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ABSTRACT

This thesis provides an overview of some of the explanations put forward by

International Relations and political science theorists to account for NATO’s
transformation and survival. From a synthesis of the some of the assumptions
contained 1n transgovernmental relations, policy networks and epistemic
community approaches, the hypothesis of the existence of a ‘policy-community’,
which influenced NATO’s decisions to assume ‘out-of-area’ tasks, is derived. A

‘policy community’ 1s defined as “a group of social actors located in government or
(semi)-private organisations at a national or international level. Policy communities

are characterised by a system of horizontal and vertical relationships. Members
share similar belief systems and, although they might have separate national or
institutional interests, they seek to pursue common policy aims in a specific policy
area.” The testing for the existence of ‘policy communities’is undertaken by
comparing the role of NATO international staff, British, German and US politicians
and officials during key moments that characterised NATQ’s decision to assume an
‘out-of-area’ role.

The thesis demonstrates that during 1990 and 1991, a ‘policy community’ was in
operation that involved sections of NATO 1nternational staff, US and British
militaries and officials. The policy community played a key role in placing the
‘out-of-area’ 1ssue on the agenda. However, 1ts views and strategies only gained in
influence because of how shifting domestic and international attitudes toward the
Yugoslav confhict and the existence of institutional competitive dynamics between
NATO and EC/WEU brought into existence a new coalition of forces in favour of
NATO’s ‘out-of-area’ deployment. During 1993 and 1994 the composition of the
policy community changed and had a significant impact on NATO’s role in the
Balkans. The ambitions of sections of NATO international staff to develop ‘out-of-
area’ activities found stronger support among the newly elected Clinton
administration and German politicians and officials than among the British
government. During this period, the ‘policy community’ agreed on three issues: the
need to intensify the use of NATO air strikes against the Bosnian Serbs, the
importance of forging a Bosnian Croat - Bosnian Muslim alliance and to embark on
a wider transformation of NATQO’s force posture. The influence of the ‘policy
community’ on the policy-making process is interlinked with two other factors.
First, there were organisational dynamics that influenced the process. From mid
1992 onwards, NATO’s planning for the deployment of a large peacekeeping force
in the Balkans became the focus of the rejuvenation of the NATO integrated
military structure. The concepts of Combined Joint Task Forces and Partnership for
Peace, the two key elements of NATO’s new strategy, were worked out by the US
military, with the support of the NATO international staff and the German Ministry
of Detence, as a result of studying military activities in the Balkans. The second
factor was an element of chaotic, ad hoc reaction to events, partly influenced by
media reporting, which facilitated the realisation of the views and plans developed
by the ‘policy community’. The findings disprove the assumptions derived from the
neorealist and security community approaches, whilst supporting, with
qualifications, some of the assumptions contained in the neoinstitutionalist,

organisational, transgovernmental relations and epistemic community approaches.
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NAC North Atlantic Council

NATO North Atlantic Treaty Organisation

NORTHAG Northern Army Group

NPG Nuclear Planning Group

NSC National Security Council
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NPG Nuclear Planning Group

PDS Party of Democratic Socialists [Germany]

P{P Partnership for Peace
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STANAVFORCHAN Standing Allied Naval Forces Channel

VOPP Vance-Owen Peace Plan

UN United Nations

UNPASs United Nations Protected Areas

UNPROFOR United Nations Protection Force

WEU Western European Union



Introduction

From the end of the Cold War, NATO has been at the centre of the redefinition of

European secunty. In early 1990, the role of the alliance came under intense
scrutiny. On both sides of the Atlantic, politicians, defence experts and academics
raised doubts as to the relevancy of the organisation. There were plans for a large
peace dividend and for the replacement of NATO by a new pan-European security
framework. By the end of the decade, NATO had responded to these demands by
transtorming itself into a new type of organisation. Although it retained the
collective defence tasks, its main focus of activities came to lie in ‘out-of-area
operations’. A number of developments reflect this change. These include:
NATO’s 72 days of air bombing campaign against the Republic of Yugoslavia
during the spring of 1999 and the decisions taken at the NATO Summit in April
1999 to allow admittance to the Alliance club of three former Communist countries
- Hungary, Poland and the Czech Republic. Another example is the emphasis given
to crisis management activities in the New Strategic Concept, agreed in April 1999.

According to the new military doctrine, crisis management is defined as a central

task of the alhance to deal with the following threats:

“uncertainty and instability in and around the Euro-Atlantic area and the

possibility of regional crises at the periphery of the Alliance, which could
evolve rapidly.... Ethnic and religious rivalries, territorial disputes,

Inadequate or fatled efforts at reform, the abuse of human rights, and the

‘!‘!l

dissolution of states ....”.

The expansion of NATO’s ‘out-of-area’ role is a remarkable development. It must
be remembered that throughout the post-war period, NATO’s ‘out-of-area’ role was
a thorny 1ssue 1n transatlantic relations. Although various American
Administrations attempted to use the NATO framework to obtain European

partners’ support for their operations in Asia and the Middle East, the Europeans

L "~ " ww

'NATO. North Atlantic Council. ‘The Alliance’s Strategic Concept’. 24 April 1999. NAC-
3(99)065. available at http://www .nato.int/. see paragraphs 10 and 20.
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were reluctant to support US actions. European NATO member states rejected US

pressure to use the framework of the Alliance to deploy forces in such conflicts.?

The aim of this thesis is to contribute to an understanding of why NATO managed
to assume ‘out-of-area’ tasks and transform itself into a ‘peace-enforcement’
organisation. There is excellent literature on the process of transformation of the
Atlantic Alliance but this research is by and large not driven by theoretical
concerns.? The exceptions have tended to adopt either a neorealist or an
neoinstitutionalist approach, two prominent schools of thought in International
Relations Theory in the USA.4 To simplify the arguments, neorealists maintain that

NATO survived because of the continued existence of threats, as the contlicts
between Iraq and Kuwait and in former Yugoslavia exemplify. Neoinstitutionalists
believe that the high level of co-operation established within NATO member states

fostered commonalities of views and interests in maintaining the organisations. It

was also perceived that the material costs of building new organisations were too

ZStuart, D. T. and Tow, W. T. The limits of alliance: NATO out-of-area problems since
1949. Baltimore: Johns Hopkins University Press. 1990.; Winrow, G. NATO and out-of-
area: a post-cold war challenge'. European Security , Winter 1994 , Vol 3, No. 4, page 617-
638.; Blaker, R. J. The out-of-area question and NATO burden sharing. New York:
Praeger Publishers. 19835.

3Brenner, M. E. (Ed.). NATO and Collective Security. London, New York: Macmillan
Press and St. Martin's Press.1998.; Corish, P. Partnership in crisis: The US, Europe and
the fall and rise of NATO. London: Royal Institute of International Affairs. 1997.; Drew,
S. N. NATO From Berlin to Bosnia: transatlantic security in transition. Washington:
National Defence University. 19935.; Foster, E. NATO's military in the age of crisis
management. London.: Royal United Services Institute for Defence Studies. 19935.; Harmris,

S. A., and Steinberg, J. B. European defense and the future of transatlantic cooperation.
Santa Monica, CA: Rand. 1993.; Kelleher, C. M. The future of European security. an
interim assessment. Washington: Brookings Institution. 1995.; Kugler, R. L. Commitment
to purpose: how alliance partnership won the cold war. Santa Monica, CA: Rand. 1993 ,;
Meiers, F.-J. NATO's peacekeeping dilemma. Bonn: Deutsche Gesellschaft fiir Auswirtige
Politik. 1996.; Papacosma, S. V., and Heiss, M. A. (Eds.). NATO in the post-cold war era:
does it have a future? Basingstoke: Macmillans.1995.; Wijk, R. D. NATO on the Brink of
the New Millenium: The Battle for Consensus. London: Brassey's. 1997.;

4 Chernoff, F. After bipolarity: the vanishing threat, theories of cooperation, and the future
of the Atlantic Alliance. Ann Arbor: University of Michingan Press. 1995.; Karadi, M. Z.
Die Reform der Atlantischen Allianz: Biindnispolitik als Beitrag zur kooperativen
Sicherheit in Europe?. Munster: Lit Verlag. 1994; Lepgold, J. ‘NATQ's Post-Cold war
Collective action problem’. International Security, Summer 1998, Vol. 23 No. 1 pages 78-
106.; Koslowskt, G. Die NATO und der Krieg in Bosnien-Herzegowina: Deutschland,
Frankreich und die USA im internationalen Krisenmanagement. Vierow bei Greifswald:
SH-Verlag. 1995. Rader, S. 'NATO peacekeeping'. In T. Findlay (Ed.), Challenges for the
new peacekeepers Oxford New York: Oxford University Press.1996. pages 142-157.
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high, despite the fact that the Conference on Security and Co-operation in Europe
(CSCE) existed already. Some writers have pointed to organisational interests, the
existence of security and epistemic communities in shaping international
organisations’ behaviours. However, organisational theory, security and epistemic
community approaches have not tested their assumptions by analysing the
specificity of NATO’s survival process in the 1990s. Because of the predominance
of neorealist and neoinstitutionalist assumptions in the analysis of defence and
alliance issues, there has been a lack of explanations that incorporate

simultaneously the role of domestic factors and transnational politics.

This thesis develops the hypothesis of the role of ‘policy communities’ in shaping

alliance’s transformation by synthesising some of the assumptions contained 1n the
transgovernmental relations, policy network and epistemic community approaches.
A policy community is defined as “a group of social actors located in government
or (semi)-private organisations at a national or international level. Policy
communities are characterised by a system of horizontal and vertical relationships.
Members share similar belief systems and, although they might have separate
national or institutional interests, they seek to pursue common policy aims in a
specific policy area.” The hypothesis assumes that the existence of a ‘policy
community’ contributes to shaping policy formulation and policy outcome. In this
study, the role of ‘policy communities’ is examined by comparing the attitudes and

roles of NATO international staff, British, German and US policy makers during

key events that shaped the development of NATO’s ‘out-of-area’ tasks between
1990 and 1995.

The thesis examines the existence and role of ‘policy communities’ during four
stages. The first stage, covenng the period from 1990 to mid 1991, finds evidence
for the emergence of a ‘policy community’ among British, US officials and NATO
international staff. The ‘policy community’ put the 1ssue of the Alliance’s ‘out-of-
area’ role on the agenda and, thanks to the outbreak of the Gulf war, gained some

influence in policy-making circles. However, its aspirations were thwarted by the

opposition of some European member states, particularly France and Germany, to

its views and plans.

