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Preface

This volume of essays has been a number of years in the making. The
project originated in discussions in the secretariat of the International
Political Science Association (IPSA) in the mid-1980s about ongoing
controversies over the role of the United Nations that threatened to
weaken the system of international cooperation constructed after
World War II. There were strong calls for reforming the UN system
and it was thought that the international social science community
might make a scholarly contribution to the reform movement by mo-
bilizing an international research team to examine the crisis in multi-
lateralism.

The IPSA initiative was joined by the International Peace Re-
search Association (IPRA), the International Studies Association
(ISA), and the newly formed Academic Council on the United Na-
tions System (ACUNS), and exploratory sessions were held at the
IPSA world congress in Washington, D.C., in 1988 and at the ISA an-
nual convention, organized in cooperation with the British Interna-
tional Studies Association (BISA) in London in 1989.

It was agreed during those meetings that a series of studies of na-
tional policies on the UN system should be commissioned. More than
30 years had passed since the Carnegie Endowment for International
Peace had sponsored a similar comparative study of national policies
on the United Nations. While there were some such studies available
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since then, they were scattered and generally lacked comparison. A
comparative study would not only make a positive contribution to
the literature in the international organization field but also, it was
hoped, stimulate continuing research on the issue.

When undertaking the eight studies of state policies in the UN sys-
tem that appear in this volume, authors were asked to cover five main
topics. First, a general review of the historic position of the state on
international organizations and the expectations of the country about
the role of the United Nations. Second, an analysis of the main UN
issues in which the government has had a special interest. Third, the
impact of societal factors (e.g. public opinion and interest groups) on
UN policies. Fourth, how the state actually participates in interna-
tional organizations (e.g. governmental organization at home and in
UN missions, delegate selection, and consultation with regional
groups). Fifth, the position of the state on proposals for UN reform.

With support from the Ford Foundation and the former Canadian
Institute for International Peace and Security, a series of draft studies
were presented at a conference held in Ottawa, Canada, in early
1990. The eight national studies in this volume were originally dis-
cussed at the Ottawa meeting and were revised in late 1993 to take
into account the dramatic changes in the United Nations — and in
international relations, more generally — that have come about with
the end of the Cold War.

At the same time, a second series of national UN studies were pre-
pared in connection with a broad-ranging project on multilateralism
(MUNS, Multilateralism and the United Nations System) sponsored
by the United Nations University (UNU). The second series, like
this volume, has just been published by the UNU Press under the
title State, Society, and the UN System: Changing Perspectives on Multi-
lateralism (ed. Keith Krause and W. Andy Knight). Together the two
volumes provide a significant body of research and a base for con-
tinuing investigation as scholars and statesmen prepare to re-examine
the role of the United Nations in 1995, 50 years after the signing of
the UN Charter.

Transnational research cooperation can be as arduous as it is im-
perative. We are grateful for the perseverance and patience of the
authors of the eight national studies in this book. We were faced not
only with the problems of communicating over far distances but also
with trying to keep up with fast-moving events in the early 1990s.
Like any scholarly enterprise, we were more interested in long-term
persistent trends than in current affairs. But the events that followed
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the end of the Cold War have so fundamentally changed the arena of
international affairs that they could not be ignored as they took
shape.

Change continues, as it always does — and will. But, by the end of
1993, it was none the less possible to identify some of the main trans-
formations that were taking place. It was time to make these studies
available to a broader scholarly community and we are thankful that
the UNU Press agreed to publication at a time when the 50th anni-
versary of the United Nations leads to serious reflection on the
future of international organizations.

We also want to thank the Ford Foundation and the former Cana-
dian Institute for International Peace and Security for their support
of the Ottawa conference, our universities for the facilities that they
have made available to us — the Ohio State University, Dartmouth
College, and the University of Ottawa — and the colleagues who par-
ticipated in the Ottawa conference. In the end, of course, each of the
authors remains responsible for her/his work even while we have all
shared in this common enterprise.

Chadwick F. Alger

Gene M. Lyons
John E. Trent
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Part 1
Perspective on the United
Nations






1

The United Nations in
historical perspective

Chadwick F. Alger

The purpose of this introductory essay is to provide the long view — a
historical perspective against which to examine the studies of national
policies on the United Nations that constitute the major part of this
book. The country studies describe the policies that individual mem-
ber states have followed in the United Nations over the years and the
ways in which these policies have been shaped by domestic politics as
well as developments in international relations. They reveal areas of
convergence and divergence among member states and give us a ba-
sis for understanding the opportunities and problems in strengthening
the capacity of the United Nations to enhance multilateral co-
operation at a time of fundamental change in the inter-state system.
But any assessment of the United Nations requires a longer and
wider frame of reference to be meaningful. First, the present United
Nations must be approached from a historical perspective. From the
vantage point of 1994, for example, the League of Nations was
founded only 74 years ago, on 10 January 1920, and the United Na-
tions only 49 years ago, on 24 October 1945. Most of what we know
about multilateral cooperation for solving common problems has
come out of relatively brief experience in these two great labora-
tories, where we have learned from our failures as well as from our
successes. Second, thinking about the role of the United Nations in
the future requires a UN system perspective, including all of the or-
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ganizations of the UN system — and, indeed, going beyond to regional
and other limited membership organizations that are part of the total
network of international institutions through which states cooperate.

The United Nations in historical perspective

The stage on which the drafters of the UN Charter performed was
built during a long historical process through which human inquis-
itiveness, restlessness, and acquisitiveness produced ever-increasing
contacts among human settlements, across ever-longer distances.
The results of this historical process presented opportunities at the
San Francisco Conference that had evolved out of growing experi-
ence in peaceful cooperation among peoples. But there were also
constraints produced by tendencies toward wars of increasing geo-
graphic scope with weapons of rapidly increasing destructive power.

If we look back in time from San Francisco, we readily see that the
United Nations is a child of the League of Nations. It incorporates
important institutional developments of the League, such as an inter-
national secretariat and the growth in importance of economic and
social activities during the relatively brief history of the League. The
United Nations Charter also reflects efforts to gain from League fail-
ures, as in procedures for deployment of military forces by the Secur-
ity Council in response to aggression. While the requirement that no
permanent member of the Security Council vote against such deploy-
ment has, until recently at least, been an overwhelming restraint on
the use of this power, nevertheless the unanimity required in the
League was more stringent than the 9 votes out of 15 required in
the United Nations.

The League too was not wholly a product of its founding confer-
ence, the Paris Peace Conference of 1919. Inis L. Claude considers
the century bounded by the Congress of Vienna (1815) and the out-
break of World War I (1914) as the “‘era of preparation for interna-
tional organization.”! He discerns three prime sources of the League
of Nations. First, the League Council evolved out of the Concert of
Europe created by the Congress of Vienna, convoked to create a
new Europe out of the ruins of the Napoleonic Wars. Through the
Concert of Europe the great powers made themselves the self-
appointed guardians of the European system of states. The Concert
of Europe met sporadically, some 30 times, before World War I to
deal with pressing political issues. While smaller states were some-
times present at Concert meetings, the Concert was dominated by
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the powerful. The League Covenant provided for a Council with ex-
plicit authority, with the continuity of regular meetings and with
membership of both large and small states.

