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have legitimate grounds for concern if, for instance, willful
misgovernment is making civil war inevitable. I would argue
that in such cases governments should have the right to
intervene, at least diplomatically, if they judge that the
government of a neighboring country is not taking adequate
steps to avert a predictable internal conflict that will cause
them damage. This is at present a heretical point of view,
wholly contrary to the current doctrine of non-interference in
States’ domestic matters. It will be decades before it can be
changed. But if it is not changed, then the international
community’s capacity to prevent conflict will remain
severely limited and the opportunities for successful
peacekeeping will be even fewer than they are today.



reluctance is a direct result of the US Congress’s refusal to
provide the Administration with the funds needed to pay its
share ofthe costs. Other developed countries are reluctant to
agree to the establishment of peacekeeping operations when
they know the US won’t pay its share. Governments are
reluctant to contribute troops when they know that the UN is
unable to reimburse them the costs of doing so.

If this problem cannot be overcome —a dI h vet ¢ nfessto
doubts that it can be — the future of peacekeeping is bleak.
But let us be optimistic and suppose that the United States
will pay fairly soon. Then there will be a continuing demand
for peacekeeping. The United Nations has more experience
than anyone else and, with some reform, it has the capacity to
provide the peacekeeping service. A part from its experience,
its comparative advantage lies in the fact that it is a universal
body and thus more likely to be accepted as being impartial
than any regional or sub-regional body or coalition of
Member States.

If those optimistic assumptions are correct, then the main
factor determining the future of peacekeeping will be the
extent to which hostile parties will permit third parties to help
them resolve their conflict. This has always been a problem.

An American academic, Professor William Zartmann, has
developed the theory that third parties can mediate
successfully only when conflicts are ‘ripe’ for such
mediation. He defines the moment of ripeness as being ‘a
mutually hurting stalemate between specific parties, with a
way out’, the ‘way out’ having been identified in earlier
attempts to mediate a settlement. Reluctance to give third
parties a role is exacerbated by the internal nature of so much
contemporary conflict. But the reality is that no conflict is
wholly internal: all of them cause refugee flows, interrupt
communication and trade, give rise to environmental damage
and/or disturb regional security.

As a result, countries do, in my view, have a legitimate
interest in how their neighbors govern themselves and they
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this constitute withdrawal of consent and thus invalidate
the whole operation?

¢ Can the UN commander use force in such circumstances
without undermining the operation’s impartiality and
therefore impairing its ability to carry out its mandate?

¢ Can he use force without provoking retaliation at a higher
level than he can deal with?

In an attempt to address these questions, a distinction has
been developed between ‘strategic’ and ‘tactical’ consent but
it does not provide definitive answers. In theory, a
commander can decide not to regard local acts of hostility or
obstruction as superseding the party’s previous consent to the
operation. Or he can assume that they can be dealt with,
forcefully if necessary, without making the UN a party to the
conflict. In practice, the line between strategic and tactical
questions can be a fine one requiring subtle distinction and
nice judgement from both the UN commander and the
parties. Before deciding to use force, UN commanders need
to be sure that they have sufficient strength to deter
escalatory retaliation. They also have to bear in mind the
possibility that a party may decide to withdraw its strategic
consent, without saying so openly, and that an accumulation
of incidents at the tactical level may be the first sign that this
is happening.

8. The Future of Peacekeeping

The following are some thoughts about the future of
peacekeeping. What I have said so far reflects analysis of
peacekeeping’s successes and failures during the last decade.
Meanwhile, however, peacekeeping has  declined
dramatically from a peak of 78,000 personnel deployed in
1994 to barely 13,000 today.

This is not due to a lack of peacekeeping opportunities. It is
due to the reluctance of governments to face the financial
consequences of peacekeeping on a large scale. This

11



sometimes succeed. But it does mean that there should have
been contingency planning about what to do if the force’s
mandate proved unworkable.

