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Intr tion

The Potential of Confidence-Building Measures for
International Security

Increasing importance has been attached of late to confidence building -
a relatively new development in intermational relations. (The definition of
confidence-building measures is examined in Chapter I.)

It is safe to say that confidence-building measures have a growing role
to play in preventing war, whether nuclear or conventional, stabilizing the
strategic and regional situation, settling regional conflicts, and managing
various kinds of crises. They are increasingly recognized in foreign-policy
departments and academic quarters as a major means of averting a surprise
attack and preventing covert war preparationms.

Confidence-building measures help one side interpret correctly the
actions of the other side in a pre-crisis situation through an exchange of
reliable and uninterrupted information on each other's intentions.

Furthermore, the prevention of the unauthorized or accidental use of
nuclear arms and the decreased likelihood of military incidents resulting from
unauthorized actions are becoming an important aspect in carrying out
confidence-building measures. It must be stressed here that now, at a time
when very up-to-date and often very sophisticated equipment is being rapidly
introduced in modern armies, there is a growing risk of accidental or
unintentional armed conflict. A recent example of this is the incident in
which a United States cruiser shot down an Iranian plane in the Persian Gulf
because of an error made by the ship's computers. There is an equally
heightened risk of an accidental or unintended outbreak of nuclear war caused
by the emergence of strategic and general-purpose offensive systems designed
for pre-emptive strikes. This is destabilizing the strategic situation in
general and the military and political situation in Europe in particular. The
unpredictability of the military strategic situation and the probability of
unintentional use of nuclear arms will grow many times over if any SDI version
is deployed in outer space.

There are, of course, other factors in the activities of strategic forces
directly affecting the stability of the situation and making it unpredictable.
Among these are the way strategic forces are deployed and brought into combat

readiness, the technical systems for preventing an accidental or unsanctioned



launching of combat missiles. All this can also become the subject of
confidence-building measures designed to avert an accidental or unintended
outbreak of a nuclear conflict.

Today, the question of confidence-building measures is debated at various
multilateral and bilateral forums, ranging from the talks on arms limitation
and reduction to negotiations on preventing regional conflicts. There is a
steady horizontal and vertical spread of confidence-building measures.

It would be appropriate in this context to cite as an example the talks
on banning chemical weapons. Merely two or three years ago, it seems,
confidence-building measures would not have been a subject at these talks,
whereas now they are rapidly being incorporated into the agenda of the talks
and the future text of the international convention banning chemical weapons.
What does this mean? Are confidence-building measures in vogue now? The
reason is quite different: the participants in the talks were able to see
quickly enough that these measures helped create an atmosphere of trust during
negotiations and thus bring nearer the signing of the convention.

The talks on banning chemical weapons have shown us that ever new areas
of arms control can be covered by confidence-building measures. These
measures are becoming a commonly recognized component of major bilateral and
multilateral agreements on arms reduction and limitation. The Soviet-American
INF Treaty is a very recent example of this. Article IX of the Treaty and the
Memorandum of Understanding on Providing Initial Data in Connection with the
Treaty regulate the exchange of data and mutual notification. The Protocol on
inspections to be conducted under the Treaty determines the procedure for
conducting such inspections with due notification.

The Soviet—American Agreement on the Establishment of Nuclear Risk
Reduction Centres, signed in September 1987, is most important for strategic
stability, making it more reliable and predictable, and thus lowering the risk
of a nuclear war as a result of an accident, miscalculation or
misunderstanding.

The limits of strategic stability and predictability have been greatly
extended also by the recent Soviet-American agreement of notification of ICBM
and SLBM launchings.

It should be noted here that the recent agreements that include
confidence-building provisions open up a new chapter in the development of

confidence-building measures in the nuclear sphere. The vast potential of



such measures can be seen from the fact that at this stage they are widely
discussed at the United Nations General Assembly, the Soviet-American talks on
reducing offensive strategic arms, and the full-scale stage-by-stage
Soviet-American talks on matters related to the question of nuclear testing.

Yet another area where confidence-building measures may be applied is the
drafting of an international agreement limiting the dissemination of military
missile technology. A new generation of confidence-building measures can be
developed to make the existing mechanism regulating the non-proliferation of
nuclear arms more effective.