Second, the League also evolved out of the Hague System, insti-
tuted by conferences in 1899 and 1907. The League borrowed exten-
sively from procedures for the peaceful settlement of conflicts codi-
fied by the Hague System. And the League reflected the Hague
System’s response to growing demands for universality, i.e. that all
states take part in international conferences. In the words of the pres-
ident of the 1907 Hague Conference, “This is the first time that the
representatives of all constituted States have been gathered together
to discuss interests which they have in common and which contem-
plate the good of mankind.”? The notion of universality meant not
only the inclusion of smaller states but also participation by states
outside Europe.

Third, the League also evolved out of international bodies founded
in the nineteenth century, often referred to as public international
unions, to deal with common problems that transcend national boun-
daries. These include the Rhine Commission, established by the Con-
gress of Vienna in 1815, and the Danube Commission, established
in 1848. Other examples are the International Telegraphic Union
(1865), the Universal Postal Union (1874), and similar organizations
dealing with health, agriculture, tariffs, railroads, standards of weight
and measurement, patents and copyrights, narcotic drugs, and prison
conditions. Through these organizations states acknowledged that
problems were emerging that required periodic conferences where
collaborative decisions would be made, to be implemented by secre-
tariats on a day-to-day basis. The League borrowed extensively from
this practice.

If we probe deeper into the past we find, of course, that the forces
that fostered the antecedents of the League also had more distant
beginnings. It is important to take note of these because we some-
times forget them when we emphasize more recent forms of “‘inter-
dependence.” The industrial revolution in the eighteenth century
dramatically changed the technology of transportation, communica-
tion, and manufacturing. This in turn fostered the need for interna-
tional organizations to deal with problems created by more rapid
transportation and communication and by growth in international
marketing, in importing of raw materials, and in the international in-
terdependence of labour.

Some might say that humanity was placed on an irreversible path
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toward the League and the United Nations even earlier, in the late
fifteenth century, when Europeans began a pattern of worldwide ex-
ploration that eventually led to extensive empires in Africa, Asia, and
Latin America and to Western domination of the world. William
McNeill dates the “‘closure of global ecumene” as 1500-1650. The
result was to link the Atlantic face of Europe with the shores of
most of the earth. “What had always before been the extreme fringe
of Eurasia became, within little more than a generation, a focus of the
world’s sea lanes, influencing and being influenced by every human
society within easy reach of the sea.””® European-based empires even-
tually led to the creation of a worldwide system of states. In its early
years the United Nations was deeply involved in the creation of inde-
pendent states out of former colonial empires. Much present activity
in the United Nations is concerned with the efforts of these new states
to transcend their economic dependence on the West. In a fundamen-
tal sense the conditions that fomented demands for a New Interna-
tional Economic Order in the 1970s, and for a New World Informa-
tion and Communications Order in the 1980s, have their roots in the
‘““closure of global ecumene’ in 1500-1650.

Of course, the creators of ‘“‘global ecumene” were not the first
builders of empires; they were preceded by the Roman, Greek, Per-
sian, Mongol, Inca, Han, and many others. And the ‘“global ecu-
mene’” was preceded by the closure of the “Eurasian ecumene’ in
the “first century (or perhaps earlier), [when] the consolidation of a
Kushan empire forged a link between Parthia and China, completing
a chain of civilized empires that extended all across Eurasia, from the
Atlantic to the Pacific.”* Across this vast ecumene McNeill describes
exchange in art and religion, migration of useful plants and animals,
the spread of disease, some technological exchange, and trade. For
example, ‘“‘cotton, sugar cane and chickens, all first domesticated in
India, spread to both China and Western Eurasia during this period,
while China contributed apricots and peaches, perhaps also citrus
fruits, cherries, and almonds to Western Eurasia. In exchange, the
Chinese imported alfalfa and a number of vegetable crops, as well as
the Iranian great horses.”

Thus we see that humankind has long had tendencies to travel, mi-
grate, exchange, borrow, and dominate, and to invent ever new tech-
nologies to broaden the geographic scope of these activities. This has
produced a growing number of international organizations, some 286
international governmental organizations (IGOs) and 4,696 inter-
national non-governmental (non-profit) organizations (INGOs) by
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1992.5 At least 34 of the IGOs and 426 of the INGOs are global in
scope. The autonomous organizations that comprise the United Na-
tions system alone account for 18 of the global IGOs. Although the
UN system was not a necessary descendant of the ‘“‘first ecumene,”
it can be viewed as a natural outcome of human tendencies to extend
contacts and activities to the greatest distance possible, thus creating
the need for permanent international organizations that facilitate co-
operation and problem-solving.

In developing a historical perspective, it is worth remembering
Claude’s depiction of the century between 1815 and 1914 as the “era
of preparation for international organization.” How should we char-
acterize the period between the founding of the League of Nations
(1920) and 1990? Very apt would be the “‘era of preparation for
global governance.” What have the pioneers in this first era of global
organizations left as their heritage?

— they have achieved universality;

— they have created a network of global organizations responsive to
a growing agenda of global problems;

— they have established a continuous, worldwide presence of this sys-
tem of organizations, in some 134 cities in all continents;

— they have made multilateral decision-making commonplace and
have developed new procedures for achieving consensus;

— they have greatly increased the number of tools available for
peace-building;

— they have identified and have made substantial progress in multi-
lateral definition of a set of fundamental global values, such as
peace, human rights, development, and ecological balance;

— they have made some progress in breaking down barriers between
the people of the world and global governmental organizations;

— they have made limited progress in linking scholars to the UN sys-
tem.

Imagine, if you will, how surprised the founders of the League, or
the United Nations, would be to learn what has emerged from their
initiatives. Imagine, too, how much easier their task would have
been had they been able to approach the future with these achieve-
ments already in place. This imagination will set the stage on which
we will now consider each element in the heritage that we have re-
ceived from the ‘“era of preparation for global governance.” The
“era of competent global governance” is still in the future, but we
have come much further than most people realize. The greatest dan-
ger we face in the near future is that we may become so incapacitated
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by dwelling on how far we have to go that we will fail to move for-
ward on the solid stepping stones that have been laid by those who
have gone before.

The achievement of universality

The universality of United Nations membership now seems so ordin-
ary that its significance is often overlooked. At its founding the
League had only 29 members, including 10 from Europe, 10 from
Latin America, and only 9 from all the rest of the world.® The hope
of League founders that League membership would be universal was
never realized. Although 63 states were eventually members of the
League, there were never more than 58 members at one time.” The
United Nations has grown from 51 members to 184 members since
its founding. The only state that has not ratified the UN Charter,
other than a handful of very small ones that choose to remain out-
side, is Switzerland. Nevertheless, Switzerland is a member of many
agencies of the UN system.

In achieving universality the United Nations first overcame the ear-
lier exclusion of states that opposed the United Nations coalition in
World War II. Later it admitted many states that were carved out of
former colonial empires in Africa, Asia, Latin America, and Oceania.
Not only were these new states admitted to the United Nations simul-
taneously with the acquisition of independence, but the United Na-
tions played a significant role in their relatively peaceful indepen-
dence process. Even before independence, future leaders of new
states, such as Julius Nyerere, testified before the Fourth Committee
of the UN General Assembly and spent many months politicking for
independence in the lounges and corridors of UN Headquarters. Still
later the United Nations quickly accepted the membership of states
created out of the former Soviet Union and several former Yugoslav
republics.