The general conclusion is that it must be recognized, above
all by the members of the Security Council, that
peacekeeping is not a universally applicable technique. Lives
and money are lost and the reputation of the UN tarnished if
peacekeepers are sent into conflicts in which the conditions
for success do not exist. Disasters occurred in Bosnia because
the Security Council insisted on giving the UN a
peacekeeping mandate there even though the Secretary-
General had said that the conditions for successful
peacekeeping did not exist. The Council then compounded its
error by insisting, again against the advice of the Secretary-
General, on establishing so-called safe areas in Srebrenica
and elsewhere. If such disasters are not to be repeated, the
international community has to recognize that in some
situations, like Bosnia in 1992, Rwanda in 1994 or the former
Zaire (Democratic Republic of the Congo) in1996 or Kosovo
in 1998, only peace enforcement will end human rights
violations and humanitarian catastrophes.

7. Consent and Self-Defense

Some of these conditions raise the vexed issues of consent
and self-defense. It has from the beginning been a
fundamental principle of peacekeeping that it takes place
with the consent of the parties to the conflict concerned.
When the first armed peacekeeping operation was deployed,
an additional principle was established: peacekeepers may
use force in self-defense. This principle was soon extended to
include attempts by force to prevent UN troops from carrying
out their responsibilities as ordered by their commanders.
Difficult questions have since arisen:

¢ When small groups of armed combatants (or even
individuals) attack, threaten or obstruct UN troops, does



necessary military and police personnel and to provide it
with political support, on a continuing basis;

Not entirely fulfilled for either force, because neither
China nor the Soviet Union was initially prepared to pay
its share of the costs.

(f) It must be established that the United Nations has the
capacity to deploy the operation in the time-scale required
and, thereafter, to direct, administer, supply and support
it, taking into account other commitments the
Organization may have at the time;

Fulfilled for both forces.

(g) Tt must be established that the operation will enjoy the
cooperation of any regional organizations or Member
States which are already working on the conflict in
question and that it will not duplicate their activities;

Fulfilled for both forces.

(h) . Realistic options must have been identified for action
if the operation turns out to be non-viable in the form
originally conceived.

Not fulfilled for either force. This can perhaps be excused
in the case of UNDOF, given the solidity of the political
agreement on which it was based: but not for UNIFIL,
given the lack of such agreement and the exclusion of the
PLO from the negotiations about the force’s mandate and
deployment.

6. Conclusions

Two conclusions can be drawn from this analysis, one
specific, the other general. The specific one is that it should
have been clear to the members of the Security Council that
‘the conditions for success did not exist when they set up
UNIFIL. That does not necessarily mean that the force should
not have been set up; an operation doomed to failure may be
the least bad option available and gambles at long odds do
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mutually consistent agreements between each of them and
the United Nations;

Fulfilled for UNDOF: there was an agreement between
the actual parties to the conflict.

Not fulfilled for UNIFIL: there was no agreement between
Lebanon and Israel and in any case the Lebanese
government had no effective authority in the south where
the dominant power was the PLO. The latter did not
participate in negotiations over the establishment of
UNIFIL.

(¢) There must be a reasonable expectation that,
throughout the operation, the parties will honor the
commitments they have entered into and continue to
cooperate effectively with the United Nations;

Fulfilled for UNDOF.

Not fulfilled for UNIFIL: the Israeli representative’s
interventions in the Security Council left considerable
doubt about whether Israel really intended to withdraw its
forces or support the restoration of the Lebanese
Government's authority.

(d) There must be reason to believe that Member States,
and especially the members of the Security Council, will
be ready to finance the operation, to contribute the
necessary military and police personnel and to provide it
with political support, on a continuing basis:

Fulfilled for UNDOF.

Not fulfilled for UNIFIL; the Secretary-General was
prevented from defining the Force's area of operation or
its relations with the PLO because the members of the
Security Council were themselves unable to agree on these
points.

