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26 . Andrew Hurrell

international social life. It was a necessarily limited and fragile society whose
three primary goals were the preservation of the society of states, itself, the
maintenance of the independence of individual states, and the reguiation—but
not elimination—of war and violence amongst states and societies.?

On this view, inter-state cooperation and international institutions could
never be expected to provide a stable and universal peace but only to mitigate
the inevitable conflicts that would arise from the existence of a multiplicity of
sovereignties. The correct question with regard to the study of world o&oq was
not: how might human beings create forms of international society or schemes
of international cooperation that embodied all their aspirations for! justice
or which universalized some particular conception of the good society?, but
rather: how might states and other groups do each oiher the least ﬁOmmwvwa harm
and, in an age of total war and nuclear weapons, survive as a species? So the
core goals of international social order were survival and coexistence; and the
political framework for the attainment of this pluralist order was the system or
society of states—QGreat Powers, balances of power, diplomacy, deterrence,
and so on.

The narrowness of this conception of order undoubtedly reflected the
intense ideological and geopolitical conflicts of the cold war. But it also drew
upen a deep-rooted tradition in Western thought which had long viewed inter-
national society in pluralist or minimalist terms. This minimalism and deep
scepticism regarding ‘idealist’ aspirations does not depend on the view that
international life is somehow destined te remain an arena of perpetual con-
flict; nor does it depend on the argument that there is an absolute and eternal
divide between ‘domestic order’ on thé one hand and ‘international anarchy’
on the other. After all, Morgenthau's political realism was just as much a
response o events on the streets of Weimar Germany as it was to the failings

of the League of Nations in Geneva. Rather, it reflects a powerful sense of the

fragility of all social order, including within the developed and prospercus
West. The core intuition is that Hobbesian ‘diffidence’ or fear is extremely dif-
ficult to dislodge, especially in social settings characterized by great inequal-
ities of power, weak institutions, and deep societal differences. Thus, the
structure of power and interests, the extent of inequality, the divergences of
cultures and value systems, and the rigidities of political language make the
resolution of many conflicts difficult, if not impossible. All politics, but espe-
cially world politics, is the arena for struggles amongst differing social and
political ideals, and the character of competition for power between these rival

¥ For a detailed analysis of Bull’s view, see Kai Alderson and Andrew Hurrell (eds), Hedley
Bull on International Society (Basingstoke: Maemillan, 2000), Chs 1--3. For a broad and far

reaching discussion see N. I. Rengger, [nternational Relations, Political Theory and the Problem
of Qrder (London: Routledge, 2000),
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views~—and the manner in which power is deployed—will remain a—but not
necessarily the—central focus of enquiry. .
One reason for this limited conception of order and even more constrained
view of justice therefore was a pessimistic view of power politics and of the
political difficulties of sustained cooperation. But a second reason was a deep
scepticism about claims regarding the existence of consensus and shared
values across intemational and global society. All communities and polities
have to find ways of dealing with diversity and value conflict. Conflict is, after
all, intrinsic to all morality, and even within a single value system conflicts
arise; how different principles are to. be related to one another; how shared
principles are to be applied to the facts of a particular case. For international

.society the probiem has always run much deeper, and the creation of any kind

of universal society of states or any other kind of world society has had to face
up to the existence of fundamental differences in religion, social organization,
culture, and moral cutlook. These difficulties may be based on what Sen calls
‘the empirical fact of pervasive human diversity’,? or may reflect, as for Isaiah
Berlin, a belief in the plurality, contradictoriness, even incommensurability of
human goods. But they underscore the degree to which diversity is a basic
and common feature of humanity. The clash of moral, national, and religious
foyalties is not the result of ignorance or irrationality but rather reflects the
plurality of values by which all political arrangements and notions of the good
life are to be judged. It has been a persistent illusion of liberals and Marxists

that modernization and development will lead to a convergence of social,

cultural, and ethical outlooks. ' .