Now that virtual universal membership of states has been achieved,
there is a tendency of some to emphasize its drawbacks, particularly
the fact that all states, despite great disparities in size, have one vote
in UN bodies. These disparities are very great. UN members range in
population from China, with 1 billion people, to over 30 members
with under 1 million people. They range in per capita GNP from
those with a few hundred US$ to some with over US$20,000. They
range from the worldwide reach of missiles, ships, and aircraft of the
United States and Russia to numerous states with little more than
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local police forces. On the other hand, despite the fact that all states
have one vote, there are countervailing factors: China, France, the
United Kingdom, the United States, and Russia have a veto in the
Security Council; the wealthy benefit from weighted voting in the
World Bank and the IMF; and consensual voting procedures have
become more frequent, recognizing that majorities that do not take
into account the wishes of the wealthy and militarily powerful may
not be able to implement their decisions. Also, it cannot be denied
that states with military and financial power use their influence to
win the votes of others. Moreover, countries with great wealth and
many trained people have far greater capacity to represent their in-
terests in UN politics through the assignment of large numbers of
people to UN bodies.

Whatever the difficulties of universality under conditions of one
vote for each state, general acceptance that all states have a right to
sit at the conference tables of humankind is a significant achievement
for the United Nations. Those who worked for universality in the late
nineteenth century would be stunned were they to wander into the
UN General Assembly (or the plenary of any UN agency) and see
an Assembly of 184 members. The same would be true of founders
of the League and the United Nations. If we very arbitrarily assign
these states to five customary regions, there are now 53 from Africa,
42 from Asia, 44 from Europe, 35 from the Americas, and 10 from
Oceania. Of course, elements of the old Concert notion of rule by
the powerful still remain — in the Security Council, in superpower ne-
gotiations outside the United Nations, and in a variety of economic
and financial bodies within and outside the United Nations. Never-
theless, significant progress toward universal participation has been
made.

Appreciation of the significance of universality is enhanced by re-
cognizing that only a few states have embassies in virtually all other
states. Most states have embassies only in the big states, in states in
their region, and in a few others. It is common practice for a single
embassy to be accredited to a number of states. Thus the achieve-
ment of UN universality has had a fundamental impact on possibil-
ities for bilateral, as well as multilateral, contact. And it is an indis-
pensable prerequisite for global problem-solving. States that would
erode the principle of universality, either by withdrawing from UN
organizations or by denying membership to others, are threatening
one of the most precious achievements over the last 74 years. The
opportunity for all states to speak to all others, and the obligation of
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all others to listen, is now widely accepted as a fundamental principle
of the common law of humanity.

A growing system of organizations

Largely as a result of the impact of new technology on all human ac-
tivities, the central governments of states have greatly expanded the
domains of their activity, resulting in a great increase in the number
of governmental bureaux. As these same human activities have
spilled across state borders, states have found it necessary to create
international governmental organizations (IGOs) whose responsibil-
ities mirror the departments of the governments of states. As a result,
the number of IGOs grew from 37 in 1909 to 286 in 1992.%

In addition to the United Nations itself and the International Court
of Justice, in 1945 there were six specialized agencies (established by
separate treaty). By 1992, there were 15 organizations created by and
reporting to the General Assembly, 16 autonomous organizations
(specialized agencies), related to the United Nations by special agree-
ment, and 2 other autonomous affiliated organizations, making a total
of 33 (table 1.1).

Table 1.2 offers a brief snapshot of the scope of UN system func-
tions by alphabetically listing key words in the name of each agency.
This simple list portrays the remarkable functional scope of the UN
system, ranging from atomic energy, to health, labour, meteorology,
telecommunications, and women. Included in this table are a number
of commissions of the Economic and Social Council (ECOSOC)
through which certain functions that involve a number of agencies
are coordinated, such as narcotic drugs and natural resources. As
would be the case with a similar listing of bureaux of any national
government, this table offers only a partial view. The actual array of
functions and problems covered is much more numerous. For exam-
ple, communications is a significant concern of UNESCO but does
not appear in the organization’s name. Numerous agencies are in-
volved in most of the functions listed, as reflected by the fact that
aspects of health are not only on the agenda of WHO, but also a
concern of the ILO, UNIDO, the FAO, UNESCO, the IAEA, and
other agencies.

Thus the United Nations, through the actions of its members, has
been remarkably responsive to the accelerating need for institutions
for human governance. For example, there has been significant res-
ponsiveness to the need for global organizations for control of the

10
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Table 1.1 Agencies in UN system

Organizations created by and reporting to the General Assembly

Office of the United Nations Disaster Relief Coordinator (UNDRO)

Office of the United Nations High Commissioner for Refugees (UNHCR)

United Nations Centre for Human Settlements (Habitat)

United Nations Children’s Fund (UNICEF)

United Nations Conference on Trade & Development (UNCTAD)

United Nations Development Fund for Women (UNIFEM)

United Nations Development Programme (UNDP)

United Nations Environment Programme (UNEP)

United Nations Population Fund (UNFPA)

United Nations Institute for Training and Research (UNITAR)

United Nations Relief and Works Agency for Palestine Refugees in the Near East
(UNRWA)

United Nations University (UNU)

United Nations International Research & Training Institute for the Advancement of
Women (INSTRAW)

World Food Council (WFC)

World Food Programme (WFP)

Specialized agencies
Food and Agriculture Organization of the United Nations (FAO)
International Bank for Reconstruction and Development (IBRD)
International Civil Aviation Organization (ICAO)
International Development Association (IDA)
International Finance Corporation (IFC)
International Fund for Agricultural Development (IFAD)
International Labour Organization (ILO)
International Maritime Organization (IMO)
International Monetary Fund (IMF)
International Telecommunication Union (ITU)
United Nations Educational, Scientific and Cultural Organization (UNESCO)
United Nations Industrial Development Organization (UNIDO)
Universal Postal Union (UPU)
World Health Organization (WHO)
World Intellectual Property Organization (WIPO)
World Meteorological Organization (WMO)

Other autonomous affiliated organizations
General Agreement on Tariffs and Trade (GATT)
International Atomic Energy Agency (IAEA)

spread of nuclear weapons (IAEA) and for protection of the environ-
ment (UNEP) and also in drafting plans for comprehensive gover-
nance for the oceans, in the still not implemented Law of the Sea
Treaty. At the same time, growth in the number of organizations in

11
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Table 1.2 Primary functions of UN agencies

Function Agency*
Atomic energy TAEA
Children UNICEF
Civil aviation ICAO
Crime prevention and criminal justice ECOSOC commission
Development IBRD, IDA, IFC, UNDP
Disaster relief UNDRO
Education/science/culture UNESCO
Environment UNEP
Food/agriculture FAO, IFAD, WFC, WFP
Health WHO
Human rights ECOSOC commission
Human settlements UNCHS
Industrial development UNIDO
Intellectual property WIPO
International standards of accounting and

reporting ECOSOC commission
Labour ILO
Maritime IMO
Meteorology WMO
Monetary IMF
Narcotic drugs ECOSOC commission
Natural resources ECOSOC commission
Peace-keeping/observation UNFICYP, UNDOF, UNIFIL, etc.
Population UNFPA
Postal UPU
Refugees UNHCR, UNRWA
Research/training UNITAR, UNU
Telecommunications ITU
Trade/development UNCTAD
Trade/tariffs GATT
Transnational corporations ECOSOC commission
Transport of dangerous goods ECOSOC commission

Women

UNIFEM, INSTRAW

a. See appendix for full names of organizations.

the UN system has been responsive to the interests and needs of new
members, particularly those arising out of the self-determination
movement in the third world. In this case, third world countries have
believed that existing organizations have not served their needs and
have used their voting majority to create new agencies. Examples are
the creation of UNCTAD as a response to dissatisfaction with the
Bretton Woods ideology of GATT and the creation of UNIDO as a

12
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result of dissatisfaction with the attention given to third world indus-
trialization by the International Labour Organization and other UN
agencies.

