COMMENTARY
Peacekeeping in the Name of Humanity

William Lowis, Ph.D.*

hen ils charter was wrillen in 14945, the United
MNatians was expected 10 becomne a major [oron
s for internsbional order and stability 111 More
recently, the world body has appeated to be little
more than a debating secdety, whose myTiad negotia-
tions and resolutions have little practical cffect. Now
the United Nations is again assuming Lhe role for
which it was originally intended. The end of the cold
war, the implosion of the Soviet Union, and the erap-
tion of ethnic and religious violence in Butope, the
Middle Bast, and Africa have created the need, and
growing consensus and cooperation among the five
permanernt members of the Security Council have
increased the feasibility of that body's taking on a
broad spectrum of responsibilities. These include
supervising elections, monitoring human rights, good
offices and mediation, and humanilarian aid; in shorl,
not only peacekeeping but peacemaking and peace
enforcement
Cven those who are encouraged by this widening of
roles and interventions recagnize that it has risks and
costs. Secrelary-General Boulros Boutros-Chali, in his
mid-1992 1eport to the Sectrity Council, “Agenda for
Peace” [2], noled that in the lasl four years the United
Nations had established 13 pracckeeping opera-
Hons—as many as in all its previous history—roequir-
ing the dispatch of 50,000 men to various trouble-
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spots at a cost in excess of $3 billion. The explosion of
claims on TN resources has led the Secretary-
General to develop a busden-sharing slralegy. In the
case of Somalia, for example, Boutros-Chali wel-
comed the intervention of American troops while rec-
ognizing that they would eventually have to be
replaced by a muliilateral LN force, In Bosnia, the
Secretary-General has suggested that various of
Furepe's regional organizations—the North Allantic
Treaty Organization (NATO), the Western Furopean
Union, the Eurepean Economic Community (ERC),
and the Conference on Security and Coeoperation in
Burope (C5CE}—seek a mediating role. Should foree-
ful intervention be reguired, he expects NATO to
assurme primary responsibility.

THE NEED FOR SELECTIVITY

Policy makers around the world have come to rec-
ognize that the ond of the cold war has removed a
central organizing principle from the international
political system. Bipolarity has given way to multipo-
larity; today, inlrastate condlicls threaten international
order and stabiliby as the interslale wars have done in
the past. “Lthnic cleansing,” separalist movements,
and religious sirife afflict most regions, generating
waves of refugees

The Secretarv-General contends that these chal-
lenges Tepresent historic opportunities to strengthen
the world body. Tn his words:

The new eta has brought new credibility to the

United Mations Along with it have come 1ising

expectations that the United Mations will take on

larger respoensibilitics and a greater role in over-



coming pervasive and interrelaled obstacles to
peace and development Together the international
community and the LM, Secretariat need Lo seize
this extraordinary opportunity to expand, adapl,
and reinvigorate the work of the United MNations so
that the lofty goals as originally envistoned by the
charter can begin to be realized [3]

Boutros-Ghali does acknowledge that the world
arganization faces severe difficulties: finandial con-
straints; & shortage of personnel experienced in peace-
keeping and humanitarian-assistance field operations;
and disagreemeni among member states, both as to
{he types of contributions each should make, and as
{o how, and to what exlenl, the United Nations man-
dalc for international operalions should be expanded.
In the words of one internalional civil servani, “We
are ab the Umit of the Securily Council's capacity o
oversee and orisis manage, ihe Secretary-General's
ability {0 lead, the Secretariat’s capacity to manage,
and the ficld missions’ capacity o cope™ [4].

Meanwhile, crises multiply, In Europe, the former
Yugoslavia is engaged in savage warfare, while
Moddova and the Caucasus are beset by national and
athnic rivalries. In Africa, such countries as Sudamn,
Ethiopia, Ewanda, and Liberia threaten to fall out of
the communily of nations In Latin Aumerica, we are
witnessing crises in Haiti, Perw, and Nicaragua. And,
Central and Soulh Asia have their own ¢thnic and
religious struggles. In virtually every region, hank-
rupt nations are in desperate need of economic and
humanitarian assistance lest they descend into politi-
cal chaos or even national disintegration.