10



The second phase, from mid 1991 to July 1992, explains how the NATO’s “out-of-
area’ issue became intertwined with two new developments: the desire of some
European NATO member states to develop a European Security and Detence
Identity (ESDI) and the outbreak of the Yugoslav conflict. During this period a
pattern of competition between NATO and WEU emerged. This, combined with

shifting perceptions of the Yugoslav conflict, contributed to the decision to deploy
both NATO and WEU forces in the Balkans. The Dutch and Canadians acted as
mediators to end the transatlantic debate about which regional organisation should

lead peacekeeping operations in Europe.

During the third phase, from mid 1992 to 1993, NATO’s operations in the Balkans
began to assume a new meaning for the Alliance’s interal restructuring process.
Once the Alliance obtained the mandate to plan for large-scale peacekeeping
operations, NATO international staff equated their ability to assemble and launch a

large peacekeeping force in the former Yugoslavia as an essential task for

simultaneously testing and creating new forces and command structurcs to

regenerate the entire organisation.

During this period, a shift occurred in the composition of the ‘policy community’.
A new understanding emerged among the Clinton Administration, NATO
international staff and German officials on three issues. First, there was a common
view about the need to renew the alliance by agreeing to the concepts of Combined

Joint Task Forces (CJTFs) and Partnership for Peace (PFP). Secondly, German and

US officials synchronised their policies to seek to isolate the Bosnian Serbs by
forging a military alliance between the Bosnian Muslims and the Bosnian Croats.

Finally, an agreement was reached regarding the need to widen the use of NATO'’s
military means to resolve the Balkan conflict. On these issues, the ‘policy
community’ had the unusual support of leading sections of the SPD and the Labour
Party. It will be argued that the development of Combined Joint Task Forces
(CJTFs) and Partnership for Peace (PFP) concepts would not have been possible

without the activities of the ‘policy community’.
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During the final phase, from 1994 to mid 1995 there was a tendency among US
officials and NATO international statf to consciously seek to change the nature of
the UN mandates so as to give the Western Alliance supremacy over the planning
and conduct of military operations in the Balkans. Their views gained the support
of previously reluctant British and French politicians because of what could be
defined as a ‘spiral of violence’ process: to an intensified use of NATQO’s air
strikes, the Bosnian Serbs responded with increased attacks against UNPROFOR

and civilians. This in-turn fuelled public outcry and created additional pressures on

politicians to seek a swifter use of military means.

The final chapter discusses the research findings in the light of the hypotheses

dertved from neorealism, neoinstitutionalism, security communtties, organisational

theory, transgovernmental relations and epistemic community approaches. The
neorealist assumption of the existence of a threat to the Alliance 1s refuted.
Similarly the findings do not give support to the assumption of the existence of a
‘security community’. The neoinstitutional assumption of the role of uncertainty 1s
seen as providing a partial explanation for the events during the first nine months of
1990 but not for subsequent developments. The economic assumptions derived
from the neoinstitutional and organisational theory approaches, that is the concerns
about military costs and jobs, are discussed. Because of the nature of the research
design, no conclusions are drawn either for or against the influence of these two

factors.

More consistent evidence 1s found for the hypothesis of ‘epistemic communities’,

conceptualised as a group of professionals with recognised expertise and
competence 1n a particular domain or issue area. The findings demonstrate that
sections of the NATO international staff and of the NATO military authorities were
constant members of the policy communities identified. As the ‘epistemic
community’ approach predicts they influenced the debate during the emergence of
the new policy and its implementation. The existence and influence of professional

networks among NATO international staff and the military authorities is explained

as the product of a process of ‘professionalisation’ of the structures of the alliance,

12



as the hypothesis of ‘normative isomorphism’ derived from organisational theory

states.

In conclusion, this research demonstrates the existence and influence of ‘policy
communities’ in shaping NATO’s ‘out-of-area’ role. During the period 1990 to
mid 1992, the ‘policy community’ put the 1ssue of NATO’s ‘out-of-area’ tasks on
the agenda and successfully lobbied for the establishment of military forces with
the capabilities for such tasks. NATQO’s 1992 July decision to intervene in the
Balkans can be explained as the product of the interaction between the strategy of
the ‘policy community’ and two additional factors: intrainstitutional competitive
dynamics and domestic politics. During 1993 and 1995 the ‘policy community’
worked towards giving NATO control over military operations in the Balkans.
However, the Western Alliance succeded 1in assuming a peace-enforcement
mandate in the Balkans because domestic circumstances, organisational concerns
and the out-of-control nature of events in the former Yugoslavia favoured the views

and strategies of the ‘policy community’.

By finding evidence for the hypothesis of ‘policy communities’ this research
brings to the surface the importance of coalitions of civilians and politicians acting
as ‘vanguards’ in shaping defence policy making. The fact that NATO civilians
and sections of the military were members of the ‘policy-communities’ identified
points to the significance of the NATO integrated military structure as a ‘quasi’

independent actor 1n alliance politics.
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Chapter 1: Explaining NATQ’s transformation into a “peace-
enforcement’ organisation: a review and synthesis of approaches

Introduction

NATO’s transformation and survival represents one of the most significant events
in international relations during the early 1990s. This has been reflected 1n a
proliferation of writings on the organisation over the past ten years. Yet most of the
current literature is not driven by a search for theoretical understanding.! The
majority of current writers on NATO have failed to engage with hypotheses
contained in International Relations theory and political theories.? The aim of this
chapter is to narrow the gap in this field by synthesising some of the assumptions
contained in IR and political theory and by so doing develop new research

questions.

To achieve this aim, five approaches will be analysed: neorealism,
neoinstitutionalism, organisational theory, epistemic communities and security
communities. It will be argued that the hypotheses contained in those approaches
privilege a priori specific features of policy-making process - etther the working of
institutions, the balance of power, or the role of ideas. In other words, each of the

approaches is already biased towards a set of explanations. An alternative

' Walt, S. M. “Why alliances endure or collapse’ Survival, Spring 1997, Vol. 39 No. |
pages 156 - 179.

2Excc-':ptions are: McCalla, R. B. ‘NATO’s persistence after the cold war’. International
Organization, Summer 1996, Vol 50, No 3. page 445-475; Carment, D. “NATO and the
international politics of ethnic conflict: perspectives on theory and policy’. Contemporary
security policy, December 1995, Vol. 16 No. 3. page 347-379.; Koslowski, G. op.cift

. Siedschlag, A. NATO meets the post-strategic condition: political vicissitudes and
theoretical puzzles in the Alliance's first wave of adaptation: 1990-1997. Minster: LIT
Verlag. 1998; Duffield, J. S. 'International Regimes and Alhance behavior: explaining
NATO conventional force levels.'. International Oganisations. Autumn 1992 ,Vol 4, No.
46, pages 819 - 855.; Hellman, G., and Wolf, R. Neorealism, Neoliberal Institutionalism,
and the Future of NATO.". Security Studies , Autumn 1993, No. 3, pages 3 - 43.; Lepgold,
J. ‘NATO's Post-Cold war Collective action problem’. International Security, Summer
1998, Vol. 23 No. 1, pages 78 - 106.; Chemnoff, F. After bipolarity: the vanishing threat,
theories of cooperation, and the future of the Atlantic Alliance. Ann Arbor: University of
Michingan Press. 19935.; Karadi, M. Z. Die Reformn der Atlantischen Allianz.

Biindnispolitik als Beitrag zur kooperativen Sicherheit in Europe?. Miinster: Lit Verlag.
1994,
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framework is provided by transgovernmental and policy network theories. The
advantage of these hypotheses is that it allows the study of NATO’s transformation
by taking into account the role of domestic, institutional and external factors, what
is known as a multilevel analysis. The shortcomings of these approaches are that
they do not make explicit the methodological tools for testing therr hypotheses. For

these reasons, in order to test some of the assumptions contained in these
approaches, a comparative historical approach that takes into account the insight of

policy network and transgovernmental theories will be adopted.

Neorealism: the theory of threat

The realist and neorealist paradigms in International Relations have not been at the

vanguard of explaining NATO’s survival and transformation. One reason for this
lies in the history and methodology of the approaches. In the immediate post-war

period, realist writers conceptualised NATO as a military alliance and much effort

was devoted to the subject. Although there were some difficulties in agreeing on a

definition of the phenomenon of alliances3, it was commonly accepted that the

dynamics of transformation of such formations lay in the existence of an external

threat. A simple proposition was made: the survival of alliances depends upon ,
external danger and alliances are bound to decline as threat is reduced.? Despite the I
simplicity of the proposition, by the early 1980s it had become clear that alliance

theorists had focused their research on devising typologies of alliances and their

formation and had neglected the 1ssue of institutional change. In his salient survey

of the alliance literature carried out in 1982, Michael Don Ward pointed out that the

gap 1n this field of research on alliance maintenance was still to be filled. In his

view "considerable examination of the topic of alliance maintenance needs to be

undertaken. Despite the lip service paid to this notion, its role in alhhance dynamics

3 Ward, M. Research Gaps in Alliance Dynamics. Denver: University of Denver. 1982
pages 4 - 13.

4Liska, G. Nations in Alliances: the limits of interdependence. Baltimore: The Johns
Hopkins Press. 1962. pages 97 - 100. Wolfers, A. Discord and collaboration. Baltimore:

Johns Hopkins University Press. 1962. page 29. Liska however conceded that alliances

might introduce measures to prevent their erosion. This included expanding or reducing
functions and objectives. ibid, page 108.
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is virgin territory".5 Nearly seventeen years onwards, those working within a realist

framework have made little progress in this area.

This failure is partly to be explained by the rise of neorealism in International
Relations theory. With the rise of neo-realism the study of alliances was
transformed. Apart from a few exceptions,® neorealists, such as Kenneth Waltz and
John Mearsheimer, assumed that NATO’s dynamics and regeneration capabilities

could be understood only by looking at the workings of the balance of power. In a

often quoted essay published in 1990, Mearsheimer predicted that the end of the so-
called ‘bipolarity system’ would lead to the re-emerge of conflict among the
Western Powers. In his analysis, NATO would cease to exist.” This prediction was

based on a number of assumptions about the nature of the international system,

which are best expressed in the writing of Kenneth Waltz.

Waltz reinterpreted classical realists’ propositions regarding the working of the
balance of power in order to elevate it to one of the most important laws governing
international relations.® His argument is constructed as follows. Firstly, he proceeds
by abstracting the nature of the international system from political, economic and
societal factors, which shape states. He justifies this method of analysis by arguing

that only by adopting this mode of abstraction can a ‘scientific’ explanation be
developed. He then proceeds by looking at three differences between domestic and
political structures: the principles by which the system is ordered the functions of
the units and the distribution of capabilities among units. By so doing, although he
demonstrates that an international system exists, he endows the international

system with decentralised and anarchic characteristics in which states act as

egoistic rational units.?