There is a tendency in some quarters to dwell on the financial costs
of new agencies and the difficulties of coordination that they create
for the UN system. On the other hand, when our concern is to iden-
tify potential for the enhancement of global cooperation in the future,
we must look upon growth in the UN system with considerable ap-
preciation. Since no global problem respects state borders, the diffi-
culties confronted in coping with these problems would be much
greater were the UN system not already struggling to develop organi-
zations whose geographic reach is as broad as the geographic scope of
problems to be confronted.

A broadening geographic presence

The fact that governmental activity seems to require one central
headquarters while at the same time it must appear to belong to all
whom it serves has frequently been a problem for all levels of govern-
ment. In some states, such as the United States and Brazil, new cap-
ital cities have even been created in response to this problem. For a
system of global governance, the problem is even more difficult. It
would seem that legitimacy for the system requires that headquarters
be scattered. Multiple headquarters also offer options for transferring
activities in times when specific headquarters may not offer a hospit-
able site for dealing with certain issues. One example would be the
rapid movement of the UN General Assembly to the UN headquar-
ters in Geneva in 1990 when the United States government prevented
the leader of the Palestine Liberation Organization (PLO), Yasser
Arafat, from addressing the General Assembly in New York.

When New York became the headquarters for the newly founded
United Nations, the old League headquarters in Geneva became a
second headquarters city for the UN system, with special significance
for economic and social activities. At the same time the new Interna-
tional Court of Justice took over the headquarters of its predecessor,
the World Court, in the Hague. But there are now UN agencies in 14
other cities, as indicated in table 1.3. Specialized agencies now also
have headquarters in Berne (UPU), London (IMO), Montreal
(ICAO), Paris (UNESCO), Rome (FAO, IFAD), Vienna (UNIDO),
and Washington (IFC, IMF, IDA, IBRD). Headquarters of other
agencies are located in Nairobi (UNCHS, UNEP), Rome (WFC,

13



Perspective on the United Nations

Table 1.3 Headquarters in the UN system

Addis Ababa The Hague Rome
ECA’ 1CJ FAO“
IFAD*
Baghdad London WFC
ESCWA? IMO* WFP
Bangkok Montreal Santiago
ESCAP® ICAO* ECLAC®
Berne Nairobi Santo Domingo
UNP* UNCHS* INSTRAW
UNEP
Geneva New York Tokyo
GATT* United Nations UNU
ILO* UNDP
ITU* UNFPA Vienna
WHO* UNICEF IAEA®
WIPO* UNITAR UNIDO*
WMO* UNRWA*
UNCTAD
UNDRO Paris Washington
UNHCR UNESCO* IFC*
UNCHS IMF*
UNEP IDA“
ECE’ IBRD*

a. Specialized agencies and other autonomous organizations (created by separate treaties)
within the system. All other agencies created under the authority of the General Assembly.
b. Regional commissions.

WFP), Santo Domingo (INSTRAW), Tokyo (UNU), and Vienna
(UNRWA). The presence of UN headquarters in these 13 cities en-
hances the global legitimacy of the UN system and extends its poten-
tial for direct contact with different societies and regions. But the po-
tential gained from the geographic spread of headquarters is still
limited by the fact that most headquarters are located in North
America and Europe. Few are located outside these two areas: the UN
Environment Programme and UN Centre for Human Settlements (Nai-
robi), the UN Women’s Organization (Santo Domingo), and the
United Nations University (Tokyo). But the United Nations has es-
tablished a presence in four additional cities through the headquar-
ters of regional economic commissions in Baghdad, Bangkok, Addis

14
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Ababa, and Santiago. (The fifth regional headquarters is located in
Geneva.)

The global reach of the UN system is extended beyond these 17
cities by offices in 117 others, making a total of 134 cities. Included
in this presence in many cities are 17 peace-keeping and observer
missions, UNDP offices, UN Information Centres, and field offices of
UNICEF, UNRWA, UNHCR, and other organizations. This pres-
ence of the UN system in 134 cities reflects a significant evolution of
the role and activities of global organizations since the founding of
the League. These organizations were initially created as places
where representatives of states came together to debate matters of
common interest. But as they developed an array of field operations,
these organizations have found it necessary to dispatch representa-
tives, and a diversity of technical experts, to their member states.

Procedures for multilateral decision-making

Joint decision-making by states with sovereignty (at least in legal
terms) has always presented problems in international organizations.
Deferring to the reality of state sovereignty, the League Covenant
required unanimous decisions. The UN Charter departed from this
tradition by requiring a two-thirds majority in the General Assembly
on “important questions” and a simple majority on others, including
matters of procedure. The Security Council requires 9 of 15, or three-
fiftths. Of course, on substantive questions the Charter requires “‘the
concurring votes of the [five] permanent members” of the Security
Council. The work of the Security Council has been greatly facil-
itated by an interpretation of this clause to mean that abstention
or absence of a permanent member does not prevent passage of a
resolution.

One of the most significant contributions of the United Nations has
been to make multilateral decision-making an ordinary occurrence.
This has been accompanied by the development of written and un-
written procedures for calling meetings, for electing officers, for pub-
lic debate, for private negotiations, and for relations with press,
IGOs, and INGOs.? Much of this activity is carried out by perma-
nent missions of states located at headquarters of UN agencies; in
Dag Hammarskjold’s judgement, they “may well come to be re-
garded as the most important ‘common law’ development ... within
the constitutional framework of the Charter.”'® Thus, the partici-
pants at headquarters of UN agencies have evolved new procedures
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and permanent institutions for exchanging views, debating, and
reaching agreement. It is a shortcoming of most works on interna-
tional relations and international organizations that they barely men-
tion these developments.

