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As one sanctions scholar has observed, “Compellant purposes of sanctions
are the most difficult to achieve. . .” (Leyton-Brown 1987, 304). However,
sanctions also may be intended to demonstrate resolve both at home and
abroad, to express outrage, to punish, or to deter. Many of the cases we have
Judged to be failures would be considered successes if measured against other
criteria. Moreover, the design of a sanction intended for symbolic or signaling
purposes may not be appropriate for a sanction meant for coercion. None-
theless, we believe that a careful analysis of the factors contributing to the
success of coercive sanctions is important and can provide insights to guide
the use of sanctions in other circumstances as well,® ‘

Before moving to the results, a word of caution, Forecasting the outcome of
statecraft, like forecasting the stock market, is a hazardous business. As one
might expect from a diverse collection of 115 cases, the statistical results are
not always clear-cut. ldiosyncratic influences are often at play. Human
personalities and plain luck may well determine the outcome of a sanctions
episode. Much depends on the kaleidoscope of contemporancous world
events and other factors not captured by our variables. Hence our summary
assessments and nine commandments must be read as general indicators, not
infallible guideposts, in the fine art of statecraft.

Are Sendions Effecive?

In designing foreign policy strategy, policymakers need to take a close look at
both the cost and the effectiveness of sanctions. Although it is not true that
sanctions “never work,” they are of limited utility in achieving foreign policy
goals that depend on compelling the target country to rake actions it stoutly
resists. Still, in some instances, particularly situations involving small target
countries and relatively modest policy goals, sanctions have helped alter
foreign behavior. Table 5.1 summarizes the scorecard.

By our standards, successful cases are those with an overall success score of
9 or higher; failed cases are those with a score of 8 or lower (the success score
is arrived at by multiplying the assigned policy result score by the sanctions
contribution score, where 4 is the maximum result for each; see tables 3.1 to
3.5). We must emphasize that a score of 9 does not mean that economic
sanctions achieved a foreign policy triumph. It means only that sanctions
made a modest contribution to a goal that was partly realized, often at some

3 David Baldwin (1985) has argued the casc for a broader definition of success in evaluating the
utility of “cconomic statecraft.” Margaret Doxey (1987, 144) has emphasized the Importance of
identifying whether a goal is coercive or symbolic and of designing the sanction accordingly. Michael
Malloy (1990} has taken a different tack, arguing that the effectiveness of sanctions should he judged
against the immediate “instrumental” goal (denying goods, markets, or finance) and not confused
with the effectiveness of the overal] foreign policy that sanctions serve.
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political cost to the sender country. Nor does a score of 8 indicate d.ismal
failure. In fact, in all of the cases assigned a score of 8 ancll about a third of
those scored as 6, the sender’s objective was at least partially achieved but
sanctions played only a minor role in the outcome. .

Sanctions have been successful—by our definition—in 34 percent of the
cases overall. However, the success rate importantly. depepds on the_t.)'ipe. of
policy or governmental change sought. Episodes mvolv_mg destablluatm:;
succeeded in half the cases, usually against target countries thz‘it were stna
and shaky. Cases involving modest goals a.nd attem;?ts to disrupt minor
military adventures were successful about a third ot_" the time. Efft?rts tol impair
a foreign adversary’s military potential, or otherwise to change its policies in
a major way, succeeded only infrequently. . "

Of course, some sanctions fail because they were never mt.ended to succeed,
in the sense of producing a real change in the targe.t’s behgvnor. A.s one_a.nalyst
has noted, when sanctions have been used primarl}y for (-10mest1c political or
other rhetorical purposes, “ ‘effective’ sanctions [in an ms-trumentfl ser;lse]
were not a primary policy goal, and such sanctions were not l'm_posefi (,Mat oy

1990, 626). This is clearly demonstrated by the Bush administration’s sanc-
tions against China after the massacre in Tiananmen Square.

Table 5.1 Success by type of policy goal

Success Failure Success ratio
Policy goal cases cases (percentage of total)
i 33
Modest policy change 17 fﬁi} »
Destabilization 1]
Disruption of military i " "
adventures 6 : o
Military impairment 2 . -
Other major policy changes 5
34
All cases® 41 -9

a. Five cases are classified under two different policy goals: 49-1: US v. C:ung,s (10-3 S g‘g
v. Cuba; 68-1: US v. United Arab Republic; 63-3; US w. Indonesia; and 80-1: S 0. USSt
(Afghan,istan). Since all but one of these cases are failures, double-counting them a

small negative bias to the success ratio,

Sanctions may also be imposed timidly, and hence ineffectively, %f .COIl'ﬂ‘ICt-
ing goals are not weeded out. For example, the Reagan admlm'strdnont
attempted in 1988 to impose sanctions that would force Manuel Norleg;l ou
of power without permanently damaging the Panamanian economy. a;:c-
tions were imposed incrementally and then gradually weakened by a number
of exemptions intended to support the second.g.oal. In the end, the sanctllf:)r(lis
proved inadequate to remove Noriega, and military force had to be applied.
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Nine Commandments

It is clear that sanctions sometimes bear fruit, but only when planted in the
right soil and nurtured in the proper way. We therefore offer nine proposi-
tions for the statesman who would act as a careful gardener. These recom-
mendations are intended to maximize the chances of success when sanctions
are deployed to coerce changes in the policies of a target country, Not all of
the commandments may be appropriate in every situation, nor are they
necessarily optimal toward achieving other types of goals. However, we would
caution that, if a particular case requires that the commandments be madified
or ignored, success is likely to prove even more elusive than if they had been
followed. Since sanctions entail hoth political and economic costs, which are
sometimes substantial, we believe this conclusion should not be taken lightly.