Confidence building can also play a major role in the future in improving
the United Nations mechanism for maintaining international security. The
chief function of the United Nations as the Centre for settling international
conflicts through joint efforts should be restored. The idea of setting up an
international observation and verification agency under the auspices of the
United Nations, proposed at the third special session of the General Assembly
devoted to disarmament, is most promising in this respect. In order to
implement this idea, it would be advisable to draw up an agreed set of
measures for collecting and assessing data on military situations in regions
of conflict, outline the procedure for the regular monitoring of situations in
potential conflict zones, and plan measures for improving the situation in
those regions. It would likewise be necessary to expand the functions of the
Secretary-General, allowing him to send United Nations missions promptly to
areas of international conflict and hold consultations with the States
concerned in order to settle potential crisis situatioms.

As regards practical ways of settling regional conflicts, one could
envisage a combined use of confidence-building measures and the latest
technical means of verification in the crisis areas.

The United Nations, naturally, can do a great deal to formulate and
promote confidence-building measures by encouraging greater openness and
helping to provide an objective picture of the military potential of the sides
and the doctrines and intentions of States.

There is much scope for developing confidence-building measures in
preventing the use of chemical weapons, investigating cases involving the use
of these barbaric weapons and precluding their spread.

I shall now briefly touch upon the European aspect of confidence-building

measures. It is here, perhaps, that the most dramatic progress has been made
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in institutionalizing these measures. The first generation of confidence-
building measures was formalized in the Helsinki accords on such measures.
The second was set forth in the Stockholm document. Without going into the
details of the second-generation measures it must be stressed that, on the
whole, they are obviously aimed at restricting military activities, in
particular, large-scale military exercises posing the danger of surprise
attack. Another important aspect is that in Stockholm the principle of
on—-site inspection was formalized. This has made the all-European system of
confidence-building measures much more reliable. Because of the Stockholm
accords, the activities of the armed forces of NATO and the Warsaw Treaty
States became more predictable and verifiable.

The Treaty on Conventional Armed Forces in Europe and agreement on a
substantial new set of CBMs signed at the recent summit of CSCE in Paris gave
a powerful boost to further strengthening security and confidence in Europe.

At the present time, it is becoming increasingly imperative to formulate
confidence-building measures designed to prevent an arms race in outer space
and on the seas.

Another important area in the development of confidence-building measures
is the consolidation of regional stability and lowering the level of military
confrontation in various regions of the world, such as the Middle East, the
Asian and Pacific region or the South Atlantic.

Moreover, confidence building should not be left out of such areas as the
environment, international security, prevention of the military uses of
scientific and technological advances, disarmament, and development.

The constantly expanding practical uses of confidence-building measures
are clear proof that they are necessary and useful for achieving greater
international security and strategic and regional stability and preventing
war. They are not only useful for concluding and ensuring observance of
agreements on disarmament and helping to maintain strategic stability, and so
on, but, being highly universal, they are also capable of blocking potential
areas of the arms race, preventing a destabilization of the strategic
situation, and helping to rule out regional conflicts and explosive situations.
In all these cases specific confidence-building measures may help provide a
basis for signing appropriate international agreements in future. This

accounts for their current popularity.
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The continued improvement of confidence-building measures and solving the
main problems hampering the emergence of confidence in the military sphere are
areas for future work. To that end the biased stereotypes of one side to
another, and suspicion will have to be overcome. What is needed is
constructive dialogue on military doctrines and the development of defence
systems, so that intentions can be interpreted correctly and military and
political activities accurately predicted. Unless this is done, the
international community can hardly expect confidence-building measures to play

a greater role in international security and disarmament.
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Chapter I

THE CONCEPT OF CONFIDENCE-BUILDING MEASURES IN
THE MILITARY SPHERE
1. Th roach t finin nfidence-building measures

The increasing use of confidence-building measures as a major means of
achieving international security calls for the formulation of a concept of
confidence-building measures. This is required, among other things, in order
to participate in the future development of confidence-building measures and
identify the problems the international community may be faced with when it
comes to determining the role of these measures in maintaining international
security, in disarmament processes and in preventing critical situations and
regional conflicts. A clear understanding of the parameters of
confidence-building measures is required for their uniform and correct
carrying-out by all the States concerned.