Much attention has been given by the media in the West to so-
called “‘automatic voting majorities’” through which third world ma-
jorities can pass resolutions that sometimes cannot be implemented
because these majorities do not include the states with the power
and resources required for carrying out the resolutions. Certainly this
is sometimes a problem in UN bodies. On the other hand, approaches
have been developed to deal with this problem that merit more atten-
tion than they receive. In fact, voting in most UN bodies is the excep-
tion rather than the rule. A high percentage of decisions are taken by
consensus. Often a consensus reflects the fact that a resolution is non-
controversial. On the other hand, elaborate procedures have been
developed, through UN practice, for bringing consensus out of deeply
conflictual situations.!' For example, a study of voting in the UN
General Assembly reveals that 52 per cent of the 320 resolutions
adopted in 1986 were accepted without a vote, and 12 per cent of
those voted upon received no negative votes. Thus, 64 per cent of
the resolutions adopted (a total of 204) were adopted without a neg-
ative vote.'?

Increasing success in the attainment of consensus in General As-
sembly resolutions is reflected in the fact that in 1986 an average of
80 member states voted in favour of adopted resolutions, the highest
in the history of the United Nations, with an average of only five neg-
ative votes.!? On the other hand, resistance of a few states to the gen-
eral move toward consensual decision-making is reflected in the fact
that “resolutions with a single negative vote went from a low of 12%
in 1979 and 1980 to 27% in 1986.” The willingness of the United
States to stand alone is revealed by the fact that it cast the lone neg-
ative vote 98 times in the 1980s, twice as many as all the other UN
members combined. ‘“That averages out to 16.3 times a year since
1981, as opposed to 2.7 times in the late 1970s.”**

It is important to recognize that UN decision-making is a multi-
layered process in which public debate is only the tip of the ice-
berg.!> Certainly public debate is indispensable. Here public declara-
tions are made that are targeted to a variety of audiences — perhaps
the press, the public at home, the opposition at home, or even the
home government, which must be assured that instructions were ex-
plicitly carried out. The public debate is also useful in highlighting
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different viewpoints and in revealing which states share these views.
But a consensus, or even two-thirds of the votes, often cannot be
achieved by public debate alone. This usually requires negotiations,
carried out by a few representatives of significant points of view, in
a more intimate setting outside the public arena. Here mediators
schooled through vast experience in UN decision-making often
make a consensus possible.

Skilled chairpersons of public meetings know how to orchestrate a
dialogue between the public and private arena — prodding the private
negotiations when useful, playing for time when it is needed by allow-
ing seemingly useless public statements to go on and on. Often the
whole process is monitored and creatively helped by members of the
Secretariat, who not only have a vast background in the subject mat-
ter but also have acquired a feel for where an eventual consensus
might be pulled out of a seemingly impossible array of conflicting
viewpoints.

The United Nations Convention on the Law of the Sea (LOS),
completed in 1983 after a decade of negotiations, can be examined
for insight on what has been learned about decision-making in the
UN system since the drafting of the Charter. In the assembly of the
International Sea Bed Authority (ISBA), as in the UN General As-
sembly, each member has one vote and decisions on issues of sub-
stance require a two-thirds vote. The council also requires a two-
thirds vote but has a more stringent requirement of three-quarters
for nominations to the governing board of the Enterprise, the seabed
mining arm of the Authority.

The attainment of consensus in the ISBA assembly is facilitated by
provisions for a five-day delay on issues of substance, which can be
required by one-fifth of those voting. The council has more elaborate
procedures. A consensus is required (1) for actions that would pro-
tect less developed countries that are land-based mineral producers,
(2) for rules for seabed mining, (3) for rules for sharing profits from
mining by the Enterprise, and (4) for amendments to the treaty. A
consensus is defined as the absence of formal objection. If a consen-
sus is lacking, a Conciliation Committee is created that is required
to report to the council within 14 days. If no consensus has been
achieved, the Conciliation Committee must report the reasons.

The treaty also provides for the representation of specific interests
on the council. This reflects further development of provisions in the
UN Charter for the representation of both big powers (permanent
members) and smaller powers on the Security Council and of govern-

17



Perspective on the United Nations

ing powers and non-governing powers on the Trusteeship Council.
Half of the 36-member council of the ISBA is to be composed of rep-
resentatives from states having specific interests: four from states with
the largest investment in the seabed, four from states that consume
over 2 per cent or import over 2 per cent of minerals mined in the
seabed, four from states exporting minerals mined in the seabed,
and six from less developed countries with these special interests —
landlocked, large population, major importers or potential producers
of minerals mined in the seabed, or least developed. The other 18
members are to be apportioned so as to ensure equitable geographic
distribution of council membership.

The point we are trying to make is not that these provisions of the
LOS Treaty will necessarily improve on UN Charter procedures for
representation for attainment of consensus. Rather, the significance
is to underline the value of the UN as a laboratory for development
of new procedures for decision-making and dispute settlement. It is to
be regretted that there are states that are inhibiting the rapid estab-
lishment of the new institutions called for by the treaty. These would
permit significant new experiments in the UN laboratory for the im-
provement of multilateral governance.

Creation of new tools for peace-building

During the last 70 years the League of Nations and the United Na-
tions have demonstrated remarkable creativity in expanding the ar-
ray of available tools for peace-building and in experimenting with
these tools (fig. 1.1).'® The League of Nations Covenant was essen-
tially an effort to strengthen Diplomacy (1) by adding Peaceful Settle-
ment (4) of disputes (through mediation, conciliation, and the World
Court), to replace Balance of Power (2) with Collective Security (3),
and to create procedures for Disarmament and Arms Control (5).
These approaches emphasize the use of, and control of, violence in
the pursuit of peace, sometimes referred to as “‘negative peace.”
Practice under the League, and some of the lessons of World War
II, contributed to the drafting of the UN Charter in 1945. Signifi-
cantly, these three approaches were again incorporated into the
United Nations Charter in 1945, although with some changes, partic-
ularly strengthening of collective security. But by far the greatest dif-
ference between the Covenant and the Charter is the fact that those
assembled at San Francisco added three peace strategies: “‘Func-
tional” Cooperation (6) on economic and social issues, Self-Determi-
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nation (7), and Human Rights (8). These approaches, in contrast to
the earlier three, emphasize the creation of peaceful economic, so-
cial, and political relationships, sometimes referred to as “‘positive
peace.” The new Economic and Social Council (ECOSOC) was
based on the experience of the ILO and the growth in functional ac-
tivities of the League during its brief history. The Trusteeship Coun-
cil continued League supervision over the treatment of colonies
seized by the victors in war, but it was the Declaration Regarding
Non-Self-Governing Territories (Chapter XI) that opened the way
for future self-determination advances under the Charter. And the
mention of human rights seven times in the Charter, including the
second sentence of the preamble, was a dramatic departure from the
League Covenant.

The United Nations has now existed more than twice as long as the
League. As our most significant peace laboratory, the present UN
system of organizations reflects very significant learning since its
founding. We have learned that collective security, actually a form
of deterrence, is as dangerous as any other deterrence strategy if it
fails. The application of collective security in the Korean War, in
which we tottered on the edge of World War III, taught us this. On
the other hand, Peace-keeping (7) forces are a useful new invention.
With the UN Emergency Forces positioned between Egypt and Israel
as prototypes (UNEF I, 1956-1967; UNEF II, 1973-1979), peace-
keeping forces have usually patrolled a neutral zone along a cease-
fire line, employing only small arms in self-defence.