From this perspective, we are condernned to minimalism by the constraints
on effective and sustained cooperation and by the ways in which power and
values interact. Thus even.very broadly shared values and conceptions of jus-
tice will tend to reflect or to reinforce the interests of particular states at par-
ticular times. This was, of course, central to Carr’s brand of realism, as well as
to Marxist understandings of the place of moral values in political life, As
Morgenthau put it: “The appeal to moral principles in the international sphere
has no universal meaning, It is either so vague as to have no concrete meaning
that could provide rational guidance for political action, or it will be nothing
but the reflection of the moral perceptions of a particular nation.''

For classical realists the answer is a retreat to power and to the analysis of
the order and orders produced by competing powers, above all the balance of
power. For international society theorists such as Bull, the answer is a double
move involving both order as fact and order as value: on the one hand, to

° Amartya Sen, Inequality Reexamined (Oxford: Oxford University Press, 1992}, xi.
® E. H. Carr, The Twenty Years' Crisis, 1919-1939, 2nd edn (London: Macmillas, 1946);
Hans Morgenthau, American Foreign Policy (New York: Knopf, 19513, 35.
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30 . Andrew mz,z.m:

living in a world of states and an international society. It shapes all discussion
about the identity of the actors and about the character and moral purposes of
those actors. In a post-imperial age it is a fundamental feature of the discourse
by which claims to political authority and to the control of territory are articu-
lated and justified. To this pluralism is often tied the related argument that jus-
tice belongs inside national borders and that it is only identification with a
national community that can foster meaningful citizenship and provide a secure
basis for both grounding and implementing conceptions of social justice.”

And third, pluralists emphasize that the limited and fragile institutions of
international society do indeed provide a morally significant means of pro-
moting coexistence and of limiting confiict in a world in which consensus
around moere elaborate forms of cooperation does not exist. The defence of
this image has always rested on the requirements of effectiveness and on the
limits of actual consensus. The law of the jungle may not be deflected by very
much, but, for the pluralist, in the absence of any firm reason for believing in
the viability of transforming international society this little will always remain
morally highly significant.

Whether one stresses the power-political confiictual side of the argument
or the more principled liberal-pluralist side, there are still many powerful
voices who would emphasize that order-justice issues are really aboutithe pol-
itics of pragmatic case-by-case modi vivendi between and amongst political
collectivities, with the apparatus of the state system still providing 4 funda-
mental framework for the management of power and the mediation of differ-
ence. Indeed, it is striking to note that a more or less traditional <wmwoz of
international society is defended by some of the most important contempor-
ary political theorists, most notably John Rawis.’® Other examples linclude
Robert Jacksor’s powerful reworking and extension of the case for :ow_.amﬁ?m
pluralism and of the rules and institutions of the state system as providing the
framework for that pluralism.!® .

More importantly for this volume, a pluralist and limited international soci-
ety is viewed by many major states as the only acceptable framework for
understanding order and justice. As we move through earlier waves of what
Bull termed ‘the revolt against Western dominance’, we can note the extent o
which those Third World leaders who had so vehemently denounced imperial-
ist international law and society came to appreciate its benefits, as had French,
Soviet, and Chinese revolutionary leaders before them.?® Being mostly weak,

' See the discussion of the state-centric paradigm in Chapter 3,

'8 John Rawls, The Law of Peoples (Cambridge, MA: Harvard University Press, 1999),

" Robert Jackson, The Global Covenant: Human Conduct in.a World of States (Oxford:
Oxford University Press, 2000).

% See Hedley Bull and Adam Watson (eds), The Expansion of International Sociery {Oxford;
Oxford University Press, 1984).
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it made great sense for them to buy into the political advantages that sovereign
statehood provided and such—fragile—protection as international legal rules
might afford. Moreover, external support and access to the instruments of
juridical statehood played major roles in the battle for domastic survival.*!

