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- ABSTRACT

This thesis argues that there is a norm on peabe_ building created by a

series of practices of the United Nations after the end of the Cold War. The

- norm can be characterlzed by three key components: (1) the UN’s leadmg role

authorized by the UN Security Council; (2) indigenous legitimacy conferred

by local political process (peace agreements, popular consultations, etc.); and

(3 __netidnal elections legitimatized by I0s (UN). After its invasion of Iraq, the

Bush administration attempted to change this. norm and to rebuild Iraq in a

virtually unilateral way without the UN’s political role. However, the United

| _ States‘failed in this attempt and needed to ask for the help of the United

Nations to deeign the alternative poflitical trensition, create interim
governments, and cenduct eleetions by exereisihg the UN’e unique legitimacy.
The case sho{ys that internafional norms, cre’ai;,ed' by IOs, are able to resist
the chelle'n.ge by a he.gemon that attempted to change the norm, and that the
10s could push the hegemon to foliow the original expectetions of the nofm.
The case is a serious challenge to the realist tenet because the norm can
sﬁbetantially regulate the behavior of the hegerhon even in a hard case
involving the vital interests of a hegemonic state, such as the US involvement
in Ifaq. The case is also signiﬁcent in demonstrating how the norm can be
changed; contrary to the realist conviction, even a hegemonic s’tate cannot'
cHange the norm vﬁt_h free hands when the United Nations Secreteriat and

other UN member states seriously oppose the amendment of the norm.-
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CHAPTER1

The Peace-Bujl_ding Nor'm and Its Components

1.1 ‘Introduction
Peace building has become one of the dominant issues in cﬁrfent
international pqlitiCs. Observirig difficulties and challenges in Ir..aq,. .
| Afghanistan, thé Democratic Republic of Congo,‘ Haiti, Kos_ovo, ".‘an:d‘ Ea§t'
Timor, there is no doubt that peacé building—whatever you callllit, such as
‘post-conflict reconstruction or nation building—has been a cruci.alv issue in
“world politics. Both policy makers and academic résearchérs interested in
“war and peace” are motivated to examine this phenorﬁenon, which has been
prominent since the end of the Cold War.

In this thesis, I argue that tﬂere is a nbrm on peace building created by
the practices of International Organizations (I0s), especially the_: United
Natioﬁs, which established the. grounds of post-conflict reconstruci_;ion after
the end of the Cold War.! T argue that the norm céﬂ be characterized as
conéisting of the follovﬁng requirements: (1) the UN in a leading role
authorized by the UN Security Council; (2) indigenous legitimacy con_ferfeci-

by a local political process (peace agreements, popular consultations ,etc,);

1 Sens also argues that “a peace-building norm has emerged within the UN system”
(Sens, 2004, p. 141). In this thesis, I will develop his argument and articulate the key
components of the peace-building norm, as well as examine how the United States tried
to change that norm in the post-conflict reconstruction of Iraq.




and (3) national elecfions legitimatized by I0s (UN). '
~ After its invasion of Irad, the United States tried to change this norm

én‘d'to‘re'build Iraq ih a virtually_ uni.lateralv »way> without giving the UN a
- leading role in the political transitibnal process in Iraq. In doing so, I argue,
the United States did not simply ignore existing norms of peace building, but
‘also atterhpte’d to change the peace-building ndrm’. In spite _of the é}mbitious
plan of the Bush admihisti'ation, however, the United States faile(i in this
attemp.t and heeded to accépt the requests by the UN Secretariat and'.other
member states that pushed the United Sfates to follow the oriéinal peace-
kbu_ﬂ_.d’ir.lg norm. Consequéntly the'United Statés decided to ask _fh,é United
} Natibné to désign and assistvin' the key political procedures of post-conﬂict '
‘reconstruction, such as establishing the interim gov.ernment and designing
| and conducting the two national elections in Iraq. I argue that even the
United States, one of the mbst_powerful statéé in human history and the
' ’hegemonic power of the early 21st century, has realized that it is impossible
to condﬁct f)eace buildi‘ng single-handedly, and that it needs to ask the Uniteci
Nations to be politically involved to obtain the legiﬁmacy of peace building.

~ Thisis én' excellent case to demonstrate that international horms;
| creafe_,d by the pfactices of IOs, are able to resist the challenge by a hégemon
that had the ambition to change j:he norm in order to maximize its natiohal
interest, and that the norm cpuld push the hegemon to follow the original
expectations of peace-building practices. The case is very significant because
the norm is about ayitél interest of the United States: nation building in Iraq.
The case is also significant in demoﬁ.strating t_hat even a hegemonic state

cannot change the norm with free hands when the United Nations Secretariat
' 2




‘and other UN member states seriously oppose the change of the norr-n.' Thus,
examining the norm on peace building and its robustness, wﬁi¢h ’r_naiy_
vsigniﬁcantly.regulate the behaviours of states, should be‘criticai for |
international relations (IR) theory and for its policy implication_s.‘. |
In Chapter I, I will account for (1) why norms created by'IOs matter to'i

IR scholars and how'these norms can te_ changed; (2) what the ;;éace-building
norm-i's, its key co__mpohents, and empirical support; and '(3) Why the peace-

' buﬂding norm and its key compbrients became prominent and rc_>bu‘stT

In Chapter 11, 1 Will argue that the United States attempted to t:harigé -

the peéce-_building horm by conducting nation building in Iraq;'virtu_allsr
single-handedly—without allowing the UN a substantlal pohtlcal role—after

“invading Iraq without explicit UN Securlty Council authorlzatlon In Chapter
.III I will explain how both the UN Secretariat, 1nclud1ng the Secretary-
General, and other member states resisted the challenges by the United’

| States, which continued to endorse the ambitious plan to rebuild Iraq without
the political role of the United Nations. In ,Chapter IV, I will accoﬁnt for how -
the United States changed its original policy and asked the United Nationsl to
desigﬁ and assist in key procedﬁres of peace building in Iraq. I wiil examine
W-hy the United States needed to follow the origihal norm of peace building by
fdcusing on the lack of legitimacy in the U.S.-led nation building process. In
Chapter V, I will analyze the key factors explaining the failure of natioﬂ |
building in Iraq and the impact of this féilure on other peace-building efft>rts.
I also emphasize the ,importanqe of preserving the legitimacy of the United

Nations if the United Nations continues to take major responsibility for

peace-building activities.




In this chapter, I present the theoretical framework for examining the
béttle of the peacé_-buil’ding nérm after the 2003 US attack against Iraq.
| First, I deﬁne. the tefrh “peace building.” Second, I ekplain diffeferit
thebretical approaches tb why norms _matt'et and how these norms change.
‘Third, I argue that there is a norm on peéce building created by thé practices
of IOs, n;ainly the United Nations. Fourth, I explaih why thé peaci_e building
norm is robust by focusing on thev im.po_ftance 'of legitimacy in peace-buiiding

efforts. Finally, I'present the methodology used in this thesis.

j 1._2-_ Wha_t Is Peace Building?
The report by the iUN"s Boutros Boutros Ghali, issued-in '1992 as “An
Agenda for Peace,” waé the ﬁrét systematic treatment of peace building
within the UN system.2 The report defines pééce building as efforts to
“identify'and éupport structures Whi.ch will tend to strength and solidify
A beace in ofdér to avoid a relépse into cdnﬂic’t.”3 There is a tendency in the
United. Stafes to call peace building “nation building”; European countries
 callit “post-cqnﬂict reconstruétion,” and the United Nations frequently uses
‘the words “peaéé buﬂding” to refer to the é}ctivities of rebuilding war-torn
states after conflicts.4 In this thesis, I often use the term peace building, but
the other words also have the same meaning.
Although the term “peace'bui].ding” may not be so clearly defined in the
international public arid media, the United Nations explicitly distinguishes

peace building from other types of instruments that the United Nations uses

2 Sens (2004, p. 145). ,
3 Boutros Ghali (1992, p. 32). _
4 Personal interview with Allen Sens (April, 2006).




for reSpohding to various conﬂicts; The General Guidelines for Peécékéeping i
Operations, written by the UN Department of Peacekeeping Operatiqné
(DPKO), deﬁnes several different UN activities in constr'ucting'vpea_ce}. I_tji -
explains “peace making” as diplomatic action to bring hostile ’p.arties to. a
negotiated agreement through peaceful means; “peécekeeping”."as é UN‘ '
presence in the field with the consent of the conﬂicting' partieé, to implement
arrangements relating.to the control of conflicts; and “pééce énforcement” as
an action to be taken when all other efforts fail, including the ,usé 6f armed '
force with authf)rization provided by the UN Chapter VIL.5 Comf)aréci w1th
these UN ‘instrumer‘lts, peace building is the activities in the af"ter‘m_atlhl of |
conflict. The General Guidelines séy', “Peace building includes‘the

“identification and support of measures and structures which will profﬁpte
peace and Build trust and interaction among former enemies, in order fo
avoid a relapse into conflict.”¢ Peace building can be déﬁned as thé wholg
range of activities aimed at establishig peace, promoting economic and

political stability, and avoiding a relapse into war.

1.3 leily Norms Matter and How They Change: Theoretical Debates

In Section 1.4, I will argue thatv thére 1s a “peace-building norm”
created by practices of the United Nations. In this section, I will present
different theoretical approaches on why norms matter and how they chénge,

as well as the significance of examining the “norm on peace building” for IR

5 General Guidelines for Peacekeeping Operations, (1995, p 5). Available from :
http//www.un.org/depts/dpko/training/tes_publications/books/peacekeeping training/gen
guide_en.pdf ' ' '
6 Ibid., p 6. Emphasis added.


http://www.un.org/depts/dpko/training/tes_pubhcations/books/peacekeeping_training/gen

theory. ‘ : : .

1.3.1 Realism

John Mearshe-‘ime‘r,-on.ev of the most pi'ominent realists among IR
scholars, wrote about norms, including thése created bsf IOs, in his 'article
titléd “The False Promise of International Institutions.” In this arﬁcle, he
deﬁneé institutions as “a set of rules that stipuiate the ways 1n which Sﬁates '
should conefafe and compete with each other.”” Thllis,:it' 1s obvious that the
norm created by IOs,} if it exists, shdulci be part of the institution as defined
by;Me-aﬂfshe‘i.mer. .He expiains the realist fénet on the marginality of
intei‘national institutions by.stating. that “realists maintain fhat institutioﬁs
are basicélly a reﬁection of the’ distribution of power in the world . . . they
‘have no independent effect on state behavior. Realists theréfore believe thatk '
_irllstitutions;are not an important cause of peéce. They matter only in the
' margins.”8 | |

-. The core of thé realist argufnent is that there is no authority that can
compel states to obey international rules or norms in world politics.
“Institutions call for the decentralized cooperation of individual sovereign
statés, without any effective mechanism of command.”® Thus, in the fealist'
perspective, norms created by 10s have no significant impact on state
behavior.

In the realist world, howevef, hegemonic or pbwerful sfates may create

or change the international rules and norms to enhance their national

7 Mearsheimer (1994, p. 8).
8 Ibid., p. 7.
9 Ibid., p. 9. Mearsheimer uses this phrase originally stated by Charles Lipson.




interests With their power to contfol thé jnternational system. Rob,er:t. Gili)in
asserts, “In every international system the dominant powers .in"the'
intérnational hierarchy of power and prestige oi'ganize and con_‘1~;rol. the -
processes of interactions amoﬁg the elements of system. . . .Th:es_‘e dominant '
states.have sought to exert control over the system in order to advahce their
se-lf-interest.”m Thuvs, “the superpowers establish and enforce thé b_asicvrules :
| and rights that inﬂuenée their own behavior and that of the 1e§sér_ states in
the ‘system.”“ Gilpin also indicates that a hegemon éan not only i‘n\'rent but
also cbange the‘international rules, norms, and system by empk;ying 1ts .
pov;rers; He afgues, “Those actoi's who benefit most from a chaﬁge in the
social system énd who gain the po§ver to effect such change Will seek to alt'e;‘
the system in ways that favor their interests. The resulting changed sy’_stem' :
will reflect the new distribution of power.”12 The argument impﬁes‘.that’ the
hegemonic states can change the international system,. including | |
international rules and norms fhat influence the less powerful states.
Stephen Krasner basically siiares the same idea with Gﬂpin.
Examining historical 1"e00rds on how the hegemonic_statés have _éttempted to
changé economic trading systems for a mére open trading structux_’é that
would enhance the interests of hegemons, Krasner concludes that a
“dominant state has symbolic, economic, and military capabilities that can be
used to entice or compel others to accept an open trading structure.”!3 Thué;

he concludes, “it is the power and the policies of states that create order

10 Gilpin (1981, p. 29).

11 Tbid., p. 30.

12 Tbid., p. 9.

13 Krasner (1976, p. 322).




where there would otherwise be chaos.”4 For Krasner, a hegemon should

create order and change the ﬁorms or fuleé; otherwise the world order would |
| be chabtié._In sum, realists are convinced that the international norms, rules,
“and institutions are ’crea.ted and changed by hegerﬁonic states, which atfempt ‘

to expand their interests. A norm canﬁot be created by 10s, and if it were

- created, it would matter only in the margin.

1;3.2 ‘Neo-Li'béralism.

| Robert Keohane and Lisa Martin critic_ized the argumeﬁt by
Mearshéimer and othgr reaiists from their perspectives as lib.eralls in their
_ rebuttal a;'ticle titléd “The Pi‘omise g)f Institutionalist Theory.” K_eohane.and
| _Mart_i.n bcon'clude thét “ins»tituti.ons sometimes matter, and thatitis a wéfthy
task of social science to discover how; and‘under what conditions, this is the
_cése.”15 Liberal institutipnalisﬁs accept the réalist view that when state elites
do not fbrésée self-intereste(i benefits from cooperatidr_l, the institutions will. .
not be deVeioped. On.the other hand, if state elites estimate that states can
jointly benefit from cooperation, the government atfempts to construct such
| institutions. Kéohane and Martin assert, “Institutions can provide
info:matidn, redﬁ_ce transaction cost, make commitment Ifiore credible, and
establis‘h' focal points for coordination, and in general facilitate the operatioh
of reéiprocity.”lﬁ- In short, hberal institutionalists assert that states create
institutions, and follow the norms attache.d to instifutions, only When states

can foresee a benefit from institutions and cooperation. If they cannot, states

14 Thid., p 343.
15 Keohane & Martin (1995, p. 40).
16 Thid., p. 42.




will not follow the norms created By institutions or I0s. When, how, end :
under what conditions states foresee a benefit from institutione. end their
norms are questions fer research.

In terms of how the inﬁernational norm or rules can be changéd-, .
Michael Byers argues that although it may be easier for the poWerful state to
influence the development and change of customary.rules, povs?e%ful states do
not have absolute_‘powers to change customary rules in i.rnlter.n'ati'onal '
'politics117 An attempt by the powerful states to change the custor}lery rules is
signiﬁeantly ,copstrained if a large number of other states oppose_'the' eharige
of rulee. It ie becauee states have unique assets, such as “jurisdi.etio‘n” i(a'
sovereign state has a jurisdictional power over its territo.ry se that its

opposition to the rule influencing its te-rritory has a signiﬁcant power to limit
the change of the rules), “principle of personality” (within the internatienal
legal system, each state has an eqqal legal per.sonality.to participate in the
'process ef customary international l:iw), and “principles of reciprocity;’ (if the .
change.of rules cannot benefit othe‘x.' states, these.states may ﬁet eupport the
change of rules).18 |

As .a consequence, Byers érgues, even if powerful states try to change
thevcus.tom'ary rule, the attempt may fail if the majerify of other states
strongly object to the development of the new rule. On the other hand, the
attempt is more likely to be successful if a large number o_f states support, or
even acquiesce to, changing the rule. The weight of support, ambivalence; or

objections for a new rule among states is a crucial factor to decide the success

17 Byers (1999, p. 37).
18 Byers (1999, pp. 55-102).




or failure of the atterﬁpt to change the customary rules and norms.!9 Byers
also points out that the threshold for the creation of a new rule v;fould seem to
| be higher “in cases where an old rule exists thah in case where there is no
-such pi'e-exist;ing ruie.”zd Thus, it is not an easy job—sometimes a very
difﬁcult one—even for powerful states to change an existing rule.v
Although it.may be difficult to define Byers’ argument as “neo-liberal”

in decisive ways, I argue that his assertioh can be derived from the
' assurﬁﬁtion of fhe liberal berspeétivé. First, he asserts that sfates make a

_ décisiqn -on whether or not they support, or acquiesce to, or object to a new
rul_e,balbulafing the b.enéﬁt from establishing the new rule. He aséerts, “If
‘ there is no potential for feciﬁrocal beneﬁt, States may be unwilling to support
a unilateralii.nitiative which 1s directed at developing or changing a rule of |
customary international law.”2! Second, he afgues thatvthese customary rules
aﬁd norms are propo.sed, supported, or 'opp'osed by states, but not by the
' .internatioﬁal organizations (I0s). “They [international organizations] adopf
resolutions band declarations, and in some cases engage in enforcement action.
For some purposes they are even recognized as having a dégree of
_international legal personality. However, the role of international
organizations in the customary process would seem in most respects éo be a
collective role played by their member States.” For Byers, it is still states that
'have power to make a decision on creation of and changes to the customary
rules or norms. This argument contrasts sharply with the constructivists,

who insist that not only states but also IOs can create norms, change them,

19 Tbid., pp. 157-162.
20 Thid., p. 118. ' )
21 Ibid., p. 101.




‘and sometimes resist the amendment of these norms by states.

1.3.3 Constructivism
.Peter Katzenstein assefts in the book titled “The Culture of .’National '
Securityi Norms and Identity in World Politics” that “norms have ‘regulative’ :
effects that épecify standards of proper behavior. Norms thus é‘-it"he‘r define (or
~ constitute) identities or prescribe (or regulate) be.havior,'.or they c‘lovboth.”zlz'
For constructivists, it is not only material power or balance of power that
regulates interpational politics and state behaviox;, but ideation:ﬂ faétérs and.
norms éan specify the interests of states, and thus regulate stai;e behavior. |
For example, Richard Price and Nina Tannenwald assert thatrdeterrence
‘based on a rationalist account cannot explain the vpractice of nori_-tiée ’of.
chemical weapons and nuclear weapons in current world politiés’. “1nstéad, a
significant normative element must be takeﬁ into accoimt iﬁ expiéining §vhy
these weabons have remained unusedf”'23 Although norms are not a single
factor to determine state behavior, such as ann-use of chemicél_,a'rid nuclear
weapons, the norms constitute “a necessary condition” fdr the r_1_6n-use of
these Weépons.“ For constructivists, norms do matter for regulating state
‘behavior, even in very hard cases such as the use of chemical or nuélear
weapons by powerful states.
Constructivism also makes a bold assertion on how these norms can be
created or changed. Not only states but IOs can sometimes create of change

norms. Michael Barnett and Martha Finnemore assert that one of the major

22 Katzenstein (1996, p 5).
23 Price & Tannenwald (1996, p. 114).
24 Thid., p. 148.
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functions of I0s is to create and diffuse norms.25 They argue that IOs
“articulate and diffuse new nérms, principles, and actors aroﬁﬁd the globe..”26
This pbwér of 10s, accbrding to‘ con’structivi:sfs, comes from two sources: (1)
- the .]eéjtm]acy of the rétional-legal authofity they embody, and (2) control"
over technical expertise and infdrmation. |
Légit'imacy is critical to understanding the autonomous power of I0s.
iTho_mas Frank defines legitimacy in his book “The Power of Legitimaéy
Arnong Nations” as foliowéi “legitimacy exerts.r apull to compiiance which is
' pOwered by the duality of the rulé or the rule-making institution and not by |
coercive aﬁthority. It exerts a claim to compﬁahce in the voluntarist mode.”?7
Thus, legitimacy is the powe.r that would regulate states vnétv by coércive
"methods; bﬁt by.t.he voluntary will. Then, why do I0s have such le.gitimacy?
Barnett and Finnemore insist that it is becauSe “IOs present themselves as
"Impersonal, tecbnoc}'atJb, and peqiral;as not exercising power but instead as
serving Q’ch‘m'vsl.”28 The preseﬁtation of thevse’vclaims is crucial for IOs to have
autonomous power to influence states’ perception and behavior.2? Frank
shares the view: “Their very statu‘s as internatio'nai agencies is partially
symbolic, transforming them from a diplomatic conference of soveréign states
in to. entities diﬂ'e_rent from, and to some extent independent of, mem.ber
nations.”30
. Employing their uniqqe légitimacy, as well as their control _ovér

technical expertise and information accumulated from their daily practices in

25 Barnett & Finnemore (1999, p. 699).

26 Ibid., p. 710. ’

27 Frank (1990, p. 26).

28 Barnett & Finnemore (1999, p. 708). Emphasis added.
29 Ibid., p. 708. '

30 Frank (1990, p.101).




some specific ﬁeld, IOs can act as éutonomous agehts and try to pursue -

- agendas that sometimes conflict with those of me_mbet states; Many IO_ eiites
desire to shape state practices by “establishing, articulating, and',_
t_ransmitting‘norms that define what constitutes acceptable and leéitimafe '

. state 1t.)ehaviors.”31 For example, the United Nations set the princiﬁle of
universalized sovereignty by the UN Charter, and its apparatuAé“.(such as the
Trusteeship Council) began to diffuse norms of ‘l‘decolonizafion”»when over
half of the globe was uhder the control of colonialism. The consequence was to
dele.gitimatize’ some superpowers’ desire to keep colonialism a_nci to elﬁniriate
the coléni_al éystem almost everywhere in the world.32 In 'sum, éonst_ruc‘tivisfs' .
confidently argue that norms can be created or changed not only b)lzi states But
also by 10s. Then, the nofms created by IOs can shape state be}iairiors"
autonomously from state interests even in significant cases.

‘This thesis provides an ideal case to tesf the vafious cla_ir»nsme‘ldei by
these three prominent theories of intérhational relations on whe_fhér norms
matter in international politics, even in signiﬁcant cases, and’ ho'w norms can

or cannot be changed.

1.3.4 Why Is Examining thé N%)rm on Peace Building Significant? The
Impact on Lives

Peace-building (nation-building) activities are conducted in many pérts
of the world in addition to Iraq, and their successes and failures have a o

significant impact on the lives of millions of people in war-torn areas. The

31 Barnett & Finnemore (1999, p. 713).
52 Ibid., p. 713.
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success of peace building‘in Afghanistan is crucial for the Afghans, who have
' ali'eady lost three million peonle in long-lasting civil wars.33 The peace-
.building effort would determine the lives of millions of people in DRC, where
four 'million people '}iave aiready been killed during the six-year civil war.54
The United Nations is 1now experiencing ;ieaoe 'biiilding as its major task' in
Contributing to current international security.
ThlS recognition was reflected in 1 the report by the ngh Level Panel in

2004 It emphasmed that “strengthenlng the Unlted Nations’ capac1ty for

h , peace building in the widest sense must be a priority for the organization,”

.and proposed the creation of “a Peace-building'Commission” constitilted by

member states and “a Peace-building Support Office” at the UN Secretarlat 35

'Acceptmg the proposal the General Assembly adopted a resolutlon to
stabhsh these organs at the end of 200536 It must be a highly 81gn1ﬁcant

task- for IR scholars who are interested in solving conflicts to examine the

' ,peace-building norm, its components, and future impli_cations of the battles of

this norm in the aftermath of the 2003_‘Iraq War.

- 1.3.5 Not in the Margins: Theoretical Implications

| The case aleo, may have a oritioal imlpact on IR theory. In this thesis, I

- will argue that the United States tried to oreate the Iraqi constitntio_n and
conduct national elections virtually by itself, and to create a new government

under the occupying power. Although the United Sates asked other member

33 Ogata (2004, p.276).

34 UN News (2006, April 28).

35 High Level Panel (2004, pp. 83-85).

36 UN News (2005, December 20). The resolution was adopted by the General Assembly
on December 30, 2005 (General Assembly Resolution 60/180 2005).