L. “Don’t Bite Off More Than You Can Chew.”

Policymakers often have inflated expectations of what sanctions can accom-
plish. This is especially true of the United States today and was true of the
United Kingdom in an earlier era, At most there is a weak correlation between
economic deprivation and political willingness to change. The economic impact
of sanctions may be pronounced, both on the sender and on the target, but
other factors in the situation often overshadow the impact of sanctions in
determining the political outcome.

Sanctions are seldom effective in impairing the military potential of an
important power, or in bringing about major changes in the policies of the
target country.” O the 30 cases involving these high policy goals,® success was
achieved in 7, or only 23 percent of the time. Excluding the two world wars
and the two civil wars (Case 48-2; India v. Hyderabad and Case 67-1: Nigeria
v. Bigfra), we have found only three cases in which economic coercion was
effective in changing a major policy of the target country,

In Case 73-1: Arab League v. US and Netherlands, the Arab oil embargo
helped accomplish two of its four objectives: it caused a significant shift,
namely, a more pro-Arab slant, in European and Japanese policies toward the
Palestinian question, and it supported OPEC’s decision to boost the world
price of oil, to its members’ enormous economic benefit. But the embargo
failed to get Israel to retreat behind its pre-1967 frontiers, and it failed to
persuade the United States to abandon its pro-Israel policy stance, The
sanctions were an important factor in the attainment of results that, on

4 Sce Chapter 3 for definition of “major changes in the policies of the targel country.”

5 We use the term “high policy goals” to refer only to episodes involving military impairment and
other major policy change. Some authors have used the same phrase to refer to cases involving
destabilization and disruption of military adventure as well
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halance, must be deemed at least marginally successful from th'e Al-"ab
viewpoint. In Case 81-2: US v. Poland, sanctions ex‘ace-rbated a deterlcuratlrllgt
economic situation and encouraged the gradual softening of the C.on.lmurus
government’s crackdown on the Solidarity union movement. In the tl:llrd c;se,
India’s trade embargo against landlocked Nepal (Case 89—1.) Contrlbgte t;
the political unrest that forced King Birenda to recognize long-| al::io
opposition parties and ultimately allow‘ed a more pro-Indlanhgove;r’u;Zm ©
take power. In the other cases where impairment was soug tan ha b};
were made to change major policies of target countries, sanctions have been
ln?;ii?lils:ffy even a remote hope for success in military impairment an(i l:nc?i];)r
change cases, sender countries should forn.l a near monopoly over hrdf_ gt
relations with the target country. This obvious precept, learned. in the irs
and second world wars, was forgotten in the case of UN sanctions agalmst
South Africa (Case 62—2)® and turned on its head in tl_le case of US salnctloncsl
to block construction of the Soviet-European gas pipeline. It was recai!edbank
forcefully implemented in Case 90-1: QS and UN v. Irag, and as tfhls'l_;c;
went to press the authors expected sanctlons-baclfed by the threat of military
action—to succeed in dislodging Iraq from Kuwait,

II. “More Is Not Necessarily Merrier.” ‘

In general, the greater the number of countr.ies needed to lmplebment
sanctions, the less likely it is that they will be.effectlve. The 1.990 UN em args
against Iraq, which is unprecedented in its comprehensive coviragFe anif
almost universal participation, is the exception that proves the rz c. | ey:.,
any, cases provide the glue for common action by raising such C?mltl:li é:sg
security concerns as the Iraqi threat to wo.rld oil supplies. In most instances,
multilateral sanctions are not associated with success. . . o

The idea that international cooperation is a necessary mgredlen.t in ’al

sanctions cases is misplaced. A country looks to its allies for help wher‘l its goals
are ambitious; in cases involving more modest goals, such coo[:feratlon is not
needed. These conclusions are borne out in tat.)le 5.2, .Whlch compa.res
successful and failed cases based on the extent of mtern.atmr'lal coope.rallltlt-)n
achieved (as measured by our international cﬂooperatl.on index, with its
maximum score of 4). On average, the degree of international cooperation 1s

6 Sanctions, though imposed only on selected products by major trading pdrmer's’[hd:}f::ur:crclss
: ade i ica in 1989-90, and that casc may yet move into
uted to the progress made in South Africa in nd : Y yet move Jnto e Succhss
i legal underpinnings of apartheid—the P
column. However, as we went to press, the leg : B A
i istrati — ill in place, and large numbers of poli p
and the Population Registration Act—were st . € P 0 O e
i ing held. Although Nelson Mandela has credited sanctions : ise ;
:;eflfrritlls“az::id by the Soutfl African government, he has also called for their continuance until the

end of apartheid is more certain.
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actually somewhat less in successful than in failed cases. The difference is
most marked in episodes involving modest goals and destabilization, which
tend to be pursued unilaterally from the outset.

Table 5.2 Success and international cooperation

Average international cooperation index®

Policy goal Success cases Failure cases
Modest policy changes 1.5 17
Destabilization 1.7 24
Disruption of military adventures 23 2.2
Military impairment 4.0 3.0
Other major policy changes 1.8 : 1.9
All cases 1.8 2.0

a. See text for definition of index.

To be sure, international cooperation may serve three useful functions: to
increase the moral suasion of the sanction, to help isolate the target country
from the global community psychologically as well as economically, and to
preempt foreign backlash, thus minimizing corrosive friction within the
alliance. However, pressing too hard to corral reluctant allies can have the
perverse effect of undermining the economic impact of the sanctions, if
multilateral agreement takes too long to achieve or requires watering down
the sanctions imposed.

When a sender country has thought it necessary to seek cooperation from
other countries, it was probably pursuing a sufficiently difficult objective
that the prospects for ultimate success were not bright. Without significant
cooperation from its allies, a sender country stands little chance of achieving
success in cases involving high policy goals. However, international coop-
eration does not guarantee success even in these cases, as evidenced from
the long history of US and COCOM strategic controls against the Soviet
Union and COMECON, and by the Arab League’s futile boycott of Israel.

