** Political factors make it difficult to
overcome structurd problems. The structura problems include adminidrative downsizing, coordingtion
of humanitarian activities or the revison of outmoded and overlgpping humanitarian mandates. Moreover,
they touch on the confusion and even mistrust between the self-governing humanitarian agencies, or on
the UN systent’sinability to assimilate the vast amounts of humanitarian and security information, and
act according the assessments. Thus, the diagnoss of the UN hints at a schizoid personality disorder.
It isan organisation which, after decades of inertia, tries to respond to opposite demands with limited
resources. But how can it bow to the member states, without turning its back on the demands of genuine
and effective humanitarian action?

When it comes to the humanitarian NGOs, each advantage boosting their growth in the 1980s and
1990s may eadly turn into a disadvantage in the chaotic conflict region. Innovation and lack of
bureaucracy may result in poor practice and lack of professionadism. Organisationd independence and
freedom from forma congraints can endanger accountability, opermness to externa scrutiny and
willingness to coordi nate > Cog-effectiveness and smallness may pave the way to a chaotic band of

“Ipid., p. 211.
0Adam Roberts, Humanitarian Action in War, op.cit., p. 79.
*LJon Bennett in After Rwanda - the Coor dination of United Nations Humanitarian Assistance, op.cit., p. 139.

152 Joanna M acrae and Anthony Zwi eds., War and Hunger - Rethinking I nternational Responses to Complex
Emergencies, Save the Children, London, 1994, pp. 6-37 and 222-233.

Humanitarianism Across Borders - Sustaining Civiliansin Times of War, op.cit., p. 187.
™ Jon Bennett, Recent Trends in Relief Aid: Structural Crisis and the Quest for a New Consensus (in Jon

Bennett ed., “Meeting Needs - NGO Coordination in Practise”, Earthscan Publications Ltd., 1995, p.xii); and Jon
Bennett in After Rwanda - The Coordination of United Nations Humanitarian Assistance, op.cit., p. 137.
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aomised NGOs that “are over-sretched and under-resourced..and face mgor logidtica
congtraints.”*>°

At times the need for gpeedy response blinds the NGOs from seeing that aid can do as much harm
as good, or that careful planning is as important an ability as rapid response. “Impatience with well-
known congtraints’, remark Larry Minear and Thomas Weiss, “may reflect a naiveté about the highly
political contextsin which they (NGOs) operate and about the extent of thelr activities politica and
humenitarian ramifications”**® The NGOs solidarity with certain ethnic or communa groups might be
perceived as open political support and thus make them unwilling parties of the conflict. Or, as Mark
Duffidd, Joanna Macrae and Anthory Zwi point out, relief operations can have unplanned side effects
and provide indirect support for the combatants, strengthen ‘war economies, and legitimise such
unsanctioned polidies as displacement of civilians™’ Finaly, impatience to respond to humanitarian crisis
may shadow the fact that popularity among officid donors narrows the vital gap between the non-dtate
and state sector. Such an arranged marriage is likely to make the non-governmental organisations more
quiescent, conformative and, & worgt, afeeble mirror image of the master which the non-state sector
was supposed to counterbalance™® The tension becomes more visible in cases when the NGOs
recognise that the projects contracted to them actualy run counter to many of their own objectives, such
as sustainable development or empowerment of locd levels. “The NGOs are faced with a dilemma.
They know that short term funds do not solve the structurd problems in the conflict region”, noted a
humanitarian with a NGO-background. “But they need funds. So to take money or not to take money?
That is the question.” >

VI. Conclusion

B\ ark Duffield, NGOs, Disaster Relief and Asset Transfer in the Horn: Political Survival in a Permanent
Emergency. Development and Change, Vol. 24, 1993, p. 144.

Mercy Under Fire, op.cit., p. 164.

"Joanna Macrae, Anthony Zwi, Mark Duffield and Hugo Slim eds., War and Hunger - Rethinking
Inter national Responses to Complex Emergencies. Save the Children, London, 1994, p. 227.

%8 Jennifer R. Wolch, The Shadow State - Government and Voluntary Sector in Transition. The Foundation
Center, New York, 1990, pp. 74, 211, 215-217, 222, 223.

