SSTHL ALISHIAINN &5

JOAINYD s

6862FZ

INFEIERIRY

dSN-HO144-08s

9/ rsid3a

Qa$ - oN VISV

INIISUT Y2UDISTY 3002 ] Janfyiuveg c.ouumb.D-qU,.
puy ‘punfyunid fo Apsianiup ‘suolplay juonvuLIug jo d0ssafor]

THIdJINEZD OLLO-LSNYH
pue
prLofi[osy wiayinos

Jo Ryisuanguny “ooua105 worgrjo g PUY SHORBIEY [UHoT B AU
Jo 40ssafory pup smpmg 1PuoypusUDL ) dof 31ng3isuT ‘eogaacy

NVNISOY "N STV

_mw pagips

SOILI'IOd ATIOM

NI AONVHD ANV
JHAIO " LNHNNITAOD
LOIOHLIM
HONVNAHAOD

+ Py

S086L puv S0261 Y7 ut spuaty o sishipuy uy

uede{ spremoy Lorod j@1n0g.

NOSLYIE0d "D "1 S3TAW

. sivifo aussutop puv

SUONBIA (DO EULzIUY Ul Sunosval [uBa) put jeatpavad Jo suoLIpUeD 3y3 18}
SUOISAP PUR ‘SULIOU "Sa[Ny]

TTMHDOLYAN "A HIHATIAA

SUOIIE[9] [BUOTIBUISIUT Ul S21I03Y} |10

NOSTOHDIN TAVHIIN

23UBLI2D Puk Funisia Jealanu ‘SISID GMZNY 241,

ROMd "2 Ta3VHDINW

VOSSO [RI2)eir ], 313 pue Auowaday uesusury

171D NIHJALS

s[esodoad-1op10 prrom pue L8ojeue syysawop Ay,

ITNVNVOS INIArd

APAO [OUOITULIIL 2YT UT IOUBISISIL Pity uLIOfTY

sness Jo Lidrerary syl

. CUOMAVID NYI

59559001d [RUOREWISIUT PUE SIOIOD [RUOHEN

ZOVW AZTZ

SUOIRJaI [BUOHBLLISIUT pire £nuap! feuoneu “Aipuspl [PuoSID, ]
o . , , WOO1g WYITIIM

" £381308 [EUONBILISIUT PUE WSIEUOTEN]

. TIVAVI STV

8861-5F61 fi1ranoss puv snyvys dof yoavas oy

, Aoipod uB19105 8, L0y YInog

LLVYYNYE NHOI pue ¥3gave sswv](

PHOM PIY], 2U) pue sUonefal [puoneulaiy ‘AulaIsacs [sayeys-1seny)
NOS3DVI "H 14340y

GGAT-0G6 T IUISWIBILILAT URLEIAD) 1894 107 Ao1j0d s uteynrg
TEM20A 1MVS

6861-8F91 1210 [EUOHBILIIUI PUR SIMJUGD DIULIE (IBM PUE 2383 ]
N LLSTOH T 1AZTVY

sisAyeue sapereduiod e isaeys pajejos]

SANHNIATID NOIA

pua s funyuas 1w sopjod y8y fo saorppaaduy mapy

SISLID UT SIa3SAg

NYAOQd 4 SETIVHD

S$3U3I2 [BUOHBILIS3UT JO SUOIIPERL],

('SP2) 124V "% QIAYd pue NIJYVN AY¥IL

sargunos Burdoranap wp spayimu priom tof uongadues puy 82131107

| IONVELS NYSAS pUe q¥0340Ls NHO{

PHFUOCD [eUOHEUIINN JO sisATeur ayp pue A)[euoney]

: NOSI1OMDIN TEVHIIW

soptiod prrom up a3ueyd pue 1opIo JuBtmLIBAOS MOYILM SDUBLIBAOT)
('SPa) TaIdWIZD OLLO-LSNYE pue NvNISON "N STV

SWIIT] TRALI ‘S2]R)S [RAL]

or:

3

71

€l

¥l

St

91

L1

318

61

or4

SNOILLY12¥ T¥YNOLLYNAIZLNI.NI S31ANLS IDATIINYD




PREFACE

conceptual problems and gmﬂronoHowﬁm_ obstacles encountered in this :
process are summarized in Chapter 1, the results for each contributor

are presented in the remaining chapters. | ,

Needless to say, of course, we do not view the ensuing collection as
the last word on matters pertaining to international governance. The
subject is too vast and unexplored to allow for a definitive statement.
Rather, we hope that our mode of breaking. into the problems of
governance in the absence of a final authority serves to stimulate
further inquiry and eventual convergence around common foci of
inquiry. ,