Amid abundant disasicr, the United Nations has
limiled resourees and must use caution in choosing
where 1o engage them Since the conclusion of World
War IT, Lhere have been approximately 200 limited
wars, generating casualties of more than 20 million
people 15, (An estimated 85% of them have been
intra- tather than interstate, and 95% of those have
taken place outside of Europe [5]) The United
Mations has sought to play a mediating/ peacekeep-
ing role in omly a handful of these conflicts, having
found that it was only in cases of interstate conflicts
where st T poweT interests were not L—'ngaged that its
interventioms woere likely to succeed Intervention in
intrastale conflicks or civil wars has been considered
risky, or even counterproductive. Moreover, the
norms and prohibitions of international law have
sorved b inhibit such interventions ‘T'oday, howewer,
these inhibitions are ylelding in the face of massive
civilian casualtics and gross abuses of human tighis.
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But how Far United Nations interventions can go and
how successful they can be expected to be are still
subjecls for discussion in the United Nations and its
member stabes

HUMANITARIAN IMPERATIVES

Late in 1992, a sharp debale erupted in this country
and in the halls outside the General Assembly and the
offices of the Lnited NNations Secretary-General
Television and other media were presenting shocking
reparts of war and starvation in Somalia, and of the
inabilily of Pakistani peacekeeping forces to restore
order While thousands died in {be violence and
chaos |6, the world body appeared bmmobilized
Finally, on Deeember 8 and ¥, Fresidenl Bush
announced that American trovps would be inlro-
duced to provide salc passage for emergency food
and medical supplics and to establish a modicum of
order and stability in the central and southern parts
of these Former Italian and Brifish cofomies, “united”
in the early 19605 The UN. leadership gave its
approval to the American intervention.

The international legal community has long disputed
the right of nations or international organizations to
introduce military force to relieve human suffering,
without the express penmission of local governments.
Strict consteuctionists have argued that such interven-
tion could only be sanctioned to rescue individuals
under conditions where a focal government could not
or would not provide protection [Fl—the 1976 rescue
by sraeli forces al Enlebbe, Uganda, is often cited as an
example of such a situation. Others have sought mose
inclusive criteria tor mullilaleral military intervention
17l but their efforts foundered on the argument that
Article 2, Section 7 of the Uniled Nalions Charter pro-
{ecls member states from foreign involvement in their
demestic alfairs. The Article stipulates the {following:

Muothing contained in lhe present Charter shall

authorize the United Mations o inlervene in mat-

tors which are essentially within the domestic juris-
diction of any stale or shall require the members to

sumbit such matters to settlement under the pre-
sent Charter...[S[

The view prevailed until 1991 that “international law
granted no general right unilaterally to charge into
another countey o save its people from their own
leaders” [7].

The Gulf war of 1991 weakened this conviction.
After its fuzces were expelled from Kowait, Baghdad
turmed its frustration and {fury on rebellious Kurdish
and Shiite populations in netihern and soulhern Trac
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Wore than 2 million Kurds were {forced tu flee, hut
found themselves unwelcome in neighboring Turkey
and lvan, which were bese| by domestic difficulties The
Security Council responded, after extended debate, by
adopting Resolulion 688, which condemned Baghdad's
reprossion of ils civilian population and characterized
its actons as a threat to international peace and securi-
ty in the region. The Council insisted that “Traq allow
immediate access by international humanitarian orga-
nizations to all those in need of assistance in all parts of
Irag and make available all necessary facilities for their
operations” [7]. The Secretary-General was divected to
use the resources at his disposal to address “urgently
the critical needs of the refugees and displaced Iragi
population” [71. The governmenl of Iraq, condemned
for its 1990 tnwvasion af Kuwait by previcus Security
Council resolutivns, was urged {0 cooperate, as the
Council appealed to member states and humanilarian
organizations to provide emergency assistance As
anticipated, Baghdad condermned the resolution as bla-
tanl intervention in ity domestic affaies and as a direcl
violalion of the principle of sovereignly Baghdad's
anger was fueled by the fact 1hat it was already fating
an erosion of sovercignty reflecled in LN, demands
that Baghdad destrov ik unconventicnal weapons, pay
reparations for its invasion of Kuwait, and face
eromonic sanchions unlil there was compliance with all
LN, resolutions.