These observations, together with our statistical analysis, suggest that
overemphasis on international “cooperation,” and especially attempts to force
it with the heavy hand of extraterritorial controls, will seldom yield desirable
results. Sanctions should be either deployed unilaterally, because the need for
one’s allies is slight, or designed in cooperation with one’s allies in order to
reduce backlash and evasion.

This last point is significant. Too many cooks epposing sanctions can spoil the
sender’s broth, Adversaries of the sender country may be prompted by a sanctions
episode to assist the target. Such opposition has frequently occurred in episodes
that either provoked or derived from East-West rivalry. Assistance extended by a
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“black knight” not only offsets the economic cost inflicted on the target country; it
also bolsters the target government’s standing at home and abroad.

Table 5.3 indicates that external assistance to the target country erodes the
chances of sender-country success, particularly in cases where the policy goal is
destabilization of the target government or disruption of a military adventure.
With the end of the Cold War, however, black knights may in the future be less
likely to appear on the sanctions scene o rescue target countries.

Table 5.3 Success and international assistance to target country

Incidence of international assistance
{percentage of cases)

Policy goals Success cases Failure cases
Modest policy changes 12 1?}
Destabilization 9 8
Disruption of military adventures 0 42
Military impairment 100 62
Other major policy changes 40 20

All cases 17 28

11, “The Weakest Go to the Wall.”

For our case sample as a whole, there seems to be a direct correlation I‘)e'u-veen
the political and economic health of the target country and its SusCC[I)Flbl%lty to
economic pressure. Table 6.4 reports the average health and stability index
(with a maximum value of 3) for both successful and failed cases. '-Th(? table
clearly demonstrates that countries in distress or experiencing significant
problems are far more likely to succumb to coercion by the sender country.

Table 5.4 Success and health and stability of target country

Average health and stability index*

Success

Policy goal cases Failure cases
Modest policy changes 2.1 51!;
Destabilization 1.4 .3
Disruption of military adventures 20 2.7
Military impairment 3.0 3.6
Other major policy changes 1.8 .

All cases 1.9 2.3

a. See text for definition of index.
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When certain types of policy goals are at issue, the health and stahbility of the
target country are usually an important determinant in the success of the
episode. This is most true of the destabilization cases, where successes
generally came against weak regimes. The average health and stability index
was also lower in successful than in failed cases when distuption of military
adventures and other major policy changes were at stake. In episodes
involving modest policy goals and impairment of military potential, the results
based on the health and stability of the target country are less clear-cut—in the
former set of cases because a wide variety of countries have been targeted for
modest reasons, and in the latter because countries only attempt military
impairment when the target is strong enough to be a threat,

Table 5.5 The importance of size

Average Percentage of cases where the GNP ratio is:
GNP ratio: 0o 10 1 to 100 101 and over
sender to
Policy goal target Success Failure Success Failure Success Failure
Modest policy
changes 213* 6 12 12 24 16 31
Destabilization 427 0 5 10 10 43 33
Disruption of
military
adventures 62° 11 11 17 33 5 22
Military
impairment 76 20 50 0 10 0 20
Other major
policy
changes 57 10 20 15 40 0 15
All cases 187 23 24 36 38 41 38

4. These averages exclude cases where the GNP ratio is over 2,000 (56-4: US v. Laos;
75-5: US v. Kampuchea; 82-2: Netherlands and US v. Suriname; 83-4: US and OECS .
Grenada; and 87-3; US . Heiti) because their inclusion would unduly bias the results.

In the great majority of cases we have dacumented, the target country also
has been much smaller than the sender country. Thus, whereas sanctions
typically involve only a small proportion of the trade or financial flows of the
sender country, they can significantly affect the external accounts of the target
country. Table 5.5 shows that in cases involving modest goals the sender’s
economy is on average more than 200 times larger than the target’s economy,
and in cases involving destabilization the average ratio exceeds 400. For cases
involving the disruption of military adventures, military impairment, and
other major policy change, the results in table 5.5 indicate less of a size
differential between sender and target. However, there is still a significant
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mismatch in economic clout: in 77 percent of the disruption of military
adventure cases, 30 percent of the military impairment cases, and 60 per:cent
of the other major change cases, the sender country’s GNP was over 10 times
the size of the target country’s GNP,

Because senders’ economies are almost always much bigger theln .their‘
targets’, relative size is not very helpful in predictir}g success in the majf;)rlty of
cases. Although few of our cases involved countries of nearly equal size, the
sample does support the conclusion that size is usually a necessary, but is no‘t
a sufficient, condition for success.” The relative size of the target economy is
less important than other factors that come into p}ay, such as the exFent of
trade linkage, the economic impact of the sanctlons,_ gnd the wa-rmth of
relations between sender and target prior to the imposition of sanctions.

IV, “Attack Your Allies, Not Your Adversaries.”

Economic sanctions seem most effective when aimed agai.nst erstwhile fricn_ds and
close trading partners. In contrast, sanctions directed ag?unst target countries t‘hat
have long been adversaries of the sender country, or against targets that have little
trade with the sender country, are generally less SuCCf:‘SSfUl.

We quantified the warmth of preepisode relations between se.mlier and
target countries by means of an index scaled from‘ | (anta.goms.tlc) t0‘3
(cordial). Table 5.6, which reports the average prior relations mde.x in
successful and failed cases, indicates that, for most t}lfpes of sanctions,
preepisode relations were warmer in successful than in failed cases.

Table 5.6 Success, prior relations, and trade linkage

Average trade

Prior relations linkage (percentage

index® of total trade)®
Success Failure Success Failure
Policy goal cases cases €ases cases
15
Modest policy changes 2.4 ‘2(2) gg -
Destabilization 2.7 2, o ;8
Disruption of military adventures 2.3 2.1 . g
Military impairment l.q 1.2' 32 g
Other major policy changes 2.6 2.0
All cases 2.4 2.0 28 19

a. See text for definitions.