Much thought is being given to elaborating confidence-buiding measures in
the military sphere in practically every part of the world for the ultimate
goal is a universal concept of confidence building applicable on a global and
regional scale, with local specifics, of course, taken duly into account.

Notwithstanding the nuances in the approaches to confidence building in
the military field, it is safe to state that a more or less general idea of
the concept of confidence-building measures is gradually coming into focus.
The first sign of this was the Comprehensive Study on Confidence Building
carried out by a team of governmental experts appointed by the United Nations
Secretary-General back in 1982. The experts failed to come to terms on a
comprehensive definition of confidence-buiding measures but they none the less
pointed out in their study the common elements in their approaches to
determining the chief components of such measures.

- "... The goal of confidence-building measures is to contribute to,
reduce or, in some instances, even eliminate the causes of mistrust,
fear, tensions and hostilities, all of which are significant factors
in the continuation of the international arms build-up in various
regions and, ultimately, also on a world-wide scale;

— '"Confidence building should facilitate the process of arms control and
disarmament negotiations, including verification, and facilitate the

settlement of international disputes and conflicts;



— '"Measures pursuing these objectives will lead to greater rationality
and stability in international relations and contribute, in accordance
with the Charter of the United Nations to inhibiting the use or threat
of use of military force.'" 1/

The Comprehensive Study greatly stimulated work on the modern concept of
confidence-building measures, on the basis of the consensus elements set out
in that document. This tendency was strongly reinforced by the positive
results of the Stockholm Conference on Confidence- and Security-Building
Measures and Disarmament in Europe, which extended the limits of co-operation
in this sphere for many States.

It would be wrong to say. of course, that there is no difference in the
approach to these matters taken by the Soviet Union on the one hand and
Western States on the other. The differences are sometimes fairly large, but
the main thing still is that the dialogue on confidence-building measures, is
growing deeper despite these differences, and that agreements on
confidence-building measures are being drafted. The Soviet-American Agreement
on setting up nuclear risk reduction centres and the Agreement between the
United States and the USSR on notification of ICBM and SLBM launches are good
evidence of that.

In the Soviet approach to confidence-building measures in the military
sphere the main stress is on making the political and technical military
aspects of these measures mutually complementary. A combination of
large—-scale political, international, legal and technical military measures
can make confidence-building measures really effective. "The Soviet Union is
prepared to consider in a constructive way a broad spectrum of
confidence-building and security measures. These measures should include
major military, political and other measures aimed at building confidence. To
confine oneself to one area would be to narrow down the available
opportunities', said the Soviet delegate at the Stockholm Conference on
confidence-building, security and disarmament measures in Europe. 2/

That confidence-building measures in the military sphere are viewed in a
broad political and technical military context is evidenced, among other
things, by the Soviet proposals on refraining from the first use of nuclear
weapons, on the signing of a treaty on mutual non-use of military force and
maintaining relations of peace, and so forth, advanced at the Stockholm

Conference.



In the Soviet approach to the concept of confidence building, these
measures in the military sphere are viewed by Soviet experts as a moral and
psychological guarantee of international security. 3/

As to the Western approach to confidence-building measures, the emphasis
there has been traditionally on the technical military aspects. The reason
for such an approach was as follows: confidence in the military sphere can be
ensured by practical actions that are verifiable and can be properly
assessed. This explains why the West rejected the international legal
measures (such as non-use of military force proposed by the USSR). Western
experts classed these measured among general, ''declarative' ones on the
grounds that they did not offer a real guarantee against an attack - they were
not specific and therefore unverifiable. The degree of confidence in the
military policy of States, as viewed by the West, is determined by the degree
of openness and "'transparency'" in military and political activities. 1In the
Western concept, the chief purpose of confidence-buiding measures is to make
military and political activities '"transparent'". 4/

In the opinion of United States expert Richard Darilek,
confidence-building measures are requisite in order to lessen the danger
inherent in any misunderstanding of military activity, especially when the
States involved in a conflict lack any clear or timely information on the
nature of that activity. 5/