The intense debate that preceded passage of
Resolution 683 shows that it was nat the great leap
toward international inferventionism that some
observers have claimed. There was litHe inclination to
authorize, or otherwise validate, eftorls by any mem-
ber slale vmilaterally to inject its military forces inlo
the refugee zones, or by the UN. to send in multilat-
eral forces om a coercive basis. All the resolution did
was fothid Baghdad (o deny enlry to humanitarian
agencies allempting to aid Kurdish tefugees in north-
ern Trag. Dven o, the U5, Britain, and France con-
tended the resolution implicitly authorized deploy-
menl of their forces into notthern Irag to prolect
humanitarian telicf efforts and to ereate a safe haven
cone for Kurds to protect them from military incur-
sions by Badhdad. Three members of the Security
Council voted against Resolution 688 and two
abstained on the grounds that, tnker 2ln, human rights
violations within a country should be of no concezn to
the Security Council. The government of Tndia even
declared that a massive flow of refugees across inter-
national frontiers does not constitute a threat to inter-
natiomal peace and security, in spite of having, two
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decades carlier, used the opposite argument to justily
its use of military [oroe against what was then Tast
Pakistan |71

Whatever the inteniions ot its aulbaors, Hesolution
688 produced an ambiguous situation Secretarv-
General Boutros-Ghali made clear his support for
humanitarian intervention by apprinting the distin-
guished Swedish diplomal Jan Eliasson to the posi-
tion of Under Secretary-General for Humanitarian
Affairs—wilth the informal sobriguet “Mi. Human
Rights"—but the debate about intervention continues.
Many members fear that the Security Council is
encroaching on the domain of the General Assembly,
and there, state sovereigaty is sacrosanct. Recontly,
the Secarity Council conducted a heated debate on
whether it or the General Assembly possessed the
aulhority to dispateh nonunilormed policemen to
Haili to menitor the work of Hailian military person-
nel duving the 1991 cdlectons, Afier considerable dis-
agreement and deley, a compromise was reached and
the operation was sponsored jointly.

As noled I a recent commentary 1%, the most vige
orvis advocate of humanitarian inlervention has been
Bernard Kouchner, until rocently France’s Minister of
Humanitarian Action, who has urged unfettered
acress to the victims of natural and man-made disas-
ters A founder of Medecing sans Frontiers, he has
called for a “law of democrabic intervenlion,” which
would establish international norms to sanction the
protection of people “before it became too late to save
them ™ His recommendation has been ill received by
most member states, including the United States, for
reasons that necd to be carefully assessed: for the
ingtinel for humanitarian inlervention, while fortify-
ing moral impulscs, frequenltly shrinks from the devit
of pragmatic application

BOSNIA-SOMALLA: LESSONS LEARNEDR?

At present, the several agencies within the Uniled
Mations that are responsible for peacekeeping and
humanitarian aid arc straining (o meet the demands
placed on them. Traditional precepis for organizing
and introducing U W -authorized lorces inte haz-
ardous field operaiions are being reconsidered.
Hitherto, basic guidelines have required 1) consent by
parties involved in armed conflict to a cease-fire and
to the introduction of UN-sponsored forces to moni-
tor its mplementation, 23 a clear and attainable man-
date for the TTN. forces from the Security Council, 3}
minfmum use of force under strictly enforced rules of
engagement, and 4} collective and sustained financing
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by the membership. Another condition in traditional
peacekeeping has been that international forces must
be removed on formal request by either one or all of
the parties to the dispute [10] Traditional peacekeep-
ing operations, today in Cyprus, the Golan Heights,
and in Central Ametica, have proved snceessful in
ending armed conduct, thus per mitting adversaries
opporlunites to settle disputes peacefully.