> Ward, M, op.cit., page 60.
6 Walt, S. M. The origins of alliances. Ithaca: Cornell University Press. 1987

7Mearsheimer, J. ‘Back to the Future’ International Security, Summer 1990, Vol 15 No. ;

Mearsheimer, J. J. ‘The False Promise of International Institutions’. International Security
, Winter 1994/95, Vol 19 No. 3, pages 4 - 49.

8 Waltz, K. N. Theory of International Politics. Reading, Massachusetts: Addison-
Wesley Publishing Company. 1979.
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Since the work of Waltz was published in 1979, most writers working on alliance
theory have taken Waltz' s proposition as the starting point of their inquiry. They
concentrate their research efforts on testing Waltz's proposition that states, 1n the
pursuit of their own interests, tend to establish a balance of power. The main focus
of realists’ attention has in fact become the testing of the hypotheses that states are

prone either to balance or bandwagon.!”

Waltz’s theory and research programme has been under attack for sometime. As a
number of critics have pointed out, Waltz' s arguments are problematic because
they abstract the characteristics of nation states one-sidedly by dehistoricising their
evolution of both the international system and those of nation states.!! His balance
of power theory is based on the assumption that states can be understood as unitary
actors in pursuit of self-help.!? By defining the state as a unitary rational actor,
Waltz creates a black box around any role that domestic politics can have on the
dynamics of the international system.!? His definition of the anarchic nature of the
system is also questionable. The concept of anarchy 1s used interchangeably to
mean the lack of government and lack of order. The failure to define precisely the
concept of anarchy brings into question some of the premises of structural

realism.!4 More recently, John Vasquez has found fault with the entire research

o S A— il T ' - —— T ————— e ——— —

9 Ibid pages 80 - 88.

10 Balancing is defined as occurring when weaker states ally against stronger states.
Bandwagoning is defined as taking place when weaker states align with stronger states.
The key writings on alliance theory in recent period include: S. M. Walt gp.cit.; Schweller,
R. K. ‘Bandwagoning for profit: Bringing the Revisionist State Back in’, Infernational
Security, Summer 1994, vol. 19, No. 1; Christensen, T. J. and Snyder, J.* Chain gans and

passes bucks: predicting alliance patterns in multipolarity .’ International Organisation,
Spring 1990, vol. 44, No. 2.

11 Maclean, J. ‘Political Theory, International Theory, and Problems of Ideology’,
Millennium: Journal of International Relations, August 1981, vol. 10, No. 2, pages 102-
115, especially pages 108 - 111.

12 For criticism of Waltz's work see: Ashley, R. K. ‘The Poverty of Neorealism’ in R.O.
Keohane, 1986. Neorealism and its critics. Columbia: Columbia University Press. 1986.;
Wendt , A. ‘Anarchy is what make it.”International Organisation, 1992, vol. 46, No. 2,
pages 391-425.

13 On this point see: Rosencrance R. and Stein, A. E, eds. The Domestic Bases of Grand
Strategy’, Ithaca: Comnell University Press, 1993.

14 For a critique of the ahistorical nature of the concept of anarchy, see Schroeder, P.
‘Historical reality versus neorealist theory.’, International Security, Summer 1994, vol. 19,

No. 1, pages 108-148.; Milner, H. ‘The assumption of anarchy in International Relations
Theory: a critique’ in D.A. Baldwin. Neorealism and neoliberalism: the contemporary
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programme of Waltz’ structuralism. He argued that Waltz’ research programme 1s

degenerative and fails to satisfy both theoretical and empirical criteria.!s

Despite, the severe criticisms that neorealist propositions have undergone over the
past decade, the theory of threat remains, explicitly or inexplicitly, one of the
dominant explanations for NATQO’s survival. Policy-makers and journalists have
often stated that NATO intervened in the former Yugoslavia in order to prevent a
‘spill-over’ effect, that is the conflict spreading to other Balkan states. This 1s an
explanation not only upheld by policy-makers and journalists but also by academics
studying the subject. Thus, for example, S.L Burg, in his review of the role of
international organisations in the conflict in former Yugoslavia, argues that NATO

intervened 1n the region and undertook peacekeeping tasks because of the threat

that the conflict posed to the military security of Western European countries. !

Criticism of neorealism

The theory of threat and the focus on the working of the balance of power to
explain the alliance’s dynamics as outlined by neorealists 1s problematic. It
assumes that organisational dynamics and domestic factors did not play a role in
NATO’s transformation. The theory of threat takes as its starting point the

preoccupation of members of the Western Alliance without explaining why some

countries were more concerned than others about external developments. The

theory assumes that external developments can be conceptualised as ‘exogeneous’
and distinct from the perception and interests that NATO and Western governments
had 1n the region and in the modernisation of the Western Alliance. An analysis of
the role of threat has to be able to explain the interaction between perceptions and
outcome. Although events in the former Yugoslavia did have their own dynamics,
separate from those of alliance politics, as soon as Western governments

demonstrated an interest in regional developments, the separation between the two

.

debate. New York, Columbia University Press. 1993, pages 145-148.

15 Vasquez, J. A. ‘The Realist Paradigm and Degenerative versus Progressive Research
Programs: An appraisal of Neotraditional Research on Waltz's Balancing Proposition’,
American Political Science Review, December 1997, vol. 91, No. 4, pages 899-912.

16 Burg, S. L. ‘The International Community and the Yugoslav Crisis’ in M. J. Esman and
S. Telhamu, (Eds.). International Organizations and Ethnic Conflict. Ithaca and London:
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processes became blurred. By assuming that threat was constant and real, the
theory of threat legitimises the perception of certain policy-makers without

accounting for the origin and reasons for such perceptions.

Assumptions from the regime and neoinstitutionalist approaches

The liberal neoinstitutionalism paradigm in International Relations provides a rich
set of hypotheses as to why NATO survived and transformed 1tself into a
peacekeeping and conflict management organisation. Neoliberal institutionalists
base their argument on the assumptions that international regimes are an important

characteristic of the world system. Two complementary definitions of regimes have
been outlined. Keohane conceptualises international regimes as an ‘intervening
variable’ between fundamental characteristics of world politics such as the

international distribution of power on the one hand and the behaviour of states and

non-state actors such as multinational corporations on the other.!” Krasner, in
contrast, provides a different definition of international regimes. He describes them
as "a set of implicit or explicit principles, norms, rules and decision making
procedures around which actors' expectations converge in a given area of

international relations."!8

Neoinstitutionalists believe that the international regimes foster co-operation
among states. However, in his writing from the mid 1980s onwards, Keohane
shares with Waltz the assumption that anarchy is an essential feature of the

international system and that states can be conceptualised as rational self-interested
actors. But, 1in contrast to Waltz, Keohane believes that the existence of
international regimes, while not eliminating the impact of anarchy on states'

behaviour, mitigates some of the competitive characteristics of states’ relations.

—

Comell University Press. 1995, pages 235-271.

17 Krasner, S.D. ‘After Hegemony: Cooperation and Discord in the World Political
Economy’ in R.O. Keohane, ed. After Hegemony: Cooperation and Discord in the World
Political Economy . New Jersey: Princenton University Press. 1984. page 64.

I8 Krasner, S. D. International Regimes, Ithaca and London, Comell University Press.
1983.
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Keohane argues that international regimes foster co-operation in a number of ways.
First, international regimes reduce the costs of legitimate transactions by making it
easier for governments to get together and negotiate agreements. Secondly,

international regimes involved state transactions on a number of 1ssues and the
clustering of issues under a regime facilitates side-payments. Thirdly, international
regimes reduce asymmetries in information. In other words all policy-makers have
access to the same level of information. Fourthly, by establishing rules and
principles international regimes render the behaviour of states more predictable.

This implies that states have fewer reasons to be suspicious of others.!?

Although Keohane had begun his analysis by adopting the realist assumption that
states pursued their own self-interest, Keohane modifies his definition of self-
interest. He argues that actors cannot maximise their self-interest in the classical
sense because they are not capable of using all of the information that is potentially

available. In his view policy makers have limited cognitive capabilities. Like
individuals, states make decisions according to a ‘satisfying’ level of interest. At a
certain point of calculating a particular option, they will decide what suits their
interests. This notion 1s defined as ‘bounded rationality’. The impact of ‘bounded
rationality’ on the behaviour of states in international relations is that it makes them

more inclined to participate in an international regime.20

From this argument, neoinstitutionalists develop a set of hypotheses as to why
states might decide to maintain an intemational regime even after changes in the
distribution of the balance of power has occurred. Policy makers might do so

because they have invested a lot of resources in the creation of the regime. States

might perceive that the cost of ending a regime, outweighs the start-up costs of

crcating a new one.?! In addition, policy-makers might fear that if a regime ends, 1t

would be very difficult to create a new one.?? Keohane also maintains that NATO,

19 Keohane, op.cit, chapter entitled “A functional theory of international regime”. pages
85 - 109.

20 jbid. pages 110 - 132. see chapter entitled “Bounded Rationality and redefinition of self-
interest”.

21 jpid, pages 79 - 80.
22 Keohane, R. O and Nye, J. S. Power and interdependence. 2nd ed. Glenview, Ill: Scott.
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unlike other military alliances, is a highly institutionalised organisation. It has a
formal bureaucracy, a complex routine of decision-making and differentiated
functions. Organisational interests might have an impact on the dynamic of
renewal and survival of the alliance.?? Finally, some institutionalists believe that an
institution’s success might create a momentum for the organisation that is

particularly useful at a time of external change or stress.*

Criticisms of neoliberal institutionalism

The neoinstitutionalist approach does provide some powerful hypotheses worth
investigating. Consideration of the role of start-up costs, and perception of the
difficulties in creating a new regime might have played a role in policy-makers’
calculations of NATQ’s future. Similarly there might have been organisational
interests that shaped the Western Alliance’s renewal. The testing of
neoinstitutionalist hypotheses remains important because neo-liberal

institutionalists have shied away from undertaking extensive research 1n the area of

security studies.2’ Neoinstitutionalists have assumed that the pattern of co-

1989. page 101-2; For more recent research on this point see Duffield, J. S. ‘Intemational
Regimes and Alliance behavior: explaining NATO conventional force levels’,
International Organisation, Autumn 1992, vol. 4, No. 40, page 819-85).

23 Keohane, R. O. ‘Alliances, threats, and the uses of neorealism’, International Security,
1988, vol. 13, pages 169 - 176. especially page 174

24 Hellman, G. ‘Neorealism, Neoliberal Institutionalism, and the Future of NATO.’,
Security Studies, Autumn 1993, vol. 3, pages 3 - 43.