; I . . ALio W
7 Sanctions contributed Lo a positive outcome in only 2 of 19 cases in which the (inP ratio was
under 10 and military conflict or control of oil reserves was not a factor (see chapter 4).
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The higher compliance with sanctions by alijes and trading partners reflects
their willingness to bend on specific issues in deference to an overall
relationship with the sender country. Such considerations may not be decisive
in the calculus of an antagonistic target country, or a target country that has
little economic contact with the sender, In addition, an ally will be a less likely
candidate for offsetting assistance from biack knights, and less willing to
accept it if offered. Sanctions may stcceed more often against friends than
against foes, but a word of caution must be inserted: the preservation of
political alliances and economic ties should be equally important to prospec-
tive senders as to intended targets,

Likewise, the trade linkage data, also reported in table 5.6, suggest that

a percentage of the target’s total €xports. In most episodes involving modest
policy goals or destabilization atiempts, the trade linkage exceeds 20 percent;
turther, the trade linkage in successful cases is generally higher than in fajled
cases. Cases involving disruption of military adventures also have trade
linkages at the 20 percent level; in this category, however, failed cases exhibit
a somewhat higher trade linkage than successes.

In the military impairment cases, the (rade linkage is usually less than 20
percent. Although the trade linkage is perversely higher in failed cases in this
group, the distinction between successful cases and failures is not significant—
the only successes in this category are the sanctions applied during the two
world wars, Similarly, in cases involving other major policy changes, the trade
linkage is usually low, although in three of the five successful episodes the

V. “If It Were Done, When "Tis Done, Then "Twere Well
It Were Done Quickly.”

generally are regarded as a short-term policy, with the anticipation that
hormal commercial relations will be reestablished after the resolution of the
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e e
isis. Thus, even though popular opinion in the sender country may welcobl.
Cr . s ! blic

the introduction of sanctions, the longer an episode drags on, the more p

11 ] ] dlssipat 28, .
5 p ort fOl‘ sanctions € I
I he cases we lla Ve dDCu"lellted Sho W a Cleal 'dSSOClatlon, suminar lZCd m

table 5.7, between the duration of sanctions and the waning prospects l?f
7, i :
success. The impact of sanctions may be less than expected either becausta. Pi
. ir bi Titica
sanctions take too long to bite or because their bite loosens too soo.rﬁ . ﬁ (_rltth
i iti ave the
ion 1 is whether the UN coalition wi
uestion in the 1990 Iraq case ‘ . e the
gatience to outwait Saddam Hussein and allow the sanctions time to reach

force.

Table 5.7 Success and the duration of sanctions
Length of episode (years)

Success Failure
Poli 1 cases cases®
olicy goa

2.8 5.2

Modest policy changes 28 5
Destabilization s e
Disruption of military adventures 5.0 ore
Military impairment 1.8 v

Other major policy changes .

2.9 8.0

All cases

i
h P tods for the failu cases are biased on the low side because several cases are
a. The per fort llure 1}
Still Ungoing. .
3 i T €5 eCoIn 1C
IIOWeVeI 1t iS not the pdssage Of time alone that unde mines econom
1 i . 1SOr )
sanctions Othel faCtOl"S are COt‘I‘elated Wlth the length Of an eplsode Ep de
‘ . y n SS .
W i i all Short, to [he p()ln(, arld Oi ten succe, ‘l]l
bet een erStWhllC aliles dare gener ) '
y i i fr m anot
| b " ore ]lkely 0O receive asststance 0
Furth(—: 9 the tdrget country 18 mor to red ! : a llel
l p O y rs. Fina y,
i ntinues for a number 0{ €a
major OWEr lf the eplsode C U the
greater the latent llkelihood Oi SUCCess, [he Shorter the sanctions petlod

achi Its.
necessary to achieve resu . . I
In any event, the inverse relationship between success and the du

& i ” : ountry,
sanctions argues against a strategy of “turning the screws” on a tdrgleshc Ltlargzt
ic time until the
i d more economic pressure over
slowly applying more an . e e ‘
st: to find alterna
¢ ime ; he target the opportunity to adju altern:
succumbs. Time affords t e ' fema-
tive suppliers, to build new alliances, and to mobilize domestic opinio

support of its policies.

VL. “In For a Penny, In For a Pound.”

: ful. As
Cases that inflict heavy costs on the target country are generally successfu o
shown in table 5.8, the average cost to the target for all successful cases was 2.
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percent of GNP; by contrast, failed episodes barely dented the economy of th
target country, with costs averaging only 1 percent of GNP, Both aZera ez
:Z]etct thcz1 heavy costs typicaflly imposed in destabilization, military impfin
ne, an _othe‘r major policy change cases, which counterbalance th
generally minor impact of sanctions in cases involving modest policy changése

Table 5.8 Success and costs fo the target couniry

Costs as percentage of GNP

Polic
icy goal _ Success cases Failure cases
Modest policy changes
Destabilization ‘11? 22
Di‘sruptiun of military adventures 0.4 >0
Military impairment 4.3 T2
Other major policy changes 4.5 (l)g
All cases

24 1.0

The seemingly perverse result in cases involving disruption of milit
adventures, where the average costs of failed cases are much highe ];ry
those. for successes, reflects the experience of the early League ff I\; tt s
sanctions against Yugoslavia and Greece. In these two episodes thr:a e
threat of sanctions stucceeded in forcing the invading armies to Wiﬂ;d nd
therefore no costs were imposed on the target country s and
. The Cctnclusmn to be drawn from these findings is that if sanctions can b
1mpos.ed in a comprehensive manner, the chances of success improve, Sancti <
that bm? are sanctions that work. However, there is a “black kiight coroll‘ ’{lt '31“_5
conclusion: sanctions that attract ofisetting support from a major powe?*rfn \ cos
the target country little on a net basis and are less likely to succeed. v