9 nterviews, the UK, 1997.
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Why has humanitarian action expanded a such an unforeseen leve? If the generd changes in
humanitarian action are combined with practical outcomes a an operationa level, one clearly sees that
there is no single answer explaining the growth. In contrast, conflicting yet Smultaneous trends in
humanitarian action hint at equaly diverging causes. Baoth the flexibility (or, indeed, vagueness) of
humeanitarianism and the confuson of current internationd system have engbled the actorsin humanitarian
crises'® to interpret humanitarianism according to their socid, politica or professond identity. The
moativations for enlarged humanitarian action vary from pragmatic caculaions to new normdtive
standards. It is not possible to prove that any of the motives is more genuine or accurate than others.

Moreover, once the multiform links and actors have emerged, it is extremdy difficult to smplify or
contral the system. A heterogeneous humanitarian system is therefore likely to remain in the future. The
heterogenaity adso implies that a single actor can have different motivations in different arenas of
humanitarian action - and till percelve the diverse mativations as equally genuine.

®0voluntary workers, representatives of international NGOs and 1GOs, military personnel, government
officials, belligerents in the conflict region and so on
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At the internationa leve, the states' unsystematic or dow response and reluctance to take direct
politicd action in complex emergencies suggest that redpolitik caculaions have been sgnificant
determinants of policy choices. The neglect of long-term structurd problems in the war zones hints thet
the dtates prefer akind of “convenient humanitarianism” *®* - that is, humanitarianism which does not
demand political action, and does not create long-term ingtitutional commitments'®2,

However, redpolitik caculations cannot explain why the demand for humanitarian action has been
unexpectedly visble in the 1990s. Furthermore, they are unable to account for the existence of multiple
links between humanitarian and security spheres, or links between the states and the non-dtate actors.
More than that, if one neglects the societd demand and the non-gtate influence in governmenta decision-
making, it is extremdy difficult to respond to the chalenges that the current internationa Stuation poses.
Thus, one must see the states foreign policy making as a mixed setting of nationd interests, “new
priorities and often contradictory objectives, of the maintenance of trade, the globa environment and
population and nuclear non-proliferation.”** The states have enlarged both their foreign policy priorities
and indruments, but a an implementation level the new determinants are often surpassed by redist
cdculations.

The dtudtion is equaly mixed at the operationd level. The humanitarian agencies lack of
accountability or clear policy lines, competition for funds, the emergence of ad hoc humanitarian
organisations, and bias towards emergency ad hint that, even in the humanitarian system, pragmatism
isdl too dive. “It has become amost atrend to criticise the ‘humanitarian markets . But it is true that
the younger generation is running the show now, and it is much closer to the fundraising logic” said a
senior relief officid. “And it is true tha there are Sgnificant commercid benefits in humanitarian
operations.” 164 v ¢t the humanitarians worthy attempt to respond to emerging crises - not to mention
the increasing security risk - requires more than pragmetic motivations. Neither the forcefulness of the
post-WW 11 human rights regime nor the tirdess work of current humanitarian agencies could be
explained if one only concentrated on redism.

With regard to the actua conflicts, the Situation is no less confused. Even if the Clausewitzian logic
of war to compe the enemy to do one' s will has not changed, it has gradually become linked to a
diverse set of actors or issues. Further, permanent emergencies have creasted complex structura

1% The NGOs are very convenient to the states”, claimed arelief worker. “ Humanitarians do the dirty work that
the soldierswould do if they were sent to the conflict region. But if the soldiers were sent to the conflict region, then
the voters might get disturbed.” Interviews, the UK, 1997.

192« Humanitarians claim that today there is amandate for humanitarian intervention and that the international
norms have changed. But the states do not certainly think so”, maintained an official of amajor humanitarian agency.
“And this means three things. First it means that relief funds are mostly the only funds available. Secondly, there
are no rules governing the combatants...whatever the ICRC says, it is unreasonable to assume that a Liberian warlord
knows or even cares about some conventions...And thirdly, it means that humanitarian operations are no longer
neutral.” Interviews, Geneva, 1997.

193 John Seaman, The International System of Humanitarian Relief, in John Harriss ed., “The Politics of
Humanitarian Intervention”, Pinter Publishers, London, 1995, p. 28.