During the long gestation period that preceded the publication of this
volume our work has been ably facilitated by five associates of the
Institute for Transnational Studies at the University -of Southern
California. E. Martha Decker helped greatly in the planning of a 1990
conference in Ojai, California, R. B. A. DiMuccio made crucial sugges-
tions during the period when the chapters underwent their last round

of editing, and Christine Kralovansky, Donald F. Hansen, Jr., and Tricia °
E. Pobjoy assisted ably in preparing the index. We are grateful to all of -

them for their invaluable assistance. In addition, it is a pleasure to
acknowledge the early inputs of two colleagues, John Gerard Ruggie
and Stephen D. Krasner, whose other obligations prevented them from
translating their conceptions of international goveérnance into a written
contribution to this book. We are also indébted to the School of Inter-
national Relations of the University of Southern California and the
Esther A. and Joseph Klingenstein Fund, as well as to our respective
universities, for the financial support that enabled us to meet together
on five separate occasions.

None of the foregoing, however, is responsible for the final product.
This book is rather the fruit of a continuous collaboration and the
editors are pleased to express their appreciation to our colleagues for
both their contributions and their commitment to the lengthy process
whereby we have finally converged in print. .

IN.R..
E.-O.C.
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1 GOVERNANCE, ORDER, AND
CHANGE IN WORLD POLITICS

James N. Rosenau .

At a time when hegemons are declining, when boundaries (and the
walls that seal them) are disappearing, when the squares of the world’s
cities are crowded with citizens challenging authorities, when military
alliances are losing their viability - to mention but a few of the myriad
changes that are transforming world politics — the prospects for global
order and governance have become a transcendent issue. As the scope
of the transformation widens and as its pace intensifies, the more
urgent do questions about the nature of order and governance become.
Change means the attrition of established patterns, the lessening of
order, and the faltering of governance, until such time as new patterns
can form and get embedded in the routines of world politics. Such is the
situation today. One senses that the course of history is at a turning
point, a juncture where the opportunities for movement toward peace-
ful cooperation, expanded human rights, and higher standards of living
are hardly less conspicuous than the prospects for intensified group
conflicts, deteriorating social systems, and worsening environmental
conditions. Either jSet of arrangements — and possibly both - could
evolve as leaders and publics get accustomed to the heady realization
that some control over the future has been regained as a consequence of
all the changes. )

The goal of the collaborative project that resulted in the ensuing
chapters is precisely that of seizing upon this time of change as a chance
to clarify the nature of global order and the processes through which
governance occurs on a worldwide scale. We do not seek to-anticipate
the specific forms of order and governance that are likely to emerge out
of the rubble of the’Cold War or the military conflict in the Persian Gulf.

It may be years-before the outlines of such an order evolve. But the

present dynamics of change and statics of continuity are soarresting as
to highlight a number of crucial questions that will surely frame our
grasp of what lies aliead. What do we mean by governance on a global
scale? How can it operate without government? If governance connotes
a system of rule, and if it is riot sustained by an organized government,
who makes and implements the rules? Does the prevailing global order

1
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JAMES N. ROSENAU

international institutions and regimes? Can governance be effective in
the absence of central authority? To what extent is the stability of a
global order dependent on the presence of governance?

Such questions invite a lengthy disquisition on the nature of govern-
ment and how sovereign national systerns are so much more conducive
to governmental operations than international systems that are not
endowed with sovereign powers. And, indeed, the collapse of the Cold
War and the many other changes that mark our time readily justify such

a disquisition. Given the profound transformations in the nature and

location of authority, legitimacy, and compliance, and given the
emergent roles and structures of the modern state, transnational organ-
izations, social movements, common markets, and political parties, the
basis for extensive re-examinations of government and governance in
an increasingly interdependent world is surely compelling. Obviously,
however, this is not the occasion to undertake this task. Here we can
only take note of possible meanings of governance in the emergent
international context and how it is linked into the prevailing order and
the prospects for change.?

As indicated by the title of this book, governance is not synonymous
with government. Both refer to purposive behavior, to goal-oriented
activities, to systems of rule; but government suggests activities that are
backed by formal authority, by police powers to insure the implemen-
tation of duly constituted policies, whereas governance refers to
activities backed by shared goals that may or may not derive from legal
and formally prescribed responsibilities and that do not necessarily rely
on police powers to overcome defiance and attain compliance. Govern-
ance, in other words, is a more encompassing phenomenon than
government. It embraces governmental institutions, but it also
subsumes informal, non-governmental mechanisms whereby those
persons and organizations within its purview move ahead, satisfy their
needs, and fulfill their wants. .