VII. “If You Need to Ask the Price, You Can't Afford the Yacht.”

'tll"]};esg'm;fl: it cos't]s a sender cowlntry to impose sanctions, the less likely it is that
nctions will succeed. This conclusion finds support in table 5.9, which
shows tha-at the average cost-to-sender index {(scored from 1 to 4 ,withlcl
representing a net gain and 4 a major loss to the sender), is generall ,l i

::Ecess-fm than in failed cases. The exceptions are the twc’) world warz ;’:’ frfc:s:
' 'er .mstances, the cost to the sender country in successful e i i

insignificant, and often the short- is : i e
sanction is in the form of a scu(::)tf; er";i’;ﬁ““ et gein (asualy where che

102 ECONOMIC SANCTIONS RECONSIDERED

Table 5.8 The price of success

Average cost [0 sender index?

Policy goals Success cases Failure cases
Modest policy changes 1.6 1.5
Destabilization 1.5 2.3

1.9

Disruption of military adventures 1.7

Military impairment 4.0 3.0
Other major policy changes 2.0 2.3
1.8 2.0

All cases

a. Sec text for definition of index.

"The basic conclusion to be drawn from table 5.9 is clear: a country should
shy away from deploying sanctions when the economic costs to itselt are
high. Countries that shoot themselves in the foot may not mortally wound
their intended targets. Although we did not attempt to measure the political
costs of sanctions episodes to sender countries, we believe this conclusion
would apply with equal force to episodes that entail high political costs. The
early-1980s Soviet gas pipeline case is a good example of how self-imposed
economic and political costs can cause & sanctions campaign to backfire and
undercut the sender’s foreign policy objectives.

These results suggest that sender governments should design sanctions so
as not to inflict unduly concentrated costs on particular domestic groups.
One example of actions to avoid, in all but extreme situations, is the
retroactive application of sanctions to cancel existing contracts. Such actions
not only Jeave the affected firms high and dry, with unsold inventories and
excess capacity, but they also sour those firms’ chances of competing for
future business. If the sender government believes that retroactive appli-
cation is essential to the success of an episade, then it should compensate
the affected domestic firms at least for the loss on unsold inventories.

The sanctions episodes that are least costly to the sender are often those that
make use of financial leverage-—manipulating aid flows, denying official
credits, or, at the extreme, freezing assets—rather than trade controls. Denial
of finance may also compound the cost to the target country by inhibiting its
ability to engage In trade even without formal trade controls being imposed.
Table 5.10 shows that financial sanctions have been used alone more often
and more effectively than trade controls alone.
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Table 5.10 Success by type of sanction

Financial sanctions

With trade Trade sanctions
Alone sanctions alone
Policy vonl Success  Failure Success Failure Success  Failure
v goa cases cases cases cases cases cases
Modest policy change 7
13
Destabilization 4 1 2 'S : "
Disruption of military ’ 1 !
adventures 3 4 1 6

Military impairment 0 0 2 5 0 ;
Other major policy changes 0 2 3 8 g 2
All cases™ i4 20 i8 38 6 19

E;I:;]}f:; gfﬁ:?el?gzi;sgve' cases listed under two different policy goals (see table 5. 1)
s in which sanctions never went beyond the threat stage. ,
- .When financial, export, and import controls are all used in a single episod
itis usual!y because the goal is ambitious. A major reason for the %etteI:' 21(") ek’
record of financial sanctions alone is that they typically invoive relati alcl
modest goals, sought through the reduction, suspension, or terminatior‘:eoi
economic or military assistance from richer nations (usuall),/ the United S
to smaller and poorer developing countries. s

VI “Choose the Right Tool For the Job.”

E.COIIOIIIIC sa.nctions are often deployed in conjunction with other measure,
dl}"t?cted against the target: covert action, quasi-military measures, or regu] S
military operations. As table 5.11 shows, companion measures art; usta((ie ot
freque-ntly in episodes involving destabilization and impairment of m'll'nOSt
potential. By contrast, companion policies are seldom used in cases inv;lir[?r:;

modest policy changes, and were used in fi
‘ , ed in fewer than half i ion :
major policy change cases. 0 el the disruption and

Table 5.11 Success and companion policies

Incidence of companion policies
{percentage of cases)

Poli al
cy goals Success cases Failure cases

Modest policy changes
Destabilization ;2 >
Dlls‘ruption of military adventures 17 0
Military impairment 100 %
Other major policy changes 40 Zg
All cases

39 34
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The figures on success and failure in cases involving companion policies are
somewhat misleading, since our methodology only recognizes success in cases
where sanctions made a positive contribution to the policy outcome. In several
cases counted as failures—for example, the US sanctions against the
Sandinistas in Nicaragua (Case 81-1) and against Noriega in Panama (Case
87—1)—the sender country achieved its goal, but military or covert measures
swamped the impact of the sanctions, It may also be unfair to say that
sanctions “failed” in other cases—for example, the United States versus
Grenada (Case 83—4)—where the military weapon was unsheathed before
sanctions had been given a chance to work. Rather than buttressing a
sanctions campaign, companion measures are frequently used when sanctions
are perceived to be either wholly inadequate or simply too slow.

IX. “Look Before You Leap.”

Sender governments should think through their means and objectives before
taking a final decision to deploy sanctions. Leaders in the sender country
should be confident that their goals are within their reach, that they can
impose sufficient economic pain to command the attention of the target
country, that their efforts will not prompt offsetting policies by other powers,
and that the sanctions chosen will not impose insupportable costs on their
domestic constituents and foreign allies. These conditions will atise only
infrequently, and even then the odds of success are slim.