14




~ states, 'especially' Britain, to dispatch forces and participate in rebuﬂding Iraq
as an occupat’ional.pOWer,' the proportion of occupational forces and authOrity
by the United States is so huge that it was perceived as the “v1rtually U.s.
occupatlon of Iraq” in both Iraq and the world.37 In Iraq, the Umted States
t_ried to change the principles of peace building—namely, that the UN plays a'_ |
leading role in political processes such as drafting constitutioné ‘an_d
conducting elections—principles which have been followed by Ot_her post_'Cold |
War peace-building operations.

I argue that this was a serious attempt by the anh administration not -
merely to 1gnore but to change the peace- bulldlng norm created by the UN’
previous practice. After the debacle of the occupat1on in Iraq, however the
United States finally decided to accept the request by the UN Sec_retariat,
including Kofi Annan, to follow the peace-building norm. Coneequently the

- United Sates asked the United Nations to decide the nolitical tirnetable':ancl
nrocedures for establishing the new 1raqi government, choose the members of
the caretaker gorernment, ‘and design and assist in the two elections in
Irag—one for creating a legitimate interim government and the: second ..for
estabhshing a formal new Iraqi government—which were key comp_onents of
nation building.38 My thesis will later indicate that the peace-building norm
pushed the United States back to follow the original expectation of the norm
in Iraq.

My argument is a significant challenge to the realist tenet that

institutions cannot change the behaviors of states on major issues, such as

37 Bennis (2005, p. 49).
38 Author’s interview with Kieran Prendergast, former Under-Secretary-General of the-
UN for Political Affairs on March 9,2004 (NHK Documentary, 2004).
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war. The failure of rebuilding Iraq will lead to the loss of more Iraqi pebple
and American soldiers, will créaté a Harbour for various internafional
‘fe‘rro’ri"st grbups, and will cause a civil war in the heart of the Middle East, a
~ major producer of oil. Thé issue 18 “not; in the margin” at all, but one of the
most prominent events in world politics. rI;he decisioﬂ.of the American
| .gbvérnmént to accépt the demand of the UN Seéretériat and ask the United
Nations to désign and 6perate the transitional process in Iraq, including:
' eleptiohs andAcQ.nstitution,.demdnstfates that even the.he'gemlon needé to
oBtain the legitimacy that the IOs‘ _embody in some crucial moments.
_ The. story -is alsp'signiﬁcant for liberal institutiOnalists who éésert thét

IR needs to research when aﬁd undgr what condition states foresee the
| benefits of émployihg institutiohs. I argue that the reduction of cost (burden
sharing) and thaining information by international institutions—in this case,
' _tfle United Nations—are not enough to explain why the U.S. changed its
policy on rebuﬂding Iraq. 1 argue that it is impex_‘ativé to examine the function
of _the um'qt)e Jegitzmécy embodied by the United Na tions when explaining |
why‘the Bush admirﬁstration decided to ask the Uﬂited Nations to be
politically involved and design peace building in Iraq. The case also indicates
" how fhe norm can be changed; in the process of rebuilding Iraq, the
Secretariat and Secretary-General seemed to play a significant role in
‘resisting and oppbsing the ati;empt by a hegemon to chaﬁge the peace-
building norm. This could be a challenge to the neo-liberal claim that focus on
states as the main i‘nﬂuence in the change or maintenance of the
internationél rule; |

The story must have a substantial impact on reinforcing the
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'constrnctivist essertion that 10s cen act eutonomonsly from states, an-d‘c’an‘-
diffuse and practice new norms that would regulate or change state behaviors.
The case also would significantly strengthen the constructivist idea thetl_the
IOs can play a critical role in changing norms or reeisting the ~changes to
norms attempted by states, including a hegemon. At the same tii_n_e, I argue
that research about norms of peace building in Iraq would crea‘te‘ other.

‘ .questicns fqr cons_tructivists, such as, how concretely and speci’vﬁ}cal_ly‘.can one
norm be defined? For example, I argue that.one of the key component.s of the
peace-building norm is the conduct of demvccratic elections assist‘ed':or '
conducfed b}% I0s. But Barnett and Finnemore assert that some elec_tions
must be criticized as pathologies of 10s, which often tailor their mission to fit -
"a comfortable rulebook and consequentiy exacerbate tensione in _fragllle'_‘
states.3? On the other hand, I would argue that a national electiOn,. no matter
how many years need to be spent in preparaticn, 1s largely per_ceived by
‘peace-building experts and practitioners as the only legitimate method to
obtain legitimacy in the peace-building proce.ss.4° Thus, the anal&sis
concerning the peace-building norm both in Iraq and in generel raises an

important question for constructivists: How should we define the norm?

1.4  What Is the Peace Building Norm?
I argue that there is a peace-building norm that was created by a
number of practices of I0s, predominantly by those of the UN, since the end

of the Cold War. There are three key components of this norm. I will first

39 Barnett & Finnemore (1999, p. 720).
40 Call (2003, p. 136).
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p'resent the three key components of the norm; second I will examine five
ca.se.s. of peace building to show how these components have been appliéd to

- different post-conflict reconstructions.

1'4'.1 Three Key Components
B bi.. The UN’s Lea_ding Role Authorized by fhe UN Security Council -,

Since the end of the Cold War, in the majority of cases the United
Natiohs has f)layéd a centfal role in rebuilding territories wracked by: violent
_ Conﬂiqt.41 The tasks of the UN miésions covered not only econormic and
humanitarian‘ a_séistance but alsd politicél- trénsitibns of these areas, such as
’ sﬁabilization of political and éecurity sifuétions, demobilization,
‘demoérati‘ZétAio‘n (electoral assiétance, institution building), return of .r’efugees
and internally dis'placed people, security sector reform, promotion of human
,r-ights‘, promotion of intergroup reconcﬂiatioﬁ, and all kinds of political and
administrative t.asks.42 In su.m, the United Nations has assumed
re'spon-sibih;ty for resgoring governance “to a degree unprecedented in recent
history.”43 |

Withou‘%exception, UN missions assigned for peaée building have been
authorized by the UN Security Council. Because of this fact, Paris actually
defines international peace building as operations authorized by the UN
Security Council.44 Doyle emphasiZes that it is crucial for a peace-building

process to obtain legitimacy and effective governance and that the UN

41 Caplan (2005, p. 1).
42 Sens (2004, p. 146).
43 Caplan (2005, p. 1).
44 Paris (2004, p. 60).
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' (outsidérs) “control international 19gitimacy.”45 Sens shows that thefe were 38
UN peace operations With peace-building tasks since 1991, and gvery
operation was authorized by the UN Security Council.46

The fact that the Unitéd Nations has bee’n playing a leaaing role__ m
peace .building is explicitly demonstrated by thé person‘nelf whot led th.e.sef
multinational missions. I.n numerous cases, the heads of pea;:e.-l;uilding
administration offices were special repx_;esentatives appointed b).r. the
Secretary-General of the United Nations, not somebody ap'pointed by a
specific (inﬂuepti_al) state. For example, the' head of UNTAC in.éambc;dia‘jwas

Yasushi Akashi, a special representative of the Secretary-General; the head of
the UNTAET in East Timor was Sérgio dé Mello; the head of UNAMA in
Afghanistan was Lakhdaf Brahimi. Né person was authorized to have greater
power than the special representatives of the Secfetary-General 1n the"se‘
internationally run administrations. |

This phenomenon contrasfs sharply with nation-building activities in
Iraq since the 2003 Iraq War. The Coalition Provisional Au‘.thoritl;'y. (CPA) and
its head, Paul Bremer, had absolute power iﬁ governing Iragq, wilile the
special re‘presentative of the Secretary-General, Sergio de Mello, had only a
subsvervient or marginal role in Iraq, as [ will explain in detail in the
following chapter.

In short, in almost all peace-building activities, except for Iraq, the.UN
Security Council asked the UN missioné to play a leading rqle in rebuilding

states.4” The UN Security Council resolutions conferred legitimécy on these

45 Doyle (2001, p. 107).
46 Sens (2004, p. 152). _
47 There are some exceptions in which other international organizations play a
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UN missions, both for the international community and the indigenoué people
in the host territories.4® Internationally run peace-building missions have
~ been headed by the special representatives of the Secretary-General, which

clearly demonstrates the central role of the United Nations on peace building. -

i Ind_igénou’s Legitimacy Conf(‘erred‘ by Local Pb].itica»lProcess.

| It is.crucial fér'the peace-building process to have nbt only the-
legitin;acy conferi’ed bsf thé UN Security Council, but élso the indigenious
légitimaéy obfained by lo.cal political pro-cessevs‘.A In many cases,. “peéce :
acpor'ds” or “peace agre‘einents” by combating.- factions are an initial étep to
confer indi'genoué legitirr‘lacy- on the 4transitional process .of rﬁaking new
| ‘governments. In Cambodia, thé Paris Peace Accord in.1991 became the basis
for indigenous legitimacy in vthe peace'buildihg process. The Peace Accord also
called for the United Nations to set up an infernétioﬁal administration and
peacekeeping. operations to aﬁhievé the goals of the agreeﬁlent.‘“’ .

In Bésnia, the Dayton agreement in 1995 was the ﬁrst phase that
deﬁhed the role of international o.rganizations—.bofh the United Nations and
the OSCE—and gavé indigenous legitimacy to the wholé process.50 In East -
| Timér, popular consultations in i999, in which approximately 80% of East

Timorese voted for the independence of the region from Indonesia, conferred

significant role as well as the United Nations. For example, the Organization for
Security and Cooperation in Europe (OSCE) was given the task of supervising the
elections and monitoring human rights, while the UN mission was assigned to train
civilian law enforcement. But the OSCE is still an international organization, and there
has been no case in which occupational forces played a leading role in rebuilding states
since the end of the Cold War, except for Iraq (Paris, 2004).

48 Caplan (2005, p. 4).

49 Paris (2004, p. 82).

50 Cousens (2004, p. 124).
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‘fundamental legitimacy on the process of making_a new state.5! In
Afghanistan, the Bohn Conference at the end of 2001 conferred indigenous
legitimacy by creating the ﬁrsf; interim government, while the Loya ‘Jirga (the
-tradition‘al grand assembly in Afghanistan to decide national leadcrsj in 2002
became a legitimate method to create a transitional authority Wit'h'-more
administrative powe‘rs until the presiciential election was condiicted.52
These local political processes (peace accor_ds or some 'type. of local
_ selection, e.g., Loya Jirga) often functioned to create indigenous interi_m
bodies (governrne_nts) that associated with the UN missions in ihese vsiar'torn
territoi‘ies, s.uch as when the Paris Accord defined the Supremé National :
Council in Canibodia and the Loya dJirga chose the presidentiof thc |
transitional authority in Afghanistan. in a siibstantial number 'of"cases, the .
interim govérnments legitimatized by the local political processes_.coopferated
with the UN missions legitimatized by ths UN Security Council. T-}iese j‘oint
administrations by the UN missions and indigenous interim governments »
directed the process of drafting new constitutions and conducting national
elections to create new governments, as I will explain in’more. dstail through

individual cases in the next sections.

iii. Elections Legitimatized by I10s
There has emerged in the contemporary international system an
expectation that an election is a key element in order to form a new

government after conflict. The fairness of the process of elections itself is very

51 Quarterman (2003 p. 159).
52 Thier (2004 pp. 45-48).
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crumal to persuade people to accept the results of the election and to prov1de
the new government with legitlmacy The Brah1m1 report raised the election
as one of the key activities in peace building and emphasized that “free and
fair elections should be viewed as part of broader efforts to strengthen -
governance institutions.”53 Out of 25 countr_ies and regions in which the
.U_nited‘ Nations conducted peace building from the end of the Cold War to -
2004, 22 UN missions were assigned to pnrsue democratization, including
electofal design,. assistance, and management.®* To achieve irnpartial |
_ elections, it 1S a very common phenomenon for IOs, predominantly the UN, tol
conduct or assist, or monitor the electlon processes in the post Cold War era.
In short, the electlon 18 1eg1t1mat1zed by the involvement of the I0s. Without
‘the I0s’ commitment, the election process is in danger of being perceived as
biased because it would be operated by partial factions of conflicts or
‘'occupiers.55 | | |

By observmg all peace- bu11d1ng operations since the Cold War, Paris
concluded that the strlkmg fact about international (UN) peace building is
that most peace-building agencies have worked to transform war-shattered
states into market democracies.’ And there is no doubt ’that conducting
| elections legitimatized by the United Nations is the key instrument to

transform the war-shattered states into market democracies.

53 Brahimi (2000, p. 7).

54 Sens (2004, p. 154). Data comes from Appendix 9.1. This Appendix lists 20 missions
that had the assignment of democratization including electoral assistance, but the Iraq
and DRC missions started electoral tasks after 2004, thus I add these two cases and the
total becomes 22. '

55 Kofi Annan emphasized this point in his article in the Wall Street Journal, February
22, 2005 (Annan, 2005).

56 Paris (2004, p. 62).
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'1.4.2 vEn‘lpirical'Support

In order to cénﬁrm that there are key components applied '_cQ\ mahy'
peace-building processes, which embody the peace-building nofm,_ I exavnAlihe
typical cases of peace building (nation building) in the -post'C’(_)Id_‘ War era
below. These cases involve a mix of successes and failures. It is "notléworthy
that many peace-building operations followvvery similar proc.edufrevs and
timetables to satiSfy the three key components of the peéce-buil&ﬁjg norm I

defined.57

i Cam.bodia..

It can be argﬁed that Cambodia was the origin of the UNfs centrairoie :
" in peace building legitimized by the UN Security Council. Doyle writes_that
“not since the colonial era and the post-World War 11, had a forelgn presence
held SQ much formal administrative jurisdiction over the civilian functiép of
an independent country.”?® The UN involvement in Cambodia,j)_roposed by
the Australian Foreign Minister Evans who insisted that the pfdceduré used
for Namibian independence could be applied to fecqhstrﬁcting Cambédia, .
gave ﬁew policy options and a negotiation breakthrough to both‘ dqmestic
factibns and states involved in negotiations over Cambodia.’? As a result, the
Peéce Accord was signed by the major factions of Cambodia in Paris on

October 23, 1991, and by this Peéce Accord, “the UN was given de factb'

. 57 Pei claims that the United Nations has been “supervising similar post-conflict
reconstruction” in many countries, such as Afghanistan, Bosnia, East Timor, and Kosovo.
(Pei, 2003, p. 7). ' :

58 Doyle (1995, p.13).

59 Finnemore (1998, p.189).
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sovereignty in Cambodia.”é0 It was thé first trial for the UN Security Council
to request the UN mission to conduct a éomprehensi\'fe peace-building

operation since the end of the Cold War in war-torn territories.

Figure 1.1 Peace-Building Process in Cambodia

.Civil War ' | Supreme National | National Assembly .Gcivernment
Council (Interim G) New Coalition G. Without
UNTAC (with PKO) | Constitution UNTAC
L L ol

Peka}ce Conference National Election UNTAC withdraw

; ianaris : (90% voted)

(Peace Accord)

The UN Transitional Authority in Cambodia (UNTAC) was established

as.an internationally run administration mission to oversee the
implementation of the Accord. The missions of UNTAC were supervising the
civilian police, monitoring the ceasefire, demobilizing factidnal armies,

| in§eétigating human rights violations, repatriating refugees, reconstfucting
- infrastructure, as well as éonduc_ting national elections.6! The fact cleariy

demonstrated that the United Nations played a leading role in Cambodian

peace building and the role was legitimatized by the UN Security Council (the

first key component of the peace-building norm).

60 Ibid., p. 190.
61 Paris (2004, p. 82).
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‘The Peace Acc.ord also agreéd that the four major indigenous bai_‘tiés in
Cambodia constituted the Supreme National Council, which aétea..as the |
count;ry’s interim government until the nationalelectio_n Chose‘the‘N_ati_onal
Asse'n.lblyv (the second key éorﬁponent of the norm). The national eleéti_oﬁs .

‘ legitimatized by the United Nations were conducted in May, 19"9_3‘(=fhe‘ third :
key cqmponént o_f the norm). This National Aésenibly, and thé 'n.e.wvcoalit'ion
government elected by the National Assembly, dr_afted thé néw éénstitutio'ri.ez.

Results | |

The results of peace-building activities in general have béén evélﬁa’ted
by diﬂ'érent scholaré using different criteria.s3 In this thesis, 1 érgge thqt the -
success of peace building can be evaluated by three main facforsi security,

“governance (coexistence among fractioﬁs groups that fought . wars), and-‘
economy.

1. Security: Definitely improved. It is crucial that Can.lbodiav }%as
not relapsed. into conflict again since the UNTAC ceonducted elec_tions and
nation building.

2. | Governance (Coexistence): Dysfunction of government due to -
the conﬂiét between fractious parties remains. But the 2003 national election
was largely perceiv‘éd by internatiorial observers to be successful, with less
violence and COI‘I‘ﬁptiOD.M

3. Economy: Cambodia has succeeded in achieying'constant

economic growth. The annual real growth rate of Cambodia has been morel"

62 Ibid., p. 82.
63 Sens (2004, p. 151).
64 BBC News (2003).




than 5 % since 2001 {includihg 2005).65
In short, peace building in Calﬁbodia can be judged as lai'gely
- si;’cceséfdl in'the 12 years since UNTAC coﬁducted elections in 1993, although
' rhany challenges reméin; | | |

ii. Former Yugosldvia (Bosnia and Croatia)

 Figure 1.2  Peace-Building Process in Bosnia |

Civil War | - Interim G. - National |  National

IFOR (NATO) | Govef_n_ment Government

" IFOR (NATO) | IFOR (NATO)-

L L ol

[1995Novd  [1996Sep]  [1997.No _
Dayton Accord 'National Election Municipal Election, Natiqnal E.

(Attached with Draft of Constitution) .

The 1995 Dayton Agreement created the foundation of peace building
in the former Yugoslavia where people suffered ﬁ‘OIﬂ the harsh civil war in
the region. The agreement called for establjshing a new international force
(IFOR) under NATO command to oversee the military dimension.6 The ‘
deployment was authorized under the UN Charter Chapter VIL6" The
Organization for Security and Céoperation in Europe (OSCE) Wa_s given the
task of supervising the election and monitoring human rightsA, and the UN

mission (UNMIBH) was assigned to train civilian law enforcement and

65 Mundi Index Homepage, Cambodia GDP Real Growth Rate.
66 Paris (2004, p.100).
67 Cousens (2001, p.125).
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promote tlhe return of refugees and displaced people.8 The Daytdn aigree'tnent,
initiated by the United States and signed by the parties to the cc_nﬂict, |
conferred indigenous legitimacy on the peace-building process for lccal ,
politicians and different ethnic groups, and requested that the IOs" .sucnas ’
the United N ations or OSCE, conduct post-conflict reconstruction The UN.
and the OSCE mission, authorized by the UN Secunty Counc1l superv1sed
both national and_‘mun1c1pal elections in Bosnia.s9
Results

1. Security:_ The bloody civil war in Bosnia did not relapse into'conﬂict.
There }ias‘ nct been é single military clash since the war endedi7°

2. Governance (Coe‘i(istence): Ethnic separation actually exnanded;
Paris criticized that the OSCE certified that an effective election in Bosnia
was possible in 1996, but an election just after the cessation of t}'ie'civ-il war
actually cemented the power of extremist nationalists.”™ |

3. Economy: GDP real growth rate fluctuated between 2%_'to 8% 1n the
last five years. It largely depends on international assistance but needs to

prepare for the decline of the assistance in the coming years.”?

Figur’e 1.3 Peace-Building Pro_cese in Croatia

Civil War Croatia G. Temporary Power- : New
UNTAES Sharing . Government
Administration

68 Paris (2004, p. 100).

69 Ibid., p. 105.

70 Cousens (2001, p. 130); Paris (2004 p. 110).

71 Paris (2004, p. 100).

72 Mundi Index Homepage 2006, Bosnia and Herzegovina GDP and Overv1ew
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"UNTAES —OSCE

| L L o

UNTAES started Regional Election by UN,  National Election by OSCE

In Croatia, the United Nations mission (UNTAES) took the main
'_resnonsibility for peace bnilding and conducted the first post-conflict regional
'éiecfion in 1997, leading to the creation of a ternporary pov-ver'sharing. |
adminisvtration in Cxl'oatia..73 UNTAES associated with the Croatian
: governrnent, which already had indigenous legitimated power in Croatia frorn
_previous elections. The national election in 2000 was monitored by t%he OSCE,
which succeeded UNTAES. ™
| _Resul_t; :

1. SeCuxity: Domestic security within Croatian territory was restored.
‘There has not been a single military conflict bsince the Dayton agreém_ent.75

2. Governance (Coexistence): The resullt of the élection in 2000 rejecfed
the control by Franjo Tudjman, the leader of nationalists, and chose a
government that eliminated discriminatory legislaﬁion against non-Croat
residents.”® |

3. Economy: It has kept a stable economic growth, arounda constant
" 4% growth for several years, as tourism, banking, and public inirestment have
increased.”” |

Peace building in Croatia is widely perceived to have been much more

73 Paris (2004, p. 109).

74 Ibid., p. 109.

75 Ibid., p. 110.

76 Tbid., p. 109.

77 Mundi Index Homepage Croatia GDP.
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successful than in Bosnia, especially because of the election in_2000, which -

established a government that called for ethnic reconciliation.

iii. Kast Timor

East Timor was evaluated as one of the most ‘successful_ peace-building

operations by the United Nations. “The UN mission to East Timor has been a

tremendous, dramatic accomplishment,” commented Jose Ramos-Horta, who

became the first foreign minister of East Timor.” Paris asserts that future

~ peace building should learn a lesson from the achievement of East‘Timor (and

Kosovo).™

Figure 1.4 Peace-Building Process in East Timor
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78 Paris (2004, p. 219).

