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LEGITIMACY, PEACE OPERATIONS
AND GLOBAL-REGIONAL SECURITY

At the turn of the century the regional-global security partnership became a key
element of peace and security policy-making. This book investigates the impact of
the joint effort made by the African Union (AU) and the United Nations (UN) to
keep the peace and protect civilians in Darfur.

This book focuses on the collaboration that takes place in the field of conflict
management between the global centre and the African regional level. It moves beyond
the dominant framework on regional-global security partnerships, which mainly
considers one-sided legal and political factors. Instead, new perspectives on the rela-
tionships are presented through the lens of international legitimacy. The book argues
that the AU and the UN Security Council fight for legitimacy to ensure their posi-
tions of authority and to improve the chances of success of their activities. It demon-
strates in regard to the case of Darfur why and how legitimacy matters for states,
international organisations, and also for global actors and local populations.

Legitimacy, Peace Operations and Global-Regional Security will be of interest to students
and scholars of International Relations, African Security and Global Governance.

Linnéa Gelot is a Post-doctoral fellow at the Gothenburg Centre of Globalization
and Development (GCGD) and a researcher at the Nordic Africa Institute (NAI) in
Uppsala, Sweden.
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INTRODUCTION

Impacts of AU-UN collaboration

Background

I believe we can develop a new vision of global security. A vision that respects human
rights while confronting the threats of our age — including the threat of terrorism. A
vision that draws upon the resources and legitimacy of a network of effective and
mutually reinforcing multilateral mechanisms — regional and global — which are flex-
ible and responsive to our rapidly changing and integrating world.

Kofi Annan, UN Secretary-General 1997-2006, on 29 July 2003,

at the fifth high-level meeting of the UN and regional organisations.

The regional—global security partnership has become a key tenet of the global policy-
making on peace and security (Kennedy and Felicio 2006; UNGA-UNSC 2006:
para. 3). In the post-Cold War period the relationship between regional organisations
and the United Nations (UN) has been developed and strengthened. This tendency
has enabled hitherto unimaginable regional involvement and influence in the global
body’s pursuit of international peace and security. Traditionally, regional actors were
relied on by the UN Security Council (UNSC) to manage smaller, localised conflicts
or those where it is broadly understood that international involvement might be
detrimental.! During the Cold War, regional agencies were far less active in conflict
management than the framers of the UN Charter anticipated. In cases where strong
superpower interests were involved, it happened that the United States or Soviet Union
tried to first address conflicts at the regional level to avoid the risk of a rival blocking
action by using a veto on the UNSC. However, in recent times regional actors and other
arrangements have taken on peacekeeping and peace enforcement roles in intrastate
conflicts. On an ad hoc basis, they have been asked to respond to conflicts considered threats
to international peace and security, often involving mass atrocity crimes against the civilian
population committed by non-state parties but frequently also by the sovereign
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government. More formally, the 2005 UN Summit assigned a role to regional orga-
nisations as prospective partners in responsibility to protect situations (UNGA 2005b:
para. 139). To date, their involvement in such challenging scenarios has had a mixed
balance sheet. This book focuses on the collaboration that takes place in the field of
conflict management between the UN and African regional organisations.

The ‘rise in regionalism’ can be seen most clearly in reference to wars in Africa. In
recent years the UNSC has chosen to enlist especially the Economic Community
Organisation of West African States (ECOWAS) and the African Union (AU) to carry
out challenging peace operations on the continent. Also, the effects of regionalism in
conflict management have been especially problematic in Africa. During the 1980s
and 1990s, regionalisation in line with the principles of the UN Charter became seen by
some UNSC members as a legitimate response to the security problems of Africa due
to their reluctance to take risks or commit resources there (Boulden 2003b: 28-29).
However, the involvement of African organisations in peace and security has included
underfunded, reactive, illegal, and poorly supported examples such as the ECOWAS
deployments in Liberia, Sierra Leone, Cote d’Ivoire, and the AU’s deployment of the
African mission in Burundi (AMIB). The UNSC has in relation to these examples not
performed a serious monitoring function and not validated deployments until after
the fact. The global body has been accused of detachment in regard to its humanitarian
ideals, especially in regard to Africa.