Sanctions imposed for symbolic purposes—for the benefit of allies or a
domestic audience—should be just as carefully crafted. For example, al-
though some analysts have argued that imposing a high cost on one’s own
economy sends a signal of seriousness, the intended signal may be quickly
drowned out by a cacophony of protests from injured domestic parties.
Efforts to extend sanctions extraterritorially may produce the same effect
abroad.

Although economic sanctions may be the best or even the only option in
some cases where it is necessary to “do something,” not just any sanction will
do—the sanction chosen must be appropriate to the circumstances. Senders
usually have multiple goals and targets in mind when they impose sanctions,
and-coercion is not always at the top of the list. Prudence argues that one
carefully analyze the unintended costs and consequences before choosing a
particular measure. 1t makes sense to tailor sanctions carefully to the objective
they are genuinely intended to achieve.

Recent Experience und Prospecis For the Future

Success in the use of sanctions has proved more elusive in recent years than
in earlier decades, primarily as a result of welcome changes in the world
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€conomy: a more open international system with new and emerging economic
superpowers. The question for the 1990s is whether changes in the global
political system (in particular the end of the Cold War) can reverse this trend,

If one splits the case sample roughly in half, into those initiated before 1973
and those begun after that date, a striking difference emerges: almost haif the
sanctions episodes in the pre-1973 period succeeded, whereas the success rate

among the cases begun after 1973 was just under a quarter. Just as striking is

the fact that the “other major goals” category is the only one to show an
increase in its success rate (although in this category the number of cases
dropped by nearly half); meanwhile the success rate for cases invoelving
modest goals plummeted (table 5.12).

These general trends need to be qualified. First, seven cases is a small
number on which to base conclusions about the use of sanctions for ambitious
goals. Moreover, two of the three “major” victories involved unusual circum-
stances. As noted in chapter 4, control of strategic commodities can provide
senders (and targets) with leverage out of proportion to their overall eco-
nomic size. Oil was the critical factor in one case (Case 73—1: Arab League v. US
and Netherlands), and control of major transit routes in and out of a moun-
tainous, landlocked country provided unusual leverage in the other {Case
89-1: India v. Nepal). Whether the end of the Cold War will increase the
prospects for multilateral sanctions, and hence for success in “high” policy
goal cases, is explored below,

Table 5,12 Success by period

Pre-1973 197389
Success Failure Success Failure
Policy goal cases cases cases cases
Modest policy changes 9 3 8 31
Destabilization 9 6 2 4
Disruption of military adventures 5 8 1 4
Military impairment 2 6 0 2
Other major policy changes 2 i1 3 4
All cases® 27 34 14 45

a. These figures include five cases listed under two different policy goals (see table 5.1).

Second, the increasing use of sanctions despite their declining effectiveness
can be attributed entirely to US experience. Other senders, including multi-
lateral coalitions in which the United States played a relatively minor role,
both reduced their reliance on sanctions and improved their record: from 10
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3 i rast, after
successes in 28 attempts prior Lo 1973, to 6 of 13 since then. In f:oztstl e
posting a better than .500 average in the earlier period, the United Sta

batted under .200 since 1973.

Declining Success and Declining Hegemony N )

iti super-

Reflecting its roles as economic hegemon and political and ;1111 iary [e;zl -

power, the United States in the decades following worli Wall; egtemfrdy °
, i i : t a broader arr:

i its wi der variety of targets and soug : _
impose 1ts will on a wi . - o e
ject i ther country, including the vhic
objectives than did any o - . S e alles in

i  sanctions to trylng Lo keep :
nerally confined its use o : ‘ ' "
%ie) T{'ll‘;‘ unique US role translated into less reliance on mzier?atlzones
ine). | _ ‘ °
operation and. on average, more distant relations and weaker tr:ir }:T in tgr
it , i 3 { sanctions. This In turm
ith i as observed with other users o
with its targets than was o . ’ ' urt
has contributed to a lower average cost imposed on target countries, althoug

H - 1 . hi
the dominant role played by foreign aid in US sanctions has also meant that

they imposed lower average costs on the US economy (table 5. 13 summarizes

rience with sanctions). »
th?l"gs sl?lj;l;r’; upswing in the use of US sanctions for modest goals;)egan l;n .l;hz

] i ] the Unite
( ith the Soviet Union brietly allowe i
early 1970s, when détente wit el Al s violations
i ' her matters, such as human fig
States to turn its attention to ot s e e
iferati 2 the targets of these polic
and nuclear proliferation. Because . ! plices e o be
i loping countries, L€y

lv to be found among the deve '  tende e
:if):rzlomically weaker and less stable than the average target 1n cdrher Jei{lse
Furthermore, détente together with economic problems at ‘h(;]me r{l;arZVide

Soviet Union less and less willing and able to play the black knight and p
fsetting assistance to target countries. - . |
Oit‘:fl:l of gthese factors should have boded well for US sanctions i1 the 1197(]:'B
However, the global economy had also changed, an(ji alth(;ugthS g;)faoi :fhe

, ‘ ller and weaker than )
modest and the targets usually even sma b ¥
[Iillflized States found that it had less leverage. In the ezfrl)./ years at(;er'wt'otred
" 45 the reservoir for rebuilding war-devasta
war II, the US economy was t _ B e
i jor if le supplier of a variety of &
It was also the major it not s0 : :
CO:vril(leeSWell into the 1960s, the United States remained the primary source
se . 960s,

of economic assistance for developing countries.
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2.1
1.6
1.7

Cost to
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{(index)
23
2.5

Trade linkage
(percentage)
24
24
25
15
32
21

Cost to target
as percentage
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2.0
1.3
1.6
0.7
3.3
1.1

18
1.9

(index)
2.3
2.7
2.3
2.2

Prior

relations

1.8

2.5
1.6

2.1
2.2

Target
health and
stability
(index)
2.5

1.5
22
1.7
i.8

International
cooperation
with sender
(index)
2.3
24

Incidence of
companion policies
(percentage of
cases)

44
47
25
21
48

Number
of cases
18
17
38
16
25

Pre-1973"
Successes
Failures

Since 1973
Successes
Failures
Successes
Failures

b. Il’lCh]deS two case th = = .
S at have bf-'f.‘l'l TOss llS ed Under Uﬂlted Smtes aﬂd Othfr (39 ! e G y
W haw ( 1 1: Allia £ i owers v. German andjaj)an, aﬂd 61 3

Table 5.13 The US experience with sanctions®
Western Allies v. German Democratic Republic).

a. See text for explanation of variables.