UN forces dispatched in 1992 have been plunged into much more
complicated situations involving civil war and ethnic strife. In order
to cope with these kinds of challenges the Secretary-General has
urged the creation of peace-enforcement units. These would ‘“be
more heavily armed than peacekeeping forces and would need to
undergo extensive preparatory training within their national forces.
Deployment and operation of such forces would be under the author-
ization of the Security Council and would, as in the case of peace-
keeping forces, be under the command of the Secretary-General.
[The Secretary-General considers] such peace-enforcement units to
be warranted as a provisional measure under Article 40 of the Char-
ter.”!” Thus, as the United Nations faces new challenges, it is groping
toward the development of a new peace tool that lies somewhere be-
tween peace-keeping and collective security.

Table 1.4 lists the 17 peace-keeping and observer missions in place in
late 1993. Remarkable is the rapid creation of four operations in 1991,
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Table 1.4 UN peace-keeping forces and observer missions, November 1993

MINURSO United Nations Mission for the Referendum in Western Sahara,
1991

ONUMOZ United Nations Operation in Mozambique, 1992

ONUSAL United Nations Observer Mission in El Salvador, 1991

UNAMIR United Nations Assistance Mission for Rwanda, 1993—

UNAVEM II  United Nations Angola Verification Mission II, 1991-

UNDOF United Nations Disengagement Observer Force (Golan Heights),
1974—

UNFICYP United Nations Peace-keeping Force in Cyprus, 1964—

UNIFIL United Nations Interim Force in Lebanon, 1978

UNIKOM United Nations Irag—Kuwait Observation Mission, 1991

UNMIH United Nations Mission in Haiti, 1993—

UNMOGIP  United Nations Military Observer Group in India and Pakistan,
1949

UNOMIG United Nations Observer Mission in Georgia, 1993—

UNOMIL United Nations Observer Mission in Liberia, 1993~

UNOMUR United Nations Observer Mission Uganda—Rwanda, 1993
UNOSOM IT  United Nations Operation in Somalia II, 1993—

UNPROFOR United Nations Protection Force (Yugoslavia), 1992—

UNTSO United Nations Truce Supervision Organization (Palestine), 1948—

two in 1992, and six in 1993, with geographic reach from Cambodia,
to Irag—Kuwait, Somalia, Yugoslavia, Angola, Western Sahara, and
El Salvador. But the long duration of the UN presence in India/Paki-
stan, Cyprus, and the Middle East none the less signifies that we still
have not mastered blending peace-keeping activity and peaceful set-
tlement of the disputes that produced the need for peace-keeping.

Functional collaboration has flowered as the UN system has devel-
oped agencies that cope with a broad array of global issues, such as
health, refugees, labour, education, clean water, communications,
balance of payments, and housing. Self-determination has been one
of the United Nations’ greatest success stories, as it has assisted a
multitude of states in Africa, Asia, and the Caribbean to indepen-
dence and immediate UN membership.

With respect to human rights, under UN auspices the states as-
sembled have drafted standards for human life on the planet through
the Declaration of Human Rights, Covenants on Civil and Political
Rights, and on Economic, Social and Cultural Rights, and an array
of other treaties on genocide, women’s rights, elimination of racial
discrimination, rights of children, rights of labour, environment, hun-
ger and malnutrition, religious discrimination, and many others.
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Table 1.5 Selected documents providing global standards for human relations

1948 Universal Declaration of Human Rights
1949 Right to Organize and Collective Bargaining Convention
1951 United Nations Convention of Refugees
1952 Convention on the Political Rights of Women
1960 Declaration on the Granting of Independence to Colonial Countries and
Peoples
1965 International Convention on the Elimination of All Forms of Racial Discrim-
ination
1966 International Covenant on Economic, Social and Cultural Rights
International Covenant on Civil and Political Rights; and Optional Protocol
1970 Declaration on Principles of International Law Concerning Friendly Rela-
tions and Cooperation Among States in Accordance with the Charter of the
United Nations
1972 Stockholm Declaration on the Human Environment
1974 Declaration and Programme of Action on the Establishment of a New Inter-
national Economic Order
Charter of Economic Rights and Duties of States, Resolution 3281 (XXIX) of
the General Assembly
Universal Declaration on Eradication of Hunger and Malnutrition
1978 Draft Declaration on Fundamental Principles Governing the Contribution of
the Mass Media to Strengthening Peace and International Understanding
and to Combating War Propaganda, Racialism and Apartheid
1979 Convention on the Elimination of All Forms of Discrimination Against
Women
1981 Declaration on the Elimination of All Forms of Intolerance and of Discrimi-
nation Based on Religion or Belief
1987 Convention Against Torture and Other Cruel, Inhumane or Degrading
Treatment or Punishment
1989 Convention on the Rights of the Child

Table 1.5 provides a selected list of declarations and treaties that now
provide global standards for human relations. Fortunately, the exis-
tence of these standards has now raised our expectations for fulfil-
ment; unfortunately, progress in implementation of these standards
has been very slow. But this should not prevent us from celebrating
the tremendous achievements of the drafters of these new norms for
human aspiration.

With the attainment of self-determination by states created by col-
onialism, the number of third world states in the United Nations
grew to over 100. The difficulties in achieving successful functional
cooperation in a United Nations in which wealth and resources are
so unequally distributed soon became apparent. Thus began the ef-
fort to narrow the gap through Development (10) programmes in the

22



The United Nations in historical perspective

third world. Despite significant successes in some locations, the gap
between the rich and the poor of the world continued to grow,
at the same time that the world economy became increasingly inter-
dependent.

As worldwide systems for exploitation of resources, production,
marketing, and communications reached ever more intrusively into
the most distant human settlements and rural areas, the peacelessness
of population explosion in urban shantytowns in third world cities
provoked a searching dialogue on the meaning of development. This
debate shifted the focus from development projects in third world
countries to the inequities in the international economic system. A
debate that began in the General Assembly grew into a UN Confer-
ence on Trade and Development, to an UNCTAD organization, to a
demand for a New International Economic Order (NIEO). In 1974
this campaign for International Economic Equity (11) produced a
Declaration for an NIEO, A Plan of Action for an NIEO, and a
Charter of Economic Rights and Duties of States.

Third world frustration over the unwillingness of the industrialized
countries to conduct global negotiations over an NIEO contributed to
demands for International Communications Equity (12) and emer-
gence in the 1980s of the third world demand, centred in UNESCO,
for a New World Information and Communications Order (NWICO).
The domination and control of worldwide communications by media
corporations based in cities in the industrialized countries mirror
those of transnational corporations for resource exploitation, produc-
tion, and marketing. As a consequence, third world leaders complain
that control of worldwide communications by corporations in Europe
and North America prevents the people in the industrialized coun-
tries from learning about the actual condition of third world peoples
and the reasonableness of demands for an NIEO.

One could say that demands for an NIEO and an NWICO not only
offered fuller understanding of the meaning of development, but in
turn illuminated the full meaning of self-determination. Without
changes in an international economic and communication system
whose roots reach back into the days of colonial empires, the self-
determination process will not be completed.