The large-scale human suffering in many wars in Africa makes the situation all the
more tragic: these wars required the very best protection of a civilian population the
world is capable of. The Darfur crisis exemplifies this problem: the international
response falling appallingly short of a comprehensive response to the human suffering
in that region.

Darfur and civilian protection

Darfur, a region roughly the size of France in western Sudan,” forms a prime example
of the many implications of increasing regionalism of peace and security in general,
and of AU-UN collaboration in particular. Since war broke out there in 2003, it has
been subject to an unprecedented AU-led political and military response, with sub-
stantial involvement from the UNSC and the UN Secretariat. The region has seen a
varied and intense international reaction. On 30 July 2004, the UNSC determined in
Resolution 1556 that the situation was a ‘threat to international peace and security
and to stability in the region” (UNSC 2004d). Substantial evidence established that the
Government of Sudan (GoS), and the other warring parties, was complicit in mass atro-
city crimes against the civilian population. The government carried out indiscriminate
air bombardments on Darfuri villages. The Janjaweed militias, sometimes in the com-
pany of regular units of the Sudanese Armed Forces (SAF), used terror strategies such
as sexual violence against girls and women, persecution and discrimination, destruction
of property and pillage, forced displacements and disappearances (UN OHCHR
2004: 10-11). The rebel groups were also responsible for many civilian deaths (UNSC
2005h: para. 3). The UNSC expressed grave concern at the ongoing humanitarian
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crisis and widespread human rights violations that were placing the lives of hundreds
of thousands at risk and leading to a refugee and internal displacement crisis. It
recalled, in Resolution 1556, that the GoS bears the primary responsibility to ‘respect’
its civilian population, and that it should disarm the Janjaweed. However, rather than
assuming leadership on Darfur, state representatives and senior officials of the UN
agreed with their counterparts in the AU that the AU should be the lead political and
military actor. This view was almost universally supported by the UNSC, the European
Union (EU), the North Atlantic Treaty Organization (NATO), the Non-Alignment
Movement (NAM) and the Arab League (Williams 2006: 178; Deng 2004: 36-37).
The UNSC decision to regionalise the response to Darfur’s woes provides an ideal
case study to illustrate the dynamics of AU-UN collaboration in peace and security.
The UNSC’s July 2004 determination that Darfur was a threat to international peace
and security was a sign of recognition of the scale of civilian insecurity in Darfur. Yet,
its choice to work through the regional actor, the AU, was not evidently so. Before,
regional actors have not traditionally managed conflicts that the UNSC has categorised
as a threat to international peace and security, and that involved mass atrocity crimes
committed by parties including the sovereign government against the civilian popu-
lation. The AU was not manifestly capable of assuming such a comprehensive role,
partly for lack of substantial political and material support. And such support had not
been promised by many of those states that nevertheless wanted to see the AU as lead
actor. Once state representatives, in Africa and outside it, had endorsed the regionalist
‘African solutions for African problems’ agenda for Darfur, the reluctance on the part
of the UN membership became clear to follow through on some of the proposals by
the UN Secretary-General to strengthen and make credible the African Mission in
Sudan (AMIS), to take over the mission and to take on a larger role in facilitating
comprehensive peace talks (UNSC 2004d,h). Furthermore, the overall relations between
the AU and the UN had up until this point been quite strained, in political as well as
humanitarian and development areas (O’Brien 2000: 79). The two organisations did
not have a history of working closely towards shared political or humanitarian aims,
and the AU'’s international standing seemed likely to stymie donor contributions. Indeed,
the AU’s lead role was encouraged in spite of its known institutional shortcomings
and its previous difficulties in the area of deploying peace operations. The AU’s lead
role was encouraged in a situation where an African government was guilty of mass
atrocity crimes against its civilian population, in spite of the Union’s reputation of not
encouraging investigation or intervention into its members’ domestic affairs.
Conflicts in Africa, such as the Darfur war, are especially important to consider
against the backdrop of the evolving regional-global relations. The civilian protection
needs of this internal conflict — just as in the DRC, Southern Sudan, Somalia, but
also previously in Rwanda, Burundi, Sierra Leone and Liberia (and the list could be
made longer) — raise hard questions for the relevance and efficiency of current global
conflict management structures.” This book investigates the impacts of the AU-UN
relationship for the protection of civilians in Darfur. More broadly, the book also
contributes to the debate on what consequences AU-UN collaboration has for the
protection of civilians in Africa and for norms and powers in regional—global relations.
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Darfur — A protection crisis