Governance is thus a system of rule that is as dependent on inter-
subjective meanings as on formally sanctioned constitutions and
charters. Put more emphatically, governance is a system of rule that
works only if it is accepted by the majority (or, at least, by the most
powerful of those it affects), whereas governmerits can function even in
the face of widespread opposition to their policies. In this sense

? For another, more extensive and cogent inquiry into the meaning of the governance
concept, see Lawrence S. Finkelstein, “What Is International Governance?,” a paper
presented at the Annual Meeting of the International Studies Association {Vancouver:
March 21, 1991).
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governance is always effective in performing the functions necessary to
systemic persistence, else it is not no:n.m?ma to exist (since instead of
referring to ineffective governance, one speaks of anarchy or chaos).
Governments, on the other hand, can be quite ineffective without being
regarded as non-existent (they are viewed simply as “weak”). Thus it is
possible to conceive of governance without government — of regulatory
mechanisms in a sphere of activity which function effectively even
though they are not endowed with formal authority.

" Nor is it far-fetched to derive from this line of reasoning a plausible .

scenario marked by government without governance. Indeed, if one
ponders all the deeply divided countries whose politics are paralyzed
and stalemated, it can readily be concluded that the world is populated.
with more than a few formal authorities who lack the regulatory
mechanisms to function effectively, that is, with governments without
governance. One might even argue, given all the noxious policies
governments pursue, that governance without government is in some
ways preferable to governments that are capable of governance. As one
exasperated analyst has succinctly and tellingly observed, “Governance
has.beeri usurped by governments.”3 .

To suggest that governance is always effective is to posit a close link
betweeri governance and order. It might even be said that governance
is orderiplus intentionality. Global order consists of those routinized
arrangements through which world politics gets from one moment in
time to the next. Some of the arrangements are fundamental (such as the
dispersion of power among key actors; the hierarchical differences
among them, Enm rules which bound their. interactions, and the
premises they share about the role of force, diplomacy, cooperation,
and conflict) and some:are quite routinized (such as trade, postal, and
passport procedures)..But irrespective of whether they are fundamental
or routinized, not all of the arrangements are the result of self-conscious

efforts on the part of those who sustain them. Some of the arrangements .

derive, rather, from the aggregation of individual decisions that are
designed to serve immediate subsystem concerns but that cumulate to

system-wide orderly arrangements. The setting of prices in a market -

place exemplifies a self-regulating aggregation that facilitates order:
sellers are concerned with receiving the highest possible amount for
their goods and buyers seek to pay the lowest possible amount, but
the result of their individual bargains is normally a stable and orderly
system-wide market for the commodity. Similarly, individual
members of Amnesty International work on specific cases of illegal

2 W&E Kothari, “On Human Governance,” Alternatives, 12 (1987), p. Nﬂ.\
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JAMES N. ROSENAU

to many treaties, international legal precedents, and international
organizations, “the international system (in spite of its lack of an
overarching regime or world government) is several steps beyond
anarchy.”3

In sum, governance and order are'clearly interactive phenomena. As
intentional activities designed to regularize the arrangements which
sustain world affairs, governance obviously shapes the nature of the
prevailing global order. It could not do so, however, if the patterns
constituting the order did not facilitate governance. Thus order is both
a precondition and a consequence of government. Neither comes first
and each helps explain the other. There can be no governance without
order and there can be no order without governance (unless periods of
disorder are regarded as forms of order).

GOVERNANCE, REGIMES, AND INSTITUTIONS

Some might wonder whether the foregoing delineation of
governance is any different from the concept of international regimes
that is presently very much in vogue in the study of world politics.6
Like governance, regimes are conceived as arrangements — “as sets of
implicit or explicit principles, norms, rulés, and decision-making pro-
cedures around which actors’ expectations converge”” — for sustaining
and regulating activities across national boundaries. Like governance,
they encompass governmental and non-governmental actors who
intersubjectively concur that cooperation on behalf of their shared
interests justifies acceptance of the principles, norms, rules, and pro-
cedures that differentiate and give coherence to their regimes. In effect,
therefore, since they operate in the absence of any central authorities,
regimes can readily be described as forms of governance without

government. Are they not, then, the equivalent of what has been

identified here as the governance that is inherent in a global order? No,

they are not. Despite the similarities between the two concepts, they are '

far from identical. The widely accepted definition of the characteristics
of regimes quoted above has an added phrase which summarizes the
prime difference: the principles, norms, rules, and procedures of any
regime are defined as converging “in a given area of international
relations,”® or what has also been called an “issue-area.” As used in this

5 Robert C. North, War, Peace, Survival: Global Politics and Conceptual Synthesis (Boulder,
CO: Westview Press, 1990), p. 136.