As the chapters on India, Russia, China, and the Islamic world—or at least
some parts of i—suggest, claims for justice and for just treatment are still
overwhelmingly made in terms of respect for non-intervention and state,
sovereignty; for equal treatment of &maaamn_oEEE and religious traditions
within a state-based framework; for equal rights of entry and of participation
in the .Great Power club; and for some degree of restitution for, or at least
understanding of, past injustices inflicted during the imperialist era. We see a
persistent and very powerful protest against the ways in which a normatively
more ambitious but Western-dominated international society and Westemn-
dorinated globalization are both undermining the inherited pluralist order
and the protections that it provided. And finally, and in direct consonance with
traditionalist understandings, we see frequent claims that the maintenance of
political order within conflict-prone societies and regions may often have to
trump liberal Western preferences for human rights or self-determination.
Whilst such claims are no doubt often self-serving and whilst ‘political order’
may sound ‘an oid-fashioned topic within the lexicon of Western political
theory, it is easy to see why it remains a fundamental value in areas where
violence and division continue to characterize everyday political life,

2. THE INADEQUACY OF TRADITIONAL UNDERSTANDINGS

Ags the Introduction to this volume discusses, the end of the Cold War witnessed
a dramatic rise in support for the idea that international society could, and
should, seck to promote greater justice, as in the broadening agenda of human
rights, the apparent determination and capacity to deal with brutality within
states, and the proclaimed responsibility of a revitalized intemnational commun-
ity to come to the aid of victims of aggression. In addition, there were increas-
ingly powerful arguments throughout the 1990s that order itself depended on
the satisfaction of justice claims: for example, that peace was bound up with
the ending of autocratic, undemocratic, and oppressive regimes, or that greater
equity was a central requirement of global sustainability.

Instead of being merely a catch-all phrase to indicate a concern with othics
and morality, a more coherent global justice agenda can be identified, both

#' See Christopher Clapham, Africa and the International System: The Politics of State
Survival (Cambridge: Cambridge University Press, 1996)
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come to depend on their capacity to meet a vastly increased range of needs,
claims, and demands. In part this has involved increased expectations of the
role of the state in economic management, something that remains substan-
tially true even in an era of deregulation, privatization, and globalization. In
part it reflects changed notions of political legitimacy and broadened under-
standings of self-determination, of human rights, and of citizenship rights.
In addition, although it may be true, as realists tell us, that the international
system tames and socializes revolutionary regimes, it is also true that each of
the great social revolutions of the modern era has left an indelible mark on the
dominant norms of inteérnational soctety.?? Contrary to the impression given
by most International Relations texts, international norms do not float wholly
free from the domestic and transnational structures within which states are
embedded. .

Fourth, there has been the steady growth of demands that the norms of
international society should express not just pragmatic or material inferests
but also commen moral purposes. In some cases this stems from the drive to
universalize that is inherent in most of the world’s most developed ethical
systems, religious or seeular. In others it is tied to the belief that globalization
and increased interdependence have given a greater reality to the previously
absiract notion of sharing a single world and have helped to foster a cosmo-
politan moral consciousness, however embryonic and fragile it may be. And
in still others, it comes from the ways in which conceptions of justice shape
foreign policy. Given the current distribution of power, it is of great import-
ance that the US frames its foreign policy not in a realist language of hard
interest but instead within an ideology of justice, albeit one that reflects its
own historical values and traditions. Especially in times of conflict, whether
during the Cold War or the struggle against terrorism, it has sought to impose
and to act upon a Manichean view of the world derived from its own concep-
tions of global justice. As John Gaddis points out in Chapter 6, this inter-
twining of interests and values has united liberal and conservative traditions
of US foreign policy.

Fifth, there is the role of power. Change in nomnative structure is closely
bound up with power and the distribution of power, within the state system but
also within the global economy and transnational civil society. Power played a
major role in many of the great international institutional developments of the
twentieth century, most notably the creation of the UN and the Brettort Woods
economic institutions in the 1940s. And one of the most important questions
of the post-cold war period concems the extent to which the increased incor-
poration of liberal economic and political norms into international lawi and the

NN,m._.a:._SqmononﬁanoEa5Dmia>§2_.o_._w.xm.§_=:.a§a:n.:\olu. Dﬁﬁw onmoa”
Oxford University Press, 1993), i
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practices of international institutions reflects and reinforces a new age of
Western hegemony.

