CHAPTER 9

FroM PEACE-KEEPING TO PEACE-
BUILDING: THE UNITED NATIONS AND
THE CHALLENGE OF INTRASTATE WAR

Allen G. Sens

OMS a self-sustaining and lasting peace be constructed in societies torn
asunder by war or gross violations of human rights? This question has been
one of the most pressing issues facing the United Nations (UN) since the
end of the Cold War. During that time, the UN became engaged in cfforts
to terminate intrastate conflicts in Cambodia, Somalia, Angola, Haiti, and
the former Yugoslavia, among many others. However, while traditional UN
peace-keeping missions were designed to keep the peace between states,
the management of intrastate conflict required keeping the peace within
states. As a result, the UN began to develop a new generation of peace sup-
port activities and tasks designed to respond to the challenges of intrastate
conflict: consolidating civil order and establishing the political and socio-
economic conditions for sustainable peace. In effect, the UN became engaged
in building peace in war-torn societies. And so, by the year 2000 UN peace
operations formally involved three principal activities: conflict prevention and
peacemaking; peace-keeping; and peace-building.! The UN, an institution
devised to remove the scourge of war between states, had evolved into a
primary instrument of building peace within states.

This chapter traces the origins of peace-building as it emerged from the
transformation of peace-keeping and argues that a peace-building norm has
emerged within the UN system. However, there are limits to the reach of
this norm, as evidenced by serious conceptual criticism and challenges to the
very legitimacy of peace-building itself. The chapter will then evaluate the
record of peace-building efforts and conclude that only very modest results
have been achieved thus far. In fact, the obstacles facing peace-building are
so formidable that the ability of the UN to successfully implement such
efforts must be questioned. Looking to the future, the UN should focus its
efforts on strengthening the emerging peace-building norm and improving
its capacity to act as a coordinating mechanism and an instrument of legiti-
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UN PEACE-KEEPING IN THE COLD WAR ERA:
KEEPING PEACE BETWEEN STATES

The first UN peace-keeping missions were the United Nations Truce
Supervision Organization (UNTSO), established in 1948 as an observer
mission to oversce an Arab-Israeli cease-fire, and the 1949 United Nations
Military Observer Group in India and Pakistan (UNMOGID). More sub-
stantial was the United Nations Emergency Force (UNEF), conceived as a
responsc to the Suez Crisis by Canadian Secretary of State for External
Affairs Lester B. Pearson, authorized by the General Assembly, and deployed
in the Sinai in 1956. UN peace-keeping was an improvisation, born out of

the need to respond to war between states. Peace-keeping was neither men-

tioned nor envisioned in the UN Charter and had no clear legal standing as
it occupied a middle ground between the provisions for the peaceful settle-
ment of disputes in Chapter VI of the Charter and the enforcement mecha-
nisms in Chapter VII. As the former Secretary-General Dag Hammarskjold
described it, peace-keeping was nestled in a nonexistent “Chapter Six-and-a-
half” in the Charter. Nevertheless, peace-keeping became a key role for the
UN in the maintenance of international peace and security, mounting 18
peace-keeping missions during the Cold War.

UN peace-keeping acquired a number of political and operational conven-
tions that came to define what would later be called “traditional” peace-keeping,
Peace-keeping missions were created under the authority of the UN Security
Council (UNSC) or the UN General Assembly (UNGA) and were under the
operational control of the Secretary-General and UN headquarters. Composed
primarily of military forces of small and medium-sized UN members, missions
were deployed between states in support of a cease-fire or a peace settlement.
Accordingly, peace-keeping operations were to be impartial and deployed with
the consent of the host state or states. Non-hostile and lightly armed only for
sclf-defense, peace-keepers were not a coercive force. Instead, they were iden-
titied by white-painted vehicles and the now-famous “blue helmets” and “blue
berets” and acted as observers and mediators at the local level to deter violence
and create confidence and dialogue. While there were exceptions to these con-
ventions (notably in the Congo, where a UN force became embroiled in a civil
war), by the latter half of the Cold War there was an implicit understanding of
what UN peace-keeping entailed as exemplified in missions in Cyprus, the
Golan Heights, Lebanon, and the Sinai. Fundamentally, peace-keeping was
about maintaining a peace between states, and the political and operational
parameters of peace-keeping were firmly consistent with the Westphalian prin-
ciples of state sovereignty and territorial integrity.