7 Ibid., p. 227.
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 Administration in East Timor (UNTAET), established by the UN Security
"Council 'Re.solution 1272, enjoyed a déﬁniti_ve leading role and waé granted
 the biggest authority in the history of the United Natioﬂsi “UNTAET
assumed greater go§erning powers.' over East Timor than international
'agenc‘ie's had exercised in any previous péace'building mission.”0 The special ’
; repfeseﬁtatiVe of the Secretary-General Wasbgiven authority to enact new
laWs. and to amend the existing ones so that he could establish a central fiscal
po_licy,. vpo»lice system, defehse force, and even traffic re,Ac;ulatio.ns.81
The popular consultation conducted in"A.ugﬁst, 1999, in Whiﬁh 78.5% of
East Timorése voted against the occupat’io'n By Indonesia, became the
legifimated sign for thé wish- of the people of East Timor to Be independent
from .I‘ndones.,ia. The UiNTAET,. with its huge governing,pqwer and
intérnational forces authorized by the UN Sécuﬁty Council, conducted thé
' donstituent Assembly Election in 2001 and created an interim government of
East.Timores‘e. This in’terim.government apd UNTAET jointly drafted and
adopted the constitutidn and conducted the presidential election in 2002, |
Which leaded to the creation of thé formal new government.
Result
| 1. Security:_ Although there was violence before August, 1999, UNTAET
was ablé to establish security after UNTAET started its operation.
2.( Governance (Coexistenée): Coexistence appeaifed reasonably stable |
until 2006. Political uhrest began in May, 2006, whén 600 striking soldiers

were dismissed by the East Timor government, which set off clashes with

80 Paris (2004, p. 220).
81 bid., p. 220.




loyalist fdrces.32 Now the UN Security Council is preparing to start a new
peacekeeping mission to assist the police system in East Timor, While “
Australian troops have ali‘eady arrived to quell increasing violie_:nvc_éﬁ?j |

: 3. Economy: It largely. depends on international assistéécé. Economic
| growth is still very low (1%'ih 2004).8¢ However, in J anuafy, 2606? "East Tiihor

was able to sign an diI-sharing agreement with Australia.ss

. Afghanistan

Although the United States attack against Afghénistan in 20 01. t’opﬁled
thé Taiiban government, and the Northern Coalition, cooperatihg v;(ith the o
Uniﬁed States, occupied Kabul, the Bush édministration ceded 1;0- the Unitéd

" Nations the primary responsibility for rebuilding Afghanistan.86

Figure 1.5 Peace-Building Process in Afghanistan

Civil War Interim Transitional | President | Kariai
Taliban Authority | Authority ‘ Karzan | Lower
U.S.‘ attack | UNAMA | Constitution New Cabinet House
with ISAF | UNAMA &ISAF UNAMA | ISAF
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Bonn Agreement Loya Jirga . Presidential Election National Eléctibn

82 New York Times, 2006 June 14.

83 New York Times 2006 June 14

84 Mundi Index Homepage East Timor Real GNP Growth.
85 BBC News 2006, March 9.

8 Pei 2003, p. 3.
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(Grand Assembly)

Thé_ Bonn Conferehce in December, 2001 became the foundation for the
: peace%uilding process in Afgilanistan. The Bonn Agre,ement; intermediated
by Lakhdar Brahimi, a special envoy of the Seéretéry-Geﬁeral, decided that
'the>“in_téﬁm”' authority was responsible mainly'fori organizjng the Loya Jirga.
Membéfs of the interim a'ufhority were chosen by the Bonn Agreemeﬁf; thus,
the Agﬂreeme.nt. defined that the interim authérity had no substantial power to
~ decide the direcﬁon olf Afghanist.a‘n, buf only to orgahize‘ the Loya Jirga.87 The
procedures and power sharing by different transitional authorities were
ééréfully designed to.preservé indjgehous legitimacy. |
_ The'Loya Jirga was employed to confer indigé'nous legitimacy on the

' ‘ftrénsitional” authority headed by Karzai.88 The transitional authority
‘éstabl-i.shed a new céns_titution indJ aﬁuary, 2004 and conducted the
presidential election in October, 2004, closely céoperatiﬁg with the UN
m‘issiorvlll in Afghanistén (UNAMA), which has beén playing a leading political
role in pbst'coﬁﬂict réconstruction in Afghanistan, authorized by the UN
Security Céuncil.89 The presidential election in Octobér, 2004 was evaluated
as rélativély successful by both the internationai community and the 1ocal
populace because (1) 70% of Afghans voted in the presidential election, (2)
there was no serious injury or death on election day, and (3) the losers of the

election accepted the results. The Secretary-General thus stated in his report

87 Their (2004, p. 47).

88 Ibid., p. 53.

89 Annan (20053, p. 3).
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- that “Vt}'le' Bonn process has enjoyéd some remar_kable achieveme’ﬁ_t.”*io:
Results
(It is still too early to judge the results in Afghanistan fully.) i . B

| 1. Security: Areas surrounding Kabul are relatively safa", "sac‘l'.uv‘ed,by'
ISAF.. Local areas have been unstable, and are ’getting more dang_éi‘ouSQ?l ‘
Indeed, in May-Jane, 2006, the Taliban’s attacks. gr'ew‘ much nilddre.serio:us. '

2. Governance (Coexistence): Local lordsand insurgents are still acfivé
and control substantial parts of the local areas.92 |

3. Ecohomyl The economy Ais heavily dependent upon inte»rnvatio:nal.i
aséistance and a pe'r\}asive narcotics ecanomy parsists.93

The Afghanistan peace-building operation has two significant
characteristics. The first is the fact that peace building was inétiéated by the
invasion of the country, in this case, by the United States. That was a Ve_ry
new dimension for UN-ied peace building.94 The second is that in spite of the
fact that the peace-building process was initiated by the U.S. i‘nvasi(v)n,' the
peace-building design that Brahimi, a special envoy of the Secrefary'General,
endorsed at fhe Bonn Conference was guidéd by the prévious 'UN-led ‘peace-'
building key components, such as the UN playing a leading polvitical. role,
indigenous legitimacy conferred by the local political process (the Bonn
Conference and pra Jirga), and national electipns legitimatized by the
United Nations.

These characteristics imply, I argue, that “the peace-building norm” is

90 Ibid., p. 18.
91 Annan (2006, p. 10).
92 Paris (2004, p. 226).
93 Annan (20054, p. 19).
94 Paris (2004, p. 226).
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Véry robust, so that it was applied evén to the post-conflict reconstruction
proge‘ss trig’g'ered.by the invasion by the superpower. At the sarﬁe time, this
Afghan process has .a subvstantial risk of démaging the legitimacy of the

: Unite'(i Nations—a éritical as'set of the organization—because rebels against
the peace prdcess assert that the United Nations is being employed to serve

the United States, which topples states for its own interests.

v.. Democratic .Républic of Congo
The Democratic Republic of Congo (DRC_) case is significant for
| der_nonstratin‘g that the peace-building normb. continued to be exercised even
after the U.S. invaded Iraq 1n 2003. That is, despite its violation in Iraq, thé
..iinten‘riational peéce-buildihg nbﬁn remains relativeiy robust. |
'P.eacekeeping in DRC is the largest peace-building operation in fhe
'History of the United Nations.‘The UN Mission in the DRC (MONUC) is the
largest peacekeeping opei'ation ever fielded by the world body, and |
preparatioﬁs foi' presidential and parliament elections in June, 2006 will be
“the biggest and'moét complex electoral assistan'ce.lmissio'n the UN has ever

undertaken.”%

 Figure 1.6 Peace-Building Process in DRC

Civil War Transitionél Government Transitional
Drafting Constitution Government
MONUC with PKO MONUC & PKO
! 1 !

95 UN News (2006, March 13).




Peace Accord "Constitution ' : Presidential and

Referendum - National Electiens bir UN '

The UN mission for DRC (MONUC) with the biggest PKO personnel m
UN hlstory, has been playing a central role in ceasing the 01V1l war and
atternpting stability in DRC. The Peace Accord ind une, 2003 conferred ,
indigenous legitimacy on the DRC peace process and became the bésis for the
UN Securlty Councﬂ to deploy MONUC. MONUGC, in cooperatlon w1th the
interim government conducted a constltutlonal referendum at the end of
2005 and will oversee the presidential and nationel elections in 200~6.
‘Result | |

We cannot project results at this moment.

1.5  Explaining the Peace-Building Norm: Why Is It Robust?
1.5.1 Functional Explanation: Sueeess RateA

The ﬁve cases above demonstrate that the peace-building:norm'with
~ three key components has been significantly robust. I argue that one of the
reasens why this norm has been robust is that the UN efforts in peace
~ building have enjoyed a much higher success rate than the nation-building
attempts by the United States, a‘ hegemo‘n in the 21st century. Pei examines
all attempts at nation building ( 16 cases) by the United States since 1900. |
From that research, Pei ‘concludedﬂ'that out of 16 cases, only four cases |

succeeded in establishing democratic government 10.years after U.S.

intervention, and these four cases were Japan (1945), West Germany (1945),
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Grenada (1983), and‘Panama (1989).96 Surprisingly, 11 out of 16 U.S. nation-
building project_'s completely failed in. establishing lasting d.emocvracy.97 Most
of the 'cou_ntriés where the United States infervened militaﬁly either failed to
i democfatize or becarhe rhore authoritarian within 10 years of the Withdfawal
of the American for.ces..98 .
i The US tried to conduct natior; building by creating American-

-supported surrogate re.gimes in seven statesl Panama (1936), Nicaragua
(1933), Haiti (1934), Cuba (1922), South Vietnam (1973), Dominican Repﬁbnc
(1966), and Cambodia (1973). All attempts failed and caused massive human
calamity, evsﬂpecially in South Vietnam an‘d.Cambodia. Pei argues that
_ surrogaté regimes were‘perc‘eived as colonial rule, and locai pédple could not.
| accept the ﬁation buildiﬁg.” The deep aﬁd extensive invblvement of the
United .S‘tates‘, which tried to supervise almoét all dimensions of nation )
‘Building, as conductéd jn Haiti (1934) and Cuba, reduced nation‘builders to
“quasi-colonié_l rulers” and eiacerbated 'chal resentment.100 The Igck of |
Je.gjtJm.acy of the .U.S; attempts at nation building is a key factor for the
rejection by local people of U.S.-led nation buildi'ngb..

| Compared with U.S.-led (unilateral) nation buildi'ng, the record of UN
| peacé building is signiﬁéantly higher, even though the success rate of UN
- peace bﬁilding might not meet the expéctations of the international |
community. Sens estimates that'c‘)ut of 22 post-Cold War‘UN missions with

prominent peace-building components, 18 cases achieved at least “the

96 Pei (2003, p. 2).

97 Ibid., p. 2.

98 Pei (2004).

99 Pei (2003, p. 5).
- 100 Tbid.,p. 6.
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' céssation of war and preventions bf recidivism into large-scale poiitiéai ‘
violence or human rights abuses,” although 15 of them are cétégofized by
Sensvas‘ “a negative success” (incomplete_success), where developr_nént of

| democracy, institutions, civil‘societ'y, and the rule of la§v have 'n.ot éaken .
root.161

| Other rese‘arc'h has produced relatively similar results. étéd_man,

Rothchild, and Cousehs examined 12 cases of post-conﬂiét péacé‘ settlements,
concluding six successes, two partial successes, and four failu_rés of
éustainable pegce.loz_Harripson analyzed five cases and found th sucéessés,
one paftial éuccess,‘ and two failures.193 At least, the majority ‘df UN missions ;
in peace building since the Cold War were able to terminaté the civil war, :
prevent war-torn territories from relap-sing ingo conflict, and create é kind of
democratic government, even if it ' was still fragile, except for Héiﬁ,‘ in
particular. That is probably the reason why in May, 2003, just aftér* the US '
‘invasion of Iraq, Pei concluded in his policy brief that “the long-term‘
prospeéts for nation building in Iréq would likely be enhanced if £he effort
were mana‘ged by the United Nations.”194 Although there are mény challenges
in UN -lea nation building, agcording to Pei, “the benefit of a multinational
approach would outweigh the drawbacks,” primarily because “the United
Nations-led rebuilding effort would be viewed as more legitimate.”105 This
higher success rate by the Unitea Nations has allowed the peace'buildiﬁg

norm with the UN in a central role to be robust until now.

.101 Sens (2004, p. 152).
102 Stedman, Rothchild, & Cousens (2002).
103 Hampson (1996).
104 Pei (2003, p. 7).
105 Tbid., p. 7.




1.5.2 VThe UN Advantage in'Le.gitimacy
As' Pei argues, the reason the _United Nations has a significant

- advantage compared with ‘nation building by a specific state 1is the United

'Natiqns has more legitimacy in terms of conducting ﬁééce buildihg than a
‘ ‘spe(.:iﬁ(_: étate.’ Frank argues that “if legitimacy is a determinant of the
strength of a fule’s conibliance pull, then'legitifnacy'; .. mustbea matter of |
degree;”'ioﬁ Tn that sénée, the United Nations has a higher degree of |
_ Iegitimaéy in terms of peace building than a speciﬁc state. This cofhparative :
‘ad\'ranta'ge, Qf the ‘United Nations in legitimaéy reﬂécts the féct_that all peace- -
building efforts sincé thé end of the C'old.War haVe been conduéted by the
" UN -le‘dintevrna'tio.nal_ administiation, excebt for Iraq.107 |

.Why, then, is legitimacy so crucial for .achievin’g the objectives of péace

b.uilding? It is becauée international interventions—such as peéce
enforcement, peacekeeping, énd peace building——contradict-the fundamenta‘l
p;inciple fﬁnction_ing to maintain the order of the current world politics: state
éovereighty. In chex; words, these interventions alWays face the danger of
 being perceived as “heocolonialism” in the eyes of the pﬁblic in both the
| international community and the host territories of interventions. Ian Hurd
argues that because these interVention. often resemble “the kind of overﬁ
regional imperialisms, they leave participants vulnerable to criticism as

‘neoimperialists’.”198 In order to avoid these criticisms, the general response

106 Frank (1990, p. 26).
107 Pei (2003, p. 4).
108 Hurd (2002, p. 44).




" has bee.nito invoke the “legitimatizing symbols of fhe United Natiéjié.”1°5
Katharina Coleman also emphasizes the importance of obtaining iegitimacy
for these international interventions. Examining the diﬁ'erent_casés‘of'peace
enfor;:ement, Coleman conclﬁdes that the reason statés have‘so_ éoﬁsistentiy
sought the auspices of internatidnal organizations for their peace‘je'r‘lforéemeht
operations lies iﬁ “states’ recognition of the role of inte'rnatiolnail‘orgam'zations
as gatekeepers to International legitimacy for mﬂitary ihterizenﬁion.’?llo vIn'
short, international interventions want to have the auspices of the Unitea '
Nations to avoid the c'rificism of “neocolonialism” and to obtain “legitiﬁlaéy” '
for achieying the objectives of the interventions, including peacé'building o

activities.

1.5.3 Legitimacy for Whom? The Audience

When examining the legitimacy of intéfnational i‘nterven't'ib'nsbsuch as
i)eace building, it is critical to specify the audience for the legitimaéyi In
’whose‘z eyes are the interveﬁtions p‘erceived as legitimate or less 1égitimate?

Coleman defines the four pqtentially crucial audiences for peace
enforcemeﬁt operations. The first is domgstic opinion within the intervening
state. Because the intervention requires signiﬁcant.co'st', both in dispatching
military personn.el and contributing to financial needs in host countries, the
intervening country must obtain domestic support or at least 'acquiescence;lll
The second audience is the public within the country of deployment. (jolémah

asserts that peace enforcement does require at least acquiescence, if not

109 Thid., p. 44.
110 Coleman (2006, p. 103). Emphasis added.
111 Coleman (2006, p. 33).




support, from substantial sections of the host societ-y.112 The third is the -
immediate'_neighbors of the infervening state. Regional states ‘nlxight act
_st_rongly ’agaihst “pérceived aggression” becausé their geopolitical proximity to
- the s_téte might rendér thérﬁ “more vulﬁerable to any expansionist.
'ter_lden’cies.”llf‘ The’ fourth legitimacy audience is the iﬁternational community.
Ttis .extr.é.rr_lely important for peace enforcemen£ operations to ébtéin
legitimacy in the eyes of the international community because “it has thé
capacity to iésﬁe 'resoundihg condemnation, ai)ply global economic sarilctions“,
N _ afld e;feh launch a counter offensive against a state that is perééived to havé o
intervened .illegit.imately.”il“ Coleman emphasizes that most states have a
A staté-centric view of audienée; thus, the states, not the pﬁbﬁc in the
| | international comrhunity, are the significant and influential audiences in the
intérnational community.115
I argue that the peace-b.uilding norm, 'with its thrée_key components—
" the UN’s centpal role, indigehous legitimacy conferred by loéal political
procesé, and electioné legitimatized by I0s—is derived from the need to
obtéin legitimacy invthe eyes of thése'four audiencés, especially audiences in

the international corhmunity and in host territories.

1.5.4 International Legitimacy
I assert that the first key component of the peace-building norm (the

UN’s leading role authorized by the UN Security Council) reflects the need for

112 Thid., p. 33.
113 Thid., p. 34.
114 Tbid., p. 35.
115 Thid., p. 85.
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:the peace. builders to obtain international legitimacy in the eyes of béth the -
~ international community and local people in host war-torn territqriégf The
United Nations is widely perceived as the most important 10, 'whicicl can‘ |
confer on peace builders the international legitimacy to conduct. peace - ',
building. This is because it is a universal organization that, hbj;ve'vér
imperfect, i‘epresents the best available mechanism ‘for fepreséﬁ?:ing _
wide's_pread_ 'internatioﬁal support for interventions. Hufd argues that “the '
myfh of collectivity is essential for the legitimacy of the_ United‘Nat-iqns.”116
Coleman statés that the ultimate source of the Council’s legal power is “its:
»clam to. represe_ﬁt the international comm}inity as a whole.” In :sho'i't, the' UN '
and its Council maintain the unique power to represent the Yoice' and suppoft :
‘of the international community as a whole, which generates interhatiohal
.legitimacy. | |

The UN’s central role in peace building obtains internatidnai
legitimacy not only by authorization of the UN Security Council, but alsb by
personnel and staff dispatched fror_ﬁ many different countljies'ar_ld regions.
The UN Guidelines for Peacekeeping emphasizés, “At the high_eét level, the
Alegitimacy of an [international] 6peration derives from thé fact tl'lat. it is
established and given its mandate by the Security Council. ... This
legitimacy is further enhanced by the composition of av peacekeeping
operation, typically including personnel from a broad spectrum of States.”lv17
It implies that ﬁhe composition of the UN staff and military personnel who

represent a variety of states and régions diffuses the fear of “colonial rule by a

116 Hurd (2002, p. 48).
117 General Guidelines for Peacekeeping Operations (1995, p.15). Emphasis added.
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spéciﬁé state.”
When the UN mission plays a leading rolg in a peace-building pi‘ocess,

| the péacé_ builders écQuire international legitimacy, which functions in two
dimerisions.-The ﬁrst is ‘to obfain Jhternétzbnal support from the member
| vstates’ in terms of providing funds and pefsohnel to the UN mission.
Corﬁparéd with the case 'in‘which a single (pov“verﬁﬂ) country would exercise a
peace-building effort, the UN-led peacé building would moré .eas‘ily gétﬁer
internétionavl. support because the member states would be less suspi;:ious of
, tﬁe objeétives of the ﬁeaée buildirig‘and be mp're,cooperati_ve. Price insists that
“thé céntrai resource ‘of the UNin matters. of s‘ecurity 1s not its: opefational
capacity or military assets iﬁ matters .a.ffecting gfeat power interests but its
_ legitimacy iq deciding -What _ini.tiativesi have the suppoft Qf the ihternational
communit'y.”lls'

| "The second function of i_ntern'ationai legitimacy is to create higher
' .c.redibility or legitimacy in the eye.é of the local peop]é, Including po]fﬁ'ca]
]eaders n v.var'tornv host territories. Without the legitimacy and central role of
the United Nations, the outsider’s intervention Woﬁld be much more likely to
be perc;eived by the society of states as colqnialism or sifnple aggression.!119
| Altﬁough the degree of fhe impact of this international legitimacy on. the
public support for the peace building might be not decisive—for.example,
Colerhén indicatés that the impéct appears to be marginal because_the'public‘
support. is more related to effectiveness of 'operation; such as the recovery of

their living conditions and infrastructure—the international legitimacy itself

118 Price (2004, p. 267).
119 Pei (2003, p. 5).
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‘does have an effect on the perception the local people have of the - - )
interventionists.120 Theoretically, it is possible to argue that although pﬁblic
‘support might be more influenced by the recovery of their living cﬁnditidns
‘and infrastructures, these inﬁ'aétructures could be harshly damaééci by thé "
attacks of insurgents who obtained the supporj: of local people in terms of
inforr_natioh and logistical operations, in case where the ’loca.l p‘e(;ple perceived
that 'the intervening aétions were illegitimate and judged théir inteﬁentiohs
to be driven by colonial or expai_lsionist motivation. | |
There is a widely shared view among both practitioners and écholafs
thét this i_ntérnational legitimacy is crucial for the peace'building p_rocess.‘ :
Kieran Prendergast, the former UN Under-Secretary-Ge_neral fqr Pphﬁical :
Affairs, insists that if some specific countries conducted peace-building
activities, it would create a huge suspicion that the process was an effort to
impose colonial rule to serve the national interests of these outsiders, 1n the
- eyes of people in both war-torn territories and the international commlihity.
Thus, it would be extrémely difﬁcuit for these states to obgain aCéep_tance or -
| support from local people and political leaders. He concludes,‘“Peace;building-
efforts that were facilitated by.the United Nations would have more
credibility and more legitimacy inside a state, in the region, and
internationally than those by a specific state.”121 Rick Bartén’, the co-director
of the Post-Conflict Reconstruction Project at the Center for _Stratégic and -
International Studies (CSIS), who conducts multiple cases studies on peéée_-

building activities, admits that “even though a multinational approach might

120 Coleman (2006, p. 55).
121 Author’s interview with Kieran Prendergast on May 26, 2006. -
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be more inefficient and time-consumihg in decision making and Iﬁanagement,
it would be still nll'ore. desirabie to employ the United Nations for peace
bﬁilding;_be'cause it has more legitimacy to people in both territories and

: regior'l.s.”122 Richard Caplan, §vho also conducted multiple case stu>diesv on
peaée building, concludes that “the legitifnacy that a'nvinternational

érganizétion can confer on a transitional administration, moreover, may have
implications for the ease of attracting donor and other external (especiélly
region.al)i sﬁf)port and building consent for the opei‘ation‘ within the

territory.”123

1.5.5 indigenous Legitimaéy, and Elections
* The second key componént of the peace-building norm (indigenous

legiti.m.acy conferred by local political process) and the third key compOnént

{(national elections iegitimatized by the I0s) are required to promote the |

acceptance from local peoplé and politi(.:al'parties in more direct ways. The

Varioué tyf)és of polifical process justifying the peace-building éfforts (péace
“ accord, popular consultation, Loya Jirga, etc.) becdme key tools for peace

builders who ﬁe’ed wide accéptance from the local populace. National elections -

often function as a final stage of conferring this indigenous legitimacy to a

new government.

It 1s important to recognfze that international legitimacy and
indigenous legitimacy have reciprocal effects. The indigenous legitimacy of

local political processes, such as peace accords or some types of elections, were

122 Author’s interview with Rick Barton on June 6, 2006.
123 Caplan (2005, p. 4).
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: frequently reinforced by UN Security Council resolutions. In many cases,

these local political processes, which conferred indigenous légitiil_;acy in the
eyes of local people, also became‘ the grounds for the UN SecurityC_éu’ncil to
decidé to deploy thé UN miséion, which created international iegitirﬁac_y
amoﬁg both localvpopulaces_ and the international community. :On.'the othér '
hand, the internatiohal legitimacy created by a leédin'g role of i:he UN and the

authorization of the UN Security Council would substahtially reinforce

~ indigenous legitimacy by diffusing the suspicion about the objectives of the

‘peace building in the eyes of local people.

In cohélusion, I argue that in order to obtain both international

legitimacy and indigenous legitimacy in the peace-building process, the three.

- key components above constitute the peace-building norm. The necessity of

gaining these two types of legitimacy also accounts for why the peace-building

norm has been robust until now.

1.5.6 Did Hegemony Create the Peace-BuiIdjng Norm?

Realists insist that international norms are p.rodl.lcts of t‘he.he.ge‘mon, »
but I iassert that it is not the case for the peace-building norm. Rather, it
appears that although the developnﬁent of the peaée-building norm was
mainly driven bs.rv the needs or demands of the politicai situation in the post-
Cold War era, the United Statéé kept acquiescing, or even relatively
supporting, the dévelopment of the peaée-building norm until the Iraq Wér.

