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FOREWORD

hen historians reflect on international relations during the years

immediately following the cold war, they may be considerably more
generous than are commentators today in their assessment of the perfor-
mances of leaders around the world. The disarray and unevenness that
are currently criticized may well be judged an inevitable and immediate
by-product of the radically altered state of global politics. After all, the
West’s principal adversary in the cold war, the Eastern Bloc, has crum-
bled into a group of nations, each struggling with revolutionary political
and economic transformations; at the same time, the “winning” coalition
is struggling with the disharmony that results from the reassertion of indi-
vidual national politics and priorities.

Each nation in the newly expanded “free world” must discover, by
trial and error it seems, where its central international interests now lie,
what foreign activities its people will support, and how its goals can be
most effectively pursued.

The major international institutions, too, are in the process of shed-
ding their former skins and inventing new roles to play. Preeminent in
this category is the United Nations, an organization forged by the win-
ners of World War II, constrained by the frozen certainties of the cold war
for most of its history, and suddenly the seemingly logical choice to play
an active part in virtually every world crisis as it develops.

Prominent among the new activist pursuits of the United Nations is
the placement of its peacekeeping forces in a host of countries, often
nations where such involvement would have been impractical, if not
impossible, in the past. To be sure, between 1945 and 1980, fourteen UN
peacekeeping missions were sent into the field (half in the Middle East),
but these efforts were puny compared to the dispatch of UN forces to
trouble spots around the globe in recent years. By 1993, the United
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viii PEACEKEEPING IN TRANSITION

at a cost of $3.29 billion annually. The most extensive involvement was its
peacekeeping mission in Cambodia.

In many ways, the painful recent history of Cambodia reflects that
of the world itself in the decades following World War II. It became a major
battlefield in the cold war after escaping from colonial domination. The
long struggle between the superpowers and their proxies for influence in
Cambodia culminated in the ascension of dén indigenous political force—
a political movement marked by stark extremism that engaged in genocide
on an immense scale. Indeed, the universal revulsion generated by the
death and destruction brought by the Khmer Rouge in Cambodia tran-
scended cold war rivalries, laying the foundation for the large-scale peace-
keeping effort that has been in place since 1991.

With the salience of the United Nations’ role in Cambodia in mind,
the Twentieth Century Fund decided to support Janet Heininger’s study of
the UN peacekeeping mission. She emphasizes its effort to organize a demo-
cratic vote, and searches for general lessons from the Cambodian experi-
ence for other UN missions.

Heininger’s study is one of the first to assess this experience compre-
hensively. Indeed, Heininger’s in-depth analysis of the Cambodian case
helps us to understand the extent and nature of the United Nations’ suc-
cesses and shortcomings—and it offers lessons for future peacekeeping
enterprises.

On behalf of the Trustees of the Twentieth Century Fund, I thank her
for this contribution to the work we have been and are continuing to spon-
sor on the new missions of international organizations. Two Fund proj-
ects, Beyond Charity, Gil Loescher’s study of the role of the United Nations
in dealing with refugees, and U.S. Policy and the Future of the United
Nations, a collection of essays, were published in the past year; Utopia
Lost, Rosemary Righter’s analysis of the future of the United Nations, will
be released this fall.

Richard C. Leone, President
The Twentieth Century Fund
September 1994
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INTRODUCTION

Asurprising thing happened in May 1993: the United Nations hosted an
election in Cambodia, and the Khmer Rouge did not disrupt it. As lit-
tle as ten days before the elections, it looked as if the 1991 peace accord
might unravel through a violently disrupted or boycotted election.
Contrary to most predictions, and in abrupt reversal of its actions leading
up to the elections, the Khmer Rouge did not engage in a sustained cam-
paign of terror and intimidation against Cambodia’s voters, To the surprise
of the international community—and probably to many Cambodians—the
May 23-28 elections went off without any serious hitch. As a New York
Times editorial put it: “In a surprising democratic triumph, more than 90
percent of eligible Cambodians braved death threats to cast their votes in
an election that monitors certify as free and fair.”*

What made the May elections so striking was that the effectiveness—
and success—of one of the United Nations’ largest, most ambitious, and
costliest peacekeeping operations turned on the outcome of those elec-

tions. Had the i as free i d they been vio-
lently disrupted by the Khmer Rou tion would have been

deemed a failure. Coupled with the increasing difficulties with UN oper-
ations in Bosnia-Herzegovina and Somalia, a failure in Cambodia would
have been a serious blow for the United Nations. It would also have been
a blow for the international community, which has increasingly turned
to the United Nations to resolve problems that countries have neither the
will nor the funds to tackle unilaterally or in regional coalitions.