UN PEACE-KEEPING IN THE POST-CoLD WAR ERA:
RESPONDING TO C1viL WARS
The end of the Cold War created a sense of optimism and opportunity for
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“

collapsed” states around the world in the late 1980s and carly 1990s
became the central conflict management challenge confronting the UN sys-
tem. Faced with intrastate conflicts in places such as Somalia, the former
Yugoslavia, Cambodia, Angola, Mozambique, Rwanda, and Haiti, states
looked to the instrument of UN peace-keeping as a mechanism for stopping
or controlling civil war, human rights abuses, and the collapse of civil order.
International involvement in such conflicts was driven in part by strategic
interests, for in some cases there were fears that violence or instability could
spread to neighboring countries and precipitate wider regional wars.
However, international involvement was also driven by a reaction to human
rights violations and the suffering of noncombatants as heart-rending scencs
of both were displayed in the world’s media, pressure was placed on govern-
ments to intervene. Large-scale humanitarian crises and human rights viola-
tions thus constituted a normative rationale for robust intervention efforts
and precipitated a larger dialogue on human security and the limits of state
sovereignty in a “post-Westphalian™ order.

In response to the increase in intrastate conflicts, there was a surge in UN
peace-keeping and UN-sanctioned intervention in civil wars and “complex
humanitarian emergencies.” Peace-keeping operations became more numer-
ous and complex, involving a wide set of political, military, and humanitarian
tasks. While traditional peace-keeping missions would still be established (tor
example, between Iraq and Kuwait and between Ethiopia and Eritrea), these
“second generation” peace-keeping efforts were fundamentally different in
both nature and scope. Freed from the political divisions of the Cold War, the
Security Council repeatedly demonstrated its willingness to invoke Chapter VII
of the UN Charter, which enabled the UN (or sanctioned coalitions or
regional organizations) to intervene in intrastate conflicts and failed states
under the rubric of responding to threats to international peace and security.
As a result, UN peace-keeping missions were deployed within (rather than
between) states into environments where host state consent was partial or
absent and where there was either no peace to keep or where cease-fires were
sporadic and of short duration. Once deployed, UN missions became increas-
ingly engaged in a broad spectrum of objectives and tasks, including the
maintenance of order, the protection of civilian refugees and safe areas, the
disarming of soldiers, the monitoring of Weapons cantonment sites, mine
dearance and education, police training, and clections monitoring.

However, the high expectations for the UN as a maintainer of the peace
were largely disappointed. In Somalia, local leaders defied a U.S.-led force,
and UN efforts to establish a political scttlement failed. In the former
Yugoslavia, UN forces could not stop an ethnic conflict, and in Rwanda the
UN failed to respond to a genocide that killed 800,000 people. In these and
many other places, UN missions were overwhelmed by the enormity of their
tasks in the midst of intrastate conflicts. These experiences discredited
the UN in the eyes of many. John Ruggie, for example, accused the UN of
outright strategic failure in its efforts to manage regional conflicts after the
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capabilities to manage these operations effectively, the fault rests more with
member states than-with the organization itself. UN missions were not
sufficiently equipped or mandated at the outset to operate in intrastate war
conditions. The norms, doctrines, and rules of engagement developed for
traditional pecace-keeping missions were wholly inadequate for second-
generation environments, and member states responded slowly and unevenly
to this reality. Although the UN would establish 35 new missions in the
1990s (double the number created during the Cold War), the UN fell out of
favor as an instrument for large-scale intervention in intrastate conflicts in
the second half of the decade. This resulted in a decline in the size and scale
of UN missions and the increased use of coalitions of the willing and regional
organizations to conduct peace operations that had UN authorization but
were conducted outside the mechanisms of the UN system.