These different approaches were a result of the sides' opposite views of
confidence buiding in the military sphere, especially in the 1960s and 1970s.
The Western countries considered that technical military measures involving
the provision of specific information on military activity were most effective
for confidence building. But in the Soviet Union at that time a cautious
attitude to technical military confidence-building measures prevailed because
they were associated with openness in military activity and openness in
military activity in the context of the arms race and amid international
tensions was considered incompatible with national security. However,
considering present-day realities, it is time to admit that the Soviet side
underestimated the significance of technical military measures concerning
confidence and openness in military activity. At the same time, international
legal and political measures of confidence building were made absolute
priorities in a way that upset the balance between the political and military

aspects of confidence-buiding measures. That, in turn, affected the



disarmament talks (for instance, the talks on banning chemical weapons and the
Vienna talks on mutual reduction of armed forces and armaments in Central
Europe).

At present, the attitude of Soviet diplomacy to openness in military
activity has changed radically. Now openness is considered to be the main
requirement for real and verifiable disarmament. New standards of openness
are being introduced in the daily practice of disarmament talks by both
sides. This, in turn, opens up new opportunities for greater co-operation
between the USSR and Western countries in devising the most diverse technical
military measures on confidence building in the context of the key
negotiations on disarmament and on the setlement of crisis situatioms.

It would appear that the modern application of confidence-building
measures is tending to strike a reasonable balance between political and
technical military measures. These measures are inseparable, since technical
military confidence-building measures (mutual notification, visits by military
observers, on-site inspections, and other kinds of verification) cannot of
themselves provide the necessary level of confidence in the military
activities of States in isolation from political moves made to dispel
suspicion. To limit confidence-building measures to technical military
aspects alone would be to reduce them to passive and restrictive functions.
At the same time a broad interaction of political military and technical
military elements makes confidence-building measures dynamic. In such
circumstances these measures can effectively influence a political military
situation, making the necessary corrections to prevent the threat of a
conflict and to stabilize the political atmosphere. Interesting in this
context are the observations of Polish expert Adam D. Rotfeld who points out
that "while military-oriented CBMs have a role to play in alleviating tensions
and promoting confidence, they are inherently unable, by themselves, to
address the underlying causes of suspicion and mistrust ... Together with a
series of broader diplomatic, arms control, and disarmament measures, military
CBMs can perform a useful and stabilizing function". 6/

At present, practically all agree, in East and West alike, that the
current active pursuit of confidence-building measures would be impossible
without the general improvement in the international political climate the
considerable positive changes in Soviet-American relations, and the resultant

practical agreements on disarmament.



0f late, the dominant tendency has been one of interaction between the
sides in devising confidence-building measures. The existing differences are
being largely reduced through the practice of formulating understandings on
confidence building in the area of disarmament (for instance, at the Stockholm
Conference, at the second conference to review the operation of the convention
banning biological weapons, within the framework of the Soviet-American INF
Treaty, etc.). In fact we are reaching the point at which confidence-building
measures will be devised through constructive co-operation and not as a result
of confrontation between the positions of the sides.

This would hardly be possible without the changes that have occurred in
the Soviet approach to confidence-building measures in the military sphere,
changes that take into account the concept of such measures held by the West.
The new elements in the Soviet approach were partially analysed in the
previous chapter. In addition, reference could be made to the statement made
by Mikhail Gorbachev, on 6 October 1985, during his visit to France, in which
he described confidence-building measures as a safety device preventing
misinterpretation of the actions of the other side in conditions of increased
military confrontation. He emphasized their usefulness in ensuring "the
predictability of political conduct and clear understanding of the peaceful
intentions of States'". 7/ In his statement on 15 January 1986,

Mikhail Gorbachev stressed that confidence-building measures were needed to
help "set up barriers in the way of the use of force and secret preparations
for war, no matter where it is waged - on land, at sea or in the air". 8/
All this, combined with the Soviet leadership's movement towards openness in
military activity, is a sign of change in the USSR approach to confidence-
building measures in the military sphere.

So the two approaches are drawing nearer to one another, owing, among
other things, to the fact that the confidence-building measures proposed by
the Soviet Union respond to the common desire to rule out a surprise attack
and make the activities of military-political alliances and individual States
predictable.