United States

Other®

Sender
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Since the 1960s, however, trade and financial patterns have grown far more
diversified, new technology has spread more quickly, and the US toreign aid
budget has virtually dried up for all but a few countries. Recovery in Europe
and the emergence of Japan have created new, competitive econolIic super-
powers, and economic development has reduced the pool of potentially
vulnerable targets. These trends are starkly illustrated by the dedining

average trade linkage between the United States and its targets (from 24
percent prior to 1973 to only 17 percent since), the lower costs imposed on
targets (1.7 percent of GNP v. 0.9 percent of GNP), and the fading utility of
manipulating aid flows. For example, the success rate for financial sanctions
used alone (these are usually cases invalving reductions of aid to developing
countries) declined from nearly 80 percent before 1973 to less than 20 percent
since then.

The Soviet invasion of Afghanistan and the election of Ronald Reagan
ht an intensification of the Cold War that restored an East-West flavor
in emphasis manifested itself in several
differences between the sanctions cascs in the 1980s and those in the decade
nly about half of the 1980s cases involved modest goals, down
he 1970s; the incidence of companion policies nearly
level given the predominance of modest goals in
the 1970s); and the average cost imposed on the target doubled. Perhaps in
on of its declining leverage, the United States also tried to harness
. Still, the costs imposed remained below

de linkage remained low, the average cost
d, and the overall

broug
to sanctions campaigns. This change

preceding. O
from three-quarters in t
tripled (although from a low

recogniti
more international cooperation
pre-1970 levels, the average tra
borne by the US economy (although still small) increase
effectiveness of sanctions continued to decline.

As this study goes to press, the United States could boast of only three
successes in the 1980s: convincing Poland to reduce its repressive policies
early in the decade (eventually leading to free elections and a Solidarity-led
forcing Fl Salvador to prosecute Tebels accused of killing
r café (despite a Salvadoran court ruling that they
litical amnesty law); and, in cooperation with
rove its human rights record

government);
Americans in a San Salvado
were covered by El Salvador’s po
the Netherlands, encouraging Suriname to imp
and hold elections.

In three other cases, th
regular or quasi-military action eit
Panama) or was the overwhelming fac
(Nicaragua}. In several other cases, inctuding South Africa,
had an observable impact, but they have not yet achieved the des
in target behavior.

Whatever the outcome in South
clear: the outcome of the Iraq case will

e United States achieved a successful outcome, but

her superseded the sanctions (Grenada and
tor in the success of the policy
sanctions have
ired changes

Africa and other episodes, one thing is
color world opinion on the utility of
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Hickenlooper [R-IA]), which prompted executive branch action in many of
the expropriation disputes of the 1960s, was a rare example of congressionally
mandated economic sanctions in the early postwar period. In the 1970s,
however, Congress increasingly forced the president’s hand and constrained
his discretion in various foreign policy situations by passing legislation
requiring the use of economic sanctions, The confused signals sent by
administrations that were forced to implement legislatively mandated sanc-
tions may have led target countries to believe, often correctly, that the
sanctions would not be sustained.

Finally, whereas financial measures were part of the sanctions package in
more than 90 percent of episodes prior to 1973, they were present in only
two-thirds of the cases after that. In the antiterrorism and nuclear
nonproliferation cases, denial of key hardware was typically as important as
inducing a change in policy, and so selective export controls were the tool of
choice. Because alternative suppliers of the sanctioned goods were usually
available, both goals proved elusive,

The type of financial sanction used most frequently also changed. Eco-
nomic aid was the dominant choice in the earlier period, whereas military
assistance was prominent in the later period, especially in the human rights
cases, where military governments were often the target. Again, in some cases
alternative sources of arms and tinancial assistance were available. Even more
important, however, these governments perceived internal dissent to be a
greater threat to their longevity than US enmity and sanctions.

Sanctions After the Cold War

The inevitable decline of American postwar hegemony Has substantially
reduced the utility of unilateral US economic sanctions. Moreover, the US
experience and increasing global economic interdependence have convinced
most other countries—never as enamored of sanctions as the United States—
that the use of economic leverage for foreign policy ends was largely
anachronistic. The end of the Cold War raises two questions for the future of
sanctions: Can the utility of unilateral US sanctions be restored? And does the
UN embargo of Iraq presage a new appreach to international diplomacy, with
multilateral sanctions playing an important role?

The decline in superpower rivalry, combined with severe economic prob-
lems at home, means that the Soviet Union is far less likely to play the black
knight to countries seeking assistance 1o offset the impact of US sanctions,
Although Libya and occasionally sympathetic neighbors (South Africa for
Rhodesia and Saudi Arabia for Pakistan) have played this role, the resources
and commitment of potential new black knights are certain io pale beside
those of the Soviet Union at the height of the Cold War.