On the surface, the UN mission in Cambodia must be judged a suc-
cess. The elections were free and fair. The winner of the elections, Prince
Norodom Sihanouk, established an interim coalition government. His

son, Prince Norodom Ranariddh, and his rival, Hun Sen, who had been the

1
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prime minister of the Vietnamese-installed Phnom Penh regime, joined
together as cochairmen of the Interim Joint Administration, or Provisional
National Government.? Even the Khmer Rouge president, Khieu Samphan,
suggested in mid-July as he returned to Phnom Penh after a three-month,
self-imposed exile, that the Khmer Rouge might call off its fourteen-year
insurgency if it were guaranteed a formal role in the coalition government
and if its troops were merged into a national army.?

The transition to a new government went more smoothly than had
been expected. The newly elected Constituent Assembly began work on June
14, 1993. On September 21, it adopted a constitution that permitted Sihanouk
to become king and effectively blocked Khmer Rouge participation in the
new government by requiring that ministers and vice-ministers be chosen
only from parties represented in the Assembly. Since the Khmer Rouge had
refused to participate in the May elections, it had no elected representatives.’

The United Nations technically ended its eighteen-month operation
on.September 26, 1993, meetlng the timetable set by the 1991 agreement
that brought it to Cambodia.’ The first contingent of peacekeepmg troops
withdrew on August 2, and the remainder by November 30, 1993.° Many of
the United Nations’ civilian workers had left by the middle of August.”

Yet, it is unclear whether the new government and King Sihanouk
will be able to bring true peace to Cambodia. The Khmer Rouge’s inten-
tions remain suspect. As Marvin C. Ott of the National War College noted,
“The current leadership of the Khmer Rouge is identical, to a man, to that
which produced the killing fields. . . . If political maneuvers prove unfruit-
ful, they will act upon the Maoist dictum that all political power grows
out of the barrel of a gun. Having kept their military stockpiles and fight-
ing units intact, the Khmer Rouge will get down to the business of the real
‘election’—and this one will be conducted with weapons instead of ballots
and terror instead of speeches.”®

Khmer Rouge violence did not cease with the May 1993 elections. A series
of sporadlc attacks and government counterattacks took place throughout
the rest of the year. In early December 1993, a Thai army unit was caught trans-
porting largely Chinese-made weapons to the Khmer Rouge. The same day,
Thai police raided a heavily guarded compound in Thailand’s Chantaburi
province and uncovered a vast arsenal in a dozen warehouses. A Cambodian
arrested that day identified himself as a Khmer Rouge guerrilla and claimed
that the weapons belonged to the Khmer Rouge. Senior Thai officials quick-
ly attempted to hush up the episode and cover up the continuation of the
close relationship between the Thai military and the Khmer Rouge.’

While some observers argue that continued Khmer Rouge violence is
a strategy designed “to make it clear to the other factions that they will
pay a terrible price in bloodshed if the Khmer Rouge are not given seme
sort of role in the Government,” the group’s longer-term objectives are
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unclear.'® Although weakened by defections, the Khmer Rouge still con-
trols parts of Cambodia with vast stocks of weapons and an army of an
estimated 8,000 to 10,000 troops, and it has tens of millions of dollars
stashed away in Thai banks."'

With the final verdict not in, therefore, the UN mission in Cambodia
must be evaluated using criteria other than merely the conduct of the
elections and the organization’s success in meeting the timetable for con-
clusion of its mission.

THE EXPANSIONOF UN PEACEKEEPING EFFORTS

In six years (1988-1993), the United Nations created eighteen new
peacekeeping operations, compared with a total of thirteen in its first
forty-three years. Five peacekeeping operations were established during
1988 and 1989, with an estimated cost of $629.8 million, 31 percent of
which was pmdbymLLMnggs In 1991 and 1992, the UN Security
Council created another nine operatlons 2 In October 1993, there were
seventeen active UN missions, compared to only five in 1987." Sixteen
were still active in January 1994.