184A nother humanitarian expert expressed the view that the WorldAid ‘ 96 at Geneva sPalexpo was awatershed
between the clearly non-profit making humanitarian system and the current situation in which humanitarianism and
profit-making are intertwined. Thistrend, he added, will not fade away: “The donors do not care who implements
the programme, aslong asit isimplemented effectively. Thereisno moral reason to give fundsto non-profit agencies
- and what does ‘ non-profit making’ mean today, anyway?’ Interviews, Genevaand the UK, 1997.
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economic, socid and ecologica consequences. For a humanitarian observer, the main question is: how
to improve international humanitarian law and the preventive, punitive or restorative forms of
humanitarian action, so that they respond to the complexity of current conflicts? The answer is
contradictory: in order to understand the downess and unsystemacy of change, one has to view the
humeanitarian sysem from a utilitarian perspective and, in order to understand the diversity of issues and
actors, one hasto search for the long-term changes and norms that restrict utilitarian behaviour.

But because there is no coherent definition of “ humanitarianism”, contradictory answers may only
further complicate the current Stuation. Contradictions makes it even less clear whet is a genuine
“humanitarian operation” or how to discuss and agree on more specific issues.™® That iswhy the current
Stuation requires o much from the actors involved with humanitarianism. Frg of dl, it invokes the
researchers of security studies to “go beyond grand strategy” **°, and to study links between armed
conflictsand globa armstrade, organised crime, drugs trafficking, ethical questions or the role of media
Contemporary permanent emergencies make it dso crucia to understand the de facto economic and
socid structures™” that are created by the erosion of central authority and protracted political violence.
Secondly, the current complexity necessitates more links between humanitarian experts - usualy taking
distinctively legd approach to humanitarian questions - and internationa relations scholars. Moreover,
many offidas of humanitarian agendies underline the need to revise exiging humanitarian principles and
drategies. “There was afifty years of Sability (3¢) in thefidd, and then dl these changes erupted”, noted
one humanitarian. “ All the organisations, the NGOs and |GOs dike, are going through srategic planning
sessions and are confused by what will happen.”*® Yet in order to survive the period of uncertainty,
internationd relaions theories are among the best ingtruments to help understand the changed
internationa Stuation and the challenges it poses.

The perplexity of the 1990s create equally irrefutable implications for the governments. The most
important issue is not whether the states are more humanitarian or not, but instead, whether they

%Ranging from the validity of emergency aid; and the devel opment of a permanent war crimes tribunal; to the
authencity of the aid agencies’ humanitarian principles.

1% John Chipman, The Future of strategic studies: beyond even grand strategy, Survival, the [1SS Quarterly,
Spring 1992.

%" About the creation of war economies, see Joanna Macrae and Anthony Zwi, War and Hunger - Rethinking
International Responsesto Complex Emergencies, Save the Children, London, 1994; and Mark Duffield, NGOs,
Disaster Relief and Asset Transfer inthe Horn: Political Survival in a Permanent Emergency, Development and
Change, vol. 24, 1993.

%source: interviews, Geneva, February 1997.
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understand what obligations or restrictions humanitarianism generates. It is crucid for the dtates to
undergtand that casudly defined humanitarian assgnments may actudly change into much codtlier
operations than carefully defined palitical commitments. Furthermore, if one fallows the redist logic, and
interprets the dates references to humanitarian causes as convenient disguises for pragmatism, it is
important to remember that any stated commitments - genuine or not - shape and restrict the genera
course of action. Thus, what isloosdly promised today may ricochet back tomorrow.

Findly, if it isimportant for the governments to understand what humanitarian commitments entail,
itisno lessimportant for the humanitarian agencies to understand the effects of increased sate funding.
Officid ad gives the humanitarian agencies more resources, but it aso shgpes the ams, insruments and
syles of humanitarian operations. The only way of combating the “ Satisstion” of humanitarian actorsis
to elaborate the objectives and ingtruments of humanitarianism. One way to do this is to develop the
divigon of labour within the humanitarian sysem - both by darifying currently ambiguous responghilities,
and by improving coordination among different but equaly vauable actors. The humanitarian agencies
ought to remember that enlarged humanitarian action is not an end in itsdlf, but an instrument to help the
victims of war. In order to use that instrument flawlesdy, the humanitarian actors must know where they
gand in the international arena; what their relations are to the states, to the combatants, to other
agencies, and findly, to their stated principles. Certainly it is not an easy task to find onesdf between the
devil and the degp blue sea - and Hill effectively ease humanitarian suffering.

So perhgps humanitarian paliticsis nothing but the art of the impossible? If that istrue, then one has
to remember that the art of shaping the future is to seize opportunities in impossible Stuations and to
redlise the improbable.
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