¢ See, for example, Stephen D, Krasner, ed., International xmwmsmm (Ithaca, NY: Cornell
University Press, 1983).
7 ibid., p.2. & Ibid, p.2.
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volume, on the other hand, governance in a global order is not nﬂdmsmﬂ.u
to a single sphere of endeavor. It refers-to the md.msmwn:wa.m that prevail
in the lacunae between regimes and, perhaps Eop.m.:ﬁm.oﬁmﬁm%,. to the
ﬁllnmﬁwmm\ norms, rules, and procedures that come Eﬂ.o play Er.mn two
or more regimes overlap, conflict, or otherwise require arrangements
that facilitate accommodation among the competing interests. HH.,, mﬁ.
case of the Cold War, for example, governance qur.\ma mnmonE.m a
mm.mmmm.n ﬁawona\ to the arms conirol regime than to, say, pmmmmm 5<07.=5m
the free movement of people, with the result that Soviet-American
arms control negotiations, unlike those over trade .Bmﬁmg were never
inferrupted by questions pertaining to the emigration of Jews from the
USSR. | . .

Again, in short, the governance inherent in a global m:.n_mﬂ. is _.&m.a.noﬂm
encompassing concept. As one regime theorist puts it, :H:nmusmﬂ.ﬂos&
orders are broad framework arrangements governing the activities of
all (or almost all) the members of international society over a wide
range of specific issues,” whereas “international regimes, by contrast,
are more specialized arrangements that pertain to sz-ﬂmmnmm
activities, resources, or geographical areas and often involve only some
subset of the members of international society. Thus, we speak of the
international regimes for whaling, the conservation of polar bears,
the use of the electromagnetic spectrum, and human activities in
Antarctica.”? :

' The author of this formulation posits the governance of international
orders and regimes as différent subcategories of international insti-
tutions. Such an agditional conceptual layer, however, seems more
optional than necessary. Institutions connote the presence of authori-
tative principles, norms, rules, and procedures, thereby running the
risk of obscuring the informal, noz-mznrolnm_m,\m &Bmummou_m that are so
essential to the functioning of international orders and regimes.

h ANALYTIC ORDER VERSUS NORMATIVE ORDER

The dynamics of global transformations are especially con-
ducive to clarifying the distinction between “order” as an analytic
concept and “order” as a normative precept. For change fosters uncer-
tainty, and the more dynamic the change processes, the more extensive
the uncertainty as people become apprehensive over the loss of the pre-
change stability and fearful that the change might result in institutions

® Oran R. Young, ?_._B‘:n:.o:&..,ﬂoonmﬁn:.c:.. Building Regimes for Natural Resources and the
Environment (Ithaca, NY: Cornell University Press, 1989), p. 13.
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JAMES N. ROSENAU

can subtly slip into judgments, one can describe activities and antici-

pate outcomes without recourse to approving or disapproving the
former or applauding or regretting the latter. Or at least it is possible to
be more rather than less successful at suspending or postponing judg-
ment. Just as thé normative theorist is ever ready to characterize the
desirable and undesirable qualities inherent in an activity, outcome, or
institution, so is the empirical theorist ever alert to what the activity,
outcome, or institution encompasses or portends, irrespective of its
desirability. Indeed; it can well be argued that the more normative
evaluations and recommendations are rooted in sound empirical esti-
mates, the more are they likely to be incisive and effective. For policy
goals to be realizable as well as emotionally satisfying, that is, they must
be minimally in touch with the empirical circumstances in which any
efforts to implement them are undertaken. Appreciation of these
circumstances is likely to elude actors who do not pause to distinguish
between the empirical and normative orders they seek to understand
and affect.

But this is not to imply that tracing and anticipating the empirical
dimensions of global order are easily accomplished. Sorting the
empirical from the normative is only the first of several important steps.
Next is the equally difficult task of delineating empirical orders at
several levels, of comprehending the extraordinary complexity of
human affairs and peeling off the layers of order that sustain it. Quite
aside from normative considerations, there is- no coherent set of
arrangements whereby global politics gets from one day to the next.
Rather, the patterns that constitute the order of an international
relationship, a geographic region, or all of world politics recur at
diverse sites, at different rates, and in varjous forms. Each pattern
shapes and is shaped by the others so that together they comprise an
organic whole ~ an order that with varying degrees of success and
failure copes with challenges, manages change, and endures until such
time as its foundations are no longer consistent with the needs, wants,
capacities, and practices of people.