In 1993, the United Nations spent $3.29 billion for seventeen mis-
sions and 80,000 peacekeepers on four continents.'* This was more than
twice the 1992 expenditure of $1.4 billion and nearly a sevenfold increase
in the number of peacekeepers from just 11,500 at the beginning of 1992.'°

The most ambitious of these operations was that in Cambodia.
Called the United Nations Transitional Authority in Cambodia (UNTAC),
it was established after the signing of a comprehensive peace plan in
Paris by the various Cambodian factions and eighteen countries on
October 23, 1991. UNTAC marked a major departure in UN peacekeeping. |
It was unique among UN peacekeeping operations in terms of its size,
wa mandate, complex administration, and unprecedented

authority over a ‘country. Despite its shortcomings, it sowed the seeds of

democracy and human rights in Cambodia. Although authorized as a
peacekeeping mission, it entailed far more.

PEACEKEEPING AND PEACE ENFORCEMENT MISSIONS
Traditional peacekeeping missions, like those in Cyprus, the Golan

Heights, and Lebanon, i al UN military personnel between
parties or governments that have agreed to stop fighting. In these opera-
ti orces observe, monitor, supervise, or verify cease-fire and relat-

\ed agreements. Their purpose is to prevent further outbreaks of conflict
|and promote permanent settlement of disputes. They operate with the
|consent of the parties involved, tend to be lightly armed, and function
{under rules of engagement that permit them to fire back only in self-defense.
One of the best definitions of how UN peacekeepers use force is William
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Durch’s description that “what constitutes appropriate self-defense will
vary by mission, but because they are almost by definition outgunned by

the disputants they are sent out to monitor, any recourse to force must be
calibrated to localize and defuse, rather than escalate, violence.”™®

Trgd]_tlona]_peacekeepingannghonzed under Chapter VI of

s@mde to ensure that agreements are 1mRemented They are premlsed on
cooperation: their methods are inherently peaceful, and they help bridge
the gap between the will to make peace and the achievement of it."”

At the opposite end of the spectrum are peace enforcement missions,
like those in Somalia and the former Yugoslav republics. Peace enforce-
ment missions are undertaken without the consent of the parties involved,
when other strategies to deal with an armed conflict have failed and the
1Mcludes that armed intervention is warranted
in response to an act of aggression or in order to maintain or restore 1nter-
national peace and security.

' Hlstorlcally, peace enforcement missions have been rare. D_u_mg_tm

undertaken by the Umted Nations: the Kgr_egn'\/ig_l.n.lﬁﬁ(land_ the Congo
mission in 1960. Since 1990, however, the United Nations has authorized
four such missions.'® In November 1990, the Security Council sanctioned
military action, subsequently led by the United States, against Iraq’s occu-
pation of Kuwait. In December 1992, it approved an operation to restore
order and permit delivery of food in Somalia—again, led by the United
States. The third recent case was the authorization of measures to ensure
safe delivery of humanitarian aid and freedom of movement of personnel
in Bosnia-Herzegovina in 1992 and 1993. In July 1994, i orized the
United States to lead a multinational invasion of f Haiti to drive out the mil-

1ta£g rulers and restore exiled president Jean-Bertrand Aristide to power.
In general, peace enforcement missions are authorized under Chapter
VII of the UN Charter, which in A Artlcle 42 permits UN forces to “take such

actio ir, sea, or land forces as may be necessary to maintain or restore

international peace and security. o Although neither Chapter VI nor

lan ingu Mbgen interpreted as permitting the use of force beyond self—
defense to achieve the mission’s objectives. Although neither the Korean
War nor the Congo operation were authorized under Chapter VII, their
mission definitions and extensive use of force qualify them as peace
enforcement. The Korean War was undertaken to repel cross-border
aggression, while the Congo operation was designed to prevent civil war.
Peace enforcement missions are dangerous, involve considerable risk
to UN personnel, are exceedingly costly, and can be of long duration. By'
contrast with most traditional peacekeeping missions, UN personnel in

«
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peace enforcement operations may match the level of force arrayed against
them, as in Korea, or outgun their opponents, as in Somalia. In cases where
they are outgunned, though, as in the former Yugoslav republics, the
enforcement side of the mission can easily run into trouble.