25 An exception has been the work of see Chernoff, F. After bipolarity: the vanishing
threat, theories of cooperation, and the future of the Atlantic Alliance. Ann Arbor:
University of Michigan Press. 1995. He investigates the level of co-operation that existed
throughout the duration of the alliance, by testing four hypotheses on co-operation
extracted from structural realism, balance-of-threat-realism, the neo-liberal theory of
regimes and cybermetic theory. He tested these hypotheses using cross-tabulations,
statistical measures of association, and Boolean algebra against 21 NATO case studies
spanning from the Suez crisis to Operation Desert Storm. He divides his case studies into
four issue-areas: weapons deployments, arms control, out-of-area activities, and doctrine.
Chernoff concludes that none of the existing theories adequately explains vanations in
cooperativeness present during NATO’s history. As an alternative, Chernoft offers a
theory, called the disjunctive, aggregative model of co-operation (DAMC), which
combines four variables drawn from the competing theories: 1) the quality of information
exchanged between the allies; 2) the experience national leaders have had with similar

decisions 3) the support of the hegemon; 4) the perception of common threat. For a critique
see Mingst, K. A. ‘After bipolarity: the vanishing threat, theories of cooperation, and the

future of the Atlantic Alliance.” Journal of Politics, August 1996, Vol 58, No. 2, pages 605
- 608.
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operation is more likely to occur in international regimes in the fields of economics

than in the security area.

However, as previously mentioned there has been a tendency within
neoinstitutionalism to adopt uncritically some of the assumptions contained in
realism, particularly those related to the role of anarchy in shaping international
relations. This has meant that some neoinstitutionalist writers accept a priori the
predominance of the balance of power and institutions in shaping a state’s
behaviour, thus failing to explain the dynamics of interest formation within
national, international and transnational policy making fora. As it will be explained

in the section on transgovernmental and transnational literature, a distinction will
therefore need to be drawn between the early hypothesis developed by neoliberal

writers and their later writings.

Organisational theory’s assumptions

Organisational theory studies political institutions and a number of approaches are
included in it. It will be beyond the scope of this chapter to consider the ditferences
among them. For this reason, only those approaches that seek to explain NATO's

transformation will be mentioned.2°¢

The importance of organisational theory for the study of NATO has being
highlighted by Robert B. McCalla. In his view organisations create bureaucracies
that might have their own interests for wanting to maintain an organisation. He

points out that NATO employs more than 3, 750 people. NATO staff might have an
supported the survival of the organisation because jobs and future careers were at
stake. Organisational interests might also reinforced by the fact that NATO

member states send officials to become members of the alliance’s international

bureaucracy and integrated military structures. Through the experience of working

26 For an overview of organisational theory and the study of political institutions see:
Aldrich, H. and Marsden, P. ‘Environments and Organisations’ in Smelser, Neil J.

Handbook of Sociology. London, Sage. 1988. pages 361 - 392.; Rothstein, B. ‘Political
institutions: an overview’. in Goodin, R.E and Klingemann, H. D. 4 new handbook of
political science. Oxford: Oxford University Press. 1996. pages 133 - 166.; Peters, G. B.
Political institutions: old and new. Oxford: Oxford University Press. 1996.
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in the organisation, these officials might develop a personal interest in the

organisation 1tself. 2/

McCalla outlines and provides evidence for three types of behaviours that NATO
officials pursued during the transformation of the alliance: firstly, resistance to
change in the form of a denial that significant changes had occurred,; second,
affirmation of organisational necessity that stressed the continued importance of the

organisation and finally, adaptation to the new environment. MacCalla finds

evidence of resistance to change in the events of 1988 to 1989 when he states that
NATO officials denied that the military threat from the Soviet Union had changed
significantly. In addition, he outlines a process of affirmation of organisational
necessity by quoting many statements made by NATO's Secretary-General and
member states' foreign and defence ministers. McCalla argues that the strategy of
adaptation can be found in the way in which NATO officials shaped the new

policies towards the former Soviet Union and Eastern European communist
countries, the transformation of NATO into a conflict management organisation

and the initiatives towards the ‘Europeanisation’ of the alhance.?®

Similarities to McCalla’s hypotheses can be found in the work of the new-
institutionalists in the field of sociology.2® Paul J. DiMaggio and Walter W. Powell
have built a set of hypotheses about institutional change based on a refinement ot
the concept of isomorphism. This concept captures the process of homogenisation
that characterises contemporary organisations’ development. According to a
number of studies, organisations are structured into a particular field area and there

are forces that lead organisations to grow similar to one another. DiMaggio and
Powell have expanded on this concept of isomorphism by arguing that there are
two types: competitive and institutional. They identify three mechanisms through
which institutional isomorphic change occurs: first, coercive isomorphism that

stems from political influence and the problems of legitimacy; second mimetic

27 McCalla, R. B. ‘“NATO’s persistence after the cold war’, International Organization,
Summer 1996, vol. 50, No. 3, pages 445-4735.

28 1pid page 459,

29 For a review of new institutionalists in organisational theory see: Koeble, T. A. ‘The
new institutionalism in political science and sociology’ Comparative Politics, January
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isomorphism resulting from standard responses to uncertainty; and third, normative
isomorphism, associated with professionalisation.30 They argue that the growth and

elaboration of professional networks that span organisations facilitate the diffusion

of similar modes of thinking and practice. From this analysis, DiMaggio and
Powell draw the following hypothesis: “The greater the extent ot
professionalisation in a field, the greater the amount of institutional 1somorphic

change”.>!

DiMaggio and Powell’s hypothesis substantiates some of McCalla’s assumptions
that the existence of a high level of professionalisation of NATO staff might have
contributed to creating common views and practices towards renewing the alliance.
Two types of people in fact make up NATO personnel: those seconded by national
governments and those employed by the organisation. In both cases, NATO staft
go through a process of ‘socialisation’ and receive similar training. There 1s

however a difference as to whether staff work for the political or military NATO
structures. The higher level of exchanges among military staff during NATO
training programmes may foster stronger professional connections within the
military than the political section of NATQ. These professional networks can create
common interests and a common outlook towards vital issues, such as the future of

the organisation.

e — L i

1995, Vol 27, No. 2, pages 231-243.

3ODiMaggio, P. J. and Powell, W. M. ‘The Iron Cage Revisited: Institutional Isomorphism
and Collective Rationality’ in P.J. DiMaggio and W. M. Powell. The New Institutionalists

in Organisational Analysis. Chicago and London: University of Chicago Press: pages 63 -
82. 1991, especially pages 66 - 67.

311bid. page 77.
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Criticism of the ‘organisational theory’ approach

The role of NATO staff and the process of ‘normative 1somorphism’ are
assumptions worth considering. However, it is important not to exclude a prior1 an
understanding of the interaction of how domestic politics and external factors could
have shaped alliance transformation. As McCalla has indicated, NATO
international staff might have pursued common strategies towards maintaining and

transforming the alliance but they required crucial support among NATO member

states. To be able to analyse the interaction between institutional and domestic
policy making processes, additional methodological tools may be required. The
concept of normative 1somorphism cannot capture methodologically the dynamics
among domestic, institutional and external developments because 1t assumes that
only members of professional networks can shape alliance dynamics. Since there
might be interest groups, think tanks, government departments who are not part of
the ‘professionalised’ network nevertheless, under specific circumstances, they may
contribute to reinforcing or undermining the process of ‘normative i1somorphism’.
In addition giving priority to professional networks excludes an analysis of

economic and ideological factors that might bring departments and individuals to

share common views.

The ‘Security Communities’ approach

The ‘security community’ approach offers another explanation as to why NATO

survived. According to writers belonging to this school of thought, NATO and the
EU have formed an ‘Atlantic Community’ 1n which war is increasingly

‘unthinkable’. The alliance has survived because of the new level of 1deological
solidarity established within it. Thus, C. A. Kupchan, whilst describing relations
among EU and NATO member states, argues that “the Western democracies have
built much more than an alliance of convenience among countries each out for
individual gain. They enjoy unprecedented levels of trust and reciprocity and share

a political order based on capitalist economies and liberal societies”.32 Similarly,

Ole Waever argues that Western Europe constitutes a ‘security community’ 1n

32 Kupchan, C. A. ‘Reviving the West’, Foreign Affairs, May-June 1996, vol. 75, No. 3.;

pages 92 - 104. see page 94. Also see: Deudney, D and lkenberry, G. J. ‘The Logic of the
West’, World Policy Journal, Winter 1993/94, ges 17 - 23.
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which member states have agreed on a new notion of ‘sovereignty’ and ‘security’.
Waever characterises Europe as an “unlabelled unicentric, multi-layered

formation”, in which NATO and the EU co-operate.’

The literature on security communities is based on a reinterpretation of the work of

Karl Deutsch. In his book on Political Community and the North Atlantic Area
published in 1957, Deutsch conceptualised the idea of ‘security communities’ as a
“aroup of people, which have become integrated”. Integration can be found when
members of a community decide to work together to maintain peaceful institutions

rather than engage in conflict. As he explains:

“By INTEGRATION we mean the attainment, within a territory, of a “sense
of community’ and of institutions and practices strong enough and
widespread enough to assure, for a ‘long’ time, dependable expectations of
‘peaceful change’ among its population.

By SENSE OF COMMUNITY we mean a belief on the part of individuals
in a group that they have come to agreement on at least this one point: that

common social problems must and can be resolved by processes of
‘peaceful change’.34

Deutsch distinguished between two types of ‘security communities’: amalgamated
and pluralistic. Amalgamated security communities involve the merger of two or

more independent units, like for example the creation of the United States.

Pluralistic security communities in contrast retain the legal independence of
separate governments.35 Deutsch’s study was based on ten examples and 1dentifies
the factors that facilitate or undermine the creation and success of security

communities. He concluded that there were three key factors that determined the

success of security communities. First the compatibility of major values relevant to

political decision-making. This meant that all members of the political bodies
involved in a political decision-making process would have common values and

would also strive to ensure that the continued existence of incompatible values

33 Waever, O. ‘Insecurity, security, and a security in the West European non-war
community.” in Adler, E; Barmett, M. (Eds). Security communities. New York: Cambridge
Untversity Press. 1998. pages 67 - 118.

34 Deutsch, K. Political Community and the North Atlantic Area. Princenton: Untversity
Press. 1957. page 3.
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would not undermine the political process. The second factor was the capacity of
participating political units or governments to respond to each other’s needs,
messages and actions. This involved the existence of a ‘sense of community’, as
previously defined. Deutsch stressed that this sense of community and mutual
responsiveness will have to be build not purely on shared 1deas but more

importantly on the existence of political institutions that facilitated the habits of
political communications and consultation. The third factor was the mutual

predictability of behaviour.