CONCLUSIONS AND RECOMMENDATIONS 111



unfi-ljotwe‘;eg Sevel'll it black knights are fewer in the 1990s, the sco f
atera i i imini ’

action will continue o diminish. Changes in the internft?on{;
number of targets likely to

conomic coercion, even if black knj h :
dragons‘. Many potential targets have developed stm{rl;g ;ifioctili):errég (:if
sifte

succumb to unilateral econo

muliilateral cooperation is likely to be as diffi

has been in the past.
For many, th i

o Wh);Ch t(}el eele;.argo of ?raq h;%s provided a vision of 3 post—Cold War

hamstrang & o nited Natlor;s, without the Superpower rivalries that have
m € past, would finally play the d;

Jmstrung € p ‘ ¥ play the dispute-settieme

forgwooi/i ;:‘Tl:;i/id for it. Success in the Middle East could revive enthltlltsimle

Uson’s vision of sanctions as an i ha
‘ w alternativ
eml.msmsm 15 likely to be short-lived for two reasons © {0 war, but thar

troops out of Kuwait, but it pro
Saddam Hussein or his military might,

Altllough the ellld Of] the Cold H'al ()pelled the dOOI 101 dan UIlpI e(-ede"ted
deglee Of inter nationa C()Opel atlon agalnst Ilaq, the ledl Source Ot ﬂlat near

unanlmlty was the thleat to global P’ Ospel lt,‘ dnd pClltlEEll S[ablht) I $ ’
H S€IN'S gg] . p a
ussein’s a €8510n ] Iad tlle nvasion ()t ]{”Wall not la(.e(l l]USSeln n

repeated.

f& more Iele"dnt case Study 101 tlle I)()St"COJd Wal WOr ld l]ldy be S()uth

112 ECONOMIC SANCTIONS RECONSIDERED

Africa. There, despite 30 years of UN and various bilateral sanctions, a peaceful
end to apartheid remains a dream, though a less distant one than in the early to
mid-1980s. The five permanent members of the UN Security Council, as well as
virtually all the members of the General Assembly, are united in their abhorrence
of apartheid, but they differ widely on how to end it. For 15 years after the
Sharpeville massacre, the United Nations could manage no more than to call on its
members to voluntarily restrict arms sales to South Africa. Nearly 15 years and
thousands of lives farther down the road, the arms embargo (mandatory since
1977) is still the only UN sanction in place. '

Over the years, political and economic concerns other than ending apart-
heid have frequently dominated policy toward South Africa in important
sender countries. In the 1980s, public campaigns against apartheid intensified
in the United States, Europe, and elsewhere in response to increasing
repression and violence in South Africa, but still sanctions were imposed
reluctantly and selectively.

While condemning apartheid in the 1960s and 1970s, the United States
soft-pedaled sanctions because of fears that the result would be increased
Soviet influence in a region considered strategic. In the 1980s, even after the
easing of Cold War tensions, the Reagan administration worried that South
Africa would retaliate against sanctions by restricting the export of certain
strategic minerals and metals for which the only alternative source was the
Soviet Union. Congress eventually passed the Comprehensive Anti-Apartheid
Act over a presidential veto in 1986, but even that legislation imposed only
partial sanctions. Moreover, the choice of sanctions appeared to reflect
commercial as well as foreign policy goals. Only US exports of petroleum
products and weapons and munitions were barred, while US imports of such
domestically sensitive import-competing products as textiles and apparel, iron
and steel, and agricultural products were banned.

Sanctions against South Africa by most of Europe (outside of Scandinavia)
and Japan have been even less resolute, as these countries have allowed
economic interests to dominate their policy in this area. The United Kingdom
has substantial investments in and trade with South Africa, and Prime
Minister Margaret Thatcher, who appears to have a genuine ideological
aversion to the use of economic sanctions, blocked significant measures by
either the European Community or the Commonwealth, and led the fight for
lifting sanctions after President Frederick W. de Klerk released Nelson
Mandela from prison.

Because the screws were tightened slowly and only part of the way, we estimate
that the post-1985 sanctions against South Africa cost it less than | percent of GNP,
Moreover, the “sanctions” that appear to have had the greatest impact in this
period-—the freeze on new lending to and substantial capital outflows from South
Africa—were imposed by skittish financial institutions, not by governments, Thus,
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even if a peaceful resolution is eventually achieved in South Afiica, it seems likely
at the end of 1999 that government-imposed economic sanctions will have played
no more than a modest role in the outcome.

Do’s and Don'is

The end of the Cold War removes one significant obstace to the use of economic
sanctions as a tool of international diplomacy. However, it will not erase all the
economic and political interests that divide countries, or even different govern-
ments within the same country over time, Nor does it make difticult objectives easy,
or strong and stable targets more susceptible to economic pressure, This does not
mean that the United Nations should eschew sanctions, but only that effective
multilateral sanctions are likely to remain rare events,

The problems for individual sender countries are even more difficult. One
byproduct of the evolution of the world economy since World War II has been
a narrowing of the circumstances in which unilateral economic leverage may
be effectively applied. Success increasingly depends on the subtlety, skill, and
creativity with which sanctions are imposed——a test the United States has
frequently failed. Still, the United States and others are uniikely to forgo
attempts at economic coercion entirely. Bearing that in mind, we present our
short list of “do’s and don'ts” for the architects of a sanctions policy designed
to change the policies of the target country:

(1) Don’t hite off more than you can chew.

{2) Don’t exaggerate the importance of international cooperation with your
policies—it may not be necessary in small episodes—but don’t underestimate
the role of international assistance to your target.

{3) Do pick on the weak and helpless.

(4) Do pick on allies and trading partners, but remember, good friends are
hard to come by and sad to lose.

(5) Do impose the maximum cost on your target, but. . .
{(6) Don'’t pay too high a price for sanctions yourself.
(7) Do apply sanctions decisively and with resolution, but. . .

(8) Don't expect sanctions to work right away, and don't jump to covert
maneuvers or military action too soon.

(9 Do plan carefully: economic sanctions may worsen a bad situation.

“FOREWARNED IS FOREARMED,”
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