There is no question, then, that power matters, And yet it is highly mis-
leading to view normative expansion solely.as a process of imposition by
powerful states. The nature of power is seldom straightforward and the frans-
lation of crude material power into effective political action is complex. This
is nowhere more true than when it comes to the creation and institutionaliza-
tion of new norms. Thus the revolt of the colonial world against Western dom-
inance did involve a surprisingly successful shift in many dominant legal and
political norms, for éxample those relating to conquest and colonialism, non-
intervention, self-determination, and racial equality. In addition, even at those
moments when hegemonic imposition seems most clear-cut, the reality has
turned out to be more corplex, as detailed historical work on institution-
building in the immediate post-1945 period has shown or as liberal analyses
of the particular character of contemporary US hegemony suggest.? Most
importantly, as the density and complexity of the international legal system
increases and as globalization opens up new channels of transnational polit-
ical action, so the process of norm creation becomes harder for the powerful
to control. Thus, apparently weak states have been able to use the institutional
platforms and to exploit already established patterns of legal argument to pro-
mote new and often far-reaching legal rules and institutions—as with the
International Criminal Court, A good deal of the process of normative expan-
sion has been driven by non-state groups and by transnational and trans-
governmental coalitions, most conspicuously in the areas of human rights or
the environment,?* .

Taken together, these forces and factors suggest that it is no longer possible
to accept Martin Wight’s classic distinction between domestic society as that
arena withio which understandings of the good life might be debated, devel-
oped, and, potentially, realized, and international relations as condemned to
remain for ever an arena of ‘mere survival’.?> To take only the most obvious
example, ‘mere survival’ in relation to the protection of the global environment
depends fundamentally on how societies are organized domestically and on
how their various conceptions of what the godd life entails—their ‘compre-
hensive doctrines’, in Rawlsian terms—can be brought together and recon-
ciled. Matertal and moral circumstances have therefore pushed internationat

B G. John Tkenberry, After Victory: Institutions, Strategic Restraint and the Rebuilding of
Order after Major Wars (Princaton: Princeton University Press, 2001).

# See, for example, Thomas Risse, Stephen C. Ropp, and Kathryn Sikkink (eds), The Power
of Human Rights: International Norms and Domestic Change (Cambridge: Cambridge
University Press, 1999).

% Martin Wight, “Why Is There No Intemational Theory?’, in Martin Wight and Herbert
Butterfield (eds), Diplomatic Investigations (London: Allen and Unwin, 1966),
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and private economic actors, that are capable of taking coilective .momﬁ_ in pur-
suit of their interests or values, and that act across state borders. The _woymm of
such groups within international society have increased very significantly: first,
in the formal process of norm creation, standard-setting, and norm develop-
ment; second, in the broader social process by which new norms emerge and
find their way on to fhe international agenda; third, in the detailed fungtioning
of many international institutions and in the processes of implementation and
compliance; and finally in direct participation in many governance activities—
disbursing an increasing proportion of official aid, engaging in large-scale
humanitarian relief, leading efforts at promoting democracy or post-conflict
social and political reconstruction. In all of these areas. the analytical focus
has been on transnational networks—for example, knowledge-based networks
of economists, lawyers, or scientists—or transnational advocacy. networks
which act as channels for flows of money and material resources but, more
critically, of information, ideas, and values.3!

Transnational advocacy groups, social movements, and transnational net-
works have undoubtedly played very important roles in the changing politics
of global justice and in processes of norm development and institutionaliza-
tion. Beyond this, very important claims have been made about the normative
potentiality of global civil society as an arena of politics that is able to tran-
scend the inside-outside character of traditional politics and to fashion and
provide space for new forms of political community, solidarity, and identity,??
Sometimes the emphasis is on global civil society as a relatively autonomous
self-organized public sphere in which genuine deliberation among competing
positions can take place and through which some notion of international pub-
lic reason can be developed. In other cases, global civil society and its linked
network of ‘domestic’ civil societies feed positively into state-based order
through the provision of legitimacy and consent and into market-based order as
the repository of the trust and other forms of social capital without which mar-
kets will not function. But on both views global civil society represents a plur-
alist and open arena for the negotiation of rules and norms based on genuine
and unforced consent. It serves as a regulative ideal but one whose potential can
be gauged from the changing real practices of world politics.

But, as with markets, there are very real problems and limits and a need
to counter a certain romanticization of the potentialities of transnational
civil society—althoogh not, as is the current danger, to go too far in the other

* See Margaret E. Keck and Kathryn Sikkink, Activists Beyond Borders: Advocacy Networks
in International Politics (Ithaca: Comell University Press, 1998), .