It was the acute insecurity of the Darfuri civilian population that captured global
audiences and led them to call the war a ‘protection crisis’. The conflict became
termed this for two key reasons: the government was a protagonist in the war and the
mass killings had disastrous effects mainly on civilian villages and livelihoods (Pantuliano
and O’Callaghan 2006). As a result, the protection requirements in Darfur were great.
Reliable mortality figures are almost impossible to attain. In October 2004 the World
Health Organization (WHO) stated that there had been 70,000 deaths in Darfur
between May and October (UN WHO 2004). This figure was thought to be con-
servative because it did not include violence-related deaths other than those that took
place in the internally displaced person (IDP) camps accessible to UN agencies or
their partners. Hence, it excluded those who died in villages during attacks or
otherwise. In March 2005, the UN Emergency Relief Coordinator Jan Egeland stir-
red up a lot of attention when he raised the mortality figure to 180,000 (BBC News
2005. See also US State Department 2005; UK House of Commons 2005: 11). Despite
research findings from 2003-5 being very tentative, UN agencies and Darfur advo-
cates were eager to raise the mortality figures to strengthen the case towards donors
and the UNSC that Darfur had to be prioritised.” The Sudanese authorities vigor-
ously disputed Egeland’s estimate (ABC News 2005).> In 2011, the UN's estimate of
mortality is 300,000.

By 2003, the main rebel groups, Sudan Liberation Movement/Army (SLM/A) and
the Justice and Equality Movement (JEM), were perceived as a military threat to the
GoS after launching a series of large-scale attacks starting in 2002. President Omar
Hassan el-Bashir stated that the government policy was to defeat this rebellion by
using the Janjaweed alongside the Sudanese army.® The effects of the government’s
strategy on villages in Darfur were devastating. In 2003, 594 villages were bombed.
Most villages were destroyed and damaged in the summer of 2004, 862 of them in
total (US Government 2010; Figure 0.1). Several sources have said that the heaviest
phase in the killings of civilians was over by the end of the summer 2004 (Williams
2006: 178=79; de Waal and Flint 2005: 115-17). The UN Secretary-General repor-
ted that by February 2005, approximately 75 per cent of all villages in Darfur had
been damaged or destroyed (UNSC 2005g: 11). In 2003-9 period, a total of over
2,500 villages were bombed. But even as violence-related deaths decreased, the continued
attacks and insecurity led to displacement and an increase in preventable diseases and
acute malnutrition. This situation led to more deaths.

As of 1 July 2004, there were over 1 million IDPs in Darfur.” By October 2004,
there were 1.6 million IDPs and it was estimated that over 2 million people of Dar-
fur’s 6 million people were ‘conflict affected” and requiring assistance in the region.
Some 200,000 people had fled the region and had become refugees in Chad. The
bulk of these refugees had not returned home at the time of writing. In April 2006,
the total of newly and redisplaced persons was up to 250,000 since the beginning of
the year. By October 2006, almost 4 million people were conflict affected. By August
2007, there were approximately 2.2 million IDPs. By September 2007, 4.14 million
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FIGURE 0.1 Darfur, Sudan: confirmed damaged and destroyed villages February 2003—December
2009.

were conflict affected. By October 2007 some 270,000 people were newly displaced. By
April 2008, the total number of displaced persons reached 2.44 million. By Novem-
ber 2008, some 2.7 million people were displaced. By January 2009, 4,7 million were
conflict affected. By April 2009, the number of displaced went down to 2.6 million
(Figure 0.2). In July 2011, there were a total of 1,8 million IDP’s in Darfur. Mean-
while, the humanitarian operation has been conducted in an unsustainable environment
of insecurity and limited access. From December 2005, UN OCHA reported more
incidents of infighting amongst GoS troops, Arab tribes and SLA rebels resulting in
new peaks of humanitarian need. Combatants from all parties violated international
humanitarian principles. From February 2006, this situation was deteriorating with
the purposeful blurring of the line between aid workers through the theft and use of
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FIGURE 0.2 Estimated number of internally displaced persons and total affected population.