To achieve this objective on the continent of Europe, the member
countries of the Warsaw Treaty have proposed a series of measures, including
technical military ones. It has been proposed that large-scale military
exercises be limited, that the sides exchange more detailed information on
them, including data on the forces and means of warfare brought in from other

regions to Europe for the duration of the exercises. Equally important is the



recognition by the member States of the Warsaw Treaty Organization of the
advisability of observation and monitoring of the military activities of the
troops remaining after reductions have been made. Among these
confidence-building measures is the proposal to exchange figures, at an agreed
time, reflecting the total strength of the land forces and tactical strike
aviation in a reduction zone, with separate indications of the troops to be
reduced and those to remain after reduction, and lists of military units being
reduced, mentioning their names, numerical strength, deployment, and the
number of the main agreed types of armaments subject to reduction. 9/

The increased interrelationship between the political military and
technical military aspects of confidence building was attested to by the
subsequent major initiatives of the USSR and the Warsaw Treaty countries, in
the Statement issued at the meeting of the Political Consultative Committee of
the Warsaw Treaty countries held on 15-16 July 1988, in Warsaw, and in the
Document published by the Committee of the Foreign Ministers of the Warsaw
Treaty countries on confidence-building measures in the military sphere on
29 October 1988. This interrelationship is evident, in particular, from the
fact that technical military measures have become part of the large-scale
measures to ensure greater stability in Europe and lessen and then remove the
threat of a surprise attack there. This is illustrated by the Warsaw Treaty
proposal on establishing zones with a reduced level of armaments (for the
purpose of lessening the threat of a surprise attack) and on withdrawing from
them or reducing more dangerous and destabilizing types of conventional
weapons. The Soviet Union's preparedness to make further moves to limit
military activity in Europe and extend these measures to the independent
activities of air and naval forces may be seen in the same context.

It is therefore safe to say that, on the whole, better prospects are
opening up for expanding East-West co-operation in elaborating a package of
balanced confidence-building measures. All the more so since there has
already been positive experience of such co-operation, in the shape of the
Helsinki agreements on confidence-building measures and the document of the
Stockholm Conference on Confidence- and Security-Building Measures and
Disarmament in Europe. It should be emphasized in this context that the
chances for such co-operation increased greatly after the Soviet Union, at the
forty-third session of the United Nations General Assembly in December 1988,
proposed a plan of unilateral reductions in Soviet troops and armaments in

Europe.
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2. Defining confidence-building measures in the military sphere:
seeking a possible model

The growing number of consensus elements in the approaches of various
countries to the confidence-building concept does not, however, make any
easier the task of producing a comprehensive definition of confidence-building
measures in the military sphere. Of course, a definition of such measures may
simply list their functions. But such a descriptive approach can hardly yield
an accurate and complete definition, especially if we remember that the
practice of confidence-building measures is the subject of creative
experimentation, and that their sphere is expanding, ever extending into new
areas in which security and disarmament can be achieved.

It seems that there is a great deal of logic in the observation made
recently by James Macintosh about the nature of confidence building.

According to his approach "confidence building is both a process and a
procedure — a psychological process of perceptual transformation as well as
the specific arms control measures that contribute to that process'". 10/ Thus
he thinks that the '"procedure definition'" can focus on the scope and
objectives of CBMs, while the 'process definition" can cater more directly to
the causal explanation. 11/ 7

It would appear that our immediate task should be to summarize what has
been done to date in terms of using confidence-building measures and
anticipating possible new kinds and new spheres in which they could be
applied. We should ensure that the boundaries of confidence-building measures
remain intact and that they are not eroded. These measures should retain
those features that distinguish them from measures of practical disarmament
and verification of compliance with agreements relating to disarmament and
conflict settlement.

At the same time it would hardly be wise to give up attempts to produce
an intermediate definition of confidence-building measures in the military
sphere. Such a definition is necessary as a guideline for effective use of
these measures and their subsequent elaboration.

In discussing the definition of CBMs, it could be said that the classical
distinctions between reductions in arms and measures designed to build
confidence and security have begun to blur. In this regard it is very
difficult not to agree with prominent American specialist Joseph S. Nye, who
considers that all of arms control is a confidence-and-security-building

measure because arms control provides reassurances to adversaries by



increasing transparency and communication among adversaries. 12/ Despite
striking similarities between CBMs and arms control, this does not mean that
CBMs have no special identity or specific functions. It could be argued that
arms control and 