¥ See, for example, Richard Falk, On Humane Governance: Toward a New Giobal Politics
(Cambridge: Polity, 1995), and Predatory Globalization: A Critique (Cambridge: Polity Press,
1999); and Mary Kaldor, ‘Transnational Civil Society’, in Timothy Dunne and Nicholas Wheeler
{eds), Human Rights in Global Politics (Cambridge: Cambridge University Press, 1999).
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direction. Civil society is, after all, an.arena of politics like any other in which
the good and thoroughly awful coexist, in which the pervasive claims made
by social movements and NGQs to authenticity and representativeness need
to be tested and challenged, and in which outcomes may be just as subject to
direct manipulation by powerful actors as in the world of inter-state politics.
Whilst state action may be shaped by global civil society, it is often state
action that is crucial in fostering the emergence of civil society in the first-
place and in providing the institutional framework that enables it to flourish.
And, very critically, state power is increasingly determined by the ability of
governmetits to work successfully within civil society and to exploit transna-
tional and transgovernmental coalitions for their own purposes. There is
always a danger of global civil society becoming an arena of politics which
states and other economic and social organizations seek to dominate and
exploit precisely in order to legitimize their own claims to power.

What, finally, of the changing character of international society itself? Here
I think that we are entitled to argue that the normative structure of international
society has evolved in ways which help to undercut the arguments of those who
deny the existence of a global justice community or who take a restrictionist or
strongly pluralist position towards global justice. Morgenthau’s claim that ‘the
appeal to moral principles in the international sphere has no universal mean-
ing’ is simply wrong: perhaps its meaning is not universal but it is certainly
widely diffused across the global system. There is now a denser and more inieg-
rated network of shared institutions and practices within which social expecta-
tions of global justice and injustice have become more securely established.

The normative structure of international society has moved significantly in
the direction of greater solidarism. Four dimensions of change are especialty
important. The first has to do with the content of norms. In contrast to mere
coexistence, the norms of this more solidarist law involve more extensive
schemes of cooperation to safeguard peace and security—for example, pro-
hibiting aggression or broadening understandings of what constitutes threats
to peace and security; to solve common problems such as tackling environ-
mental challenges or managing the global econormy in the interests of greater
stability or equity; and to sustain common values such as the promotion of
self-determination, human rights, or political democracy. The second dimen-
sion concerns the source of these norms. In a traditional pluralist conception,
the dominant norms are created by states and depend directly on the consent
of states. In a solidarist conception, the process of norm creation is opened to
mia@n range of actors, both states and non-state groups; and there is an eas-
ing of the degree to which states can be bound only by rules to which they
have given their explicit consent—a move from consent to COonsensus.

The third dimension has to do with the Justification and evaluation of
norms. Alongside the old idea that actors create and uphold law because
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42 . Andrew Hurrell

weaker actors are increasingly ‘rule takers’ over a whole range of issues that
affect al aspects of secial, economic, and political life. Third, there is deform-
ity in terms of the very different capacity of states and societies to adapt
to the demands of a global economy, combined with the extent to which the
economic choices of developing counties are, if not dictated, then certainly
shaped by the institutions dominated by the strong and often backed by coer-

_ cion in the form of an expanding range of conditionalities. And firally, deform-

ity is evident in the limited capacity of international law and institutions to
constrain effectively the unilateral and often illegal acts of the strong. In this
sense we are not moving beyond sovereignty but rather BESF% to an earlier
world of differentiated and more conditional sovereignties. i

These characteristics do much to explain whose claims to justice are heard
and picked up. Indeed, it is very striking that, for many Western states after
the Cold War, ‘justice’ was taken uncontroversially to mean human rights,
defence against murderous dictators, and democracy and m“_u:moa self-
determination. It is also noteworthy that many of those who celebrated
thevalues of a global liberal order proclaimed the virtues of demdcracy within
states but steadfastly ignored calls for the democratization of decision-
making within intemnational institutions. Still more telling has been the
deafening silence regarding either social and economic rights or global dis-
tributive justice. In 1998, for example, some 588,000 deaths were due to war;
736,000 were due to homicide and social violence; but starvation and prevent-
able disease claimed around 18 million lives. Since the end of the Cold War
200 million deaths have been due to poverty-related causes.*!