As Byers argues, if a state is aware that a customary rule is developing or

changing and chooses not to object to that developm_eht or change, then the




failure to object is “regarded as demonstrating support for the ne_vx'f'rules.”124
Many scholars argue that the UN-led peace-building acti;rities were
developed ﬁom the old types of the UN Peé_cekeeping Operation, in order to
. respon'd fo the new _enviionfﬁent in the 1990s. Paris asserts that the decline
of East-West teﬁsibns rendered both the Soviet Union énd the United States
' lesé wiliiﬁg t‘ovméintain‘Cold War ‘levelsof ecdnomic and militar& assistancé
_to their allies, especially the places that were perceived to be ’vst_rate_gi’cally not
imporﬁant for those,po.werful states.125 This ailowed the Unitéd Natiohs to
. bééo@e more directly involved in peace-buﬂding activities in several war-torn
| territories. -Thus,‘ Paris argues, “the rival superﬁowers, seeking to disengage
themselves fr_orﬁ costly foreign commitments, were now q.uite hua_ppyvto have
| internation_al agehéies .assumeA responsibility for thése tasks.”126 This analysis
implies that the United States had acquiesced to or Supported (especially
: ﬁnder. the Clintoh Administration) the United Nations playing a leading role
" in peace building, partially because it was convenient for the United States to
ask the United Nations to conduct difﬁculf jobs. This'acquiescence and
support from the Uﬁited_States allowed the peace'building norm to become
rob.ust' and dominant.
On the other hand, the demand for ﬁew multinational peace-bﬁilding
activities swelled at the end of the Cold War.127 In the decade from 1989. to
1999, the United Nations deployed 32 peace operations, more than double the

15 missions that the United Nations conducted in the previous 40 years.!28 In

124 Byers (1999, p. 142).
125 Paris (2004, p. 16).
126 Tbid., p. 16.

127 Tbid., p. 17.

128 Thid., p. 17.
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' 1989,.the' United Nations launchéd ’ghe mission to conduct elections,.in:
Namibia and, shortly thereafter, a permanent Electoral Assiétangé D1v1s1on
Wés_created at the UN Headquarters.129 Since then (1989), the Uriited_ )
Natioﬁé has received over 140 requests for electoral as‘sista’nce ﬁoﬁ mémbér
states who seek advice and assistance on the legal, technical, a'dmi»‘nistfative,v
and human righ_t's.a'sp'ects of organizing and conducting derﬂoéfétic
_elections.1.30 Although not éll requests are related to peaée-buﬂ(iing.activitieé,
this substantial number of requests reflects the demand from member states
for the assistapce of the United Nations in conducting elections; one 'éf the
key cofnp_onenﬂs for peace building. During his eight years’ ser'vice(_199;7— ‘
2005) aé a chief in the Deparfment of Political Afféirs at the United Nationé,
Prendergast continued tc').insist on the vcreation of a new pl_anning- unit'for
peace building because he realized that “there has been grow_i_rlg demands for
the United Nations in peace buil_diﬁg from war-torn stétes aﬁd the
" international community.”13! These demands from war-torn troubled stétes’
pulled the United Nationé to condﬁct multiple peace-building missions. I__n
‘ short, the peace-building norm was developed by a number of ﬁéld |
experiences. As Byers argues, the international customary rule is -usually “the
result of a series of actions and statement over time,” not as the re_suit ofa
single act.132 |
It seems that even realists would.not argue that the pe’ace-buildiﬁg :

norm was the creation of a hegemonic state. They rather would argue that

- 129 Paris (2004, p. 22). _

130 Home Page of the United Nations Electoral Assistance Division:
http://www.un.org/Depts/dpa/ead/ea_content/ea_context.htm ’
131 Author’s interview with Prendergast on May 26, 2006.

132 Byers (1999, p. 142).
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powerful states just ignore‘d such a nofr_n, which would matter only in i:he

| rhargins. Mearsheimer stated.in 1995 that “Peacekeeping by the UN . . . can
- eh‘haﬁce fshe pi‘ospect for world peace on the margins.”133 Thus, for realists,
“the attempts ,by} the Bush administration té change‘the peace'building_ norm
and };o rebuild 'Iraq;a very important coﬁntry for the U.S.’s geopolitical and
i_strate'gi-c; .purpos_es——in a virtually unilateral \&a"y makes perfect se:nse to their
"theoretical approach. The question blowing the realist-tenet is why eveﬁ this
Bush adminfstration ﬁeeded to ask .the United Nations to deéign a peéce' |
: building process and play a central-role in some critical elemeflts, such as
creating the interim government and conductihg elections in Iraq, one yeaf
afte‘l_'. the Unitéd States faileci in its ambitious attempt to rebuild Iraq single-
_‘ handedly Wit_hout the UN’s poiitical role. The following chapter will examine

this critical question for realists and IR theory as a whole.

1.6 Method

The ﬁrst I;art_of this thesis has simply attempted to establish that
thefe is, in fact, a peace-builciing norm, and to lay éut its key features.
. Having laid oqt this case, we are now in a position to turn to the heart of the
argument, Where I contend that the quh administration in Iraq tried to
create a new gbvernment without UN political involvement and its leading
role, and that the UN Secretariét and other member states pushed back the
United States to follow the UN-led peace building norm. To demonstrate this,
I will trace the policy of the Bush administration and the United Nations by

drawing upon primary documents such as speeches, official reports, and

133 Mearsheimer (1995, p. 35).
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policy briefs by policy makers, including government officers of the U.'n'ite:.d

' States and the UN Secretariat. I will also utilize many secondar'y sources'and
data pgblrshed by experts on peace building and researchers foﬂl_loys_;ing the.

. U.S. policies in Iraq and its imp.acts on Iraqi nation;building ‘prooeeses. :

Additionally, for this thesis, I interviewed some key vﬁg_u'res _\t'ho were

involved in peace building in general and the Iraq nation buildidg in
particular. These include Kieran Prendergast, who was the Under-Secretary;
General for Political Affairs and the chief of the Department of Polrtical
Affairs (DPA) u}ntiIJ une, 2005 and who experienced the‘r-najo'r‘ c.h’alle'rrges;'of
vUN peace ,bu‘ilding after the Cold War I will also refer to an NI:IK.TV |
Documentary titled “Rebuilding Iraq! Challenge of the United 'Nati'o.ns,”
which I directed as program director and which was broadcast in April, 2004.
The documentary was composed from some inside documents I-obtained in
the process of production, as well as interviews with top political leaders
involved in the Iraqi nation-building orisis, including UN Secretary-Gerreral
Kofi Annan, Prendergast, Brahimi,‘ ia SpecialvEnvoy of the Sec’retary-General
in the Middle East, and John Negroponte, the U.S. Ambassador :to the United"
Nations at that time. These intervrews were negotiated and condu_cted' by
myself; thus, 1 retained both the traoscripts and ﬁdeo copies of these

interviews.
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CHAPTER II
The Bush Administr_ation Challenge to the Peace-Buildin’g Norm

2.1 Unilateralism vs. UN Legitimacy: The Neoconservative Agenda |
.When campaigning for the presidency in 2000, Mr Bush-opposed
~ participating in nation building in pr1nc1ple In October 2000 he stated “T do
| not think our troops ought to be used for what s called nation bu11d1ng I think
our troops'ought to be used to ﬁghtand-wm war.”134 The National Security
| _ Advisor in the ﬁrst Bush administration, Condoleezza Itice, also insisted in
an article _in ZOOO‘that the rnilitary is not designed to “build a society.”135 She’ _ |
"asserted that a president dispatching his fofce with hope to find a political
' solutlon must know how and when to get out,” and because these are
dlfﬁcult criteria to meet, “U.S. intervention in these humanitarian crises
should be, at best, exceedingly rare.”136 There was a clear sign that the Bush
campaign teams Wanted to sell their policy of disengaging the United States
from peace-buildi_ng activities in general. |
After Bush was inaugurated in 2001, the neoconservatives, who had
increased their power and inﬂuence on the decision-making process of the

Bush administration, began to insist that it is good for the United States to

134 Bush Speech 2000, October 11. “The Second Presidential Debate.” Retrieved from
http://www .pbs.org/mewshour/bb/election/2000debates/2ndebate2.html

135 Rice (2000, p. 53).
136 Tbid., p. 53. -
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“conduct nation building, but the mistake has been to ask the Uriit_ed Nations
to conduct nation buildihg. In short, they-pushed the agenda that the United
States should conduct nation building single-handedly to “sh'a’pe .the_ hosj;ile
states_in the American imagef”137 | : |

| Neoconservatives—whose agenda 1s typically explained _by the platforrfx
of “Project for the New American Century ’ signed by Vice PreSident Dick--
Cheney, Secretary of Defense Donald Rumsfeld, and Paul Wolfewitz, Deputy
Secretary of Defence in the first Bush administration—have evin.ce_d'a strong
1deology to ignere the role of the United Nations as much as poesible‘. ;I‘he '
promiﬁen_t ﬁolicies by the Bush administration,‘ such as rejectihg the
International Criminal Court (ICC), Kyoto Protocol, and Landr'nine Ban. :
Treaty, are deepl& reflected by this ideelogy of the neoconservatives, whe _‘
express contempt for the principles and functions of the United.Netions.

While administration ofﬁcia}ls were not quite so‘impolit‘ic' in official

| statements, Richard Perle, a prominent advocate for neoconservatives end
chair of the Defense Policy Board, an edvisofy panel to the U;S; Department
of Dlefense, declared that the “UN was dead” when the I‘JN‘ Security Council
did not authorize the U.S. invasion of Iraq in March, 2003. His artiele titled
“Thank God for the' Death of the UN” said, “Saddare Hussein's reign of terror
is-about to end. He will ge quickly, but not alone: in a parting irony, he will |
take the UN down with him.”138

With a unified view on the United Nations, it was a very importaﬁt

137 Christian Science Monitor 2006, Homepage: Basic Questions Answered for
Neoconservatives.Retrieved ‘ - '
from http//www.csmonitor.com/specials/neocon/neocon101.html.

138 Perle (2003).
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agénda for neoconservatives to form a inew regime in Iraq without the UN’s
cehti_‘al énd-political role, whjéh embodiés_internatioﬂal legitimacy (as I
discusSed in Chapter D. Anc‘>ther‘ neoconservative, Stephen SchWartz, wrote

- an article in‘t‘he' Weekly Staﬁdaz_'d, a neoconservative magaziﬁe, one week- ‘
after_the Hussein regiﬁle collapsed. The title of the article was “UN Go
Horﬁe.”léé.He' insisted that the last thing the United States should .do for
rebuiiding Iraq was to ask the Ui}ited Nations to take responéibility and play
a ‘l_ea'ding rolé in shaping a new Iraq: “The United States must not per;mit the
U.N.,'With its te‘rrible record in the 'Balkans, among the Palestinians, in
Africa, in C‘émbodia? and elsewhere, to inﬂicf its incompetence and neurosés
Oh the péople of Iraq. . . . America, the liberator must prové-fhat we meant

‘what we said about the freedom and prosperity of the Iraqi people.”i40

2.2 The U.S. Plan to Rebuild Iraq Single-Handedly
221 Absolute Power of Authority by Resolution 1483
' If took only oné month for the U.S.-led coalition force to complete its
invasion of Iraq and éstablish its étatus as an océuﬁying power. On May 1,
2003, President Bush announced that the major combaf operations in Iraq
héd énded, saying, “We thank all the citizens of Iraq who welcomed oiur troops
- and joiﬁed in the liberation of their own COI.mtry.”141 Shortly thereafter, the
United States started to push mémbers of the UN Security Council to adopt a

new resolution in rebuilding Iragq.

139 Schwartz (2003).

140 Thid., p. 10. _

141 The White House Homepage, “Remark by the President from the USS Abraham
Lincoln, May 1, 2003.” http://www.whitehouse.gov/news/releases/2003/05/20030501-
15.html] :
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After a serious debate in the Council, the UN Security Cour.l_.cil adéi)ted
* Resolution 1483 on May 22, 2003. Under strong pressure from the U‘nivtéd"
States, the resolution stated that the U.S.-led occupaﬁion"‘Authorify” had,
absolute responsibility to creéte a new Iraq governmeht.142 The teéolution
“calls ﬁpon the Authority, consistent with the Charter of the Urﬁted Nétions
and 6ther relevaﬁt international 1aw, t';o promote thé welfare of the_IraQi‘
people through the effective adminiStration of the territbfy.”l43 By_ Resolutibh
1483, which authorized that thé United States had “the effective -
administration \(of the terﬁtom” the Coalition Authority was ofﬁéiaﬂy éraﬁted

the major }res,po.nsibility to rebuild Iraq.

2.2.2 The U.S.’ First Attempt to Change the Péage-Bui_lding Norm
With Resolution 1483, the United States attempted to change part of

the peace-building norm. The resolution confefred the 1eading rolerbf - :
rebuilding Iraq on the U.S.-led occupying power, not the United Nation’s;. It
was a very serious atfempt to 'chan.g‘e the ﬁrst key component'of the péac_e*
building norm: the UN’s l_eading role authorized by the UN Sécu_rity Council.
Tt was thé first time in UN history that the UN Security Council authorized
an occupying power, not UN missions or missions by IOs, to have absolute
résponsibility to rebuild a state.144

At the same timé, the attempt by the United States to pass Reﬁsolution

1483 demonstrates that even the Bush administration did not totally ignore

142 UN Security Council Resolution 1483, 2003, May 22..

143 Thid., p. 2. '

144 Author’s interview with Salim Lone, the former director of communication in UN
Baghdad Headquarters on March 18, 2004 (NHK Documentary, 2004).
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the peace-building norm or the legitimacy of the United Nations. The
intem%ational legitimacy conférred by the UN Security Council matters even |
~ for the Bﬁ_sh édminiistration, but they tried to use the UN Security Council to
- legitirriatize vt»he U‘.S‘.-led olccupying f)ower,‘ excluding the significant UN
political role. In other words, they attempted to hijack the legitifnacy
conferréd by the UN Security Council and to use it to legitimatize the
a'bsolute‘ pOWef of the U.S.-led occupation in rebuilding Irag.As a
consed.uence; it became legal for the U.S.-led occupying power to play a major.
. 1"01_9 in rebuilding Iraq. However, the critical question remained: Could the
| United States obtain a high enough degree of legitimag:y to succeed in peaée
* building in Iraqin the_ eyes 6f both the international commuvnify and IraqisA?

The question will be addressed later in this thesis.

' 2.2.3 The Authority Of Bremer

The ‘absolute power of the- Coalition Authority Was reflected in the head
of the Coalition Provisional Authority (CPA) in Iraq, Paul Bremer. He was
appointed administrator of the CPA in May, 2003. In his book My Year in Iraq,
he articulates his role and power in Iraq: “As the senior American in Baghdad,
I wduld be Président Geoi‘ge W. Bush’s pexlsonal» envoy. My chain of command
came through Secretary of Defense Doﬁald Rumsfeld and straight to the
president. I would be the only paramount authority figure—other than
dictator Saddam Hussein—that most Iraqis had ever known.”145

He clearly admitted that there was no role for the United Nations

equivalent to his authority. As administrator of the CPA, he believed that he

145 Bremer (2006, p. 4).

54




‘was empowered with “all executi\-re legislative, and judicial functions in-
Iraq.”146 When he went to the UN office in Baghdad in May, 2003 and asked

| the Umted Nations to pay for the wheat and barley crop by usmg funds from

the 011 for Food Program, the UN official responsible for the Oil for Food

Program appealed to Bremer that the UN could not release the fqrids w‘ithou't :

the approvai of tﬁe Iraq government. Bremer responded, “I am ghe_ Iraqi ﬁ' »

government for now. . . . On behalf of that government, I am asl;i_ﬁg the

" United Nations to release these funds immediately.”i47 His fr'anl;‘descripti()n |

of the conversation with the United Nations is a reflection of 'the view by the.

| CPA oﬁ its a._bso'lute. power in re,building Iraq and the signiﬁcahtly 'smal_l rele ‘

of the United Nations there.

2.2.4 The First Bremer Plan

Responding to the idea of the Bush adniinistration to ereate -a n_e§v }Iraq
single-handedly, Bremer had a ciear plan to establish the new gpvernment.‘
He wrote a memo about his plan te the Secretary of Defense on Jun_e 3, 2_003,.
two weeks after UNSC Reselution 1483 Was adopted. He insiste::d in f)is memo
~ that the CPA would work to appoint the interim government in app'_roximately
two months and Weuld start a cpnstitutional proeess as early as the end of
July. In terms of elections, he proposed that “national elections might be held
about a year from now,” and he assumed that theIraqis could write a new -

constitution in six months and that it would be ratified. “A tall order, but a

146 Tbid, p. 13. The authority of the administrator of the CPA was also defined in the CPA
- Regulation No.1 issued on May 16, 2003 as follows: “The CPA shall exercise powers of
government temporarily in order to provide for the effective administration of Iraq. .

CPA is vested with all executive, leg1slat1ve and judicial authority necessary to achleve

its objectives.”
147 Tbid., p. 36.
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worthy goal,” as he described it.148 Thé idea was very ambitious. The first

‘_ Bremer 'plan can be explained' as shown in Figure 2.1.

‘Figure 2.1 The First Bremer Plan
Hussein U.S.-led Occupation (CPA) Iraq New .

' US invasion. - Governing Council appointed by | Government
CPA

Constitution

L o S
5003 May ' [o04 August

US occupation started. National elections conducted by occupation

In order to achieve thls plan Bremer first estabhshed the Iraqi
' ‘Governing Councﬂ in July, 2003 Twenty- ﬁve members of the Governmg
g Counc1l were appomted by Bremer, but the CPA believed that the Govermng
Counc1l could functlon as an interim government. On September 5, 2003, he
formally announced his plan to the Iraqi people as his “Seven-Step Plan” in
his TV addresé. This plan clearly demonstrated that fhé U.S. tried to create

an Iraq government by itself without the UN’s political role and involvement.

2.2.5 The U.S.’Second Attempt to Change the Peace-Building Norm
I argue that the first Bremer plan was a serious attempt to change the
~ second key component of the peace-building norm: indigenous legitimacy

conferred by the local political process. Every member of the Governing

148 Tbid., p. 84.
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: Coun’qil, the interim body which the first Bremer _plan.deﬁﬁed asvt'hé |
legitimate organization to create a new constitution and conduct elegtion's
under supervision of the CPA, was directly appointed by the CPA Thus, there 2
wés no indigenous political process, such as the Loya Jirga in~Angénistéh br
pobuiar consultation in East Timor, which would confer a higher dégree éf
indigendus lééitiﬁlaCy on the peace-building process in Iraq. iri f,hi_s Bremer

* plan, the CPA and the Governing Council, whose members Weréﬁ lappo'inte:d by
’ thev CPA, would control the whole process of peace building. | |

It was trpe that according to Resolution 1483, the Unitedi Natioins \;vas
also osfen_sibly giveh the assignment tb be involved in the procéss of choosihg
the interim .body. Resolution 1483 asked the Secrétary'General to appoint a
Special Represéntative for Ira'q‘, who wbuld be working “intensiveiy”’with‘the
Authority (CPA) “to establish national and local institutions fc;r |
representative gox'rernance.”.149 On the ground, howevei', the. CPA-was‘ very 

“determined to choose every member of the Govefm'ng Council. B‘rerner wrote
about the process of appointing the members of the Governing C(;uncil in his

' bookl “I wanted our Coalition, not the United Nations—;with its.‘ v.murky
politiéal égendas—to take the lead in pushing this process forward.’_’15°
Bre"mer explained the details of .how he chose and persuaded the 25
céndidates to joiﬁ in the Governing Council established on July 13, 2003,
lmany of whom had been exiles for many years.!5! He emphasized his |

achievement by writing, “Sunday, July 13, was a historic day for all Ir‘aqis.”152

149 UNSC Resolution 1483 2003, May 22.
150 Bremer (2006, p. 79).
151 Tbid., p. 90-103.
152 Tbid.. p. 100.
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The story appeared clear. The B.u‘sh administration and the CPA '
| headed by Bremer wanted to establish. a new Iraq virtually single-handedly .
Without fhe UN’s political role and to change the peace building norm. First,
' the Bush administrétion attempted the ﬁrst key component of the norm, By
us'ing,'the authority of the UN Security Cc;uncﬂ and emplo&ing ResOiution
I' ‘148;3130 jll.lstif'y the absolufe_power of the CPA, not the UN missions, with a
hppe that the 'resolutioﬁ could give enough international'legitimacy_ to the
' CPA in. the process of rebuﬂding Iraq. Second, the first Bremer plén. |

‘ at'tem»pted_tol'change ';he' se(;ond key component of the norm by having the
CPA appoint the interim‘ government, without Vanvy indigenous political
procéss. Third, the first Bremer plan madé it clear that the 'election‘ would be
| conducted not by the authori_ty. of the United Nation_s, which would
legitimatize the process and oﬁtc’oihe of th'e.eAléctions, but by the authority
:and direction of the CPA. Thus, it appears that the first Bremer plan tried to
change part of third key component of the norm—elections legitimatized by
the IOs——as well..

The facts above, I argue, clearly demonstraté that the Bush
administration éttempted.to change the peace-building norm created by the
praptices of the U_nibed Nations. The United States still valued some elements
of the norm, such as using the legitimacy of the UN Security Council for
authorizing the CPA, creating an interim body, and conducting elections; eveh
the Bush administration did not totally ignore the ﬁorm, but attempted to

change the key components of the norm.

2.2.6 Crucial Policies by Bremer Without UN Consultation
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Bremer and the CPA kept iésuing orders, which had critical_imp_acfs on
" the rebuilding' process in Iraq, without consulting with repreéentgtives of the
Uﬁit'ed Nations, including Sérgio De Mello, the 'Special Rbpresejntaf_ive qf Iflnle |
‘S_ecretary-'Geheral for Iraq. ther than choosing the members ‘of_" the Interirh
Governing Cpuncﬂ and attempting the formation of constit'utliohal ‘.body',' ‘
crucial policies by the CPA in the first six months wefe G} expeIliﬁg members
of Ba’athist parties frorh the government (de-Ba’athiﬁcation), which destroyed
the Bureaucfacy in Iraq; 153 and (2) dissolving the Iraq national,al;n;iy,‘ FWhi(':h‘
ﬁred more théq 400,000 people and pushed them to join insurgéfnt groﬁbsll54
| With r_espectfo de-Ba’athification, the Bush administration.had
resolved to pursue this policy even‘ before the CPA was established. _Bremer.
“received a memo from Secretary of Defénse Donald Rumsfeld—'—bne of the
strong advocatés for the neoconservative agenda—one day before His
departure to Iraq. The memo emphasized, “We will make clear that the |
| Coalition will eliminate the remnants of Saddam’s regime.” The memo states
that the decree must be carried out‘ “even if implementing it qauées
administrative inconvenience.”55 Bremer just followed Rumsfeid’s words and -
issue(i the order seven days after He received the memo. On the dissolution of
theVI‘raqi Nationa_l Army, he realized that the policy would leave hundreds of
thousands of former soldiers without employment, but he was convinced that

“still, it was only option we had.”156

153 CPA Order Number 1: De-Baathification of Iraqi Society 2003, May 16.
154 CPA Order Number 2: Dissolution of Entities 2003, May 23.
155 Bremer (2006, p. 39). '
156 Tbid., p. 58.
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: 23 Why Did the US Try to Condu(:t Nation Building by Itself?.
It appears clear that thé Bush.administratiofl, driven by the

| | neoconservative agenda, wanted the CPA t§ rebuild Iraq. But why did the

’ Bﬁsh administration so étrongly want to create ‘é new Iraqi government -
under the influence of the U.S. occupation? I argue that other thén the

o généra_l ideolbgy_ possessed by the conservatives and the core members of the
.Bush administration who hold the United Nati‘on‘s‘ in contémpt, there Wefe
two .‘sﬁeciﬁc feésdns_ why the Unite.d States tri_e_d to rebuild Iréq undeli' the_

- CPA aufhority.