PEACE-BUILDING MISSIONS

Neither peacekeeping nor peace enforcement definitions fully
describe the tasks undertaken by the United Nations in the wide array of
missions embarked on since the end of the cold war. Mandates have
become more complex, and the size, frequency, and makeup of peace-
keeping missions have differed from the peacekeeping operations of the
cold war period. In large part, this has been due to the international com-
munity’s attempt to utilize peacekeeping for more than conflict manage-
ment. In Namibia, El Salvador, Mozambique, the Western Sahara, Angola,
and Cambodia, UN diplomatic efforts have been followed by peacekeep-
ing operations with mandates that include conflict resolution.

Australian foreign minister Gareth Evans terms this departure
“expanded peace keeping,” describing it as a more activist, multifunc-
tional move “to go far beyond traditional peace keeping by assisting the
parties in implementing the settlement that they have arrived at in Stage
II peace making, assisting them to bring about a genuine and durable

"20 e oy o

solution.”* In cases in which the mission involves containment or dis disar-

mament of belligerents, 51gg1ﬁcantly more military force is needed than in
traditional peacekeeping missions

These new, multifaceted missions can include a variety of tasks: mil-

1tgydggl_ce, human I‘lgtLtS, information, electlons rehablhtano_n, repa-

resolution of domestic chmlgts or civil wars rather than cross-border dis-
putes. Often, in situations where violence has been the result of ethnic
conflicts or internal political struggle, the ultimate goal of these missions
is the restoration of a stable democratic government, particularly if the
conflict has caused the collapse of state institutions.

In his June 1992 report, An Agenda for Peace, UN secretary-general

Boutros Boutros-Ghali used the term peace-buildingto describe these new

tasks. Under this definition, postconflict peace-building is undertaken to

prevent a recurrence of conflict by attempting to construct a new envi-

ronment to consolidate peace. Measures to enhance a sense of confidence

among the people may include “dis lisarming the previously warring parties
and the restoration of order, the custody and possible destruction of

weapons, repatriating refugees, , advisory and training support for security
personnel, monitoring elections, advancing efforts to protect human rights,
reforming or strengthening governmental institutions and promoting

formal and informal processes of political participation.”?!
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To rebuild societies that have been shattered by war or other major
crises, the United Nations couples meeting basic humanitarian needs with
activities to strengthen or reestablish institutions that engender confi-
dence in a legitimate government. Peace-building also entails the educa-
tion of a populace concerning its rights and responsibilities—a critical
element in achieving a just and durable peace.

PEACEKEEPING AND PEACE-BUILDING IN NAMIBIA

The first UN operation to combine traditional peacekeeping with
peace-building was the United Nations Transition Assistance Group
(UNTAG) in Namibia from April 1989 to March 1990. UNTAG was
designed to assist in the transition of Namibia to independence from
South Africa. It performed traditional peacekeeping functions, including
monitoring the cease-fire between the South African Defence Force
(SADF) and the forces of the South West African People’s Organization
(SWAPO). But it also took on duties associated with peace-building by
monitoring elections for a constituent assembly that were run by South
Africa’s administrator general and by monitoring the South African police
to ensure that they were not being used for political intimidation.”

While UNTAG’s peacekeeping functions were essential to the per-
formance of its mission, its most important—and successful—roles fell
into the category of peace-building. “UNTAG was to serve as a counter-
weight to South Africa’s presence, to behave impartially, and to monitor
and reinforce a climate of security. But most important, it was to build
confidence in and to legitimize the peace process, the elections, and the
result of the transition: the new state of Namibia.”*

EXPANDING ON PEACEKEEPING AND PEACE-BUILDING IN CAMBODIA

At the time it was established, the operation in Cambodia was the
most extensive and expensive UN peacekeeping effort ever.?* Although
subsequently exceeded in size and cost by the Somalia mission, which at
its height had more than 28,000 troops, and by the nearly 28,000-person
operation in the former Yugoslav republics, no mission has matched that
in Cambodia for the scope of responsibilities, the number of countries
represented in the staffing (more than one hundred, with thirty alone
involved in the military component), or the degree of control exercised
by the United Nations over the internal workings of a country.”

Unlike Namibia, where it oversaw the transition to independence
and supervised elections held by South African authorities, the United
Nations was mandated to assume the actual management of Cambodia
and take it through the transition from civil war through free elections to
the establishment of a democratlcall_y elected government. In 1 Cambodia,
the United Nations ran the elections, rather than merely monitoring them.