Emanuel Adler and Michael Barnett have recently reinterpreted Karl Deutsch’s

work in order to develop a new research programme. Their approach 1s based on
three propositions: firstly that there is a security community that operates at the
international level;36 secondly, that security politics are profoundly affected by 1t
and thirdly that states that develop within an international commumity develop a

pacific disposition.3” To test the validity of this proposition, Adler and Barnett
modify Deutsch’s approach. Instead of relying on quantitative methods of analysis,
they adopt a ‘constructivist’ approach. This emphasises that international actors are
embedded in both normative and material conditions. Their focus of analysis 1s
Deutsch’s notion of ‘pluralistic communities’. In their views there are two types ot
pluralistic communities: loosely coupled and tightly coupled. The differences are

accounted for by a number of factors: the depth of trust, nature and degree of

institutionalisation of their governance system and whether they reside in a formal

anarchy or are on the verge of transforming 1t.>8

In addition, in order to deal with some of the criticisms advanced against Deutsch’s

theory, Adler and Barnett develop a framework of analysis and indicators to

33 Ibid pages 65 — 69.

368<:curity communities are defined by three characteristics: 1) shared identities, value and
meanings. 2) those in a community have many-sided and direct relations; interaction
occurs not indirectly and in only specific and isolated domains but rather through some for
of face-to-face encounter and relations in a numerous settings. 3) express reciprocity, in
other words they express long-term interest.

37Adler, E and Barnett, M. ‘Security Communities in theoretical perspective’ in Adler, E;
and Bamett, M. (Eds.). op.cit. pages 3 - 28, especially page 3.

38 Adler, E and Bamnett, M. ‘A framework for the study of security communities.” In Adler,
E; and Barnett, M (Eds.). op.cit. 1998. page 29-66. cspecially pages 30 - 31.
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contribute to the 1dentifications of security communities. They argue that
researchers should distinguish between three tiers of processes. The first tier
focuses on an analysis of the exogenous and endogenous factors that lead states to
co-ordinate their policies. The second tier looks at the way in which relations
among states are structured. Finally, the third tier examines the role of trust and

knowledge. The role of indicators is described as a component of three phases of

development of security communities: nascent, ascent and mature.3”

Criticism of the ‘security community’ approach

The ‘security community’ approach offers the advantage of seeking to

conceptualise the European security order by taking into account the role of social

learning, 1dentities formation and belief systems. The approach goes further than
neo-institutionalists in proposing that policy makers are not driven by the pursuit of
national interests. However, the adoption of this approach in the study of NATO’s
transformation 1s problematic. The work of Adler and Emanuel 1s in fact entirely
focused on identifying the conditions under which security communities might
come into existence. There is no emphasis on explaining how security communities
influence policy outcomes or seek to reproduce themselves. The method of analysis
could be considered as flawed. It could be argued that 1t 1s impossible to explain the
existence of ‘security communities’ without explaining how they shape policy
formulation and outcomes. In addition, the security communities approach assumes

that the existence of co-operation among states create the conditions for peace

within the group. It does not contemplate the possibility that forms of co-operation
among certain states might be based on mechanisms of exclusion that might
endanger world peace. On many occasions those who are not part of the sense of
community are in fact perceived as either enemies or a potential danger to peace.

The presence of hegemonic powers within co-operative frameworks can also lead

to tensions.

39 Ibid. page 45.
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Transgovernmental relations and ‘epistemic communities’

Another set of hypotheses can be derived from the institutional and organisational
literature of the 1970s and the more recent work of Thomas Rissen-Kappen (also
known as Thomas Rissen). In the early 1970s, Keohane and Nye had argued that
the dynamics shaping international organisations were partly determined by a
combination of interests between actors belonging to the international organisations
and actors at the national level. They stated that policy-making within international
organisations was characterised most of the time by an alliance between sections of
the international bureaucracy and subsections of national bureaucracies.?® Keohane
and Nye believed that two types of phenomena characterised international relations
in the post-war period: the existence of transnational and transgovernmental
relations. Transnational relations involved relations among non-governmental
actors. Transgovernmental relations existed when sub-units of government behaved
in a relatively autonomous way from higher authority in politics.4! Keohane and
Nye identified two types of transgovernmental relations: transgovernmental policy
co-ordination and transgovernmental coalition building. The former occurs when
there is a high level of exchange of information and frequent meetings among
subunits. This creates a sense of collegiality and individuals might even start to
think more 1n relation to the transnational group than purely in national terms. The

existence of a regularised pattern of co-ordination leads to the formation of

transgovernmental elite networks linking officials in various governments to one
another by ties of common interest, professional orientation, and personal

friendship.*? In contrast, transgovernmental coalitions occur when subunits of
government build coalitions with similar agencies from other governments against

elements of their own administrative structures. Transgovernmental coalitions are

L N

40 Keohane, R. O. and Nye, J. S. ‘Trangovernmental relations and international
orgamizations’, World Politics, 1974, vol. 28, No. 1, pages 38 - 62. Similar points have
been reemphasised by Risse-Kappen (today known as Risse) who used the concept to
analyse policy making within NATO. His work 1s discussed later in this chapter.

41 1pid. page 43. "We define transgovernmental relations as a set of direct interactions
among sub-units of different governments that are not controlled or closely guided by the
policies of the cabinets or chief executives of those governments".

42 1bid, pages 43 - 46.
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thus formed by a coalition of sub-units of different governments coming together to

influence government policy.

A number of conditions had to be present in order for transgovernmental coalition
to develop. Firstly, there had to be a certain level of transnational policy co-
ordination. Secondly, there had to be a conflict of interest among subunits of
national governments. Thirdly central executive control must be loose and finally
actors within the coalition have to be able to combine their resources - defined as

funds, prestige, information and consent - effectively.*’

Keohane and Nye maintained that the activities of international organisations
helped to increase the formation of transgovernmental coalitions by creating the
opportunity for different sub-units of government to come in close contact with

cach other and share information. Moreover, international organisation could play

an active role in creating transgovernmental coalitions. As they explained:

"Most intergovernmental organizations have secretariats, and like all
bureaucracies they have their own interests and goals that are defined
through an interplay of staff and clientele. International secretanats can be

viewed both as catalysts and as potential members of coalitions."

Similarly R. W. Cox and H. K. Jacobson, in classical studies of policy-making
within international organisations, pointed to the existence of transgovernmental
coalitions in shaping international organisations’ policy. They argued that there
were three types of actors involved in policy-making within international
organisations: those appointed in the name of the organisation; the dircct
participants in the decision, including the executive board, the international
bureaucracy. As they explained, there existed " a system of interaction including

all of those who directly participate in decisions taken within the framework of the

international organisation, and in addition all officials and individuals whom 1n

43 1pid, pages 46 - 50.
44 1pid, page 52.
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various ways actively determine the positions of the direct participants.” 4> Cox and
Jacobson emphasised that one of the most interesting aspects of the politics of

international organisations lay in the way in which alliances could be established

between sections of the international bureaucracy and members belonging to

national institutions.46

Despite the claims made by Keohane and Nye and Cox and Jacobson, only a few
writers have sought to examine the existence of transgovernmental coalitions in
shaping current NATO policy. The work of Thomas Risse-Kappen 1s an
exception.4’ In a study of the nature of co-operation among democracies, Risse-
Kappen revalued the contribution of ‘transnational coalition-building’ in explaining
domestic processes in alliances. In his view the approach provides an insight into
the working of NATO. As he stated: “international institutions such as NATO
provide a framework in which informal networks between officials can emerge.
The sense of community might further allow for such networks”.#*SAt a
methodological level, Risse believes that “highly institutionalised alliances among
democracies can no longer be conceptualised as interstate relations, but as networks

among like-minded actors across national boundaries™.*

45 Cox, R. W. and Jacobson, H. K. ‘The Framework of Inquiry’ in R. W. Cox, The

anatomy of Influence: decision making in international organizations, Yale University
Press. 1974, page 16.

401pid pages 17 and 18.

47 Risse-Kappen, T. E. ‘Ideas do not float freely: transnational coalitions, domestic
structures and the end of the Cold War.’, International Organisations, Spring 1994. No. 438
pages 185 - 214; Risse-Kappen, T. E. Bringing Transnational Relations Back in: Non-
State Actors, Domestic Structures, and International Institutions.Cambridge, Cambridge
University Press, 1995a; Risse-Kappen, T. E. Cooperation among Democracies. The
European Influence on U.S. Foreign Policy, Princeton N.J, Princeton University Press,
1995b; Risse-Kappen, T.E. ‘Exploring the Nature of the Beast: International Relations
Theory and Comparative Policy Analysis Meet the European Union’, Journal of Common
Market Studies, March 1996, vol. 34, No. 1, pages 53 - 80. Muller, S. and G. Schweigler,
(Eds.). From occupation to cooperation: the United States and United Germany in a
changing world order. New York, Norton. 1992,

48 Risse-Kappen. 1995b. ibid. page 39.
49 Ibid, page 208.
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Epistemic communities

It is interesting to notice that the analysis outlined by the ‘transgovernmental
relations’ approach has some similarities with the ‘epistemic communities’ school
of thought. Peter M Haas defines ‘epistemic communities’ as a "network of
professionals with recognised expertise and competence in a particular domain and
an authoritative claim to policy-relevant knowledge within that domain or 1ssue-
area".50 ‘Epistemic communities’ can be distinguished from other policy makers
and groups of professionals by the fact that they have three characteristics n
common: they have a set of principled and causal beliefs, share notions of vahdity
and share options of policy enterprise.>! ‘Epistemic communities’ can be mobilised

and can exert significant influence on the policy-making process. As Haas explains:

"the greater the extent to which epistemic communities are mobilised and are able
to gain influence in their respective nation-states, the greater 1s the likelithood that

these nation-states will in turn exert power on behalf of the values and practices of

the epistemic communities and thus help in their institutionalisation”.>? Haas and

Adler believe that this phenomenon plays a significant role during a particular stage
of the policy making process, what they describe as ‘policy innovation’. This stage
is distinguished from the other two, that is ‘policy diffusion’ and ‘policy selection’.
Epistemic communities are assumed to shape the policy innovation process and to
diffuse it nationally, transnationally and internationally. If they manage to influence

key policy-makers or if members of the community become part of the national

policy-making institutions, then the group will have contributed significantly to the

definition of the national interest.>>

50 Haas, P. ‘Introduction: epistemic communities and international policy-co-ordination.’
International Organization , Winter 1992, Vol 46, No. 1, pages 1 - 3J.

S1 Ibid. pages 17 - 19.

52 Adler, E and Haas, P.M. ‘Conclusion: epistemic communities, world order, and the
creation of a reflective research program’, International Organisation., Winter 1992, vol.
46, No. 1, pages 367 to 390. especially page 370.