But how does deformity play into the discussion and analysis of order and
justice? In the first place, it seriously complicates the search for shared prin-
ciples of justice and for convincing ways of grounding those principles. For
sorne, it is precisely human reason and its universality that provide both the
foundation of moral argument and the best hope that it can be acted upon
giobally, The normative theorist begins with his or her best considered judge-
ment based on reasons that are suitably coherent and generalizable, Whatever
peaple may actually believe, he or she seeks to find good reasons why they
should alter their beliefs and their patterns of behaviour. Showing that certain
values are widely accepted in social practices i$ not the same as providing
valid arguments as to why they are justified,

But even many of those who wish te start with their own ‘best considered
judgements’ as to what justice requires and who seek to build theories of
Jjustice around universal principles that would be chosen by any rational indi-
vidual do not end the story there. Thus, for example, Rawls insists that the

41 See Thomas W. Pogge, ‘Priorities of Global Justice’, in Thomas W. Pogge (ed.), Global
Justice (Oxford: Blackwells, 2001}, 6-23.
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theorist’s considered judgement be related to the values that are available
within the political or moral culture of a given society—the idea of a so-called
reflective equilibrium—and that valid principles of justice must be publicly
justifiable. And yet there are very sericus difficulties, What do we mean by
reason? Whose reason?*? What precisely are the values and moral culture of
this international society against which we seek to justify particular claims,
especially when the international and transnational public spheres available
are characterized not just by density but also by serious deformity? What
meaning can be attached to even the purest and most serene universalist
voice—whether of the Kantian liberal or of the religious believer—calling
from the mountain if those to whom it is addressed do not believe themselves
to be part of even the thinnest and most fragile shared community?

For others, normative theory should begin with the norms and values thar
exist within particular communities. Theory should uncover, interpret, and
critically develop understandings of morality that exist within specific inter-
national historical and cultural contexts. On this view, as Miller puts it, ‘There
are no universal principles of justice. Instead, we must see justice as the cre-
atjon of a particular political community at a particular time, and the account
we give must be given from within such a community’.** As suggested above,
the density of transnational and international normative structures has devel-
oped to the point where such an approach can indeed provide a viable and
valuable basis for thinking about international and global justice. But, again,
there are difficulties. Why should any consensus that emerges from so self-
evidently unequal and fractured a global society be taken as the legitimate
basis for normative deliberation and argument? Perhaps we can indeed point
to the increasingly solidarist character of international law, as, for example, in
the shifting and more permissive attitudes towards humanitarian intervention,
But we also know that, despite the doctrinal emphasis placed by international
law upon state consent, there is a great deal of coercion, coercive socializa-
tion, and crude imposition that les behind the emergence of a new norm or
support for a particular UN Security Council {(UNSC) resolution.

. So from whichever point one starts, the search for shared principles of just-
ice will need to inquire into the social and political conditions that make for
2 meaningful global moral community and the degree to which they corres-
wona to what actually exists or is likely to exist, Ata general level these might
Eo_caﬂ some acceptance of equality of status, of respect, and of considera-
tion; some commitment to reciprocity and to the public justification of one’s

ES meam.:. Maclntyre, Whose Justice? Whose Ratiorality? (London: Duckworth, 1983), For
! mmFQ_..o_ ... the tegacy of the Enlightenment has been the problem of an ideal of rational
Justification which it has proved impossible to attain’ (p. 6).

- % David Miller, *Ftroduction’, in David Miiler and Michael Walzer (eds), Pluralism, Justic
and Equality (Qxford: Oxford University Press, 1993), 2. _ . “
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Cold War would open up a new age of international security noommnmzo: Oof
course the collective element In security management has @x@mbama very sig-
nificantly, as in the role of regional alliances or coalitions, international peace-
keeping forces, and UN authorizations of the use of force. It is oﬁmeq the
case, as Adam Roberts points out in Chapter 2, that this increased collective
action has involved important shifts in understanding how order and justice are
related. And yet we cannot ignore the irrelevance of the UN to many conflicts,
the continued centrality of the balance of power in many regions of the world,
and the many cases of domestic or regional instability where such peace as
exists seems to depend ‘not so much on the anthority of a central power, or
the law or a sense of community, but rather on an :nmﬂmzo cm_muon of power
amongst groups prepared to use force’. 48