[t follows that the prevailing global order, whatever it may be in any
period, consists of a more extensive diversity of sites, rates of change,
and configurations of structure than any international order. Here the
global order - also referred to as “world politics” - is conceived as all-
encompassing, as embracing every region, country, international
relationship, social movement, and private organization that engages in
activities across national boundaries. The purposes and scope of these
activities may be limited to particular issues, dyadic concerns, or
regional controversies — indeed, few activities undertaken on the world
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stage are intended to have anmﬁﬁm.nwzmmncm:nmm —butas mnn.v they
are Tionetheless a part of the prevailing global o&mw... That is, the
activities at the diverse sites may be quite unrelated *.o each oﬁmw and
their repercussions may not extend beyond the particular Tegions or
relationships in which they occur; yet, they are an expression of :.,.m
prevailing global order in the sense that the very narrowness .Om their
scope is among the arrangements through which world politics gets
from one moment in history to the next. 3

Stated in still another way, a central characteristic of the prevailing
global order is the degree of connectedness or &mnos:mnnmasmmm.wﬁos g
the system’s actors that marks its diverse mnqm:mmﬂmﬂm. In earlier cen-
turies, for example, transportation and communications technologies
were such as to isolate various components of the global system from
each other, with the result that the prevailing order was m:mmmmnma by
highly decentralized arrangements for moving :ﬁo:m_..ﬂ time. Hﬁm
Eurcpean part of these earlier orders was, to be sure, dominant, Gc.ﬂ its
dominance did not become global in scope until the middle of the nine-
teenth century.”? Yet, what happened in other parts of the world prior
to the opening of the Far East to Western ways in the H:ﬂ-.._moom, was
surely part of the global order even if the attention of politicians and
historians focused mainly on Europe. As technology reduced geo-
graphic and social distances, the prevailing order can be said to have
become progressively more centralized, with the repercussions of
activities in one part of the world reaching ever more widely to other
parts. Today, with transportational and communications technologies
more dyhamic than ever, with the problems of the Third World more
salient than ever,“and with the globalization of national economies
more thoroughgoing than ever, the prevailing order probably involves
more connectedness than it ever has before (even as it also continues to
be the case that the arrangements which sustain the present order allow
for disconnected activities that are localized in their scope and impact).
Thus it is, for example, that the present global order includes an Islamic
order as well as a Western order, two components that function side by
side in an uneasy, distant, and friction-filled relationship which is as
often marked by separate, unconnected activities as by coordinated
efforts at accommodation. ) .

In short, global order is conceived here to be a single set of arrange-
ments even through these are not causally linked into a single coherent

2 For a cogenit discussion of the role of Europe in the global order of earlier centuries,
see Williamm H, McNeil, The Rise of the West: A History of the Human Community
(Chicage: University of Chicago Press, 1963). :
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JAMES N. ROSENAU

people demanded change by converging in city squares and atop the
Berlin Wall (itself a symbol of the obsolescence of Cold War bound-
aries). Likewise, the advent of a post-Cold War order could not have
occurred without the policy initiatives of the major powers and their
alliance systems that facilitated the replacement of the rigid premises of
aggressive competition with a less structured search for new power
relationships. ,

For analysts who have occasion to probe deep into the origins of
global order, this three-dimensional formulation might seem insuf-
ficient. It fails to distinguish between the sources and practices of
empirical orders, they might argue, adding that it also does not specify
whether a global order is the regularized activities of world politics or
the outcomes of these activities. During the Cold War, they might ask,
which patterns constituted the global order of that period? Was it the
arms race, deterrence policies, the espionage networks, the competition
for influence in the Third World, and the rhetoric of antithetical
ideologies? Or was it the consequences of these activities — the Cuban
missile crisis, the deadlocked Summit meetings, the closed borders, the
ban against technological transfers, the wariness of hostile publics, etc.?
Or was it the deep attitudinal structures of suspicion and hostility that
led publics and elites alike to engage in such activities and foster such
outcomes? .

On the grounds that the diverse ideational sources, behavioral
patterns, and political institutions of any global order are interactive —
that each is a source, an activity, and an outcome relative to the other
two — efforts to answer such questions need not be undertaken. It is
enough to stress that each dimension is a necessary but not a sufficient
determinant of the prevailing order. Only those concerned with
narratively tracing its evolution and decline through time need to
specify temporal sequences of causation. For those with analytic rather
than narrative concerns, it suffices to focus on the interactive nature of
ideational, behavioral, and institutional dynamics and to treat their.
temporal priority as simply a chicken-and-egg problem for which there
is no clear-cut solution. .