2.3.1 The Other Neoconseﬁative Agenda: Increase Securify f?)r Israel

" The first réason bseems to Be the other agendé of the neoconsewativeéi
‘to protect and increase the security of Israel. The Bush administration
v;anted to create and shap‘e' a hew Iraq goVefnment that W‘ould increase the
" security of Israel. John Meafsheimer and Stephen Walt support this view. In
their céntrévérsial afticle titled “The Israel Lobby and U.S. Foreign Policy,”
they argue that the pressure frorﬁ Israel and the Isi'ael L(')b'by in the United
S'ta.tes was a critical element behind the U.S. decision to attack Iraq in March, -
2003: “The war was motivated in good part by a desire to make Israel more
- secure.”157 Expléining the rosy visions of the neoconservativés and policy
makers of Israel on changing the .Middle East into a region Withqut enemies
for Israel, by toppling Saddam Hussein and causing a domino effect of . .
brihging down other leaders in the Middle East, they conclude, “Israeli |

leaders, neoconservatives, and the Bush administration all saw war with Iraq

157 Mearsheimer & Walt (20086, p. 30).




i

as the first step in an ambitious campaign to remake the Middle'East.’f15é In
order to realize this objective, I argue, the Bush administratieri W_anted .to
keep absolute power in the process of rebuilding- Ir‘aq to shape a new Iraq'i.
state that could enhance the security of Israel. o

| There is s_ubstantial_ evidence to support the view by Mearshermer and '.
Walt. Some high-ranking officials in the. Bush administration have explicitly
_s_tated their motivations to attack Iraq were to enhance the seeurity of Israei.
Philip Zelikow who is now the Counselor to Secretary of State Cdndoleezza
Rice, spoke to a crowd at the University of Virginia on September 10, 2002
and suggested that the prime motive for the invasion of Iraq was to ehmmate
the threat to Israel, a crucial U.S. ally.159 He said in his speech, “Why would
Iraq attack AmeriCa or use nuclear Weapons against us? I'll tell yeu what I
think the real threat [is] and actually has been since 1990—1t’s the threat
against Israel.”160 Dav1d Wurmser, a principal deputy assistant to’ the V1ce
President for National Security Affairs, asserted iu his policy brief that
“Israel and the United States 'shouid adopt a coordinated strateg'Sz to regain
the initiative and reverse their region-wide strategie retreat. They should
broaden the conflict to strike fatally, not merely disarrn, the centers of
radicalism in the region—the regirues of Damascus, Baghdad, Tripoli, Tehran,
ahd Gaza. That would reestablish the recognition that fighting with either.

the United States or Israel is suicidal.”161

158 Tbid., p. 36. '
159 Asian Times Online 2004, March 31. Article was written by Mekay (Inter Press
- Service) and titled “Iraq was invaded to protect Israel” -US official
http://iragwar.mirror-world.ru/tiki-read_article.php?articleld=39766 -
160 Thid.
161 Wurmser 2001, policy brief.
http://www.aei.org/publications/publD.12266/pub_detail.asp
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John Bolton and Ariel Sharon shared Wurmser’s perspective. In’

Fébruary,’2_003, just before the Iraq War in 2003 started, Sharon, the prime

minister of Is’fael, talked about the threat to Israel to the American

' delegation including John Bolton, who was Undersecretary of State at that

time. Sharon asserted that after Iraq, Iran, Li_bya, and Syria should be the

' 'h'ext target on the list: “These are irresponsible states, which must be

disarmed of weapons of mass destruction, and a successful American move in’

 Iraq as a model will make that easier to achieve.”162 Bélton agreed and said to

Israel officials that “it will be necessary to deal with threats from Syria, Iran,

and North Korea afterward.”163

Neoconservatives .also embraced Chalabbi, an Iraqi exile who headed

" the Iraqi National Congréss (INC), created with U.S. assistance, because he

had established close ties with Jewish-Ameriban groups and had pledged to

foster good relations with Israel once he gained power.164 L. Marc Zell, a

- former law partner of Douglas Feith, who is now the Undersecretary of

D_efensc‘e‘for Poliéy, aﬂd a former friend and supporter of Chalabbi and his
aspirations to lead Iraq, confessed the bfomise of Chalabbi to a news agéncy
because Zell was frustrated by the inaction of Chalabbi .after fhe U.S.
invasion of Iraq.165 Zell outlines what Chalabbi promised the
neoconservatives before the Iraq‘wari “He said hé would end Iraq’s boycott of
trade with Israel, and wouid vallow Israeli companies to do business there. He

said that the new Iraqi government would agree to rebuild the pipeline from

162 JSA Today 2003, March 17. “Editorial: War is Not in the U.S. Interest.”
http://www.usatoday.com/news/opinion/editorials/2003-03-17-oppose_x:.htm
183 Tbid. :
164 Mearsheimer & Walt (2006, p. 34).
165 Dizard (2004). Salon exclusive May 05, 2004 “How Ahmed Chalabi conned the
neocons” http://dir.salon.com/story/news/feature/2004/05/04/chalabi/index htm]
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‘Mosul [in the northern Iraqi oil ﬁelds] to Haifa [the Israeli port, a’nd.the 'I
location of a major reﬁner‘y].”166 Chalabbi assured them that the _traq'i
demoeracy he would build would develop diplomatic and 'tradeti‘-esi _w4ith‘Israe1,
and eschew Ara_b hationalisra.167 That seems to be the feason why thej -
neocoaservatives were so eager to position Chalabbi to be head_fof:' the new
Iraqi state, espec_ially in the early stages ef nation bailding.

As explained above, there is substantial evidence 'that the Bush
administration and neoconservatives had a significant motivatiea to initiate -
the attack agamst Iraq to ehmmate the threat to Israel, advocate Chalabb1 to
be a leader in Iraq, and to make Iraq a political partner for Israel. In order to -
achieve these objectives, the Bush administration desired to rebuild Iraq

single-handedly, without a “murky interference” from the United Nations.

2.3.2 Oil As National Interest

The United States also wanted to control the oil of Iraq. _Haﬂiburton, a
U.S. company that used to have Dit:k Cheney as a CEO, has man"aged ttle
‘major oil fields since the U.S. occupatlon of Iraq and was-the largest recipient
of Irad -related contracts.168 Allocatlon of resources durmg the occupatlon was
determ_ined by the CPA, not UN bodies. UN Security Ceuncil Resolution 1483
assured this authority of the CPA by deciding that “funds in the Development
Fund for Iraq [which would be‘u‘sed for the economic recon'stfuction of Ifaq]

shall be disbursed at the direction of the Authority.”16® UN Resolution 1546,

166 Thid.
167 Tbid.
168 Bennis (2005, p. 22).
169 UNSC Resolution 1483 2003, May-22.
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adopted on June 8, 2004, also maintaihs protection for U.S. oil companies

ﬁﬁder_ UN Ré’soluﬁon 1483, aﬁd ass‘ul‘res'.that “the U.S.-chosen companies wi'll,
o _ e’hjéy prdtectidh but those. chosen by the Iréqi pebple wili not.”17‘0 As a result,
U.s. cdmpanies Vwith politicai ties to the Bush administration received
enorﬁidus benefits from the rebuilding précessinlraq. .For. example,
Halliburt‘oh was paid $6.3 billion in the ﬁrst two years of occupatiqn, and is
receiving $5 billion uritﬂ May, 2006.17! Combing all revenues by Halliburton
an_d.itst sqi)sidiary Ke]iogg Brown & Root, Halliburton Watch estimatés that
, fhése companies have received apbi‘pximately $16 billion in Iréq since the
2003 U.S. invasion.172- .

By obtaining the intefﬁationaﬂy recognized authority lof the CPAin the

“occupation of Iraq, .the United States gained the power fo control the oil in
1raq, at least_untﬂ Iraq established a new gogzefnmeﬁt. If the United States
's;lcceeded in establishing a ﬁew Iraqi government, which would be friendly to
~ the United Sﬁates and-Israel; it would surely enhance the interests of oil
covmpanie.s. and those -of the United States-as whole. Reflecting on the huge
benefit that the U.S. compéniés received from oil-rélated projects, as well as
U.S. serious attémpﬁ to control the use of the oil in Iraq thorough the UN
resolutions, I argue that one of the reasons why the Bush administration
wanted the occupying power to rebuild Iraq was that they wanted to refain

the substantial power to control the resources in Iraq.

170 Bennis (2005, p. 31).

171 Washington Post 2005, July 6. The article was written by Griff Witte

172Halliburton Watch Homepage 2006, Front Page http://www.halliburtonwatch.org/
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CHAPTER III

Resistance to the Hegemon

3.1 ‘ Why Did the UN Get Involved in Iraq in the Aftermath of i;h_e Invasion? |
_3.1.1 The Marginal Role of the United Nations Until August 19,'.2003 .

The Unitled Nations played a subservient role in the occul..)ati:on‘of I.raq
| unfil A.ugust‘, 19., 2003, the day the UN headquarters in Baghdéd.w'és bombed' :
in a suicide ‘atfack. As requeéted by UN Security,Councﬂ Resolqtion 1483, :
Kofi Annan had appointed Sergio Vieira de Mello as his Special
Representative for Iraq in June, 2003 for a period of four mOnth"s.l.73_ His
appbintment reflected the Secretary-General’slhope that even under -t.:h‘e: '
absoluté power of the Coalition Provisional Authority (CPA), the UAnite(iib 3
Nations would be able to esﬁablish its role in.‘Iraq. When dé Mello was
appomted Annan and the UN Secretariat appeared to believe that the United
~ Nations still could play a 81gn1ﬁcant and 1ndependent role in the political
process of 'rebuilding Iraq under the occupatioﬁ by the CPA.174 Kieran
Prendergast, the former chief of the.Department of Political Affairs at the
United Nations, explained the atmosphere of the UN Secretariat at that
moment: “There waé a general feeling to be afraid that the United Natioﬁs

would become more irrelevant, if we had not committed to Iraq seriously even

173 Report of the Secretary- General (2003, July 17, p.1. )
174 Author’s interview with UN political officers in 2003, under conditions of anonymity
(NHK Documentary, 2004).
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under the occupying power.”175
It did not take long untii Sergio de Mello and his team realized ho§v‘
| small a pelitieal role they had in Iraq. Salim Lone, Director of |
E C_omrnun_ication for the UN Headquarters in Baghdad, witnessed that Bremer,
the administrator ef the CPA, made important political decisions',k including
' appeinttng the members of the iraqi Governing Council, without any
consultation with the de Mello team. Lone confessed later as follows: “We had
no_authority of our own. We were enly supposed to do ourltasks through'the'
Cealition Authority ther'e. So this ‘w'as- a very unusual arrangement. That was
a mission of the United Nations to a war;torn country, which was completely _
subserv1ent to an occupylng power.” 176 | “ |
Although about 800 1nternat10na1 employees of the United Nations
were dispatched to Iraq to conduct humanitarian assistance, such as
' _'providing food and medical services,' de Mello and his team realized that
there was no independent roie. in the political arena in Iraq. What they could
do was.just to issue warnings about the conSequences of -policies of the CPA.
In terms of the de-Ba’athification and disselution of the Iraqi Army,‘ Sergio de
Mello emphasized the concerns of Iragis whom he and his team met. The
| report of the Secretary-General mentioned on July 17, 2003, "several common
themes ran through the discussiens my Special Representative and his team
have harl with Iraqis of different backgrounds . . . the message was conveyed
that democracy could not be imposed from outside. Serious concern was

expressed,iabout the process of de-Ba’athification and the dissolution of the

175 Author’s interview with Prendergast on May 26, 2006.
176 Author’s interview with Salim Lone, the Director of UN Baghdad Headquarters on
March 13, 2004. NHK Documentary 2004). .
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Iraqi Army.”*"7 In this report of Juiy, 2003, the Secretary'General énd de |
Mello offered that the United Nations could help the CPA on lv(ey.p‘(.)liil;ical '
dimensions, such as constitutional processes, judicial and legal refdrﬁ, police :
training, énd reintegration of .formér soldiers.178

The United States, however, did not show any interést in UN >‘
involvement in these‘ areas. In the nexf report on December 5, '2003, the
Secretary-General frankly stated that “they [CPA and Iréqi Gox;ér'r_l_ing :
Councill expressed less enthusiésfn for the United Nations invol\;erhent [in
these areas mepti_oned abqve] .. .. They made no formal requeéfs to me
Spécial Repre-se‘ntative for the United Nations’ involvement in any éf _the
areas.”1” Larry Diamond, senior fellow at Stanford Hoover Institution and. .
senior advisor to the CPA from January to April, 2004, asserted in his article.

of October, 2004 that

Washington—and Bremer in Baghdad—proved unw1lhng to
surrender any significant measure of control to the UN. The CPA .
leadership did not see a real need for the UN mission. . . . Even
when de Mello, after meeting at length with Ayatollah Slstanl
went to Bremer in mid-June to warn that a political bomb.was
about to explode—in the form of a fatwa from Sistani insisting
that any constitution-making body for Iraq had to be popularly A
‘elected—Bremer dismissed the warning.180

3.1.2 The Realist Account?
This marginal role of the United Nations in rebuilding Iraq, and the
U.S.s consistent dismissal of advice, warnings, and reqliests by the Special

Representative of the Secretary-General, might well be explained by the

177 Report of the Secretary-General (2003, p. 3)

178 Thid., p. 20. :

179 Report of Secretary- General (2003 December 5, p. 2).
180 Diamond (2004, p. 42). :
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reélist,perspective'. The United States,i a hegemon iﬁ current international
politics, might ask the United>Nations (IOs) to éonduct nation bﬁilding in
| tr'iviali(f_ro‘m the realist point of view) wa’r_'t;)rn Countfies, such as East Timor
~ or some African states. But in critiéal areas such as.Iraq, where the United
Statés has definite geopolitical interest in.terms of reééurces (oil) and political
' égeﬁda—feshaping the Middlé East as desired by neoconservatives—the
United States nevef asks the United Nations to play an independent or
leadiné role ih peéce building. From a realist ﬁerspecti've', the United States
juét uses thé United Nations to play a marginal role-ih natioh building fqr its
.imp’ortavnt_ géopélitical_ interests, and permitsfhe UniteAd Nations to play a V
signiﬁcant role only in marginal places. |
This ;.'ealist‘perslpectiye éccou_nts rather well fpf the situation fegarding

Iraq b_efore August 19, 2003, However, the'. bombing of the UN‘headquartérs
'in Baghdad ,and.,the éxploding 'resentn.lent from the Iraqi 'p‘opula(’:e against the
- U.S. occupatib_n dramatically changed the picture of reconstruction in Iraq
and uﬂderscoi‘ed the difﬁculties of the ZCPA with its significantly low degree of
legitimacy—both international and indigenous—'caﬁsed by its ambition to

rebuild Iraq single'handedly.

3.2° The Challenge to U.S. Polipy Fo]lbwing the Attack on the UN_.

A£_ apprdximately 4:30 PM llocal time on August 19, 2003, a flatbed
truck carrying 1,000 kilograms of high explosives af;tacked the Canal Hotel,
the UN headquartér_s in Baghdad. The attack carefully targeted the
compound’s weakest points with de\;astating effect. It killed 2}2 UN staff,

including de Mello, and wounded more than 150 staff, the biggest attack
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against the United Nations in hisﬁory.lBI This suicide attack caﬁsed fhé [jN o
Secretariat and Kofi Annan to realize that the UN should wiﬁhdrév&% ﬁ'om"h_"aq
unless the UN could play a substantial political role coxln'mensu;raté v}ith the
risk to UN staff.182 The staff union of the United Nétioﬁs also moved quickly.
The day after the attack, it demanded that the orgahizatidn stay Volit of Iraq, |
at vleast until enqugh protection could be provided, somethiné {}i.xftuélly :
impOssible under _condifions of occupation.183 '

The bbmbing and its results definitely moved Annan to_méké a decision ,
to withdraw mc\;st of the 800 international UN staff who were deployeci inIraq
at fhat. time.. As Secietary-deneral, Annan has an absolute and uniiateral
right to stop the dispatch of UN humanitarian workers becaﬁse of security |

“concerns. In September, 2003, he decidéd to reduc_:e the number of
international stéff in Baghdad from 400 to 50, and in the three anthern
gover'no_rates‘ from 400 to 30, and to vacate UN offices in other pérts of Ifaq.184 |

Experiencing the devastating price of the attack against'the'UN ofﬁc‘e.
in Baghdad, the Division of Political Affairs (DPA) at UN Head‘dl‘.i‘arters in
New York, headed by Pre'ndergast, the Under'Secretary;Genergl for Poiitical :

| Affair.s a£ that time, came to the conclusion that the United Nations should
not dispatch UN staff again to I_raq'until the political role of .the United
Nations was clear and commensurate with the risk to the lives of UN
personnel. In other words, the United Nations needed to ha§e an indepéndent

political role from the occupation authority led by the United States because

181 Report of Secretary-General (2003, December 5, p. 4).
182 Author’s interview with Prendergast on May 26, 2006.
183 Bennis (2005, p. 48). See also New York Times (2003, August 20)
184 Report of Secretary-General (2003 December 5. p. 6)
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the ambiguity of the UN political role ectually caused the mission of the
Uhite_d Natidns to be identical to thaf of the United States in the eyes of
| Iraqis.!85 UN officers depleyed in Iraq con_veyed this view to Annan. Salim
Lone, the Director of Cofnmunications at the UN heedquarters in Baghded,
" returned to New Yerk three days after the attaek, met Annan with asseri;irig,
' “The UN is seen as no different from the United States. We have no
independent authority. As we caﬁnot fulfill our basic duties, we should ﬁet
put the lives .of. UN staff at risk any. longer.”186. - |

| O.n September .5, Prendergest took a step to send this view of the UN
.Se_cretariatb»to the member states of the UN Seeurity Council. In informing
the Security Council of.‘the Annan decision to fedhCe the intereational UN"
| staff, Prendergast demended a.nswers to a number of fundamental Qﬁestions
before the_Council made any decision abouﬁ the future role of the United |
‘Nations.'87 The questions were explicit: “Wee the United Nations now
considered to be iﬁdistinguiehable from the United States-led Coalition, and
hence s..ubject to the eame threats? Were the tasks that United Nations staff
‘were being asked‘ to perform of sufficient importanee to risk their lives?’188

These questions clearly raised.in Council, which elso became public in

 the Report of the Secretary-General on Iraq, were strongly reflected by the
recogniﬁon among the DPA staﬂ; Prendergast, and Annan of the “subservient
but risky” role of the United Naﬁons prior to August 19. Prendergast

responded in an interview on this point:

185 Author’s interview with Prendergast on May 26, 2006. »

186 Interview and a note by Lone, 2003, August 22 (NHK Documentary 2004).
187 Report of Secretary-General (2003, December 5. p. 6).

188 Thid., p. 6.
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[After the August 19 attack] we had a sustained debate over

~ quite a long period about what was our proper profile, what was
our proper presence, what role were we playing? As far as I could
see, politically we were playing an extremely marginal role. I do
not believe that we were being consulted by the CPA about any
matters of substance. So one had to decide, given the

. responsibility that the Secretary-General has for the safety and

‘ well-being of his personnel, should we be there?189

v

3.3 Prbposals_ by Koﬁ Annan on Rebuilding Iraq
v One week after the September 5 meeting betWeen Prendergast and 'tlie
| members of the Council, Kofi Ann‘an and Prendergast started to push the
United States to change its policy in Iraq. On Septemller 13, 2003, Annan
called foreign ministers ef five permanent members of the UN Security
Council in Geneva.19° In this meeting, he proposed nis own plan and
demanded the United States and the C.oalition change its policy in rebnilding
Iraq. He also explicitly asserted that the Umted Nations could not restart its
act1v1t1es in Iraq without significant political roles commensurate w1th the
riSk to the lives of the UN staff. -
Before this meeting, the Bush administration had already proposed a
new UN Security Ceuncil resolution. The main purpose of this new resolution
j was to establish a multinational force, which might reduce the burden on the
‘Coalition forces, and enhance im_plementing the Bremer Seven-Step Plan,
announced on September 5. In tlle meeting in Geneva, Secretary of State
“Colin Powell asserted that the emphas.is of the media on security conditions

in Iraq missed many political achievements in Iraq, and establishment of the

189 Author’s interview with Prendergast 2004, March 9. (NHK Documentary; 2004)
190 Thid., p. 14.




L |
-Iraqi Governing Ceuncil and the Bremer Seven-Step Plan provided a “cause
- for optimisrn.”191
: __O_pposing the ideas of the United States, the Secretary-General'
proposed an alternative plan, emphasizing the need to hand oyei‘ sovereignty :
to Iraqis as soon as possible: The alternai;ive plan by Annan was e}inlained'as'
follows: to hand over sovereignty to a “new interim g‘ovei'nment”'iseon, '
followed by the constitntional preeees, elections, and then the formation ofa
new government..“’2 The-plan iinplied that the whole process weuld be
assisted by the United Nations. Annan’s plan indicated that the.reb‘uildinfg of
Iraq needed to be .conducted by Iraqis, not by the CPA, the occnpational
authority. The plan also rejected the idea that the Iraqi Governing Couneil,
.‘\.vhose meinbers were all chosen by fhe CPA, was a legitimate interim
government in Irag; Iraqis should have a “new interim go'vernrnen.t”. '
represented by inclusive Iraqi people.. |
There 1sa sharp difference beiwe_en Bremer’s first plan and Annan’s
proposal (see Figures 3.1 and 3.2).-The fermat by Annan was 'exfi‘emely

similar to those of East Timor and Afghanistan.

191 NHK Documentary 2004. (Original information is from the minute.) ,

© 192 Tbid., The Annan’s proposal at this meeting was also later explained in his report as
follows: “I urged (at this meeting) consideration of de-linking the constitutional and

_electoral processes from the early formation of a provisional but sovereign Iraqi
Government, so that the occupation could be brought to an end sooner rather than
later.”(Report of the SG 2003, December 5 p. 14) '
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Figure 3.1 The First Bremer Plan
" Hussein . .| U.S.-led Occupation Authority Iraq New

US invasion . (CPA) ' l |- Government
(¢ Goiferm'ng Council appointed bf
. crPa)

Constitution

'US occupation started. National elections conducted by occupation

Transfer of Sovereignty

' Figure 3.2 The Annan Proposal

US Occupation. - New Iraqi Interim. New
~(CpA) ‘ Government Government

(GC made by CPA) (Leading role of the UN) -

Constitution
o o
| As soon as possible | [Enough period for preparatioﬂ
Transfer of Sovereignty National Election (assisted by UN)

1t is obvious t]zat‘Annan énd tbé DPA headed by Prendergast insisted '

that the United States should follow the peace-building norm even in Iraq.
Annan’s proposal aimed (1) to grant the United Nations the leading political

role of rebuilding Irag; (2) to establish an interim govérnment with more

indigenous legitimacy conferred by a broad range of Iraqi people; (3) to ask
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the Unitetl Nations and the new ioterim governmeot to adopt a‘ constitution
and conduct eiections, legitimatized by the asststance of the United Natiohs;
At the Septerh‘ber 13 meeting in Geneva, Annan demanded that the P5 states
take this proposal into consideration in the new'resolutiop. I-I‘etlsai(.l‘,i“The UN
Security Council Resolution- 1483 placed the UN in_a very dif[ici;lt_ oosition.,
Special Representative Vieira de Mello was unable to fulfill the role the UN
shoold have playe_d. We cannot repeat this error. Especially nowl we must be

sure to pass the correct resolution, because the bad resolutions ki]llpeople.”193 '

3.3.1 The Reasons for Annan’s Proposal

Annan explained the objective of his pr'oposals in an interview'

I did make the point, yes, that the sooner they hand it over to -

Iraq is—the better it was. Because when you look back, when

you look at the situation in Iraq, occupation is not popular '

Occupation is not popular in any country. And so if one can hand

over power in a way you are also insuring that the violence will
diminish. If people are fighting the occupation, if the occupation” -
is—most of them are—some of them feel no reason to keepon

fighting or attacking. And then you then begin to help build

national consensus, bring in others who are outside the process

to try and help the Iraqls rebuild their nation.194

Annan’s comment clearly demonstrated his recognition that the U.S.-
led. occupation (CPA) was so unpopular among Irsqi pe_ople—which'meant ‘
that the CPA’s legitimacy in the eyes of Iraqi people was so low—that the CPA
should transfer the soverelgnty to the new Iraqi interim government wh1ch
would have higher indigenous legiti'macy in Iraq and would diffuse the |

motivations of insurgents. Prendergast expressed the aims of the Annan

193 NHK Documentary (2004).
194 Author’s interview with Annan on March 18, 2004 (NHK Documentary 2004).




‘proposal by focusing on the necessity of the UN’s central role and the

o 1nternat10nal legltlmacy that the Un1ted Natlons could confer:

Our position was, if the Umted States and the Coalition can
succeed in this, we wish them luck. We don’t wish them bad luck,
we wish them good luck. We hope they’re successful. Because we. -
don’t think that the UN has to do everything. But I think we
believed, and we do believe, that an arrangement that was

: famhtated by the United Nations would have more cred1b111ty
and more legitimacy inside Iraq, in the region, and
internationally, than one which was done on an ad hoc basis by ‘
the Coalition. And I think the reasons for that are obvious. It’s to -
do with the impartiality of the United Nations.195

| - In sum, Annan and the DPA headed by Prendergast proposéd tile
élternafive plan with thé conviction .that the vCPA-led reconstructi(-).n would
 fail because of the worsening security threats by insurgents, and that.the .
Iraqi-led'proqess aésisted by _thé United Nations Would have more legitimacy
and accéptance both inside and outside Iraq. This was a big resistance frbm

the UN Secretariat to the U.S.-led occupation policy.