(e) There must be reason to believe that Member States,
and especially the members of the Security Council, will
be ready to finance the operation. to contribute in the



reinforce the sovereignty-related arguments for excluding
third parties;

3. the other party is likely to be an insurgent movement,
obsessively secretive, inexperienced in negotiation and
undisciplined. These are not easy people to work with;

4. civilians suffer more in internal conflicts than in inter-State
ones. As I have already said, international agencies cannot
respond to the resulting humanitarian needs without
involving themselves in the politics of the conflict.

S. The Conditions for Successful
Peacekeeping

These changes in the nature of peacekeeping since the end of
the Cold War have made its necessary to redefine the
conditions for success. They are eight in number. As I list
them, let’s examine how far each of them has been fulfilled
in the case of the two large peacekeeping operations which
remain in this region — UNDOF and UNIFIL. You will recall
that UNDOF was set up to help Israel and Syria implement
the disengagement agreement on the Golan Heights which
was negotiated by Henry Kissinger in 1974. UNIFIL was
established in great haste in 1978 after Israel invaded
southern Lebanon. Its functions were to confirm the
withdrawal of Israeli forces from southern Lebanon, restore
international peace and security and help the Government of
Lebanon to re-establish its authority. Here are the eight
conditions for success:

(a) The Secretary General and the Security Council must
have a clear understanding of the actual or potential
conflict which calls for deployment of a peacekeeping
operation;

Fulfilled in both cases.

(b) The operation must have a clear political objective,
based on an agreement between the parties or, at least, on
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4. Peacekeeping: Cases

The UN during the Cold War established thirteen
peacekeeping operations. Eleven were in the traditional
category, including all those in the Middle East. One, in West
Irian, was in the multifunctional category, albeit on a very
small scale. The other, in the Congo, was a complex
emergency operation. In the decade after the end of the Cold
War, a further 28 peacekeeping operations were established
of which more than a third were multifunctional.

There has thus been a shift towards multifunctional
peacekeeping operations, i.e. operations to help implement
negotiated peace settlements. This is because the end of the
Cold War made it easier for the Security Council to take
effective action to end conflicts in which previously the West
had supported one side and the East the other. Examples are
to be found in Central America, Southern Africa and
Cambodia.

The other shift has been from wars between States to wars
within States. Of the thirteen operations during the Cold War,
only three had related to internal conflicts. Of the twenty-
eight post-Cold War operations, twenty have related to
internal conflicts. These are more difficult than international
conflicts for the peacemakers and the peacekeepers, because

1. the law and methodology of the prevention, management
and resolution of conflict by third parties has mostly been
established in the context of conflict between independent
sovereign States. There are fewer rules to go by in internal

conflicts;

2. in internal conflicts, sovereignty is more of an obstacle.
One of the parties will be an internationally recognized
government and will claim that the conflict is a matter of
domestic jurisdiction. The dispute will be about such issues
as the quality of governance, law and order, the equity of the
economic and social systems, ethnic or other discrimination.
These are issues of high political sensitivity and this will
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4. Finally, there is the problem category: complex
emergency peacekeeping. This involves the deployment ofa

UN force in the middle of a conflict where there is no cease-
fire agreement, let alone a negotiated settlement. Usually a
peacekeeping operation finds itself in the complex emergency
mode when the agreement which originally provided the
basis for its mandate breaks down but the Security Council
decides to keep it in place to perform other functions, usually
humanitarian ones. Complex emergency peacekeeping is
confused and dangerous and success is hard to achieve. There
is, in particular, the risk that consent will be denied or
withdrawn if the force’s tasks include the provision of
humanitarian relief to civilian communities which a party is
trying to displace through ethnic cleansing. This was the
UN’s main problem in Bosnia. In other cases an internal
conflict can become so fragmented that there is no authority
that can give effective consent. That happened in Somalia.