This avoidance of specific causal sequences, however, should not be
interpreted as minimizing the strength of the multidirectional inter-
actions among the three sets of dynamics. There can be no gainsaying,
for example, the large degree to which inertia and transaction costs
sustain an order long after material conditions change and exert
pressure for ideational, behavioral, and institutional transformations,
But once the dynamics of change so strongly challenge the ideational
bases of the prevailing order as to result in altered attitudes and
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orientations, the behavioral and institutional dimensions o.m ﬂ..,mn n.:.&Mn
will surely be weakened and eventually shattered. Ooan.mdsﬁmm\ ;_n e
behavioral and institutional bases of a new o.amn are mﬁcﬁwm into place
despite the inertia of old habits, mﬁ ﬁmmsoam,ﬂ perspectives will WM
under strong pressure to fall into .r:m mnnoa_bm_%.. In short, SMW
politics, no less than any other domain o% human m.ﬁm:.m, are marke _M
a strong tendency to fit beliefs to behavior, ..w.d& vice versa, md&.ﬁrsm i
would- be erroneous to equate an mﬁmwmncﬁ.m perspective with _&.m
absence of powerful causal dynamics. [t is precisely Umnmcmm.ﬁrm EE.E-
directionality of the causal flows can g..m so strong that an interactive
perspective seems preferable to attempting to locate them in temporal
es. :

mmm%%nﬂnmmmi the Cold War is illustrative. At least with hindsight, one
can readily discern how ‘the patterned behavior of, say, the arms race
facilitated the institutionalized practices of alliance systems and
Summit meetings, how these institutional arrangements exerted
pressure for intersubjective ideational consensuses, how the shared
mental sets reflected in the consensuses influenced the arms race and
stimulated institutionalized efforts at arms control, all of which further
reinforced the systems of thought that distinguished the Cold Sma.mnoa
its prededessor and successor as a form of global oama..mnoﬁ an inter-
active perspective,-in short, a global order is F&Sm&u_m..# is U.o»r
idea and: practice, stimulus and outcome, premise and Emzpdamﬁ.
Whatever contributes to the expected and regularized ways in which
events happen — the tangling of adversaries, the bargaining of .mEmP
the surfacing of issues, the waning of controversies — is a nOSmJEmE
part of thie order that prevails in world politics during a nmnomENm.v_m
period 9”“ history. Indeed, it is this order that makes the period
H.mnomawm_zm.

Viewed as an interactive set of dynamics, moreover, any of the
several dimensions of global order can serve as a point of entry for
analysts interested in assessing the viability of a particular order. One
may be especially concerned with the ideational soil in which an order
flourishes, but it will not be long before such a focus leads one to test
and exemplify the dominant ideas through the behavicur and insti-
tutions that give concrete expression to the order. To be sure, mn.mqmﬁm
are not precluded from specializing in one or another of the dimen-
sions, but in so doing they will hardly be able to ignore the relevance of
the other dimensions.

Viewing the ideational, behavioral, and institutional dimensions of
global order as so interactive as to inhibit the tracing of causal
sequences poses a noteworthy methodological problem. Such a
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JAMES N. ROS5ENAU

nature of global order is elaborately specified in terms which
encompass ideational, behavioral, and institutional phenomena, the
greater is the likelihood that the delineation of a collapsed order and the
emergence of a new one will be confined to those rare circumstances
when the transformative dynamics are viewed as expressive of
fundamental decay rather than limited reconstitution, as systemic
changes rather than within-system changes, as occurring across long
stretches of time rather than precipitously, as too complex to be subject
to the political will of a single generation. Furthermore, however order
and change may be defined, each transition from an old to a new
order may result from a different mix of ideational, behavioral,
and institutional dynamics as well as a different combination of
underlying technological, socioeconomic, and psychological con-
ditions. Every global order, in other words, flourishes or fails in a
specific historical context that cannot be ignored and that even the
most elaborate formulation of the order concept must take into
account. S

Oﬂm‘qqm% to develop tentative insights, if not answers, into the
foregoing questions is to raise them in the context of the unfolding
international scene: why did the postwar, Cold War order come to an
end? Yes, the underlying premises of aggressive competition and
ideological rivalry were revealed to be mental images rather than
objective realities and, as such, they collapsed as quickly as it took for
the Berlin Wall to be pulled apart and transgressed; but why did the
collapse occur in 1989 rather than 1979, 1969, or 1959? Indeed, why did
the Cold War not persist until 1999 or into-the next century? Posed in
another way, assuming the events of 1989 were only the final, most
dramatic stage in a longer process of systemic collapse, when did the
end of the Cold War begin? With the advent of Solidarity in Poland?
With the election of Ronald Reagan? With the death of Leonid
Brezhnev? With the mass production of VCRs and the orbiting of
television satellites in space?