3._3.12 Assistance for Annan from-Other Member St‘ates
To endorse the proposal from Annan on September 13 2003, France
| and Germany, the key coalition in the UN Securlty Council which opposed the
V' U.S. invasion of Iraq , announced an amendment to the U.S. draft” of the
- new resolution.1% In the initial sentences of the proposal, France and
Germany asserted that “we have to take a comprehensive new approach that

focuses on Iragi ownership and a leading role for the UN and its Secretary-

195 Author’s interview with Prendergast on March 9, 2004 (NHK Documentary 2004).
Emphasis added.

196 France and Germany “Amendment to the US draft” 2003. The paper was c1rculated to
the media at the UN Headquarters.
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General in the politic_al process.”197 They explained the rationale of the‘i‘r. :
endorsement as follows: “We fully agree with the Secretary-General’s nronosal
of a tlmetable In our view, 1f we want the process to be welcomed and
supported by the Iraqis and the countries of the region, the UN through the :
Secretary-General should play the key role, th the-Authonty.”198‘ |
Those states, euch as France and Germany, which supperted.the UN’S
leadmg role in'Iraq often called the Annan timetable the “Afghan Model It
was Germany that played a key role in achieving the Bonn Agreement which
endorsed the Afghan peace- bulldlng procedure with a UN spemal envoy,
Brahimi. Thus these countries which had supported the leadlng role of the '
United Nations in post-conflict reconstruction after the Cold War-pushed the
_‘Uni'ted States and the Coalition to return to a more common plx"o'cess of nation
building—as I argue here? the peace-building norm. »Germanyfs. arnbassador to |
the United Nations, Pleuger, ernphasized the importance of the Uhf’s leading
role: “We were fully in agreement with what he [the Secretary-Gene‘ral'] had
said. We still think that he has tahen the right approach. And the problem
was to fulfill these conditions in order to enable the Secretazy-qeneral and
. the UN to play again the central role in the reconstruction of Iraq. . . . And
then, France and Germany produced their amendment.”199
The support from other states for Annan’s proposal was very signiﬁcant
for the UN Seeretariat, which iteelf does not have formal .legal power—a vote

in the UN Security Council—to influence UN resolutions. Supported by

197 Thid.

198 Tbid.

199 Author’s interview with Pleuger, the German Ambassador to the United Nations on’
March 5, 2004 (NHK Documentary, 2004). Emphasis added.
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- France, Germany, and other UN Security Council members, such as Peru and
Mexico, Kofi Annan and the UN Secretariat seriously a_ttempted to push the

Bush administration to change its policies in rebuilding Iraq.200

34 .The U.S. Continﬁed to Ignore the UN and Adopted Resolution 1511 |
| ‘Thé Bush administration oppqsed Annan’s plan and other meﬁlber
states of the UNSecu'rity Council, such as France and Germény, Whiéh :
V en_dOrséd the Annén propoéal. Instead, the United Stafes adaﬁnanﬂy pushed
_ 't'h.e UN' Security Couﬁcil to adapt their origﬁn_al resolution. Responaing to the
-A.nnai'r.l plan and the_ F_rahce and Germany amendment, the United States
- prop_osed a new draft of fhe I;esolutior'l‘a_'t the beginning of October, 2003. But
_the _sﬁbstanc_e of thé U.S. plan had not changed. In the new draft, although
the resolution called for the “vital role of the UN” in Iraq, the CPA was still
responsible for creating the copstitution ahd‘c.ond_ucting eleétions in Iraq.
Reading the new draft by the United States on October 2, Annan

ansWered the media with disappointment, “The resolution has just been
rele;ased; We are studying it. . . . Obviously it’s not going in the direction I héd
- recommended.”201 Pfendergast’s team took action on that day. They gathered
in his room and wrote a new draft of Annan’s speech for the luncheon meeting
on the same day. In front of 15 member states of the UN Seéurity Council,
Annan spoke wifh a harsh tone fhat if the Coalition Authority had concluded

that the best way forward was to keep their original ideas on political

200 The positions of Mexico and Chile were confirmed by this author’s interviews with the
Mexican Ambassador to the UN at that time, Adolfo A. Zinser, on December 8, 2003 and
with Chile’s Ambassador to the UN at that time, Herald Munoz, on December 9, 2003
(NHK Special Edition on the UN, broadcast on January 4, 2004).

201 UN Homepage, Secretary-General off the cuff (remark to media and public). 2003,
October 2. http://www.un.org/apps/sg/offthecuff.asp?nid=488
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:transition,v after having heard various views from the Secretariat and other .
Security Council members about the merits of fransferring sdvergignty.to thé,
Iraqis sooner, the decision should be respected; the occquing piqwer has a |
huge difficult job and is shOuldering an enormous burden. Howevéf,.-he ‘
insistéd that the UN could»r'lot play an effective political role u‘nde_f ‘Vthe
current circumstances; e1"tber the CPA or the UN shéuld bg 1n clilérge‘of the
politiqal process. “_Attempting to blur the role of the two 1s a 'causc_a‘.for' ‘ |
confusioﬁ and could expose the United Nations to ‘r.isk that is not"jﬁstiﬁéd. by
the substance of its role.”‘202 - |

Annan concluded that thé United Nations would be read3; fQ' assﬁmé a
political role at a later stage, if it were to become clear that “only the ;UN»
could do s0.”208 The evocative speech by Annan, who tends to be ica_ilmiand
friendly to the United States, was broadcast as “the most signiﬁcai)t and
unprecedented revolt of the United Nations against thé United Stéfés in the
history of the UN.”204 | o

The key message of the‘speec‘:h‘ was that the UN Sec;urity Cblincil
should decide whether the CPA or the UN, not both, should lead the political
transition process in Iraq. If the member states wanted the United Naﬁons to
play a risky role under dangerous security conditions, the Security Council |
should give the United Nations a very clear mandate and a leading role to
conduct peace building in Iragq. Prendergast explained the objective of the |

speech:

In fact, the resolution that emerged did include very important
language about the role to be given to the United Nations. And

202 NHK Documentary 2004 (Soﬁrce from an internal document)
- 203 Thid. : ' -
204 Asahi Newspaper (2003, November 7).
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that role was to be carried out as “circumstances permit.”
Everybody understood that this was a reference to the difficult
security environment. But it was only realistic to ask the
Security Council to understand that we do have these security
concerns and if we’re going to be asked to do something in very
difficult circumstances, it has to be something substantive, not
something decorative . . . in this particular case, we wanted to
know what, exactly, are we being asked to do? Is it sufﬁc1ently
1mportant to risk the lives of our staff? 205

But the Bush administration did not accept the words of Annan. The
Umted States adamantly persuaded the UN Secur1ty Councﬂ members to
adopt the neW Resolutlon 1511, without substantial changes, on October 16, .
| 2003_. Annen'and’Prenderg’ast deeided to withdraw all internatienal UN staff
from Eaghdad o‘n‘ NeVember'4.2°6 It demonstrated that the United Nations -

- could not play a cosmetic and risky role in Iraq any more.

205 Author’s interview with Prendergast on March 9, 2004 (NHK Documentary, 2004).
206 Report of the Secretary General (2003, December 5).




CHAPTER IV
* U.S. Changed Policy on Nation Building in Iraq

4.1 Gradual Change in US Policy on Iraq
4.1.1 lBremer Caucus Plan-.
| Suddenly, on November 15, 2003, Bremer announced thét":the CPA-and

the Iraqi Governing Council agreed that the Coalition Authov’rity;wc_)uld han'd‘
sovéreignty over to the “new Iréqi interim government” at the»en('i 6f d uné, _'
2004.207 Anrd this _Iraqi provisional government would adopt a néw o
constitution and conduct a natibnal election. This shax;p changé mtheUS -
occupation policy was announced as American troops in Ifaq that-mo‘nth\ |
“suffered their wérst casualties since major combat operations endéd.2°8lThe )
plan was explained as below (Figure 4.1):

Figure 4.1 Second Bremer Plan (Caucus Plan)

U.S.-led New Iraqi Provisional New
occupation Government Government

Coalition Force remains for

security
(What is the UN Role?)
Constitution
2004 June| 12005 Ded
Transfer of Sovereignty . ' Nationél Election
By CAUCUS System - _ Bv New Iraqi Provisional Government

207 New York Times 2003, October 15. The article was written by Susan Sachs and Joel

Brinkley.
208 Thid.
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Ostensibly, the second Bremer plan (here I call it the “Bremer 'Caecus
Plan”) appeared to follow the suggestion or recommendation from the UN
Secretariat and other member states that supported Annan’s proposal: eai'ly'
transfer of sovereignty to a new Iraqi provisional government, WAhi_.c.h'wouldv
draft a constitution and conduct a national election. John Negi'oponte, the.
U_.S'. 'ambas_sador to the United Nations at that time, admitted this point. He
said,

Initially we felt that the more systematic and safer, if yoﬁ" would

say, more cautious way of going about it, would be to take the

time to draft a constitution, hold elections, and then, and only

then, restore the full exercise of sovereignty. The question that. . -

the Secretary-General and others raised was, first of all, there

are some Iraqis who would like to have sovereignty res'c_ore'd

more quickly. And there are also some Security Council members

who wanted sovereignty restored quickly. That was number 1.

Number 2, he [the Secretary-General] asked the question, and I

think fairly; if you wait until a constitution has been drafted and

elections have been held, how do you know how long thatis -

going to take? It might take two, three, four years. And does the

United States wish to be the occupying power for such a long

period of time? So I think that, in the end, was perhaps the
argument that was the most conv1nc1ng 209 :

-However, there were three fundamental problems in thie “Bremer
Caucus Plan.” First, the members of the “transitional national assembly,”
which would appoint the cabinet of a new provisional government, Woeld be
chosen by “the Caucus ‘System.”21° The term “caucus” comes f;'om the process
of the U.S. presidential elections. In this caucus system, the Iraqi Governirll.g

Council, whose members were appointed by the CPA, had absolute f)ower to

209 Author’s Interview w1th Negroponte 2003, February 11 (NHK Documentary, 2004).
210 Agreement on Political Process announced on November 15, 2003 (CPA Homepage)
http://www.cpa-iraq.orgf#
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choose the members of the 'transitionai national assembly.2!! This plan
allowed the CPA and the _Iraqi Governing Council to retain contx;ol over the
_ creation Qf a new provisional government in Iraq.
‘Second, because the CPA would retaiﬁ the power to control the process
of making an interim government, the Bremer 'Caucus.Plan generated huge
' oppésition among Ifaqis, especially from Shiite Muslims, who make up 60% to
70% of ‘Iraq’s population. Within two weeks after Bremer announced the plan,
Ay_atollah_Ali al-Sistani, the most respected cleric amohg'Shiite Musliﬁs,
made pﬁblic his opposition to the Bremer Caucus Plan.?l2 Ayatollah Sistam
called for direct elections to form a new interim government, at which time
the CPA would hand sovereignty over.213 One hundréd thousand Shiites-
‘organized a peacefﬁl demonstration to support the demand by Ayatollah
Sistani that the new interim government should be chosen by direct eléctions,
not by the caucus proposed by the CPA.214 The opposition by Shiites, the
dominant population in Iraq; was a serious blow to the Bremer Caucus‘pla-n,
not.only because the Shiites were the majority in Iraq, but also because the

Shiite members of the Governing Council—12 out of 24 in the Governing

211 The process is complicated. According to the agreement, election of the transitional
national assembly would be conducted through “caucuses” in each of Iraq’s 18
governorates. In each governorate, the CPA would supervise a process by which an
“Organizing Committee” of Iragis would be formed. This Organizing Committee will
include 5 individuals appointed by the Governing Council, 5 individuals appointed by the
Provincial Council (this Council would be also chosen by the Governing Council) and 1
individual appointed by the local council of the five largest cities within the governorate.
(Thus, the Governing Council virtually can appoint 10 out of 15 members of the
Organizing Committee.) And any nominee for the transitional national assembly would
need to be approved by an 11/15 majority of the Organizing Committee. Thus, the
Governing Council would retain virtual veto power over any nominees for the
" transnational national assembly. _ :

212 New York Times 2003, November 27. Article was written by Brinkley and Fisher
213 Thid., :
214 New York Times 2004, January 16 Article was written by Dreazen. Also by NHK
Documentary 2004.
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_Council were Shiite—would be ceftain to refuse the plan that Ayatellah
Sistani did not endorse.2!5
Third,'the Bremer Caucus Plan did not articulate‘ any reles ef the

Unifed Nations. After the CPA transferred sovereignty to a new ini:éirim :
government, who would assist that interim goyernment ?1If it Was égain the ‘
United States, w_ould it be really handing over sovereignty? While the CPA -
did net send any message to the United Nations about 1ts roie 1n the n'ewb |
tra.nsitional. process, Shiite members of the Governing Council, heeded by -
Abed al-Aziz al:Hakim, who was the closest politician to Ayat‘olleh Sisfani,
asked for the United Nations to act as a key player in forming anew Iraqi
government. Hakim actually sent e letter to Annan and esked the United L

" Nations to examine (1) whether or not i:he election could be cohduefed before
June 30 to form a new interim government; and (2) if not, what was the best
ways to achieve the creation of an interim government. The letter‘ aﬂso a'sked
the United Nations to oversee the elections in making a formallcbnstitl’lti()nal
government after adopting the con.s.titution.z‘16 This demonstrates. my
argument that the Unite'd Nations has strong leVerage in confeif:ring
interﬁational legitimacy on the peece-building process even for the audience
of local Iraqi people aed their political leaders. |

Hakim sent the letter as the president of the Governin‘g Council, by

using his presidency in December, 2003, but without mentioning his letter to
Bremer. It was clear that Bremer could not control even the Governing . |

Council. Under this circumstance, Annan asked the CPA and the Governing

215 New York Times 2003, November 27 )
216 Hakim Letter on December 23, 2003. The letter was circulated in the media in New"
York. '
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Council to come to the UN Headquarters in New York and to inform Annan of

their i‘equest'to the United Nations on January 19, 2004.

- 4.1.2 Second Changé of U.S. Policy on January 19, 2004

) Afew days befofe the meeting, Breﬁer éent a messége to t.he United
| Na_ﬁons Seérétariat that he would join. 1n the meeting on January 19. At the |
: ﬁrst bilaﬁeral'meetiﬁg between'the UN Se‘cret;afiat and the CPA, surpriéingl&
for Ar%nar; aﬂd Pfendergast, Bremer said that although he still believed thavt.
| his “cauqus” pl.an might be able to be conducted as he proposed, Ayatollah
Sistani and his people did not support his i)lén. Thus, he was ready to give up
. his ‘.‘caucu_s” plan and wanted the United Nations to dispatcfl an election
_investigation téam to Iraq and.to design an alternative wéy of chooéihg the
interim governme'nt.ﬂ" Because of huge opposition to the “caucus” system in
Iraq, Bremer neéded to gix}e up his second tplvvan as well.

Responding to Bremer’s request, Annan stated that the United Nations
would ‘hot return to Iraq if it was only to encourage_‘A?ratollah Sistani to foliow
the U.S. plan. If the United‘Nations, however, wéfé to\car.ry out such
investigations and put forward an alfgerna'pive proposal and the United States
was ready to accept such a_proposal, Annan would consider dispatching
investigatérs. Bremer answered, “I understand.”218 |

Bremer also exp_l'iicitlyisho.wed his desire and request to the United

Nations in his conference on the January 19 meeting, stressing that the CPA

217 NHK Documentary (2004).
218 NHK Documentary (2004). Annan also stressed in his press conference that the CPA
(Bremer) promised to him on January 19 that it would accept the UN proposal; thus, he
decided to dispatch his investigation team to Iraq. (2004, February 4 ) '
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wanted the United Nations to dispatch the investigation team te propose the
best way of chodsing the interim government and other political tra_nsitional

processes He concluded,

I think the encouragmg news from today was that the Secretary
General agreed to consider this request very seriously. . .. The
Governing Council and we will work as closely as we can with
them, providing them, obviously, with technical assistance with
_ security and arranging for them to meet people if that’s what
they need to do, whatever assistance they may need.219

It appeared at this point.that the United States had finally conceded
the importance of having the United Nations exercise its unique 1egitima¢y to

design the peace-building process in Iraq.

4.1.3 UN Designed the Procedure of Nation Building and_Elecfiens in‘ Irad
In February, 2004, Brahimi, a special representative to the Secretary- ‘
GeneraL led the UN investigation team to Iraq, met rﬁore than '2_00 lea'(ilers of
various factions in Iraq, and made a concrete proposal for rebuilding Ir.e.xq..His
recommendation was exactly the o‘he'which Would satisfy the'thfee key .
components of the peace building norm, and be ext;emely eimi_lér to‘ the
formet of peace building conducted by the United Nations in East Timor or

Afghanistan. The plan will be demonstrated in Figure 4.2.

219 Bremer Press conference on 2004, January 19. The press conference was held after all
meetings in the UN Headquarters.
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Figure 4.2 Brahimi Proposal

Occupation | <Caretaker <New Interim ~ New
Government> Governmen£> Chosen by Government
ChdSen'by " First Election - By Second
YQI\_I‘ | Constitution Election
l l o ol

UNfBrahlanegotlate First Natlonal Election Second National Elecﬁon'

Desnzned and as31sted by UN Designed and ass1sted by UN

Because there had been no “Loya Jirga” in Irag—no traditional
‘, legitimate method to choose _aﬁ interim government—Brahimi proposed the
creation of two different interim governments. The first interim government -
_ Wasbactually a “caretaker governrhent,"’ Wthh would be organized by broader
~ ranges of the‘ political leaders in Iraq. But this caretaker government was |
mainly_aimed to conduct the first national election in January, 2005 because
this caretaker gdvefnment would have less _legitimacy than the interim

: government (;hosen by a national election.‘Brahimi expressed that the United
- Nations would be willing to assist in the creation of this cgretaker
governrﬁef;t. The caretaker government would conduct the first national
election designed and assisted By the United Nations and pass its
governmental power to a “new interim government.” This new interim

government would draft and adopt the constitution and conduct the second

national election under the auspices of the United Nations in both design and




' administfation.zzo

I assért that the Brahimi.plan followed the pveacve'buildiirig“ jnol'fn,‘ R
bécause (1) the United Nations would play a leadiﬁg role in créﬁatir:l.g__a' |
caretaker government and designing and avssist'ing the two electi‘dné (first key
compoﬁent);_ (2 bqth the “caretaker government” chosen by a bfoad range of
Iragis under thé coordination of the Urﬁted Nations (Brahimi) a.ﬁld.the‘.
“interim government” électea by the Iraqi people would havé hiéhér
indigenous legitimacy than theanoverning Coﬁncil (secqnd' key cc;'niporie'ni_;);
and (3) the nat\ional elections would be legitimatized by the dé_sign“,. a‘srs.i'srt'a'n.ce,
and involvefnent of the Unﬁed Nations(third key ‘component). It 'Was éleéf
that Brahimi’s plan was aimed to change the U.S.-led pqst-conﬂict
reconstruction in Iraq and follow the peace-building norm created by the
practices of the United Nations.

To endorse this Brahimi recc_)mmendation,vboth fhe United S‘fates‘ |
(CPA) and the Iraqi Governing Council sent formal lettefs to Anhah,
expressed their strong support for .fhe Brahifni recommen_datio_ri; and asked E
Annan to dispatch the UN electoral experts to Iraq to realize the Brahimi
procedures.22! The UN Security Council adopted the Statement _by.the .

Président of the Security Council oh March 24, 2004, .

The Security Council welcomes and strongly supports the
Secretary-General’s decision to dispatch to Iraq his Special -
Adviser, Mr. Lakhdar Brahimi and his team, as well as an
electoral assistance team, as soon as possible, in order to lend
assistance and advice to the Iraqi people in the formation of an
interim Iraqi government to which sovereignty will be '
transferred on 30 June 2004, as well as in the preparations for

220 The Brahimi recommendation was presented to the UN Security Council as the letter-
of the Secretary-General to the President of the Security Council dated 23 February 2004.
(S/2004/140) , -
221 New York Times 2004, March 18
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direct elections to be held before the end of January 2005.222

The statement by the president of the UN Security Council was aimed
' to demonstrate the support from the international community for the
Brahimi proposal and to confer international legitimacy on the UN political

actions in Iraq.

‘4.1.4 UN Electien Design and Assistance ..
"The UN electoral assistance teanis designed the.national elections in-
J anuary, 2005 in Iraq and assisted with the formation of the Independent
Electoral Comm1ss1on in Iraq (IECI) 223 According to a UN electoral team
 officer in Iraq at that time the UN electoral team virtually chose the |
'members of the IECI ﬁ'om a huge candidate hst After the formation of the
IECI, the UN -electoral team worked w1th the IECI and designed a smgle :
proportlonal representation system, which regarded the country as ohe
' electoral district. The UN electoral teams, with over 60 experts, substantially
assisted with the'te'chnical, logistical, operational; and administrative

_ dimensions of both the January, 2005 election and the December, 2005

- election.2?4

Brahimi also initiated and led the process of selecting the cabinet
members of the “caretaker gevernment” in June, 2004, including Ayad Allawi

as the prime minister. He was reported to have succeeded in appointing the

222 The Statement of the President of the UN Security Council, 2004, March 24
(S/PRST/2004/6)

223 UN Homepage Iraq Electoral Fact Sheet
http://www.un.org/mews/dh/infocus/irag/election-fact-sht.htm

224 Tbid.
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‘lkey cabinet members who were reepected among Iraqis.225 In conciueion, in -
terms of designing the basic procedures of creating a new Iraqii".govzernment,
choosing the caretaker government, and assisting and conductingtv__vo )
elections—key cornponents of nation-building—there is no donht1 thet.the :_

_United Nations became a key player in Iraq.

4.2 Reason for U.S. Change
4.2.1 U.S.-Led Nation Building Suffered from a Lack of Lé_git_im;gy inlraq
The important background for why the United States neetled t‘o: chenge ‘
its original occupation pohcy—tlrafting of constitution and conduct' of eiection‘
- by the authority of the CPA—was that the security conditions vinIraq hed “
harshly deteriorated on the gronnd. The average daily nu‘r_nbex; of nttachs by s |
insurgents jumped from 8 in June, 2003 to over 30 in Novernben, V2\.003,_:when v
the CPA announced the first mejor change in policy (Bfemer C_aucu‘e Plan).226
In this month (November 2003), the total number of U S. troops k111ed in Iraq
reached 82, more than double the number in previous months 227 The
worsening security became a serious blow to the US plan for the CPA to
rebuild Iraq.228

The' political opposition from the Iraqi popnlace‘ also seriously damaged

225 [t was reported that Brahimi’s “first choice” as a prime minister of the caretaker
government was Hussain as-Shahristani, who used to be a science adviser who spent
years in Abu Ghraib prison for defying Saddam Hussein and objecting to the weapons
programs (New York Times, 2004 May 27 & NHK BS News). But because of the huge '
pressure from the Iraqi Governing Council who were afraid of losing their power in the
caretaker government, Brahimi finally selected Allawi as his second or third choice
(NHK BS News, interview with a UN political officer). At the same time, Brahimi chose a -
majority of cabinet members who were very “competent and respected” (Dlamond 2004).
226 Tbid., p. 22.