53 Ibid, pages 373 - 370. Haas and Adler argue that during the policy innovation process,
epistemic communities influence policy-making by framing the range of political
controversy, by defining the national interest and by setting standards. The success of an
epistemic community in shaping a convergence of policy preferences will be dependent on
whether its members have simultaneously been able to influence several governments or
not. In the case in which the epistemic community has only acquired power 1n one country
then its international influence 1s seen as the function of that country's intluence over
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The difference between the ‘epistemic communities’ and the ‘transgovernmental
coalition/networks approach’ are twofold. Firstly, the ‘epistemic communities’
approach emphasises the ideological and value systems as forging common
attitudes, whereas the ‘transgovernmental approach’ does not specify a priort what
brings departments, or units to share a common approach. Secondly, the ‘epistemic
communities’ approach does not assume that individuals or institutions that can
influence the policy-making process are to be located in government structures. The

transgovernmental coalition literature in contrast privileges government actors.

Criticism of ‘transgovernmental’ and ‘epistemic communities’ approaches

The advantages of both the ‘transgovernmental’ and ‘epistemic communities’
approaches over the neorealist and neoinstitutionalist and organisational hypotheses
are that they allow the inclusion of domestic explanations in the analysis. The

‘transgovernmental’ approach also offer some advantages over the “epistemic
communities’ approach in that it does not assume a priori that common views
merge out of shared belief systems. Rather it leaves the questions of what brings
departments or units to share common views in the policy making process open to
interpretation. The wcakness of both approaches is that they do not provide a clear
methodology of how the comparison between the different sections of the

bureaucracies and national institutions and other non-governmental actors could be

desegregated and analysed.

From this overview of a number of different hypotheses derived from the political

science and IR literature, it could be argued that fertile ground for theoretical
investigation does exist. The problem with beginning an analysis by testing for the
hypotheses contained in the neorealist, neoinstitutionalist, organisational, epistemic

and security communities approaches is that the researcher could be giving an a

L 'l —

others. Haas and Adler maintain that epistemic communities do not need to have a large
number of members: 35 people could constitute a community. Two factors will determine
the extent to which epistemic communities will be able to gain influence. Firstly 1t 1s more
likely that their role will become crucial during periods of crisis, when policy-makers come
to rely to a greater extent on the role of ‘experts’. Secondly it will be dependent on whether
policy-makers feel confident that they have sufficient knowledge and understanding of the
subject. Adler, E. and Haas, P. M. "Conclusion” ibid. pages 379 - 380 and Haas, P. Winter
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priori emphasis to a specific level of analysis over another. For this reason,
although the approaches do allow a set of research questions to be formulated, the

focus of this thesis will be on testing only a set of propositions that allow both the

adoption of an inductive and a deductive method of analysis. The approach can be
developed by combining the hypotheses contained in transgovernmental relations
and epistemic community literature with methods adopted from policy networks
and historical comparative analysis. It is to the contribution of the later two

methodologies that I now turn.

The ‘policy networks’ approach: a theory or a method?

Policy networks’ analysis has been applied to a variety of disciplines within the
social sciences. Anthony Judge pioneered the approach within the IR discipline
back in the 1970s.54 In political science, ‘policy network’ analysis has
predominantly been used to understand the policy making process within the EU
and domestic policy making in a variety of business sectors. It has also been
applied to analysing the working of central and local government. The “policy
network’ literature however remains a controversial area in political science. This 1s
because ‘policy networks’ have been defined as a metaphor, theory and method.
Within the literature two distinct schools of thought can be discerned. One school

views ‘policy networks’ as a form of governance, the other as a form of typology of
interest intermediation between state and society.3 In order to explore how ‘policy
network’ theory could help us overcome some of the shortcomings of the IR and
political theory’s methodologies, the distinction between the two schools of thought

will be sketched and a clarification of the advantages and disadvantages of

adopting either of the two perspectives will be provided.

I . L

1992. op.cit. pages 14 - 16.

S4Judge. A. “Network: the need for a new concept” International Associations, No. 3,
1974. His work was reviewed by A.J. Groom. see Groom, A. J. R. “International
Organisations in a world society” in A.J. R. Groom and P. Taylor. /nternational

organisation: a conceptual approach. London: F. Pinter New York: Nichols Pub. Co.
1978.

S5Borzel, T. A. ‘Policy networks’: A new paradigm for European governance? Badia
Fiesolana, San Domenico (FI), Italy: European University Institute. EUI Working Paper
RSC. 1997. Pappi, F. U. ‘Policy-Netze: Escheinungsform modemer Politiksteuerung oder
methodischer Ansatz?’ Politische Vierteljahreschrift, 1993, Sonderheft Vol 24, No. 24.
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‘Policy networks’ as a form of governance

Writers who conceptualise ‘policy networks’ as a form of governance agree that
they are characterised by predominantly informal interactions between public and

private actors with distinctive, but interdependent interests. These actors strive to
solve problems of collective action at central, non-hierarchical levels. ‘Policy
networks’ are viewed as forming a framework of horizontal co-ordination that can
cut across hierarchical structures of governance or work closely together within
such structures.>¢ It is argued that ‘policy networks’ are the result of a number of
contemporary developments: sectoralisation, the increased scope of state policy
making, the fragmentation of the state, the blurring of boundaries between the
public and the private and the transnationalisation of domestic politics. These
phenomena have favoured the emergence of ‘policy networks’ as a new form of

governance that is distinct from two conventional forms of governance: hierarchy

and market.

At a methodological level, there are a number of advantages in using ‘policy
network’ analysis. Firstly, the conceptualisation of ‘policy networks’ as a form of
governance could facilitate an understanding of NATQO's policy-making that does
not presuppose the dominance of the systemic or institutional dynamics. Rather it
looks for potential linkages across and within committees and groups located at a
different level of policy making, that is international, national and subsectoral. In
this sense the application of policy network tools allows for a new form of

disaggregation of the components of policy-making. Secondly, it helps to examine

pages 84 - 94.

56K enis, P. and Schneider, V. ‘Policy networks’ and Policy Analysis: Scrutinizing a New
Analytical Toolbox.” in B, Marin, and R. Mayntz, eds. ‘Policy networks’: empirical
evidence and theoretical considerations. Frankfurt am Main: Westview Press. 1991 ;
Mayntz, R. ‘Policy-Netzwerke und die Logik von Verhandlungssystemen’, Politische
Vierteljahresschrift Vol 24, 1993. pages 39 - 57. Scharp, F., W. ‘Einfithrung. Zur Theore
von Verhandlungssystemen’ in A. Benz; F. W. Scharpf, and R. Zintl Horizontale Politik-
Verflechtung: Zur Theorie von Verhandlungssystemen. Frankfurt: Campus Verlag, 1992.
pages 11 - 28. Scharp, F. W. ‘Koordination durch Verhandlungssysteme: Analytische
Konzepte und institutionelle Losungen’. in A. Benz; F. W. Scharpf and R. Zintl ibid,
Scharpt, F. W. Games in hierarchies and networks. analytical and empirical approaches
to the study of governance institutions. Frankfurt am Main: Campus Verlag Boulder, 1993.

35



relationships not only between state actors but also public actors. In other words, 1t
assumes that the nature of policy making in advanced Western societies 1s such that
it has to include non-governmental actors. Thirdly, it facilitates an analysis of
horizontal relations between the supranational and the national levels. Fourthly, it
allows for the possibility that, during the policy-making process, a set of non-
traditional coalitions between national, (governmental and private), and

supranational actors might develop.

The 'typology of interest intermediation® school of thought

A leading exponent of the ‘typology of interest intermediation’ school of thought 1s
R.A.W. Rhodes.57 He developed his understanding of ‘policy-networks’ by
analysing intergovernmental relations in a variety of policy sectors in Britain.
Rhodes distinguishes five types of networks according to the degree to which their
members are integrated, the type of members and the distribution of resources

among them. These networks range from a continuum from highly integrated

‘policy communities’ and loosely integrated issue networks. Policy communities
are characterised by stability of relationships, continuity of highly restricted
membership, vertical interdependence, insulation from other networks and the
general public and high levels of integration. In contrast, issue networks are

characterised by loosely integrated relationships, in which consensus 1s seldom

achieved and in which consultation is ad hoc. In his view, these different typologies

- - - il ol -

57Rhodes, R. A. W. ‘Power-Dependence, Policy Communities and Intergovernmental
Networks.’ Public Administration Bulletin, 1985, Vol 49, pages 4 - 29. Rhodes, R. A. W.
European Policy-Making, Implementation and Sub-central Governments. Maastricht,
European Institute of Public Administration.1986.; Rhodes, R. A. W. The National World
of Local Government. London, Allen & Unwin.1986; Rhodes, R. A. W. “Policy networks’:
a British perspective.’ Journal of Theoretical Politics, 1990, Vol 2, No. 3, pages 293 - 317.
Rhodes, R. A. W. Beyond Westminister and Whitehall. London, Routledge, 1992. Rhodes,

R. A. W. The European Union, Cohesion Policy and Sub-National Authorities in the
United Kingdom. Florence, European University Institute. 1995. Rhodes, R. A. W. State

Theory and the Policy Network Model. Glasgow, Department of Government: University
of Strathclyde. 1995.; Rhodes, R. A. W., Bache, 1. et al. ‘‘Policy networks’ and Policy
Making in the European Union’ in L. Hooghe. Cohesion Policy and European Integration,

Building Multilevel Governance”. Oxford: Oxford University Press, 1996, pages 367 -
387. Rhodes, R. A. W. and Marsh. D ‘New directions in the study of ‘policy networks’

European Journal of Political Research, 1992a, Vol 21, Special Issue, 1 and 2, pages 181 -
205. Rhodes, R. A. W. and Marsh, D ‘‘Policy networks’ in British politics: A critique of
existing approaches’ in R.A.W. Rhodes and D. Marsh. ‘Policy networks’ in British
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of networks are not mutually exclusive and ‘policy networks’ can have two tiers - a

core and a periphery. As he explains: "within a policy network, there is a clear

distinction between members with resources and influence and those without it".58

An understanding the existence of ‘policy communities’ in specific 1ssue-areas 1s of
great importance because, although they do not necessarily determine the outcomes
of policies, they influence decision-making. As Rhodes argues, policy communities
"constrain and facilitate the actions of agents, thus privileging certain actors and
certain strategies".”® ‘Policy communities’ can also play a crucial role in building
consensus during the policy implementation process. Members of the ‘policy
communities’ can seek either to gain wider support for their views by building

coalitions or mediate closely with key opponents in order to achieve a compromise.