UN PEACE-BUILDING IN THE POST—-COLD WAR ERA:
BUILDING THE NATION-STATE

The origins of what is now called peace-building are to be found in the
convergence of three trends in international conflict management eftorts.
First, there was the erosion of the norm of nonintervention and the devel-
opment of the concept of human security. As states demonstrated an
increased willingness to intervene to stop civil wars, they also demonstrated
a greater willingness to intervene within societies to establish the conditions
tor pecace. Indeed, such interference was seen as a necessity: With the respon-
sibility to protect human security came the responsibility to rebuild just
societies. Second, intervening states had an interest in the long-term success
of efforts to terminate intrastate conflicts. Peace-building, like peace-keeping,
had a realpolitik dimension: It would discourage conflicts with neighboring
states and external military interventions, and it provided an exit strategy.
Third, peace-building generally included liberal political and economic
strategics that enjoyed increasing support throughout the world.

The emergence of peace-building within the UN system was often fueled
by the urgency of member states to consolidate the gains of peace settle-
ments. While the UN had some prior exposure to national reconstruction,
there was little previous experience with comprehensive packages of UN
activities designed around postcontlict reconstruction and social rehabilita-
tion. Like traditional peace-keeping and second-generation peace-keeping,
peace-building was an improvisation. In 1991, UN engagement in Angola
and the Western Sahara included assistance with democratization and
institution-building. The UN mission in El Salvador was mandated to assist
with the demobilization of former combatants, elections monitoring, the
promotion of human rights, and reform of the police and judiciary. In
Cambodia, an ambitious mission mandate included the supervision of elec-
tions, institutional capacity building, demobilization, human rights promo-
QCFD:Qgc‘:::m:m.
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The necessity of a more systematic approach was evident as intrastate
conflicts continued to demand the attention of the UN. The development of
the. peace-building norm in the UN was built on the intellectual origins
of peace-building found in academic work on conflict management and
peace research. Johan Galtung distinguished between peacemaking and
peace-keeping and peace-building in the 1970s, defining the latter as
“the practical implementation of peaceful social change through socio-
cconomic reconstruction and development.”3 At the UN Boutros Boutros-
Ghali’s An Agenda Sfor Peace, issued in 1992, was the first systematic treat-
ment of peace-building within the UN system. In that document
peace-building was defined as efforts to “identify and support structures
which will tend to strengthen and solidify peace in order to avoid a relapse
into conflict.”* Through the mid-1990s, peace-building continued to
develop within the UN system as second generation peace-keeping missions
increased in number, scale, and scope. An Electoral Assistance Unit (subsc-
quently renamed the Electoral Assistance Division) was established in 1992
in order to assist member states in holding elections. In Mozambique the
UN mission focused its efforts on demobilization of troops, return of
refugees, and democratization. The missions in Somalia and the former
Yugoslavia encompassed the promoticn of human rights and national recon-
ciliation, technical assistance for reconstruction and the development of
institutions, as well as the promotion of democracy, demobilization, and
refugee repatriation. Missions in Georgia, Liberia, Haiti, Rwanda, and
Tajikistan had peace-building activities at the very core of their mandates.

In the mid to late 1990s, peace-building became “mainstreamed” in the
UN system, becoming part of the discourse of peace operations generally
and ficld operations in particular. In the 1995 supplement to An Agenda
for Peace, peace-building was identified as one of the principal strategies for
peace and security, alongside preventive diplomacy and peacemaking, peace-
keeping, disarmament, sanctions, and peace enforcement.? Many agencies
in the UN system established or designated focal points for peace-building
in order to facilitate communication, consultation, and coordination. For
example, in 1994 the United Nations Development Program (UNDP)
established an Emergency Response Division, tasked with developing and
coordinating UNDDP’s role in peace-building activities. In addition, the UN
established the Executive Committee on Peace and Security (ECPS), which
is the most important mechanism for the coordination of peace-building
activities.

In 2000 the Report of the Panel on United Nations Peace Operations (pop-
ularly referred to as the Brahimi Report) built on the themes established
through the 1990s. The Brahimi Report noted the need for a focal point for
peace-building and concluded that “the United Nations should be consid-
ered the focal point for peace-building activities by the donor community.”®
The development of peace-building within the UN system continued with
the creation of peace-building offices (Liberia. Guinea-Bissan the Ceoneral