227 Jraq Index 2006 March 30, The Brooking Institute,
http://www.brookings.edu/iragindex

228 New York Times, 2003 November 15
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thé Bremer plans. Shiite people, who fnake up 60% to 70% of the Iraqi

population, were very consistént in démanding.é direct election to choose the

| ihterifn.bpdy'that would adopt the néw con.stitutio.n. Ayatollah Sistani, who in

principle has been toierant' of the U.S. iﬁvaéion of iraq, was very consisteﬁt

' on this point: The hew'Iraqi constitution should be acvlo.pted by a political body

N that is tl-'ﬁly representrative‘-of the Iraqi people, chosen by a general
electiblri.229 Because his assertion followed the basic principle of democracy
that the’ .United States Waé supposed to implant in Iraq, the CPA could not
oppose the “legitimate” demand by Ayatollah Sistani and his suppbrters in
Iraq. | | |

I argue in this thesis fhat thé reason the United States changed its -

‘ unilateial ap'proac}‘l and decidéd to ask the United Nations to lead the
politicalvtr"ans‘ition was that the Bush administration came to perceive'that

_ the U.S.-led nation building suffered from a fnassive lack of legitimacy for the
audience of the internationai community, and for the local audience in the
host state;-in this case, the Iraqi people and their po]itical leaders—and even
for the domestic audience of intervening state: the American people. And it
‘was only the United Nations that the Bush administration could ask to
re.stor_e the legitimacy fbr these different audiences during the Iraqi ﬁolitical
transition. Although the insurgent attacks and political opposition to thé CPA
appeared to be _caused by no’p only the lack of legitimacy but also »the various
policy mistakes, such as failure to recover ‘inﬁ‘astru‘ctures, de-Ba’athification,
and the dissolutioﬁ 6f the Iraqi army—as I will explain in the next-chapter—

what the Bush administration could do at the moment of J anuai‘y, 2004 was

229 Diamond, 2004, p.45
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“to ask for help from the United Nations to attempt to restore legit-il.h'ac.:vy 1n
the peace-building process of Iraq. | |
My argument is supported by the statements and action_s_ of'several

policy> makers, including political officers in the CPA or the Bush -
admihistration, who experienced the phase of the U.S. policy chahge. For
example, Diamohd, the former senior advisor to the CPA, stz‘:ltev,s‘ that “the US
occupation pfﬁcials also had a serious legitimacy‘probler'r'l.”%"0 In ‘»’his argument; |
having invaded Iraq without the UN Security Council authpriZati(;n.or the |
support of most other democratic states, the United States wasy'll“matble.to 3
persuade .mény countries to take a meaningful role in the occ‘upatioin, k
“something that could have blunted suspicions of the coalitionv.”?v'O’,1 While -héb_
tried to protect‘Bremer as working hard and Ct‘eatively to créate a ne_w‘Irz‘iq; :
Diamond frankly criticized the U.S. occupation: “The obses_sioh with cofntxt'ol
was an overarching flaw in the U.S. occupation from start to ﬁmsh,” and that

pattern began to change ohly when the November 15 agreement quickly
failed and the Bush adminiétratioh “finally turned to the UN_-fhr' ‘help.v”23A2

| Moreover, Diamond arguhd that asking the UN to lead the progéss should

~ have been done much earlier because “Washington’s legitimacy deﬁcitwas S0

huge” at the beginning of the transitional p_rocess.233 He indicated that the |

lack of international legitimacy, caused by the central role of the CPA with the

marginal role of the United Nations, resulted in the shortage of cooperatioh

and participation from other states, and created growing suspicion _amohg '

230 Diamond (2004, p. 45).
231 Tbid., p. 45.
232 Ibid., p. 46.
233 Ibid.
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Iréqi people against the CiPA.
Bfemer, thé'adﬁ;inistrétor of the CPA, also éxplgined in h.isvbook why

'. the Bus}_l:administration decided to ask thé UN to‘lead the design of the

political procedures. '.Th'ree days béfore the 'January' 19 talk with Annan, ‘-

'Bremer attended a meeting with the prinéipal membérs of the U..S.‘Natiqnal
- S'ec.urity. Couhcil (NSO, including Vice President Cheney, Secretafy of State
PowelL Secretary of' Defense Rumsfeld, Chief of CIA Tenet, and Nationai |
Selcuri.tv:y Advisor to the President Rice. After c.onfess.‘ing his difficulty in Iragq,
ésb_ecialiy the opposition of Sisfahi and Shiite Muslims, Bremer toid them
| that “fhe United -Natipns could help select thé 'in';erim govefnment.”234

' .The‘a_ NSC membérs were especi_ally discussing whether the United

i. _ Stateg, should ask Brahimi, thé UN Special Répresentétive to Afghanistan, to
investigéte the feasibility of elections in Iraq and deéign the alternative to the '
‘Bfemer Caucus Plaﬁ or not. According to Brémer, Rumsfel_d and Cheney
" showed concern about “using him,” becaus‘e Brahimi had strongly opposed the
w'ar.‘Ri.c‘e countered fhat-he had proven “very useful” in Afghanistan and
could play a role in Iraq. In the eﬁd, they decided tb ask the Unitedr Nations to
design the political transition in Iraq. Although the words of the conversation
déebly reflected their scorn for the United Nations, the reason for changing
the polic_:y was obvious: Because the CPA could not handle the Iraq s_ituétion
on the ground, the Bush adminiétration decided to depend on the United
Nations, after it kept ignoring the UN recOmmendaﬁons and warnings.
Bennis concludes that “in the J une, 2004 transfer of sovereignty, the Bush

administration again needed the UN’s imprimatur, this time to legitimize the

234 Bremer (2006, p. 279).

92




‘new interim government. While Washingfon once more acted oh tacficél '.
~ rather than international law grounds, its grudging return té thg UN still
reﬂected the world’s insistence on multilateral approachés.”'235‘ .
| Regarding the Iraqi poiitical leaders, they asked the Un.ivtvediNations to
play a substantial role in the political process to gain legitimacir e_v-én in the
first stage of the U.S.-led occupation. When Sergio de Mello n_u.etlvtvarious Iraqi
‘leade‘rs, all sent the message to him that UN involvemeﬁt was -‘-‘éséential to |
the legitimacy of the political pfo(:ess.”236 Their request to the Uniﬁéd Natioﬁs
for legitimacy }}as been consistent. As I explained, it was Shiite boliticians
and clérics v;rhq seri‘ously asked the United Nations to oversee thé} elec_tioné to
cfeate both the new interim government and the.constitutiona_l o
‘government.23” These requests were reflected by their firm views tilat the
United Nations can be more credible and legitimate, at least foij ;:oﬁducting
v’impar_tial national elections, which would allow the méjority Shiiteis to éain
| political power in Iraq. Ayatollah Sistani consistently ovpposed fhe seleétion by
the United States of the political b6dy which would adopt the co'nétitution,
and asked for the United'. Nations to play a leading 1_'ole in the p'c?)litical-
process.238 In reality, the United Sfates needed to ask for ‘UN in_volvément to
respond to the demands by the Iraqi political voices. |
From the side of the United Nations, Prendergast estimated that the
Bush administration changed its policy because it finally realized the

importance of the legitimacy given by the central role of the United Nations:

235 Bennis (2005, p. 46).

236 Report of Secretary-General (2003 July 17, p. 3.)

237 Hakim Letter to Secretary-General 2003, December 23.
238 Diamond (2004, p. 45).




I also said to my friends in the Coalition throughout this, that
you could have exactly the same result with exactly the same
.people, and in one case, if we did it, it would have greater

~ legitimacy and acceptance, because of our impartiality. Whereas,
if they did it, it would be burdened with suspicion. That's a fact
of life. It arises from the fact that Iraq is a country with an
occupying power. Therefore, it’'s naturally inevitable that very
important groups and constituencies in Iraq are going to be
suspicious about anything which is produced by that occupying
power. . .. In the end, we were asked to do it, because I think
that the Coahtlon came to understand the value and the
importance of this legltlmacy and impartiality of the United.
Natlons 239 .

'Annan also emphasized the importance of the legitimacy uniquely
' cdnferred by the UN political involvement for the eyes of both the world
populace and the Iraqi people in February, 2005, one month aftér the ﬁrst.

- Iraq national election,

When the Coalition wanted to transfer power to-an interim Iraqi
government, they turned again to the U.N. for help. They knew -~
that if the U.N. were involved in choosing it the new government
would have a much better chance of being accepted as legitimate
and sovereign. Both Iraqis and Americans also turned to the U.N. -
for help in organizing last month's elections . . . important was

the legitimacy that our involvement brought. The results of an
election organized by the Coalition powers, or by Iragis that they
had chosen, would have been less widely accepted in the outszde
Wor]d and probab]y in Iraq as Well 240

- There appeafs to be a broad consensus about why the Uni@d States
| ﬁnally changed its policy and asked the United Natiohs to design the nation-
bulldmg procedures which followed the peace- bu11d1ng norm: the United
States grudgingly reahzed that nation-building processes had better have the

. legitimacy conferred by the substantial political involvement of the United

239 Interview with Prendergast 2004, March 9 (NHK Documentary, 2004). Emphasize
added
240 Annan (2004), Wall Street Journal, February 22, 2005 Empha31s added.




Nations and indigenous legitimate methods, including fair electi_dns assisted

by the United Nations.

4'.2A.2 How Did U.S. Legitimacy Deteriorate Among Iraqgis? |

There are several data which indicate how the United Stétes was
losing its legitimacy, or credibility in the eyes of Iraqi people, whﬂe the CPA
governed Iraq as an occupational power. Experie_ﬁcing thé CPA occppaﬁoh, |
the Iraqi people increasingly perceived that the insurgents a'gain"'s»tﬂUv.S; forée.s
in Iraq were Justlﬁed or in other words, “legltlmated "AUSA “ |
TODAY/CNN/Gallup Poll indicated a huge increase in support among Iraqls

for the attack against the U.s. forces (Figure 4.3). 241

Figure 4.3 Attack Against U.S. Forces

Aug-Sep. 2003 ) Mar-Apr 2004
Can be justified 19% ' 35% |
Sometimes justified | 17% | 32%
Cannot be justified 64% | : | : - 32%

In August, 2003, 64% of Iraqis answered ‘thati the attacké against U.S.
forces “cannot be justified,” and only 36%(19%+17%) answered that the’
attacks “can be (including sometimes) justified.” Surprisingly, eight months
later, 67%(35%+32%) of Iraqi people believed that the attacks against the U.S.
“can be(including sometimes) justified.” The data demonstratéd‘hpw r‘apidly |
the Iraqi people started to perceive t_hat‘;‘the attacks against the U.S. forées

can be legitimated; it means that the U.S. occupation was not perceived to be

241 Center for Strategic and International Studies (CSIS) Report: Pubhc Opinion in Iraq
2004, November, p. 7.
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legitimate anymore in the eyes of Iraqi people.

Why did the Iraqi people sta'rtl to think that the attacks aéainst the U.S.
| fOrces'cah be legitimated? The data below éhows how the Iraqi people
- perceived the rhotivatioh of the Iradi insurgents (Figure 4.4).242 The data is
furth_er evidence that the CPA continued fo lose its legitimacy in ‘Ira'q; the
N maiority of Iraqi people be]_ieved that the insurgents were motivat{_ed by the |
'perceﬁtidns that the CPA tried to steal the wealth from Iraq, and national

dignity encouraged the insurgents to attack the CPA.

Figure 4.4 National Poll in Traq May 14-23, 2004
Please tell me whether or not you think the following statements apply

“to those who attack the Coalition forces..

Totally true | Partially Not true - | Do not
: : true : v know
1. They believe the - 66.4% | 12.1% 7.3% 11.6%
Coalition is trying | - ,
| to steal Iraq’s
wealth. . -
2. They believe : 58.6% 15.2% 11.3% 12.3%

that all foreign
‘forces must leave
Iraq at once.

3. They believe 53.4% 14.9% - 12.8% 16.0%
that national
dignity requires
them to make
these attacks.

4. They are helping 23.3% 23.8% 32.1% 17.6%
us create a better :
future. '

5. They do not 17.3% 21.0% | 44.7% 14.9%
want democracy in
Iraq. - '

242 [bid., pp.36 The original data comes from Independent Institute for Administration
and Civil Societies Studies (IIACSS), Department of State, CPA “National Poll of Iraq”
May 14-23 2004. '

96




Totally true | Partially Not true Do not
' true ' | know

| 6. They are angry 14.5%. 17.3% - 47.9% 16.6% |
because they have ‘ ‘ N
lost the privileges
they had under
Saddam.

7. They want to 9.1% 11.0% _ 60.8% 16.1%
return Saddam ' N : '
and the Ba’ath
party to power.

: .The data above stands in sharp contrast With the consistént'_ '
statements by the Bush administration that the objectives of the major’_ g
insurgents in Iraq were to kill th'e.possibility of democracy aﬁd returﬁ :

'Saddam and thé Ba’vathists to the government. For example, orvib‘f‘ 20% of .
Iraqis think that the insurgents want to return Saddam or the Bé’ath péfty’
to power. On the other hand, 78% ‘of Iraqi people (as totaD perceived that the
insurgents were motivated by their conviction -that th‘e_ Unitea .Sta.t'es tried to
steal the wealth ﬁom Iraq, 84% believed that it was beéause insurgénts want
foreign troops out of the country, and 68% ju_dgéd that it Was be¢ause naﬁonal
dignity requires the insurgents to attack the U.S; fﬁrces. |

| : Reﬂécting the recognition of the motivation of insurgénté‘ (regardless of
whether it is correct or not), the support and justiﬁcat_ion for thé US -
invasion among Iraqibs dropped drastically during the CPA occupatioﬁ process

(Figure 4.5)243

243 Center for Strategic and International Studies (CSIS) Report: Public Opinion in Iraq '
2004, November, p. 7. B ' .
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Figure 4.5 About U.S.-British M].htary Action (USA Today/CNN/Gallup)

-Aug.-Sep. 2003 Mar.-Apr. 2004 -
Can be justified % |
Semetimee justified | — 17% ' S ‘ 27.%
_Cennqt be juetiﬁed - 41% » 59%

The number of’I‘raqi people who judged that the U.S:-led invasion of

Iraq “cannot be jﬁstiﬁed” jumped from 41% in August, 2003 to 59% in March,

, 2004, while the number of Iraqi people who perceive that the invasion “can be

justified” dr_opped drastically from 42% to 14%. Although the data is about the

pereeption'of the justification for the invasion, the decline of the legitimacy,

credibility, and acceptance of the CPA and its policies may deeply reflect the

drastic drop in the number of people who perceived the invasion could be

- justified. I assert that this increasing lack of legitimacy of the occupational

: authority induced more public support for the insurgents and political

opposition to the Bremer transitional plan. As a result, the Bush

administration finally recognized that they needed to ask the United Nations

~ to attempt to restore the legitimacy for rebuilding Iraq. In short, the CPA

could not establish both a transitional timetable and a new interim
government agreeable to different Iraqi fractious powers without asking the

United Nations to exercise its unique legitimacy.

4.2.3 Lack of Legitimacy Among the Public in the United States
The failure of the occupetion policy in Iraq couid have had a major

impact on the outcome of the 2004 presidential election in the United States.
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In _2003, there was a widely pércéivéd recognition fhat the U.S. 'prééidenfial»
election was playing a major role in shaping the Iraqi political fgtﬁre.é44 '
Chalabbi, the Iragi politicalbﬁgure closest to the -Pentagoh in thé U ni"tvéd.
Statés, said, “The whole thing was set up so President .Bvus'h_ could come »t(.) the
airport in October [2004] for a ceremony to copgratulate the new 'IréQi |
government. When ybu work backwards from that, you underéfénd the dates
the Americans were inéisting on.”245 If waé true that the first Brérﬁer plan
was supposed to have a national élection in summer, 2004 so thaf the nev;f |
Iraqi g.overnme\nt would be established three months Before the présiciéntial :
eleétion in 2004. In .the next Bremer Caucus Plan, the soverei‘ghty was
supposed to be transferred tQ Iraqis June 31, 2004. . |

After the debacles of the two Brémer plans, the United States as'_ked
the United Nations to design the political timetable and reali_ze' the creation
of the éaretaker government; éonsequently, the Bush administrétioh coui_d at
least sell to the American people two results: (1) the transfer of Asvov‘ereig‘n.ty to
the caretaker government in June,i 2004; and (2) two scheduled e“lections_'to
create the formal government. Fixing the political sghedﬁle became possible
due to the support .of Iraqi political powers for the Brahimi (UN) .plén. In
ofh_er wordé, the.Bﬁsh administration would not have achieved evéﬁ the
crevation of an interim government by the end of June, 2004—a critical
political agenda for the Bush édministration—if the United Nations had not
exercised its unique legitimacy in créati.ng a caretaker government that iraqi

political leaders could agree upon.

244 New York Times 2003; November 27.
245 Thid.
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Obtaining these results, such as. establishing the caretaker goVei'Iiment
.. aind s_chedules for two electioné leading fo a new Iraqi government, the Bush
administiation ,_Coiﬂ(i get some support or _ie’gitimacy from the American
" voters on its Iraq poliéy, éven though the Uliited Stafes could not inﬂuencé
the formation of a riew Iraq government a‘;-‘, the Bush ;eldministratiori
'oi"iginal_ly. wished. The aim Qf restoring the legitimacy in the eyes oi' the Iraqi
pieople aiid leaders, és well as the American voters, on rebuilding Ifaq must |
 be ,the_ main r?_zason why thé Bush administration changed its policy arid

asked the United Nations to play a key role in advancing the political process.
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CHAPTER vV
Failure of Peace Bmldmg in Iraq and Its Impact on Other Peace
Bmld.mg

5.1 | Why Is Nation Buﬂ(iing in Iraq Not Successful?

While it might be too early to judge the outcome of nation Building in |
Iraq, many indi\cators are very negative; In April, 2006, more fhan 1,000 Iraqi
civiliaﬁs in Béghdad lost their lives due to the increasing level of krioléngé'.ﬂﬁ
Sectarian violence, ignited by the bombing of a Shiite shriné iﬁ Samarra in |
February, has spread all over Iraq.247 It took more than five mdhths'to create_
- a formal government since the December, 2005 national electiqr';'bécauSe of
the political impasse and worsening security situation.‘ Former Iraqi -primé
‘minister Allawi asserted that the country was slipping into civil war: “We are
losing each day, as an average, 50 to 60 peopie through the coill;ltfy.‘ R | § this
is not civil war, then God'lknows what civil war is."’-24»8 Egyptian ?resident
Mubarak also warned that civil war in Iraq “already started” in April,
2006.249 The number of daily attacks by the insurgency has sfayed at a'_ver.y“
high level in the last year: around 70 to 110 attacks per day, while it was 8 in

June, 2003, and 21 in March, 2004.250 Deaths of U.S. soldiers climbed again

- 246 BBC News (2006, May10).
247 Thad.
248 PBS Extra (2006, March 20)
249 Reuters (2006, April 8).
250 [raq Index (2006, March 30).
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* this April, 2006.25! Every indicator and comment from the political leaders.in
the r_egibn explicitly de'monstfétes that Iraq is in danger of civil war if it iSI_l;t.
| a'l'reébd'y:ir.l fact in civ‘il'wal.'. |
.Why did this disaétrous situétion happen in spite of the fact that tl;e

Bush adminisfration decided to.accept thé recdm’meﬁdation from_thé United
: Nation_s, ‘Which basically followed the peace-building norm, after rrilorevth'an
one yééf’s occupation'b.y the CPA? At first, it Wés fair to say that chodsiﬁg the
caretaker_ gox@rmﬁeht in June, 2004 and two elections, the ﬁst ind anuary,
ZOO5 and the second in December,‘2'005——poli_‘tical events designed’and
B assisted by the United Nations—were seen as reiatively successful. While Ithe_-
. turri_out for the first election iin January was 58% due to the éubstantial
: boycoi;t in Su_nni afeas, the turﬁ’oﬁt for the. second geﬁeral electidn. in
Decembér_jumped to 76% as the number of voters in Sunni'dominant'aferas

) hﬁgely increased.252 A United Natiohé ofﬁcia'l; Jenness, a Canadian electqral
B expert, said in a press confex;ence that “the United Nations is of the view that
these eiections'were transparent andvcredible.”253 International experts WhO
i‘nvestiga’téd the Iraq electiqn in December releaSed a poSitive report,
concluding that the election can be justified; thus, the calls for new elections
by séme factions should be declined.2?54 BBC’s famous .cbrrespondent John
Simpson reported to the world about the December, 2005 election that “as an
exercise in public support for the political process, it was hugely successful.

The turnout was high, the proportion of Sunni Muslim voters impressive, the

251 New York Times (2006, April 12).

252 New York Times (2006, December 22). Final turnout of the December electlon was
~ found in the “certificate of the Council of Representatives Elections Final Result” by
Independent Electoral Commission of Iraq.

253 Aljazeera (2005, December 29).

25¢ New York Times (2006, January 20).
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level of violence low.”255
Howéver, Simpson predicted that the success of the elect’iph.'wpuld not

nééessarily help to solve Iraq’s political problems, and his estimét_"e'_vt_urhed.but
to be. correct later. Even though the political parties acéepted fhéires'ult Qf the
electién finally made public in February, 2006, the political impa's.s.é and
violence intensified. Again, why? I would argue that the peace:b‘l;ilding‘ norfh
applied to Iraq by_ the Brahimi initiative could not work 1n réstd;ing the
security in Iraq because of thesé three main elements: (1) no UN' .' |
authorization gnd support from other membef states for the US iﬁvaéibﬂ of
Iraq; (2) disastrous bolicies and the fiasco of the CPA administfation for the -
first year—a critical stage in rebuilding states; and (3) thé oﬁgoing sufferiné

~of people under the cﬁrrent and previous. interim »governmen’ts,‘"whose

security forces were backed by the Coalition forces.

5.1.1 Lack of UN Authorization for the Invasion of Iraq Damag_ed tile .
Possibility of Success |

Because the United States invaded Iraq without the UN Security
Council’s authorization, due to the opposition from other membér states of the
United Nations and public opinion of the world, it became impossible for _thé .
Bush administration to obtain international éﬁpport and to create an effective
multinational méchanism of the UN mission in Iraq, even thought the Bush
government did not seek such aﬂ internétional mechanism, at léast for the
first year of its occupation. The invasion without the support of the other ,

major states and UN authorization—something Kofi Annan later called an

255 BBC News (2005, December 20).
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“illegal war"—hugely damaged the potential to create an effective UN mission

in Iraq from the beginning of the war.

Figure 5.1 Coalition Forces in Iraq in 2005 256

Remaining
Partners
Combined, 6048

Poland, 1500

Italy, 3000
South Korea,

3300

United Kingdom,
8500

Contractors,
25000

S

United States,
138000

Despite the fact that the U.S. was able to convince a major ally, the
U.K., to join in a coalition of others, the invasion was rejected by many of the
U.S.’s traditional allies, and was globally and widely perceived as illegitimate
and unsupportable. Germany, France, and other Arab nations that joined in
the U.S. attack against Iraq in 1991 when the U.S. could obtain UN Security

Council authorization have never dispatched significant forces and personnel

256 Bennis, (2005, p. 49.)
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‘to rebuilding' Iraq because they obposed the invasion by the United Stateﬂs.257 o
As a consequence, the forces participating in the nation- buildingfof Iraq ha\re "
been vdominated by the U.S. force. Figure 5.1 demonstrates how 1arge a
burden and costs the United States unilaterally bears in rebuﬂding Iraq,
cons1st1ng of its force and “ contractors > paid mamly by the U S. government.

In sum, the U.S.-led invasion of Iraq without UN authonzat_lon and. -
sup'port from other member states——'and with public opposition urorldWide'—
s1gn1ﬁcantly damaged the possibility of estabhshlng effective multmatlonal |
framework in rebulldlng Iraq Because the United Nat1ons does not have its
own military_ or police (or even an independent budget), the Umted Nat_10ns -
needs to have the support of personnel from various states to obtain enougn

-capability. For example, military and civﬂian personnel who would be A
dispatched from not only the NATO or the AU but from Arab _states, whose
officers could understand the. language and culture of 1raq mu‘chi_be'tter, .could
significantly reinforce the multinatio'nal framework of assistiné the
reconstruction of Iraq.258 But the US inva_sion without'broad eu}v').port from a-
majority of states denied this possibility. As a result, even after .:the Bush

' administration started to depend on the United Nations to designthe political

transfer of Iraq after the one-year debacle of the US occupation, the United_ |

States could not create an effective multinational mission that would have

the higher capacity to conduct eeveral dimensions of nation building and to'

restore the security.

257 Bennis (2005, p. 49) & Rubin (2003 pp. 59, 62).
258 That was part of the reason why the amendment by Germany and France requested _
the creation of a multinational mission in Iraq supported by a broad range of personnel,
including staffs from Arab regions (France and Germany amendment plan for UN
Security Council Resolution in 2003 September).
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512 Mistakes in“:the First Y;ear of Occupation Were Too Massive to Recover
. Fxom | . -.