Bv contrast the forcible introduction of military
forces, cither to ensure a cease-fire or for lnrmanitari-
an purposes, brings with it basic changes in assump-
tions and procedures, Rather than being lightly
armed and essenlially passive, inlervention forces
must be more heavily armed, judgmental in
approach, and thus prepared to sulfer casualties if
they vigorously pursue mandated objectives The
killing of 23 Pakistani peacerakers in Muogadishu on
June 5, 1993, testifies 1o the dangers arising from such
operations. Member slates that have hitherto been
willing to make their forces available for traditional
peacekeeping missions have reservations about using
them in forcible interventions, as well as about the
accompanying financial burdens.

Four questions need to be addressed if future iner
ventions are to be effective:

s How, and to what extent, can the various United
Nations agencics responsible for military and
humanitarian aid be effectively coordinated?

¢ How, and to what extend, can nonpermanent men-
bers of the Security Council and other member
states participate in creating guidelines tor hwmani-
larian infervention?

+ Should primary responsibility for overseeing miti-
fary forces and humanitarian agencies in the {icld
he delegated to the Secretary-General?

e Docs the current Secretary-General have the will
and determination to introduce needed structural
and management reforms within the encrusted
Headquarters bureaucracy?

The record of recent U N interventions is replete
with instances of ineptitude in the field, disagreement
between civilian and military authorities, and failures
of leadership In Somalia, United Nations relief per-
sonnel were withdrawn shortly after the eruption of
interclan wartare, on the grounds that their insurance
presaiums had risen to unacceptable levels The pri-
vate relief agencics that were left in the field foamd
insurance coverage in the form of hired Somali pro-
iection-agents. When a small U N.-sponsored
Pakistani military contingenl was finally dispatched,
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it was surtounded and immobilized at the
Mogadishu airport until American forees intervened.
Somalia remains a test of whether the United Nalions
has the will and the staying power to stabilize a des-
perate and chaotic situation

Bosnia is another test. Here we confront a tangle of
imperatives: the right to seli determination, the noed
to protect minorities, the rules of war, the prohibition
agamst genacide, and the necessity for humanitarian
aid for noncombatants, The debate over appropriate
sirategies and approaches to ending the slaughter has
taken innwmerable tums, and will likely be studied
by histotians for years to come. A U N decision 1o
intervene eatly in the conflict might have produced a
truce, but from where would the intervenlion force
have been recruited? In the absence of a United
Nations Tapid deployment force, Boutros-Ghali coald
only negotiate for a cease-fire and the admission of
humanitarian aid supplies and personnel. Faced with
the intransigence of Serbian forces, the UN. refugee
relief agency found itself compelled to facilitate “glh-
nic cleansing” by assisting in the transfer of civilians
from cities and villages vnder Serbian siege. Since the
UN. force in Bosnia was limited fo assisting in the dis-
tribution of emergency aid through peaceful means, it
could not force entry into besteged Muslim towns or
otherwise protect defenseless civilian populations.

LESSONS LEARNED

The need for humanitarian assistance will conlinue
to atise i many forms and goises during the remain-
der of this decade. MNatural disasters, as bave occurred
in Bangladesh, the Philippines, and elsewhere, will
warrant U5, bilateral and mullilateral emergency
responses. American and other military and civilian
agencies are well-organized and experienced in deal-
ing with the initial rescuc and recovery stages of such
situalions. An international supporl system is also in
place to provide needs assessment and epidemiology;
the system undoubtedly requires reinforcement, but
the network of agencies and institutions prepared Lo
act in concert is impressive.