Phrasing the problem of the relationship between order and change
in these terms calls attention to the crucial importance of material

"

“Continuity and Transformation in the World Polity: Toward a Neorealist Synthesis,
World Politics, 35 (January 1983), pp. 261-85. Compilations of essays on the subject can
be found in Czempiel and Rosenau, eds., Globa! Changes and Theoreticnl Challenges
Ole R. Holsti, Randolph M. Siverson, and Alexander L. George, eds., Change in the
International System (Boulder, CO: Westview Press, 1980); and Barry Buzan and R. }.
Barry Jones, eds., Change and the Study of Infernational Relations: The Evaded Dimension
(New York: 5t, Martin's Press, 1981).
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interests and conditions as exogenous sources of the life and death of
global orders. As has been outlined elsewhere,’s there are a great
variety of material conditions that can shape the rules through which
governance without government is sustained and order thereby main-
tained. Contrariwise, a transformation of the material conditions can
foster a breakdown, or at least a restructuring, of the prevailing order.
If, for example, an order is ensconced in widening economic dis-
crepancies among its actors, the pressures for change and a new order
are likely to be extensive and unremitting. Similarly, if the distribution
of resources among an order’s key actors should, for any one of a
number of reasons, undergo substantial alteration, then corresponding
changes in the prevailing hierarchical arrangements are likely to
oceur so that they remain consistent with the order’s material under-
pinnings. To a large extent this‘is what rmm@mzma when the Cold War
came to an end. While the advent of the Reagan and Gorbachev
administrations doubtless contributed to the end of that order, perhaps
even more fundamental was the bankruptcy of the Soviet economy
and the widespréad realization in the communist world that the
premises of its ideology were profoundly flawed. Events culminated

¢ in 1989 rather than in earlier decades because it took that long for

the disparity between the tenets of the ideology and the reality of

3 the standard of living to become undeniable. One of the prime changes,

in other words, involved the miaterial conditions on which one party
to the Cold War based its competition. The protests of Polish
workers and the westward flight of Fast Germans of diverse occu-
pations were in part responses to prolonged political repression,
but no less central to their actions was a culmination of despair
over their economic plight and the loss of hope that it could
improve,

Another material condition that underwent a transformation under-

. mining of the ideational, behavioral, and institutional foundations of

the Cold War order involved the analytic competence of individuals on
both sides of the ideological divide. Aided by expanding educational
opportunities and the proliferation of VCRs, global television, com-

. puters, and many other products of the microelectronic revolution,
¢ citizens everywhere became increasingly adept at explicating scenarios
- of the macroeconomic, social, and political circumstances in which their
' lives were located. Accordingly, they became more aware of how,
- when, and where they could contribute to the aggregation of demands

1 “ -
* Cf. Rosenau, "Governance without Government.”
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JAMES N. ROSENAU

different analysts to offer different interpretations as they accord
greater or lesser weight to the post-Cold War competence of states, the
strength of transnational issues, the power of sub-group dynamics, an
the changing skills of citizens. . ,

The fact that the evidence on the scope of the transformations
currently at work in world politics remains murky highlights a central
feature of the processes whereby a global order undergoes either
systemic or within-system change: namely, that both kinds of change
are so fundamental that neither unfolds rapidly. The last stages of an
old order may transpire as quickly as it takes for the Berlin Wall and;
Fast European communist regimes to crumble, but the processey
whereby new arrangements come into being and fall into place are
much more halting and cumbersome.- Why? Because to some large
extent the ideational, behavioral, and institutional foundations of an
order are rooted in habits ~ in standardized, routinized, and repetitive
ways of responding to events — and habits are not readily replaced:
They can come apart rapidly when confronted with unmistakable
indications of their disutility, but piecing together new routines and
attitudes appropriate to the new, unfamiliar circumstances is quite
a different matter. It takes time for confidence in the changes to
develop, for sorting out the opportunities and dangers inherent in the
changes, for a repertoire of diverse responses to evolve, and, indeed &
for predispositions and actions to -be .repeated enough to be i
patterned.

1f it is the case, moreover, that the prevailing order of world politics
is a “human contrivance” (to borrow a phrase that has been used toj
characterize the Concert of Europe), and if its intersubjective foun-E
dations must today be global in scope, then the pace at which a new orf
reconstituted order emerges is bound to be slow. The Concert of Europe
was contrived by just a few persons, whereas the presently emergingy
“contrivances” must extend across millions upon millions of mumomu_m\sm
some of which are likely to lag behind others in the quickness withg
which they come to share in the intersubjective bases of new globalg

structures. Viewed as a process of habit and consensus formation, ind

short, a new or reconstituted global order may well take decades to}
mature.