Criticism of ‘policy-network’ analysis

Despite the promises of policy-network analysis, there are some difficulties n 1ts
application in the field of international relations. This i1s because within the
approach there are a number of unresolved methodological issues. Firstly, much of
the efforts of ‘policy-network’ writers have been directed to the development of a

typology of networks rather than seeking to refine the methodology adopted.0

Secondly, during the identification of the ‘policy-network’ i1t 1s also questionable
whether resources and access to knowledge should provide the criteria for the
definition of participation in the network. It could be argued that it 1s also useful to
look at the interaction of actors within a specific area by taking into account the

‘belief systems’ held by participants in the network.¢!

government. Oxford, Clarendon Press: 1992b, pages 1 - 26.
S58Rhodes, R. A. W. and Marsh, D. 1992a. jbid pages 181-205. especially 192,
59 Rhodes, R. A. W. and Marsh, D 1992b. ibid

60 One debate has focused on how to develop a typology of policy-networks. See Jordan,
G. and K. Schubert. ‘A preliminary ordering of ‘policy networks’ labels.” European
Journal of Political Science , 1992, Vol 21, Special Issue, 1 and 2, page 7-25. Waarden, F.
V. ‘Dimensions and types of ‘policy networks’’. European Journal of Political Science,
1992, Vol 21, Special Issue 1 and 2, pages 29 - 52.

61indeed some writers such as Paul A. Sabatier has developed the concept of ‘advocacy
coalitions’. In Sabatier’s view the policy option pursued by different actors within a

particular ‘political subsystem’ can be conceptualised as oriented toward ‘belief systems’.
Sabatier, P. A. ‘Advocacy-Koalitionen, Policy-Wandel und Policy-Lernen: Eine
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Thirdly, many wniters using the ‘policy network’ approach have tended to use
quantitative methods of analysis.%? Such methods might be valid if one aim is to
identify the density of sets of actors that are involved 1n a specific policy area. This
method 1s however of little use if one 1s seeking to analyse the influence and

interactions of different actors over time. A qualitative and historical approach is
required when seeking to explain whether there is a ‘policy community’ in

existence and the influence that such policy might have during the evolution of a

spectfic policy.

An analysis of NATO’s transformation into a peace-enforcement organisation in
fact involves not simply outlining the involvement of actors. Rather one has to be
able to 1dentify which actors endorse which policy options at different stages of the
policy-making process. For these reasons, although the ‘policy network’

methodology can provide a useful tool in the identification of the members of the

policy community, the method will need to be supplemented by using a

comparative historical method of analysis.

——

Alternative zur Phasenheuristik.’ Politische Vierteljahresschrift, 1993, vol 24, Sonderheft,
pages 116 - 148.

623ee for example: Josselin, D. Domestic ‘policy networks ' and the Making of EC Policy:

the case of financial services in France, the UK: 1987-1992. PhD Thesis. London: London
School of Economics and Political Science. 1995.

38




Conclusion and Research Questions

Most of the current literature on NATO’s transformation is not driven by
theoretical considerations. However, neorealism, neoinstitutionalism,

organisational theory, security communities and epistemic community approaches
offer a number of assumptions that are worth investigating. These can briefly be

summarnsed as follows:

Neorealism

NATO went ‘out-of-area’ because new threats emerged in Eastern Europe. The
outbreak of the conflict in former Yugoslavia and the potential of widening of the

conflict forced NATO to intervene to contain the conflict.

Neoinstitutionalism
NATO member states decided to maintain the alliance because the matenal costs of
ending a regime, outweigh the start-up costs of creating a new one. It was also

believed that if a regime ends, it is very difficult to create a new one.

There were organisational interests at play, that is a desire for individuals working
as part of NATO international staff to maintain the alliance. (This proposition 1s

similar but not as developed as that of organisational theory, see below.) The

Institution' s past success created a momentum for the organisation that was

particularly useful at a time of external change or stress.

Organisational theory
The staff working for NATO had a matenal interest in maintaining the
organisation. The existence of professional networks fostered a common strategy

among NATO international staff for organisational renewal and innovation.

Epistemic community
There was an epistemic community that influenced the evolution of NATO’s ‘out-

of-area’ policy, particularly during the stages of formulation. The ‘epistemic

community’ was composed by policy makers and groups of professionals who had
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three characteristics in common: a set of principled and causal beliefs, a shared

notion of validity and shared options of policy enterprise.

Security community

In the transatlantic area, there 1s a ‘security community’ in existence that facilitates
a process of policy co-ordination among NATO member states. The ‘security
community’ 1s characterised as having common values, the ability to respond to
cach other each other’s needs, messages and actions. In addition members of the

‘security community’ have a common sense of feeling, trust and mutually

successtul prediction of behaviour.

Transgovernmental relations: transgovernmental policy co-ordination and
transgovernmental coalition building.

Two different types of propositions are present in the approach. According to the
transgovernmental policy co-ordination assumption there was a strong sense of

collegiality among individuals belonging to national governments and NATO staff.
Thas collegiality transcended national interests. In other words there was a
transgovernmental elite network in operation. The second assumption argues that
there was a transgovernmental coalition among subunits of government. The

coalition among similar governmental agencies was formed against elements of

national administrative structures.

The assumptions contained in the neo-institutionalist, transgovernmental relations,

organisational, epistemic and security communities approaches have some features
in common 1In that they start from the premises that international relations cannot be
reduced to the working of the ‘balance of power’. In contrast to the neorealist
approach, they seek to conceptualise the international system not as a simple

abstraction from its basic unit - the state. It could thus be argued that the

epistemological and ontological premises of the above mentioned approaches allow

social scientists potentially to synthesise some of their assumptions.

However, 1t should also be noticed that even within the neoinstitutionalist,

fransgovernmental relations, epistemic and security community approaches there is
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a tendency to treat assumptions as an a priori basis for analysis, 1n another words

they are engaging insufficiently in inductive reasoning. Hence, it is useful to test
some of the assumptions by incorporating them within the ‘policy network’ and

comparative historical methods of analysis. The policy network approach 1n fact
does not presuppose the dominance of one level of analysis, either the system,
institutional dynamics, or domestic factors. Rather it looks for potential linkages
across different level of analysis. In other words, 1t allows a new form of
disaggregation of the components of policy-making, before making deductive
statements. To ensure that both inductive and deductive methods of reasoning are
adopted, the comparative historical method of analysis would also be used. The

historical approach permits both the tracing and comparing of the efforts of

different policy makers within and across policy 1ssue areas.

The aim of this thesis is twofold: first to develop a new hypothesis about the factors
that influenced NATO’s decision to assume ‘out-of-area’ tasks by synthesising
some of the assumptions contained in the transgovernmental coalitions theory,
epistemic community and policy networks approaches. The hypothesis 1s that there
was In existence a ‘policy community’ which influenced the policy-making
process. The second aim is to test the findings in the light of hypotheses derived
from the approaches previously discussed. This study defines a ‘policy community’

as “a group of social actors located in government or (semi)-private organisations at

a national or international level. Policy communities are characterised by a system

of horizontal and vertical relationships. Members share similar belief systems and,

although they might have separate national or institutional interests, they seek to

pursue common policy aims in a specific policy area.”

Since NATO has sixteen member states, 1t would be methodologically very
difficult to analyse the existence of a policy-community among all of the policy-
makers, think tanks, academics, the media, interest groups in each of the member
states. For this reason, a group of countries have been selected. Apart from a
contribution of the NATO international staff, Britain, Germany and the United

States have been selected as a sample. The United States and Britain have been

chosen because they have traditionally been dominant players in the Western
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Alliance. Germany have been selected because the end of the Cold War had more

of a dramatic strategic impact on the structure of its military forces and political

culture than on those of other NAT(O’s member states. 63

The research questions are as follows:

1) Can one identify a ‘policy community’ in favour of NATO assuming an ‘out-oi-
area’ role during the period from 1990 to 1995 comprising sections of the NATO

permanent staff, officials within sections of the German, American and British
policy making structures, along with transnational actors such as think tanks and

private interests groups?

2) If a ‘policy community’ was in existence, to what extent were 1ts members

closely involved in NATO policy-making processes? Did members of the policy
community seek actively to engage with the opposition, both domestically and

internationally, in order to obtain support for their position?

3) Did those policy makers opposed to the idea that the alliance should assume

conflict management and peacekeeping tasks change their positions because of the
impact of external developments? Or did they modify their positions because of the
influence of the actions and ideas of the policy community 1n favour of NATO's

‘out-of-area’ role? In other words, was a consensus achieved about the future of
NATO's ‘out-of-area’ role because of the influence of ‘policy communities’ or was

a consensus reached as a result of other factors such as ad hoc reactions to extemal

developments or the fear of threat?

If substantial evidence is found to give a positive answer to these questions, then
the existence and influence of policy communities in NATO's transformation 1nto a
conflict management organisation will be supported. A negative answer to all

questions will disprove the hypothesis. There 1s also the possibility that policy

communities were in operation but that they did not influence significantly the

63 For a description of the methodological assumptions behind the selections of actors, see
appendix B. For the methodological procedure followed see appendix A and C.
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policy making process.
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Chapter 2: The debate about the Western Alliance’s future and
establishment of the ARRC (January 1990 to June 1991)

In the first 15 months after the end of the Cold War, there was an intense debate on
both sides of the Atlantic about NATO’s future. The alliance’s strategy of forward
defence and flexible deterrence came under intense scrutiny. There were calls for a
peace dividend, for a new co-operative relationship with the former Eastern
European communist countries and for a new 1nstitutional framework for European
security. During this period suggestions were put forward to give the alliance an

‘out-of-area’ role. At first, these proposals did not find widespread support but by

June 1991 the desires of some NATO member states for such a change was
implicitly mentioned in a NAC communiqué.! In May 1991 the NATO Military
Committee (MC) had already announced a new force posture: the Ace Rapid
Reaction Corps (ARRC). This announcement signalled that the alliance was
reorienting itself to fight regional wars. In some policy-making circles, 1t was
believed that the AARC would have the capacity to be deployed in conflict outside
the alliance’s immediate borders. The NATO MC, NATO International Military
Staff (IMS), the Secretary-General, British and US officials worked consciously

towards giving the alliance an out-of-area role. The position of other member states

acted as a restraint on the development of the alliance’s new strategy.

To trace the role played by national policy makers and NATO IMS durning the
debate about the alliance’s future role, the discussions that took place among the
different working groups established at NATO headquarters will be reconstructed.
At the same time a comparative analysis of the positions of American, British and
German officials and politicians toward NATO restructuring would be provided.
The attitudes of other NATO member states will be briefly sketched. The chapter 1s
subdivided 1into two rough and ready historical periods: from January 1990 to
October 1990 and from the outbreak of the Gulf conflict in summer and autumn of

1990 to mid 1991,

IThe communique stated that NATO ‘must be prepared to address other unpredictable
developments that are beyond the focus of traditional Alliance concerns, but that have
direct implications for our security’ NATO. North Atlantic Council. Final Communiqué.
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The debate about the future of Western Alliance and the first

proposal for NATO’s ‘out-of-area role’: January 1990 to October
1990

The dramatic changes in Eastern Europe in the winter of 1989 and the first six
months of 1990 created a mixture of euphoria, confusion and uncertainty in
Western capitals and at NATO. A debate emerged about the significance of the
developments for the future task of the Western Alliance. The debate took place at

different levels of policy-making: within the NATO structures, within the executive
bodies of national governments, in the legislatures and among the media. Within
the first two levels there was a new emerging policy, formulated behind closed
doors, which envisaged an ‘out-of-area’ role for the Western Alliance. In contrast,

apart from the views of leading US Senators, the opinions expressed by British, US
and German MPs and the media envisaged a diminished military role for the

alliance.