The danger that the peacekeepers face in such situations is of
being drawn into the conflict and themselves becoming
parties to it, especially if their task is to protect international
humanitarian operations, for if they use force, they forfeit the
impartiality which is a necessary condition for success in any
traditional peacekeeping tasks they may have. It was in
Somalia and Bosnia that the UN learnt a lesson it had learnt
three decades before in the Congo: you cannot combine
coercion with mediation; they are alternatives and a choice
has to be made between them. The leader of the Bosnian
Serbs, Radovan Karadzic once said to me: “Mr. Goulding,
you have imposed sanctions on me, you have indicted me as a
war criminal, your soldiers have shot at mine, you are
threatening to bomb me-and you still expect me to have
confidence in you as an impartial mediator? " These were
difficult points to answer.



well but the peacemakers fail to make progresstowards a
negotiated settlement. This creates several dangers: one of the
parties may lose confidence in the peace process and decide
to pursue its aims by military means or attempt to put
pressure on the mediators by withdrawing its cooperation
from the peacekeepers; this happened to UNEFIL in 1967. A
second danger is that governments may become reluctant to
continue providing the troops and money needed to keep the
operation in the field: UNIFIL has regularly faced this
problem since the second Israeli invasion of Lebanon in
1982. Thirdly, it may be argued that by protecting the parties
from the consequences of their own intransigence at the
negotiating table the peacekeepers have become part of the
problem; this is often said, wrongly in my view, about the
UN force in Cyprus.

2. The second type is preventive peacekeeping. This is the
deployment of peacekeepers before a dispute has turned into
armed conflict. Unlike traditional peacekeeping, it can
happen at the request of only one of the parties to the
potential conflict, as was the case in Macedonia in 1992.

3. The third variety is multifunctional peacekeeping. This is
a peacekeeping operation established to help the parties
implement a negotiated settlement to their conflict. The task
requires a larger, more complicated and costlier operation
than traditional peacekeeping because the functions
performed extend far beyond the traditional supervision of
cease-fires, buffer zones and so on. They can include the
demobilization of combatants and their reintroduction to
civilian life; supervision of local administrations and police
forces (and sometimes the creation of new ones); promotion
and verification of human rights; establishment of truth
commissions; supervision, and sometimes actual conduct, of
elections; return and resettlement of refugees; demining; and
economic reconstruction and rehabilitation. Multifunctional
peacekeeping thus requires major civilian components and
the operation is normally headed by a senior civilian with the
title of ‘Special Representative of the Secretary General’.

4




¢ The operation is normally established by the Security
Council under the day-to-day command of the Secretary
General who is required to report regularly to the Council.

¢ It is deployed with the consent of the parties to the
conflict and is required to be neutral and impartial
between them.

e If it is armed, it will be authorized to use its arms only in
self-defense.

¢ The costs of the operation, including some reimbursement
of costs incurred by the troop-contributing governments,
are apportioned amongst all the member States of the UN.

3. Types of Peacekeeping

Peacekeeping operations can be classified in four categories.
The differences between them are primarily differences in the
mandates or tasks they are given.

1. Traditional peacekeeping operations are deployed after
an armed conflict has been temporarily suspended. Their
tasks are to ensure that the fighting does not restart and to
work in other ways to create propitious conditions for the
negotiation of a lasting settlement of the dispute which has
led to conflict. They monitor cease-fires, control buffer
zones, verify compliance with provisional agreements and so
on. A classic and successful operation example of such an
operation in this region: UNDOF on the Occupied Golan
Heights. The tasks and personnel of traditional peacekeeping
operations are primarily military and a military officer
normally heads them.