1% Early in the 1990 controversy over the unification of Germany, for example, Sovielf
Foreign Minister Eduard Shevardnadze proposed that the matter be decided by 4
referendum in which all the peoples of Europe, East and West, would vote. While th
proposal never went any further, it is suggestive of the scale on which the new of
reconstituted order may be fashioned.
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$PECIFIC APPLICATIONS

. mm_nw of the chapters that follow explores an important aspect of
mwo_um “order, change, and governance in the context of the foregoing

© congiderations and mindful of the opportunities for insight offered by

the dynamics of change presently at work in world politics. In Chapter
“J: Holsti seeks to develop perspective on the current scene by
ng:the origins, operations, and consequences of the system of
rhance that prevailed among the great powers in nineteenth-
- Europe. In a direct challenge to hegemonic stability theory,
argues that order in international relations is established and

ed by a single hegemon, Holsti demonstrates that “multipower

_ mwmi_mwmmrwwz can flourish in world politics. His analysis shows how the
. shared experience of the Napoleonic drama provided a strong impetus
- among elites in Prussia, Russia, Great Britain, and Austria-Hungary to

avert-the replay of a hegemonic war against France and avoid the

- liberal, populist revolutions and strife which further interstate warring
- would likely provoke. As a result, Holsti's chapter highlights how the
| convergence of specified governing tasks, insiitutions, and decision-
- making rules, authoritative decisions, and coercive capacity gave rise to

a.system of governance that exerted a positive, independent causal
effect on great power relations in the nineteenth century. :
Mark W. Zacher uses historical comparison in Chapter 3 to construct

-an analysis of the “decay™ of the “Westphalian temple,” by which he

means the system of states that has conditioned the structure and
functioning of world politics since the seventeenth century. Zacher
argues that the growth of institutions, regimes, interdependence, and
regulatory ventures constitutes compelling confirmation of emerging
systems of governance in contemporary world politics. States are
Umnogmﬁmw increasingly enmeshed in a network of collaborative arrange-
ments and regimes that are casting international politics in a very
different imold from the one that has existed in recent centuries. As
states increasingly demonstrate their willingness to trade autonomy off
for oﬁrmnm,\m_cmm\ Zacher contends, assumptions about world politics
that cling to the centrality of the sovereign state are becoming less and
less credible.

In Chapter 4 Thomas J. Biersteker explores the study of governance

- in world politics by seeking to explain why a neoclassical convergence

has recently emerged among underdeveloped countries. He focuses on
the new and similar foreign and domestic policies through which Third
World countries are participating in the international political economy
as & basis for reflection on the relationships among different forms of

A
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points of intersection and divergence among the diverse theories, they
outline the foundations of a more sophisticated understanding of the
strengths and weaknesses of competing views of governance without
government. )

Emnst-Otto Czempiel’s essay (Chapter 9) is rooted in a liberal
tradition that views global democratization as an overall positive basig
for ideational, behavioral, and purposive convergence. Based on the
proposition that liberal states do not tend to go to war with one another,
Czempiel posits that the interactions of a global society consisting

“predominantly of states erected on the Western model will result in

peaceful system of governance. It is through this set of lenses tha
Czempiel analyzes the erosion of the Cold War order and offer
projections and prescriptions for future orders in world politics.

Chapter 10 departs from the widely held assumption that globa
order and change are macro-level phenomena and explores the role o
micro-level actors in the unfolding of governance without governmen
Can there be profound transformations in the nature of global govern
ance, my chapter asks, without alterations in the orientations of
citizens? Posed more directly, to what extent can we say that order an
order transformations are the consequences of micro-level changes
These questions have both empirical and theoretical dimensions. At th
empirical level, the chapter suggests the growth of interdependenc
and the “skill revolution” that has accompanied the microelectroni
revolution have rendered citizens and their circumstances very differ
ent from earlier eras. At a theoretical level, it highlights how th
increase in the intellectual and cathetic capabilities of individual
throughout the world has contributed to the transformations occurrin
at the global level. While the enhancement of micro skills are not see
as determining the exact nature and direction of macro order an
change, it is argued that students of world politics need to recogniz
that people are adapting rather than remaining constant and thaty
micro- and macro-level developments are thus interactive in thel
processes of governance without government.

Taken together, the chapters that follow affirm an observation made
by Inis Claude to the effect that the world has less governance than

most states, more than some, and probably less than it needs.? ﬁrmm
contributors agree that systems of governance operate at the mﬂo_um_w.
level, that they can be founded on deeply entrenched beliefs, habits;z

stitutions even as they are also ever susceptible to change, and
mv\ can provide m.__m bases for cooperation and collective benefits
world .Huomznm. Perhaps even more important, fora discipline that has
lofigibeen rooted in the premise that governance is bounded by the
pri o.wwm<mm.om sovereign powers, the chapters highlight the challeng-
ing proposition that there is much to be Jearned about the nature, scope,
and limits of governance in a context where the actions of states, their
sovereignties and their governments, are not preconditions of how
evernts unfold.

2 [ have been unable to find the exact quote, though memory tells me it is somewhere in
Inis L. Claude, Jr., Swords into Plowshares: The Problems and Progress of International
Orgamization (New York: Random House, 3rd edn., revised, 1964).

R

a0

29