At the same time, the global dialogue on the meaning of develop-
ment has challenged assumptions about the conditions under which
functional cooperation could contribute to peace. It had been as-
sumed that functional organizations such as UNESCO could provide
arenas for collaboration among technical experts who would be iso-
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lated from political controversy. Bringing issues such as the NWICO
into UNESCO has been viewed by some industrialized countries as
“politicization” of agencies that should remain apolitical. But, to
many in the third world, continued collaboration among technicians
was intolerable so long as worldwide economic and communications
structures were inequitable. From their perspective, this structure,
and its impact on the outcome of functional cooperation, is an appro-
priate concern for agencies such as UNESCO. This dialogue has
caused us to think in a more penetrating way about the relevance of
equitable economic and communications relationships to fruitful
functional collaboration in dealing with global problems.

Questions of Ecological Balance (13) too can be seen as evolving
out of global debate on the meaning of development. Ecological
problems became a prominent issue on the agenda of the UN sys-
tem, beginning with the UN Environment Conference in Stockholm
in 1972. The initiative came from the industrialized countries, and at
first the environment was perceived to be their issue. Initially the
third world even suspected that environmental initiatives from the
industrialized countries were a covert strategy for preventing third
world development. But by the time of the UN Conference on Envir-
onment and Development (UNCED) in Rio de Janeiro in 1992, en-
vironmental issues were perceived to be a concern of people from all
parts of the world. A new UN Commission on Sustainable Develop-
ment (CSD) is now leading the search for meanings of development
that can include ecological balance. At the same time, the squalor,
disease, and death that result from destruction of the human habitat
are increasingly judged to have the moral equivalence of similar
peacelessness produced by weapons of war.

As new technology has enabled humankind to exploit more exten-
sively the depth and the breadth of the commons (atmosphere, space,
oceans, and the two polar regions), this activity becomes an ever
greater threat to peace — threatening war, environmental disaster, in-
equitable sharing of resources of the commons, and inequitable ac-
cess to the transportation and communications potential of the com-
mons. Thus Governance for the Global Commons (14) has emerged
as a significant dimension of peace. The most significant event in the
struggle to develop peaceful governance for the commons has been
the drafting of the UN Law of the Sea Convention (1982). The con-
vention sets territorial limits, and provides regulations for ocean tran-
sit, for sharing of resources in and under the oceans, for control of
pollution, and for scientific research. The convention also applies les-

24



The United Nations in historical perspective

sons that have been learned in the UN laboratory since the Charter
was drafted. These include new approaches to representing interests
on international decision-making bodies, procedures for developing a
consensus before voting on controversial issues, and new approaches
for the settlement of disputes.

Our brief overview has revealed remarkable progress in fashioning
tools that are now available for enhancing peace and well-being in
the twenty-first century. Not only have Functionalism, Self-determi-
nation, and Human Rights been supplemented by Economic Devel-
opment, Economic and Communications Equity, Ecological Bal-
ance, and Governance for the Commons, but these new themes have
deepened our insight on neglected dimensions of earlier approaches.
We now understand better the full meaning of self-determination, as
we have learned about its economic and communications dimensions.
We now have insights on the ecological aspect of human rights. At
the same time, the Law of the Sea Treaty has provided creative new
kinds of conflict-resolution procedures.

Multilateral definition of values

It is very important that the tools that have been enumerated have
largely been created in UN laboratories in which representatives
from virtually all states have participated — rich and poor, large and
small, powerful and vulnerable. This great diversity of perspectives
has often produced acrimonious debates. But the product has been
deeper understanding of values such as peace, development, human
rights, and ecological balance. Now it is widely agreed that peace
must encompass both negative peace (i.e. stopping killing by bombs
and guns) and positive peace (i.e. preventing loss of life and human
capacity through social structures that are responsible for death and
incapacity brought on by poverty, lack of health care, and malnutri-
tion). Thus it is now widely accepted that war is but one kind of
peacelessness. In most years, poverty causes more death, suffering,
and human incapacity than does war.

At the same time, a global dialectic has challenged earlier tenden-
cies to assume that development necessarily means acceptance of
Western development models, by raising concern for equity, self-reli-
ance, and basic needs for involved people. This dialectic has dimin-
ished the earlier gap between economic development and politics as
a result of an increasing belief that the people themselves must de-
cide what their basic needs are.
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The placing of civil and political rights first in the UN Universal
Declaration on Human Rights signified the fact that these rights
tended to be given priority immediately after World War II. But an
increase in the number of third world states was accompanied by
greater emphasis on economic, social, and cultural rights such that
increasingly it is understood that progress in the two domains of hu-
man rights must move together. At the same time one now frequently
hears that international peace and a life-supporting environment are
human rights because without them all other rights would be mean-
ingless.

Thus, as we approach the twenty-first century, we can apply what
we have learned in global dialogue about the meaning of peace (and
peacelessness), development (and maldevelopment), human rights
(and inhumaneness), and ecological balance (and pollution).'® We
have learned that in different circumstances people are inclined to
emphasize different aspects of these basic human values and that
those involved in efforts to advance them globally must be respon-
sive to different viewpoints. We have also learned that all four values
are interdependent. When one pursues each to its wider implications
one soon intersects the others. For example, the pursuit of non-vio-
lence eventually leads to human rights, and the pursuit of human
rights eventually leads to development. From this I conclude that
the pursuit of peace and human fulfilment in the twenty-first century
will require a continuing global dialogue on the meaning of basic va-
lues. For purposes of explicitness and simplicity, we might say that we
have learned that peace in its broadest sense includes non-violence,
economic well-being, social justice, and ecological balance. Some-
times these four values complement each other and sometimes they
seem to be contradictory. A global political process with wide partic-
ipation is required in order to decide how all of these basic values can
be maximized at any point in time.

Non-governmental organizations

The ideology of the state system tends to wall people off from the
United Nations. This ideology asserts that a small politico-military
élite in each state will take care of “foreign affairs,” including rela-
tions with the United Nations. This ideology assumes that “‘foreign
affairs requires very special competence and experience not pos-
sessed, or attainable, by “ordinary people” — only a small élite can
define the “‘national interest.”” This ideology, widely accepted by the
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people themselves, even in the democracies, inhibits participation
and thus prevents most people from learning about “‘foreign affairs.”
As a result, most people in the world know little about the UN system
and its vast array of activities. And, cut off from the people, it is diffi-
cult for the United Nations to be responsive to peoples’ needs world-
wide.

As the United Nations attempts to deal with global problems, there
are contradictions between its basic structure and the tasks it is called
upon to perform. It is fundamentally a union of states founded to pre-
serve the system of states. Its relationships with the peoples of the
world are normally carried out through state officials, who naturally
wish to preserve the prerogatives of states, including their own posi-
tions in the state system. Compounding the difficulty is the fact that
UN officials have often received their training and early experience
in the foreign affairs establishments of states, and often look forward
to returning to these establishments. The élitist traditions of these in-
stitutions inhibit the development of long-term dialogue with people
for assessing needs, defining solutions, and acquiring the widespread
legitimacy that permits implementation of programmes.

The point here certainly is not that state officials are necessarily
less concerned about serving peoples’ needs than are UN officials.
Rather the point is that state officials tend to be trapped in “foreign
affairs” establishments with traditions that inhibit their responsive-
ness to these needs, particularly when international cooperation is
required. The consequences of these traditions are dramatically re-
vealed by the fact that these state politico-military bureaucracies de-
vote 100 times more to military expenditures than they contribute to
the UN system.