They face two main problems. The first occurs if the parties
start fighting again. This removes the political and
operational basis for the peacekeepers’ presence; it also
exposes them to humiliation and danger. In this region,
UNTSO faced this problem in 1956, 1967 and 1973, and
UNIFIL faces it daily in southern Lebanon. The second
problem occurs if the peacekeepers do their peacekeeping

3



mind. However, in the event of “threats to the peace,
breaches of the peace, and acts of aggression” the Charter
does provide for the United Nations to take coercive action.
This can take two forms:

1. Non-military coercion mainly means economic sanctions.
2. Peace enforcement entails the deployment of
multinational armed forces, normally under the command of
one of the troop-contributing countries, with the authority of
the Security Council, in order to prevent or end an act of
aggression or other breach of the peace

I have spoken of these five techniques as UN techniques. But
the UN does not claim a monopoly in any of them. All of
them can be, and have been, carried out by one or the other of
the constituent parts of what is loosely called ‘the
international community’. That phrase needs definition too.

The International Community consists of institutions —
governments, intergovernmental organizations like the
United Nations and its many agencies, regional organizations
like the League of Arab States or the Organization of the
Islamic Conference, Non-Governmental Organizations
(NGOs) like Oxfam or Médecins sans frontiéres — and
distinguished  individuals like Jimmy Carter or Julius
Nyerere.

What qualifies these institutions and individuals for
membership of the international community is that they have
both an interest in preventing or resolving a conflict and the
capacity to make a contribution to that end.

2. Characteristics of Peacekeeping

Let’s look more closely at peacekeeping. Its essential

characteristics are as follows:

¢ A peacekeeping operation invariably includes military
personnel, and often police as well, who are made
available to the UN by their governments.



PEACEKEEPING: MODELS AND
CASES

Marrack Goulding

1. Introduction

Peacekeeping is one of a number of techniques developed by
the UN since 1945 in order to prevent, manage and resolve
conflict. Let me start by defining those techniques. They are
five:

Peacemaking means the use of peaceful means to persuade
hostile parties to settle a dispute which has led, or could lead,
to armed conflict between them. In the first instance, the best
that the peacemakers can do may be to persuade the parties to
accept a cease-fire. But their goal is always a comprehensive
agreement which will not only end the existing conflict but
also minimize the risk of it breaking out again.

Peacekeeping means the deployment of multinational
military and police personnel, under United Nations
command, in order to prevent, manage or resolve actual or
potential conflict.

Peace building means action by the United Nations to
address the root causes ofa dispute, which has led or could
lead to conflict. Such action is usually long-term and
concerned mainly with economic and social factors.

These three techniques all require the consent of the hostile
parties. Without their consent, the United Nations has no
authority in what are, in the words of the Charter, “matters
which are essentially within the domestic jurisdiction of (a)
State”. Consent is very often withheld by one of the parties,
with the result that frustrated peacemakers, peacekeepers and
peace-builders can do nothing until that party changes its
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political science, law and economics, need to be activated
after decades of impotent dormancy in the area of
humanitarian interventions, of a politically-conditioned
blindness to what was perhaps the greatest failing of the post-
war collective security system. It is in this perspective that the
Graduate Institute of International Studies at Birzeit
University invited a long-time and eminent practitioner of
peace-keeping, who never lost sight of its importance and in
his current academic functions at Oxford University still has
not lost sight of it, on the contrary. In his limpid presentation,
which follows, and which is based on a talk he gave at the
GIIS in the spring of 1999, he helps trace the ways whereby
an essential tool of international peace and equity may be
pursued, and whereby the trials, successes and errors of the
past may in future be translated into actions and ultimately a
system which will promote the greater interests of the
international community.
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On ethical grounds, one can only deplore the inaction and
the intellectual turpitude of the half-century after World war
two during which raison d’état and raison de bipolarité made
it impossible to deal on the analytical and then political level
with international crimes, as defined by Nuremberg law and
Article 146 of the Fourth Geneva Convention regarding the
protection of civilians during wartime, and the legitimacy of
putting war criminals on trial before domestic courts, in the
absence of international ones. Now there is talk of deferring
those guilty of such crimes, as well as crimes against peace
and crimes against humanity, before one or the other of the
existing or planned ad hoc international criminal courts
(Rwanda, ex-Yugoslavia, East Timor), in the absence ofa
centrally mandated one. The international community and the
United Nations abdicated their responsibilities during the
bipolar era. Will they do as poorly during the unipolar
moment through which we are now going? They have
indicated their willingness to challenge the hegemon by
establishing a permanent International Criminal Court before
which even its soldiers and militiamen, and those of its allies,
may someday be called to task.