The 17N, has the potential to accomplish things that
no ather international organization can do. It can deal
with modern plagues, assist refugees, and cope with
nabural disasters, But its financial sitnation is parlous.
The L. budget for 1992 was $4.1 billion- -of which
4%, was to be allocaled to peacckeeping and 24% tor
refugees and humanitarian relicf. By year's end,
peacekeeping alone was claiming $3 billien of the
budget, and this year {(he figure for peacekeeping will
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approach 54 billion The U5 is almest eIl million in
arrears in its pledge o meet TN noeds.

More disheariening and threatening is the disinchi-
nation of many peoples and communities to co-exist
in the traditionally delineated enclosure called the
nation-state. Their savage wars have presonted inter-
national institutions with basic challenges 1elating to
the protection of minority rights and of the freedom
of people to assert theit own national identity
Although we might prefer that these issues be debat-
ed and resolved through constructive dialogue, histo-
1v teaches us that the process will more often he vio-
lence-laden and, ultimaiely, resolved in favor of the
groups with the biggest guns.

Where governments have neither the political acu-
men nor the resources to deal effecively with ethnic
and sectarian issves, other Bosnias and Somalias will
muost certainly evolve 1he capacity of the Uniled
Wations, regional ergantzations such as NATO or the
FEC, ur of the United States to deal with all siech con-
Mlicts will prove marginal at besl. Fven a rapid
deployment force, wore one at the Secretary-Lzeneral's
dispasal, could not respond to every crisis at once

A useful step would he the establishment of an
international eariy wm'n.ing,.-’ misi&preven[ion center
at U.N. Headquarters, one capable of alerting the
Secretarv-General and the Security Council to loom-
ing political and economic problems that might come
to require U7 N. involvement Early intervention with
economic and humanitarian aid could provide the
foundation for dialogue between governments and
local adversarics. On occasion, such assistance courld
be the basis for a broader economic and social “rescue
plan,” fashioned and implemented with the help of
the international community [£ would be essential
that UN. member slales agree to provide adequate
forces Lo protect, whete necessary, whalever humani-
tariah assistance proups might be dispatched. An
undertaking of this kind would require a rewriting of
many traditional “rules of the game,” bul ils benefits
would justify the offort.

The Clinton administration is lrying to assess this
country's future role in internaliomal peacekeeping
and humanitarian assistance. While it has proposed a
separale line item for peacekeeping in the budgel of
5300 million for

the Department of Plefense
starters—it has vet to develop a strategy {or overcom-
ing the reservations of many in the third waorld about
such interventions. It is widely feared that the major
powers will use “humanitarian concerns” as a mask
for neo-imperialistic interventionism. If these suspi-
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cioms are to be laid o resl, the international communi-
iy will have to hammer out commonly agreed norms
and agreements on the conditions for intervention,

The Clinton adminislration has yet to present a
coherent picture delineating ils view of the future
American 1ole in international peacckeeping amnd
humanitarian assistance There has been taik about
“aggressive multilateralism” and shared responsibili-
ties with other “wealthy countries.” But there has been
little clarity out of Washington on the subject, beyond a
few thetorical fourishes, At present, the Clinton
administration gives the impression of a desire to
downsize its “leadership role” in peacekeeping. This
may be a lransitory impression, one that will be cortect-
ed as the President takes command of foreign policy.

If peacckeoping efforts are to work, reform is needed
in both the United States and the Uniled Nations,
where an infegrated system to coordinate peacckeeping
and humaniiarian assistance operations necds ta be
ostablished. And, as the costy of interventions continue
o monnt, the Secrotary-Creneral must be urged 1o ond
mismanagement in 1he United MNations procarement
system, so that necded supplies can be promptly
sectred and effectively distributed. Unless these reme-
dial steps are taken, the intermational peacekeeping/
humanitarian-assistance debate will be largely
sound and fury, most oflen ending in frustration and
recrimination. i
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