Of course, the state system has not been impervious to changes
that permit wider participation. Obvious is the great growth in inter-
national non-governmental organizations (INGOs), from 176 in 1909,
to 832 in 1951, to 4,696 in 1992.'° These figures include only perma-
nent organizations, with rotating headquarters and officers and with
membership and financial support from at least three countries. In
this century the involvement of non-governmental organizations,
both national and international, with international governmental
organizations (IGOs) has been increasing. The International Labour
Organization (ILO), founded in 1919, was a trailblazer in its tripartite
form of representation, including labour and management, as well
as national governments, in its deliberations. The League Charter
charged members ‘‘to encourage and promote the establishment and
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cooperation of duly authorized voluntary national Red Cross organi-
zations” (Article 25). Responsive to pressure from representatives of
non-governmental organizations present at the San Francisco Confer-
ence, the United Nations Charter provides that ““The Economic and
Social Council may make suitable arrangements for consultation with
non-governmental organizations which are concerned with matters
within its competence” (Article 71). In pursuit of this clause, some
non-governmental organizations may speak before the Council and
many others have observer status. UNESCO has a similar arrange-
ment under Article XI of the UNESCO Constitution, and other UN
agencies have similar provisions.

In the early years of the United Nations there was a tendency for
many INGO observers at the United Nations to perceive their role as
limited to communicating information about the United Nations to
their members, and to developing support for the United Nations
within their countries. But, through the years, INGOs, and some of
their national counterparts (NGOs) present at the United Nations,
have taken a more assertive role in UN politics. INGO and NGO rep-
resentatives attending UN meetings increasingly lobby with state rep-
resentatives for specific proposals and also propose to them resolu-
tions for UN bodies. And through their national organizations they
coordinate this effort with pressure on national governments. It is
widely recognized that constant prodding by INGOs and NGOs has
been a significant factor in UN human rights achievements.?° The sig-
nificance of these efforts was recognized when Amnesty International
was awarded the Nobel Peace Prize. Another example is the success-
ful transnational campaign against infant formula marketing practices
in the third world that led to the creation by the World Health As-
sembly of standards for marketing infant formula.?! INGOs and
NGOs have also played important roles in the United Nations’ re-
sponse to the needs of refugees.?? Media attention to INGOs and
NGOs reached its zenith with their participation in the UNCED con-
ference in Rio de Janeiro in 1992. More than 1,400 were accredited to
the official conference and many more participated in the parallel
Global Forum.

Important in the increasingly active role of INGOs in the UN sys-
tem has been the creation, and growing activity, of coalitions of IN-
GOs and NGOs represented at headquarters of UN organizations.
A prominent example is the Conference of Non-Governmental Organ-
izations in Consultative Status with the UN Economic and Social
Council (CONGO), active in Geneva and New York. Dramatic evi-
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dence of the growing importance of non-governmental organizations
has been their participation in special UN conferences on global is-
sues. On these occasions they have published their own newspapers,
and have run their own conferences concurrently with the inter-state
UN conference. In a major departure from tradition, representatives
of INGOs were permitted to address the plenary of the Second UN
Disarmament Conference. Also reflective of a new style of non-
governmental participation was the successful activity of Canadian or-
ganizations at the World Food Conference in Rome. Through a tele-
phone network in Canada they brought pressure on the Canadian
government in Ottawa to authorize Canadian government represen-
tatives in Rome to increase the Canadian pledge for food aid. At the
same time, some third world NGOs are developing strategies for pre-
serving local self-reliance while simultaneously collaborating with
their own national government and external INGOs and NGOs.??

Despite the remarkable transformation that has taken place in the
political style of some non-governmental organizations active in the
UN system, their influence is still very limited. A limiting factor is
the fact that INGOs tend to be federations of national organizations
and national organizations involved in UN issues often do not have
strong grass-roots participation in their activities. This is because the
ideology of the state system has tended to inhibit grass-roots involve-
ment in global issues. There is a tendency for the “foreign” policies
of national NGOs to be made by a small élite in the national head-
quarters of the organization. In turn, it is this small élite that repre-
sents the organization at the United Nations and in an INGO. Thus,
to some degree the ideology of the state system is reflected in non-
governmental participation in that system. For the most part there
are not organized avenues through which the grass roots can have ac-
cess to the UN system. This access tends to be centred on national
governments and on a small cosmopolitan sector of each society
that has developed interest and competence in world affairs and is
pioneering in developing new avenues for non-governmental in-
volvement.

Despite deeply ingrained traditions of the state system that inhibit
“ordinary people” from participating in global issues, there are grow-
ing signs of transformation. Amnesty International has local chapters
in a multitude of cities working for the release of specific political
prisoners in other countries. Anti-apartheid legislation, calling for
disinvestment in corporations doing business in South Africa, was
passed by provinces, cities, and towns, and also by universities. In-
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creasingly people from many cities and towns are visiting other coun-
tries in order to see for themselves the actual conditions contributing
to international conflict, tension, and arms races. In effect, there has
emerged, although in small scale, a “‘people’s foreign service.” In the
Western industrialized countries a ‘“‘development education” move-
ment is producing growing insight on the relationship between life-
styles in these countries and quality of life in the third world. Cities,
towns, and provinces are declaring themselves nuclear-free zones.
Churches are challenging the policy of states by offering sanctuary
for those who are faced with deportation, although they fear their
lives may be in danger if they return to their country of origin.

Much of this activity is centred in the industrialized countries but
there are parallel tendencies in the third world.?* Fishermen from
countries of South-East Asia have joined together to prevent destruc-
tion of their fishing grounds by polluting industries. No longer do
people accept as inevitable the sale to transnational corporations of
land vitally needed for food production. Increasingly it is understood
that the acquisition of local self-reliance requires comprehension of
the involvement of the local community in the global political econ-
omy. There is even a growing awareness of common interests be-
tween consumer groups and the “Greens” in the industrialized coun-
tries and self-reliance movements in the third world.

Some scholars in both industrialized countries and the third world
perceive transformation potential in these developments. Two Swed-
ish economists, Mats Friberg and Bjorn Hettne, see a worldwide
“Green” movement emerging that rejects ““mainstream development
thinking” in which “the state is always seen as the social subject of
the development process.” Instead, from the Green perspective, they
see that “the human being or small communities of human beings are
the ultimate actors. The state can at most be an instrument of this
ultimate actor.”?° They believe that the “Green project” neces-
sitates ‘‘stronger institutions on the global and local level,” and de-
emphasis of the state.

Writing out of experience with the grass-roots Lokayan movement
in India, D. L. Sheth perceives a ‘“‘new mode of politics arising across
regional, linguistic, cultural and national boundaries. It is inclusive
of peace and anti-nuclear movements, environmental movements,
women’s movements, movements for self-determination of cultural
groups, minorities and tribes, and a movement for reassertion of
non-Western cultures, techno-sciences and languages.”?® He dis-
cerns that this new politics is “‘not constricted by the narrow logic of
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capturing state power.” Rather, Sheth discerns the need for new in-
sight on micro—macro linkage. He concludes: “It is the dialectic be-
tween micro-practice and