One can only hope that existing international treaties and
legislation will be more than just slogans and that, inthe
future, peoples and states will resort successfully to such
instruments as the Convention for the Prevention and
Suppression of the Crime of Genocide of 1948, General
Assembly Resolution 2625 of 1970 regarding the right of
peoples in quest of self-determination to request and fo
receive support consistent with the aims and principles of the
Charter, and the very Charter’s Article 12, which enables
states to seize the General Assembly in case of a Security
Council veto, and for the former to substitute itself for the
latter.

In terms of our academic field, a great deal must be done
as well. The allied disciplines of international studies: history,
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USA). The civil wars of Angola, Mozambique and
Afghanistan lasted for more than a decade before their great
power sponsors tried (in various cases unsuccessfully) to
bring them to an end, by withdrawing their support or their
troops. And other victims of local aggressions, notably the
Palestinian refugees, had been languishing for forty years in
their countries of asylum, clamoring unheeded for the right of
return. But there was a taboo on subjects related to peace-
keeping and -enforcement, linked directly to the interests of
the two great powers and of their eminently stable world
system. Interventions by the United Nations could only be
undertaken with the accord of all ofthe parties. Any other
type of direct intervention by world powers in regional
conflicts was considered neo-colonial and, potentially, a direct
threat to the interests of one or the other of the principal
players. This had been true ever since the Korean war, which
was seen and accepted as a counter-model not to be repeated
at any cost: neither Cold War protagonist was to make a
military thrust into the reserved domain of the other, nor to
dispatch its own troops into the midst of a regional conflict.

With the end of the Cold War that taboo was lifted. To the
numerous existing humanitarian disasters underway were
added a set of new ones where intervention now became
thinkable and practicable. The first major post-Cold War
humanitarian intervention, that in Somalia, turned sour and
resulted in the withdrawal of the US and UN. This made it
difficult to envisage how to intervene again, but the pressure
of events was such that different types of peace- keeping and-
enforcing actions followed, either with the blessing of the
United Nations (in Bosnia and East Timor) or without
(Kosovo, but here the blessing was granted ex post facto).
The question now appears to be when, not whether, the next
humanitarian intervention will take place and how it will be
mandated.
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INTRODUCTION
Roger Heacock

Until the beginning of the nineteen-nineties, the question of
peacekeeping was considered, among academics studying the
international system, as a rather static sub-field of
international organization. Discussion and analysis of the
matter was left to its practitioners in the United Nations, to
those Non-Governmental Organizations (NGOs) involved in
emergency relief, and to the small group of scholars who were
interested in the successes or, more often, failures of UN
peacekeeping in the Middle East and elsewhere.

In the last decade of the twentieth century, radical changes
came about which propelled peacekeeping to the forefront of
the international political and academic agenda. To a certain
extent, the collapse of the Soviet bloc marks the turning point.
In addition to all of the humanitarian crises attendant upon the
dissolution of the Soviet Union and Yugoslavia, the closing of
the Cold War marked the end of great power involvement in
financing and sustaining regimes, notably in Africa, whose loss
of power led to the dislocation of states like Somalia and
Ethiopia. There followed a high-stakes free-for-all among and
within world and regional powers, with dire consequences for
the peoples of Iraq, Rwanda, Bosnia, Kosovo, and East
Timor.

This is not to say that the iron intra-bloc stability of the
Cold War period knew no exceptions, particularly on the
borders between the two hegemons of the bipolar system, the
US and USSR. The Cambodian genocide occurred in the
shadow of great power protection (positive on the part of the
People’s Republic of China, negative - deterring the Soviet
Union’s supposed surrogate, Vietnam - on the part of the
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