The official national positions

The US government

The initial reactions by the Bush administration to the dramatic events in Eastern
Europe in the winter of 1989 and the first months of 1990 was to recognise and
pursue a policy of full-support for German unification. There was however one
precondition: that Germany remained a member of Western Alliance. Thus at the
NATO Summit in December 1989, Bush stated that “German unification should
occur in the context of Germany’s continued commitment to NATO and an
increasingly integrated European Community”.2 The Bush administration feared

that without continued German participation in the Atlantic Alliance, European

security would be endangered. In order to win over the Soviet and East German

leadership to this position, on the 9" February 1990, US Secretary of State James

Copenhagen, Sect. 10. 6-7 June 1991
2 Szabo, S. F. The diplomacy of German unification. New York: St Martin's Press. 1992.
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Baker promised that NATO would become more of a political organisation rather
than a military alliance.3 He also envisaged that a new co-operative structure
toward Eastern Europe would emerge in which the CSCE and the EEC would play

a vital role.4

During the intense diplomatic discussions about German unification, the Bush
administration announced, in early February 1990, a reduction in its military forces
in Western Europe to a maximum of 225,000, of which 195,000 were to be
stationed in the ‘central zone’ of West Germany and the remaining 30,000 in

Britain, Italy and Turkey.5 Apart from this reduction, US officials remained
committed to a policy of forward deterrence and left untouched major nuclear-

missile programmes and the level of spending on the Strategic Defence Initiative.
In January 1990, in fact, the Bush administration proposed that the 1991 detfence
budget would be of US$ 295.1 bn. This meant cuts of US$ 22.4 bn, equal to a 2.6

per cent reduction. The announcement failed to meet the expectations of Congress

and the Senate for a peace dividend.® The defence budget also did not envision
substantial changes in the force posture of NATO troops. However, Bush did
announce that a new US defence strategy was being prepared “that is more flexible,

more geared to contingencies outside of Europe while continuing to meet our

inescapable responsibility to NATO and to maintaining the global balance™.”

i — ol

pages 1 - 45.

3 United States. State Department. ‘Press Conference of the Honourable State Secretary
James Baker, Following US-USSR Ministerial meeting, Novosti Press Center, Moscow,
USSR, February 9, 1990.” Dispach, 16 February 1990, No. 14.

4 Baker’s speech in West Berlin is reprinted in Washington Post, p A.28. 13 December
1989

> ‘President seeks deeper troop cuts in Europe: state of the Union viewed in the “New Era’
Washington Post. Section A, page 1, Vol 113, Issue 58. 1 February 1990. For the full
transcript in ‘Transcript: Bush - Events of 1989 Mark a “New Era in the World’s aftairs’
The Washington Post, Vol 113, Issue 58. 1% February 1990. Section A, page 8.

6 Barber, L. ‘US Budget: Pentagon aims to head off claims for Congress about peace
dividend 1s meagre’ Financial Times, 30 January 1990, pp 8.

/ “Bush to announce plan to restructure defence policy’ Wall Street Journal. 25 January
1990

46



The West German government’s official position

In the early months of 1990, German policy makers were preoccupied with the
process of unification and a central concern was the extent to which a united
Germany should remain a member of NATO. In order to deal with the legacy of the
Second World War, and the special status of East and West Berlin, the West
German government supported a US initiative. The aim of the initiative was to
discuss the issue of German membership in NATO with four countries: the United

States, the Soviet Union, Britain and France. The mediation process came to be

known as the two plus four talks.3

At the same time, during January 1990, the West German government gave strong

support to the idea of enhancing the role of the CSCE as the new pan-European

structure for dealing with security issues. This position was adopted partly 1n order

to foster better understanding with the Soviet Union and the Eastern European

member states. Thus, Germany, supported by France and other NATO member

states, put pressure on Baker to hold a conference on the CSCE.? On the 24 and 25

February 1990, at the Camp David Summit, Kohl and Bush announced that a united
Germany would remain a full member of NATO and that Germany would continue
to assign its forces to the alliance’s integrated military structure and to host

substantial US nuclear and conventional forces.!? During the summit, however,

Kohl continued to stress the role of the CSCE and mentioned NATO only
sparingly. !t

==y S

8 A good overview of the process if provided by Szabo, S. F. The diplomacy of German
unification. New York, St Martin Press. 1992. Bortfeldt, H. Washington - Bonn - Berlin.
Bonn, Bouvier Verlag. 1993. Pond, E. Beyond the Wall; Germany's Road to unification.
Washington: The Brookings Institution. 1993.

9 <German unity plans fuel NATO debate: Western leaders weight future of alliance.’ The
Washington Post, Section A, Vol 113, issue 65, 8 February 1990, page 27.

10 ‘Bush-Kohl talks seen as crucial to unification: NATO role, Soviet Troops to be
discussed’ The Washington Post, 24 February 1990, Section A, page 21, Vol 113, 1ssue
81. ‘Kohl says united Germany will respect neighbours’security’. Reuters News Service.

USA. 25 February 1990. Teltschik, H. 329 Tage. Inneansichten der Einigung. Berhn,
Siedler. 1991.

H <K ohl, Bush endorse NATO role: borders still at issue’, Wall Street Journal, 26
February 1990.
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The FDP, the junior partner in the government, was in agreement with Kohl over
Germany's membership in the alliance. On the 31 January 1990 at the Protestant
Academy of Tutzing, Hans-Dietrich Genscher, the German Foreign Minister, stated
that a united Germany would remain in NATO.!2 Similarly, Dr Graf Lambsdorft,
emphasised that a united Germany had to work in a multilateral framework to
achieve a new European security order.!? In the first few months of 1990, however,
Genscher did call for a change in NATO force posture. In his view, the alliance
would have to assume more of a political rather than a military role and 1n the

longer term, both NATO and the Warsaw Pact, would be overtaken by a new pan-
European security organisation that would unite East and West.!¢ Genscher was
very sensitive to East German and Soviet worries about the expansion of NATO
forces into East Germany. Hence he put forward a plan that envisaged that the

alliance would forswear military expansion into the territory of the then GDR.

During a period of several years the Federal Republic would also refrain from

moving its forces assigned to the NATO area. The Soviet Union would be able to

keep troops in the GDR for up to three years before removing them all.!>

The British government’s official position

In the early months of 1990, the UK government was slow 1n reacting to changes 1n

Eastern Europe and resisted suggestions from other member states and detence

12 Gennrich, C. ‘Moscow will die deutsche einheit bald’. Frankfurter Aligemeine Zeitung,
7 May 1990, pages 1 - 2, The speech 1s to be found in Kaiser, K. Deutschlands
Vereinigung: Die internationale Aspekte, mit den wichtigen Dokumenten. Bergish-
Gladbach, Bastei Luebbe. 1991. This position was also reaffirmed in parliament in May

1990: Germany. Deutscher Bundestag. Plenarprotokolie, 11 Wahlperiode, 210 Sitzung, 10
May 1990, section 16483 A.

I3 Germany. Deutscher Bundestag. Plenarprotokolle,11 Wahlperiode,188 Sitzung, 20
January 1990, section 14524.

l4see extract of speech of the German Foreign Minister Genscher during a spectal meeting
of the WEU Assembly in Luxembourg on 23 March 1990: Germany. Auswirtiges Amt.
Deutsche Assenpolitik 1990/91. Bonn, Auswirtiges Amt, Referat Offentlichkeitsarbeit.
April 1991, pages 97 - 101; Presse und Informationsamt der Bundesregierung. ‘Erkldrung
der Bundesregierung zum NATO-Aussenministertreffen am 3 Mai 1990’ in Bulletin der
Bundesregierung, 11 May 1990, No. 58.

I15Genscher’s proposal was to become known as the ‘Genscher-Plan’ and was introduced
in Article 5 of the Two-plus-Four Treaty.
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experts that a change 1n NATO posture was required. Thus British policy-makers
were surprised when Bush announced that he was prepared to contemplate cuts in
the level of US forces in Europe. During a Commons question time on 9 January

1990, Tom King, the British Defence Secretary, insisted that i1t would be a great
mistake to change NATO defence policy in response to political developments 1n
Eastern Europe. He stressed that there was too much instability and uncertainty in
Eastern Europe and the Soviet Union. The Prime Minister, Margaret Thatcher,
endorsed Tom King’s statement.!® At the heart of the British position was a
reluctance, especially on the part of the Prime Minister, to accept that fundamental

changes were taking place. As Percy Cradock, the Prime Minister’s Foreign Policy

Adviser under the Margaret Thatcher and John Major’s governments, explains:

“The hard fact was that the Prime Minister did not like reunification.... To her it

was an unpalatable irony that, after the expenditure of British blood and treasure in
two world wars, we should be faced with a Germany able once again to dominate

Europe.”1”

In February 1990, Douglas Hurd, the British Foreign Secretary, did however
concede that NATO had to undergo some changes. He outlined some

characteristics that the alliance would maintain and others that it would have to
modify. Among the characteristics to be safeguarded were: country membership,

stationed forces, a mix of nuclear and conventional forces and British retention of
an mdependent nuclear deterrence. In his view the alliance would change its tasks
by becoming involved in managing change and by developing a dialogue with the

East in arms control and verification. NATO would also act as a consultation forum

on security problems outside as well as inside Europe.!8

In the early months of 1990, there were thus different perspectives within the

Western Alliance towards the extent and nature of its reform. Apart from calls for

16 Parliament and Politics: King cautious over changing NATO stance. Defence
Questions’. Financial Times, 10 January 1990

L7 Cradock, P. In pursuit of British interests: reflections on Foreign Policy under
Margaret Thatcher and John Major. London: John Murray. 1997. page 110.

I8 Britain. House of Commons. Parliamentary Debates, 12 to 23 February 1990, Vol.
167, section 1088.
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NATO to play a more active role in fostering consultations about security problems
outside the treaty area, there were no official demands for NATO to assume “out-
of-area’ tasks. There appeared to have been deeper commonality of views between
Bonn and Washington over the need to make NATO more of a ‘political’, rather
than a military organisation. In contrast, the British government, whilst admitting
that some changes were necessary, was more reluctant to question the deterrence
aspect of the alliance. As one commentator states, “within the United Kingdom, the
response of the pol<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>