And where the international community has acted in pursuit of shared goals
and values in the post-cold war period, this action has depended to an uncom-
fortable extent on the political interests of the US and its allies and on the mil-
itary capabilities that they have been willing to deploy. The classic realist
doubt reappears: not simply that intemational law and institutions are unable
to constrain effectively the unilateralist tendencies of the-most powerful, but
rather, and far more profoundly, that international political order itself may
require action by the hegemon or by major powers that can never be wholly
regulated and controlled from within the egal order. This is true of action at
the ‘order’” end of the spectrum, for example, in the struggle against terrorism
-or weapons of mass destruction. But it is just as true of actions at the ‘justice’
end, designed to promote and enforce shared conceptions of justice, as in the
effective exercise of humanitarian intervention even in cases where full legal
authorization may not be obtainable.

A further way in which the deformity of global politics relates to order con-
cems the link between the distribution of political and economic power and the
functioning of even elaborate institutions. In some cases, the successful devel-
opment of effective institutions reflects the existence of some broad underiying
balance of power, as within the EU or the WTO. In other cases i is unequal
power or hierarchy that plays the crucial roie. Although realism has long given
pride of place to balances of power, hierarchy and inequality have played an
equaily impertant role. They were central to the old pluralist order: Great Powers
could promete order both by managing relations between themselves—through
diplomacy, conferences, missions, joint interventions—but also by exploiting
their own unequal power over subordinate states within their spheres of infiu-
ence, alliance systems, and, most importantly, imperial systems. This concep-
tion of order remained extraordinarily powerful and infiuential throughout the

% Pierre Hassner, ‘Force and Politics Today’, in Pierre Hassner, Violence and Peace: From
the Atomic Bomb o Eihnic Cleansing (Budapest: CEU Press, 1997), 38.
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twentieth century and continues to be. Thus, for example, the Cold War ‘order’
and the long peace of 1945-89 were constructed in very traditiona! fashion
around atternpts to regulate the balance of power between the superpowers—
through arms control agreements, summits, and mechanisms of crisis man-
agement—and through the exploitation of hierarchy—through the mutual, if
tacit, recognition of spheres of influence and the creation of an oligarchical
non-proliferation system designed to limit access to the nuclear club.*’ .

Moreover, even as the idea of sovereign equality gained ground and as
international institutions expanded so-dramatically in both number and scope,
hierarchy and inequality have remained central. Sometimes thé ‘ordering’ role
of hierarchy is formalized, as in the special rights and duties of the permanent
members of the UNSC or the weighted voting structures of the IMF or World
Bank. More often it can be seen in powerful political norms, as in the prac-
tice of ad hoc groupings and contact groups to deal with particular security,
crises; or the role of the Group of Seven in attempts to manage not just global
economic issues but a great deal more besides; or the way in which interna-
tional financial management is dominated by closed groups of the powerful,
as in the Bank for International Settlements or the Financial Stability Forum.

This pattern reflects the need for concenirations of power, The fundamen-
tal problem with maodels of dispersed sovereignty is that, whilst they correctly
acknowledge the dangers of centralized power, they fail to perceive the neces-
sity of such power for social order and the promotion of common moral pur-
poses. This is most obviously true in the field of international security. But it
also applies to economic order and, by extension, to economic justice. Think,
for example, of the need for effective states with sufficient legitimate power
and authority to tax transnational corporations or to enforce equitable burden-
sharing in the management of financial crises. Equally, however normatively
attractive, models of cosmopolitan democracy at the leve] of international
institutions and of deliberative democracy within civil society have as yet
failed to explain how they will deal with the management of unequal power
and the need to secure effective power for democratically agreed purposes. At
the global level and within many regions, the question of political order
remains unsolved and unresolved.

4. CONCLUSION

The argument has unfolded in four stages. First, I suggested that the condi-
tions of global social justice have been irrevocably changed as a result of a

* See John Gaddis, The Long Peace (Oxford: Oxford University Press, 1987).
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