*. - I argue that thé oécupation by the CPA for the first year in Iraq ‘w‘ars so
.destructive that the conditions when the s.overéignty.returned. iﬁ June, 2004
: alniost féachéd the point that the UN-led vpeace"vbuilding‘ norm coﬁid not
function. Thete is a broad consensus about how destructive the first year of
occupaﬁon was in Iraq, an& that this made it extreﬁlely difﬁéult to re'_co‘ver in
_ lafer 'staggs, Dobbins, the U.S. envoy to _the Bc')nn Conference for rébuilding :

Afgh_anista_n, asserted that “as a result of its ‘i.hitial miscalculations,

- miSdir_ected planning and inédequaté .pi'eparafion, Washington has losf the

, Iraqi people’s cbnﬁdence and C§nsent, and.it is unlikeiy to win them back.”259
Diamond, _the_ fdrmer senior advisor to the CPA, lamented, “as a reéult ofa

~long chain of U.S. miscalculations, the coaiition occupation has left Iraq in far
: worse shape than it need Ba;re and has diminished the long-term prospeété of
democracy there.260 .’

Several policies by Bremer, administrafor'of .the‘ CPA, had a huge
impact on devastating Iréq. Among them, .the de-Ba’athification and the
dissolution of the_ Iraqi National Army were very significant. The de-Ba’athist
policy destroyed the functioning bureaucracy in Iraq, which would'have’ been
crucial for peace-building activities, and the dissolution of the Iraqi army
triggered the‘sAoldiers to join the insurgents after they lost their jdbs. The

CPA itself estimated that the Ba’athist purge combined with the army

259 Dobbins (2005, p. 17).
260 Diamond (2004, p. 34). "
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'demobiliiation put 7-50,000 people out of work.261 .

It was reported that before the war, President Bush approved a plan
that would have put several hundred thousand Iraqi soldiers on the U S
payroll and kept them avallable to provide securlty 262 But that prOJect was
stopped abruptly in late May by L. Paul Bremer, who ordered the |
demobilization of Iraq's e.ntir‘e army, including largely apoliti'caij.(:onscripts.263‘
Ayad Allawi, former prime minister in the caretaker government harshly
criticized this policy by saying, “Thls was a mistake to dissolve the army and
‘the police - we absolutely not only lost time. The vacuum allOwed our
enemies to regroup and to 1nﬁ1trate the country.”264 Retired Marlne General
Anthony C. Zinni also calls the move the Bush adrninistration’s “worst
mistake” in postWar Iraq.265 . |

Bremer wrote in his book that he exerciseld these two polieies by
following the firm directions from Rumsfeld, the Secretary of‘ DefenSe, who'
supports the neoconservative agenda.266 Neoconservatives actually 1ns1sted
on the de-Ba’athification and the dissolution of the Iraq1 Army long before the
| United States invaded Iraq. For example, in 2001, Gerecht Wrot'e in the
Weekjy Stazidard “Once freed of Saddam, Iraq will need an institution,
untouohed by the Ba’ath, through which its diverse people can begin to
restore comrnunal ties and reconstruct a national identity.”267 Although Sergio |

de Mello continued to warn CPA officials that there were seriOus concerns

261 Reuters (2005, July 22).
262 Washington Post (2003, November 20). Article was written by Peter Slevin.
263 Thad.
264 Tbhid.
265 Thid. |
. 266 Bremer (2006, p. 39).
267 Gerecht (2001, May 14).
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among Iraq1s about the process of de- Ba athification and the dlssolutlon of the
| .Iraql army, the CPA neglected thesé warmngs 268 Diamond reflected that the
_ de-Ba’ ath_1ﬁcatmn_campa1gn and the dissolution of the Iraqi army were two
fundameptal errors ‘duri‘rllg' the CPA adminiStratioa. In terms of dissolving the |
'Iraqi afmy, he,confesséd, “By formally disaolving [the Iraqi armyj, the CPA
:lojst‘ the abpoftunity to reconstitute sorﬁe’ portions of it to help restore order,v
and it 1eft tens of thbuéands of armed soldiers and officers cut out of t‘he.‘new
order and prime candidates for recruitment by the insurgency.”269 |

After the Iraql army and Ba athlst members were dlssolved‘ Iraq
Became the land of ¢ a_bsence of po'wer and people in Iraq started suffering
frorﬁ chaotic situations: vno security,vria Water, na electricity, and no medical
~care. This human suffering craated a great resentmeht among Iraqgis against
'6utside po_welfs; .an_d Caﬁsed huge damage to fhe credibility of the rebuilding
'proéess in Irad. As for security for Iraqi people; the U.S. forces have not
protected ordinary Iraqi peoiale fro'rln the escalation of “violent crime” that has -
plagued Iraq since the U.S. invasion.z'(o‘ Dariag the ﬁ;‘st year of occupatian,
4,279 Iraqis were killed by violence in Baghdad, ‘avveragin.g 357 violent deaths
~each month, not cbuhting sacrifices of milipary action. By qontrast, the
av.erage in 2002 (prewar year) was only 14 violent deaths per month.2”! Asked
about the most serious concerns in July, 2004, 39% Iraqis answered “crime”
as the first choice, while 5% ansWered “national security” and 6% answered |

“terrorists/insurgents” as the first concern.2’2 As criminal acts such as

268 Report of the Secretary-General (2003, July 17).
269 Diamond (2004, p. 45).
270 Bennis (2005, p. 29).
271 Institute for Policy Studies “Costs of the Iraq War” (2004, p. 36).
272 Independent Institute for Administration and Civil Society (ITACSS) and -
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‘murders, fape, and kidnapping skyrocketed since March, 2003,‘it becar-nen
* virtually impossible for children to go out afterv school an(l for_bwor‘nenv to \A;’all;
in the street at.night.273 |

‘The supplies of eleci:riclty, water, and medicall calre alsq signl_flcantly '
deteriorated because of the invasion and could not be recovered: 'u‘n:(‘ler‘,thév :
CPA a_dministration.'For electricity, the CPA set the stated go'al ef supplying
'.elect'r_iéity as 6,000 megawatts by July 1, 2004, when the .sovereién.ty .wae'
retnrned fo Iraqi hands. But in “June, 2004, the supply was 4,29‘3"'01;1
avefage.274 In Baghdad, the average hours of electricity per day nvere' only
| 11.'275 The Center for Strategic and International Studies (CSIS;)Y i‘epoi'te said,
“Most Iraqis equate the co‘alition’s‘inability to develop ‘an'ade'qu.ately ,. |
“functioning electrical system with the slow pace Qf reconstruetion more
generally . . . . Iraqis who are sweltering in 120-degree 'heat with‘ .Inany: hours
of blacliouts a day do not feel that lreq is being réconsfructed.””é B |

The medical care system in.Iraq was alsodestroyed» and ceuld nof be”
recovered. A United Natiens report.release,d in May, 2005 found't';hat “the
estimated number of persons living with a chronic healtll proble'rn directly
caused b}l war is 223,000.. . . in the ongoing war, more children, elderly, and
women have been disabled than in pl‘evious wars.”277 There are eubetantial' ‘

media reports that Iraqi hospitals and the medical system continue to suffer

International Republican Institute (IRI) 2004, July. The size of research was 2,846 in all
governorates. ' ‘ '
273 Bennis (2005, p. 29).

- 274 Traq Index (2006, March 30, p. 30)..

275 Tbid., p. 30.

276 Center for Strategic and International Studies (CSIS) (2004, September p. 59)

277 United Nations Development Program and Ministry of Planmng and Development
Cooperation, “Iraq Living Cond1t10ns Survey” (2004, p. 81). .
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' ﬁ‘olm lack of drugs, instruments, and fi.nances.278 “The Gallup Poll bf Iréq,”
'- . ('lond.ucvted‘j_ointly by US_A TODAY, CNN, and Galllup in April, 2004, clearly
.‘ d'embl.isti'atedvthe suffering of ordinary Ira(ii people asa result of the CPA
' oécupétion and its effvectlon liﬁng cl)nditions, such as electricity, water,

| medi_cal-care, -and the ihsecufity of their daily lives (see Figure '5..2).’.

Figuré 5.2 Gallup Poll of Iraq 2004

| What was the effect of the Iraqi invasion on you and your fam11y (1n Apnl

_ 2()04)9279 |
In month At all since
before invasion
' o | ‘ invasion | |
| Went witho;lt‘electl'icity for long | . 68% _ 78%
periods _ ' |
_Went without clean water for long - - 36% 49%
perlods v . |
[Were unable to get medical =~ 15% - ' 25% -
assistance
Were unable to get food due to ' 11% - A 25%
shortage '
Were unable to go outside home at 10% 74%
‘ night | L |

Reflecting these deterioratlng living conditions, resentments and
dissatisfaction against the occupation by the CPA was mounting. From

August, 2003 to March, 2004, there was a drastic jump in the percentage of

278 For example, see BBC News 2005, March 17 titled “Hospitals Endure Iraqi Paralysis”
279 Gallup, CNN, USA Today “The Gallup Poll of Iraq” 2004 March 22 —Apnl 9 The size
was 3,444.
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Iragis who judged that the U.S.-led coalition force did a very bad jdb in terms

~ of rebuilding Iraq (see Figured5.3).

Figure 5.3 Gallup Poll of Baghdad 200_3’—20104

Baghdad only: How have the U.S. forces in Iraq conducted themselves?280

| Aug.-Sep.ZOOB " Mar.-Apr. 2004
Very well " : . ‘ 10%. . — ‘ 0%. ‘
Fairly well | 48% B 9%
Fairly badly T 2% T 44%
Vary-_hadly ' 0% - — 37%

In August, 2603, a combiriadSS% of Iraqis answered that US forces
c‘onducted, themselves very well (10%) or fairly well (48%), but in Maréh,. 2004,
no Iraqis thought the U.S. forces conducted hhemselves very well and only 9%
. thbught faiﬂy well, While a combined 81% of Iradis bélieved that thaU.S. |
forcas did badly. N |

As a result, there was a sharply growing and firmly fixed recognition
among the majoi'ity of Iraqis thah the U.S.-led invasion has done more harm
than good. The percentage of Iraqis belie\?ing that the invasion has done more
harm than good increased from 36% in August, 2003 to 69% in March, 2004

" (see Figure 5.4).

280 Gallup, CNN, USA Today “The Gallup Poll bf Iraq” 2003, August 28 — September 4 &
2004, March 22 —April 9. :
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Figure 5.4 Gallup Poll of Baghdad 20032004
Baghdad only: Has the coalition invasion done more harm théh good or

more good than harm? 281

Aug. —Sép. 2003 o Mar.-Apr." :

2004 |
More good : 32% - 18%
The s.ame | 27% : ‘ 21%
More harm 36% | 69%

The performahce and policies of the CPA, ifxcluding the de :
Ba’avthiﬁcation; the dissolution of the Iraqi army; and the inability to‘proyide
the Iraqi people with basic Human needs such as security, eléctricity,
sanitation, and medical care‘caused the Iraqi people to recognize that the
U.S.-led invasion has been doing more harm to their li‘ves. The inability of the
U.S.—the wealthiest and most powerful country in the world—fo provide
basic needs to the Iraqi people stokes ever greater resentment.'282' As a
consequence, the U.S. forces and its backing interim government could not
restore the credibility and legitimacy from the Iraqi people, even if they asked
the United Nations té be involved in the poljtical process after the first year’s
debacle. In short, it was too late for the Bush administration to restore its
legitimacy by asking the United Nations to design a political process in

Iraq.283 Although the UN and Brahimi’s involvement could persuade political

281 Thid.

282 Bennis (2005, p. 29).

283 Diamond emphasizes that the United States should have tried to give the UN overall
responsibility for administering Iraq in May 2003, when rebulldmg efforts began
(Diamond, 2004).
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- leaders in Iraq to agree on one transitional process, accept a caretaker
| government, and to conduct two elections, it could not restore the stability

, and security in Iraq Prendergast lamented

'They [the CPA] falled to restore the 1nfrastructure There was
less electricity available, water was totally cut off, oil did not
start flowing again, huge amounts of money were wasted. . . .
But the Americans, with the resources they had, they could have
done much better. It should have been done much better. When
you combine those mistakes with political mistakes, de-
Ba’athification, demobilization of the army, maintenance of the =
- occupation and so on, you get a big, big mess. A “Perfect

. ‘Storm” . If you get a tsunami, it doesn’t matter if someone’s
. standing there saying “I'm from the United Nations, stop!”
They’ll still get washed away. Too much damage had been done
before the Un1ted Nations started workmg 284

5.1.3 Ongoing Suffering After Sovereignty Was Returne‘d in July, 2004
Unfortunateiy, even after the sovereignty.was returned to the ‘Iraqi

interim government——the first “caretaker government” from dJ uly, 2004 to
'January, 2005 end the second _“interim government” from February, 2_005 to
December, _2006 —Iraqg’s insecurity and human suffering were not improved;
they worsened.‘ Thus; the interim government, and the Coalition force that
was Supnosed to provide the interim governments vvith security, could not
regain the pubiic trust from the Iraqi people. |

| In terms of security, Baghdad’s central morgue counted 8,035 deaths
by unnatural causes in 2004, up from 6,012 in 2003 and 1,800 before the war
in 2002. The number of unnatural deaths in 2005 turned out to be even
greater, with the Baghdad morgue reporting 1,100 suoh deaths in July, 2005

alone.285 Other surveys show that the number of Iraqi civilians kidnapped

284 Author’s interview with Prendergast on May 26, 2006.
285 Bennis (2005, p. 43).
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‘jumped from 2 per day in Baghdad in January, 2004 to 10 per day 1n o
December 2004 and 30 per day natlonW1de in December 2005.286 .
Deter1orat1ng security caused massive damage to basic living condltlens‘ As

for electrlclty, the average hours of electricity in Baghdad in January, 2006
were 4 per day, compared with 13 hours per day two years ago (1n February, '
2004). Fractious confhcts and v1olence killed more than 1,000 Iraq1 people in
the month of April, 2006.287 Insurgent attacks in Iraq are at the hlghest 1eve1,v 'i
at more than 70 per day in the pa‘st six months.288 The ongeing suffering ef :
the people from insecurity and lack of basic necessitiee maintains a hi;gb Ievel ‘
of frustration and resentment toward the U.S. presence and the U.s.- |
.supported Iraqi interim government, which fuels the insurgent attacks.

In conclusion, although there were some aehievemente in_politie'al‘
transitions in Iraq under the auspices of the United Nations, the massiye lack
of international legitimacy of the U;S.-led invasion, the deb.acl‘e"ofv the CPA
administration and policies in the first year, and the ongoing suffering of the
Iragi people have prevented the nation-building proeess ﬁ'om-being successful,

and it is difficult to be optimistic regarding the future in Iragq.

5.2 Impact of Lesson in Iraq on Other Peace Building in the Future

5.2'. 1 Will U;S. Attempt to Change the Peace-Building Norm Again? .' :
From the bitter lesson in Iraq, one could conclude tbat it would be

unlikely that the United States will attempt te change the peace'building |

norm again and try to rebuild states single-handedly. It was the first attempt-

286 [raqi Index (2006, March 30, p. 16)
287 BBC News (2006, May 10).
288 Iraq Index (2006, March 30, p. 22).

114




by the United States to change .the peéce-buildjn'g norm created by the UN
o pr'actices in thé pdst-Cold War era, and the U.S.’ signiﬁcant failﬁre, with hqge
cOs,ts.i’n‘,b'oth hUman lives of American citi_zens and financial burden, is more
likely to ﬁush the United Statés not to attempt to rebuild other states single-
' haﬁdedly agai‘n,v at least in the near future, .I argue.‘ Rick Bar_ton,.'a co-directoi'
' o_f the Pdsf-Conﬂict Construction Project at fhe Center for Strategic and
.Internétionél -Studies', also estimates that “thére will be general reluctahée in
the U.S.yg‘ove‘r_nment' to aigtémpt natiOn-buildiﬁg by a unilatel;all approéqh;
thué, it appears to endorse_fnofe rhultinational methods.”?8% Without ﬁhe
legitima'cy;df the 10s, mairﬂy the United Natié'ns, unilateral nation building
would be jgdged as colonialism’ and‘indu_ce huge domestic iﬁsurgence againét
the occubieré, as the Iradi case shows.’
The change in policy by the Bush administration, which asked the
_‘ United Nations for help aftef.the one-year fiasco in Iraq and f_ollowedithe
) design and recommendations from Brahimai; indicates that even the Bush
adminiétraﬁon- seémé to reéoghize the vitél need to obtain the UN legitimacy -
anci ité political role for nation buﬂdi_ng. In fact, after the Bush
- administration asked the United Nations to commit the political fbrmation of
' Iréq;s reco‘nsigruct'ion, criticisms égainst thé UN peace building from the Bush
- administration were terminated, and tiley tend to appreciate the.UN efforts
in general.290 Even neoconservatives no longer criticize the UN involvement
. in Iraq. All indicators suggest that the debacle of thé U.S. attempt to rebuild

Iraq without the cooperation of a multinational framework caused the

289 Author’s interview with Rick Barton on June 5, 2006.
290 See Bush (2005) “United Nations Day: Proclamation by the President of the United
States” on October 20, 2005.
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American government to realize the need for the legitimacy of IOs and the

need to follow the peace-building norm in principal.

5.2.2 | New Challenge of the United Nations Peace Building

If the U.S. government reahzes that it is imperative to retam the UN’s’
pohtlcal role and its legitimacy in nation building, will the Umted States

| always follow the_decision of the UN Security Council to gain UN legitir_na(:y

in the initial stage of its invasio.n? In other words, Would‘tne United States-
stop military aetion if it could not obtain e_nongh support to get.the .AUI(I’S
explicit anthorizatinn for mi]itary action? |

If the caee above was true, the UN peace-bnilding missions would be
very straightforward; all UN peace-building effor.ts or missions wouid be
initiated either by peace accords—a traditional mechanism to in{?ite the UN
involvement in peace-building processes—or intervention with the UN B
Security Council’s authorization. It should be easy for the internatienal .
community, states, and the UN organizationé and Secretariats 4't'0. participate
i.n these peace-building missions with legitimacy and credibi]jty.:' : |

Unfortunately, it seems not to be the case. Both American candidates
for the presidential election in 2004 endorsed that the United States should
retain the right to attack other states preemptively to protect its ci_tizens.291
Ac‘cording to international law, a preemptive attack requirés an imminent .
threat to that nation, but that is not necessarily in accord with Bush (ioctrine,

and U.S. citizens appear to support that principle.292

291 The First Bush-Kerry Presidential Debate, 2004 September 30,
http://www.debates.org/pages/trans2004a.html
292 Bush 2002 “Remarks by the President at 2002 Graduation Exerc1se of the Us
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‘The ultimate eonsequences would be that the United States would
" initiate a war without UN authorization, but require the United Nations to
lead the iiation'building. T}iis pr_ocess,however; would damage the unique

: legitiiiiaey of the United Nations. Iii fact, altheligh the,UN’s credibility in‘

'mucih of the world actually iilcreased as it rejected the VU.S. demands to )

.‘svuprport tiie Iraq war, its 'attempt to operate in Iraq during the U.S.
~ occupation undermined the credibility and independence of the _United :
Natioris becaliee much of the world “perceive(i it to be a s’ign"of UN ariproval
of US government actions.”293 |

" .In the case of Iraq, the Bush administration at first demanded that the

United Natiohs play only a eosmetic role in the political dimension a‘rid'. |
| .‘virtu,all_y asked tlie UN to fecue on humanitarian eff'erts. The next time, if
there were a unilateral attack by the United.'States and the U.S. gover'rirrient _
v'p.ushed the United Nations to play a cosmetic role, maybe the Secretary-
General and the Secretariat, supported by other member states, would refuse
to part1c1pate in rebuildlng efforts due to security concerns. But if the U S.
’_government asked the United Nations to lead the rebuildmg effort after its
| invasion, which actually happened in Afghanistan, the United Nations and
© other member states would suﬂ'ei‘ from a huge dilemma. To keep
reconstructing war-torn states invaded by powerful states without UN
authorization surely would kill the legitimacy of the United Nations; it would

become virtually the subcontractor of nation building for a hegemon. Brian

Military Academy” June 1, 2002. Also see National Security Strategy of the United
States of America, adopted on September 17, 2002.
293 Bennis (2005, p. 44).
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Job calls .tbhis strategy of _invading. states a “leading and lea\?ing strat.ev_g‘y.’“’294
On the other hand, it would be extremely difficult for the Unitéd .Nations to _
ignore the humanitarian needs of local peoples whb would suffer ﬂom the
military attacks and destruction of the invasion. It is é vital mlssmn for the
United Nations tQ help suffering people from any type of war. This ﬁdilemm'a
between the danger of becoming “subcontractor for é h.egemon:'in peace
building’f and th.e,‘ne'ed. to “assist people on the gr_ound’_’ ié a seriéus concern

for the i)eace-building operations‘ of the United Nations éndvt‘h‘e régustness Of ‘

the peace-building norm in the future.

5.3 Conclus;ion
In this thesis, I argue that there is a peace-building n01;m ci‘ea;ted by

Athe practices of the United Nations after the end of the Cold War The norm
appears to be very robust from the fact that the UN’s central role authorlzed
by the UN Security Council, indigenous legitimacy conferred by the -local
political process, and elections legiﬁmatized .by the I0s have continued to be
applied to the recent major peace-building efforfs, such és in East Timor,
Afghanistan, and Democratic Républic of Congo. The United States -
éttémpted to chavnge this peace'buiiding norm in Iraq and create a new Iraqviv
government with its own occupational power. However, the peace-building
norm was so robust that the UN Secretariat headed by the Secretary-Géneral,
and other member sfates.that opposed the U.S. occupation policies,.sﬁccééded

in preventing the U.S. fr_om changing this norm and in pushing the Uni.ted

States to follow the procedures designed by the United Nations (Brahimi).

294 Job (2004, p. 236).
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The historical fact that the Bush administration changed its original
‘policy of occupafion in Iraq and needéa to depend on the uniqu_e’lvegitimacy of |
the UN’s .s_ub's_tan'tia.‘l political role in creating é politiéal transitional plén |

E agreeable to differenf politiéal actofs in Irad———inéluding the creation of two

types of interim goverrjmepts and holding two elections— articulates thgt the
" norm caﬁ .sorinvet_iniles resist‘the demand by a hegemon_ and regulate the
hegemon to follow the original norm on issues of vital national interest, such
as the i‘econstruétion of Iréq. This case is _thué: a majof challe.nge to _tﬁe_fe_alist
'ténet that f‘institutions matter only in the margiq.” On the othér hand, the -
case can be. added as a major contribution to the ;:onstructivist_con\?ictién that
» IOsican shape the behéviors of states in signiﬁcant‘ways by théir unique
_ légitimacy embociying im_partiélity_ and uhivefsal vaiues. The éase 1s also
significant in demonstrating that the Unitéd Natioris and'ité Secretariat .
could sometimes resist the cha‘llehgé of the hégemon attempting to change
‘ the norm, and succeed in keeping the original expectétion of the norm by |
exercising ihe UN’S -ﬁnique legitimacy. |
As é consequénce of the debacle which sacrificed more than 2,300
American soldiers and massive numbers of Iraqi people, including more than
36,000 civilians since the 2003 Ix;aq war, it seems unlikely that the Uhited
Statés will try again to attempt to change the peace-building norm by |
conducting natioﬁ building singlé'handedly, at least in the near future. Thus,
in principle, the UN-led peace-building norm will stay robust, I argue.
However, thé UN'led peace-building norm is also faced with huge

challenges and difficulties in all dimensions. Among them, I argue that there

are two main challenges for the UN-led peace building. The first is the record
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“of success on the gro‘und jn numefous peace-building bperationé tlﬁaf.hé?é
been conducted by the United Nations all over the world. Bec_a_uséfhe Vsliéces-s
rafe_s of the UN-led peace-builciing missions so far are largely evé_li;éiféd as
mixe(i, not perfect in any senée, it is crucial for the peace'buﬂding'éipefts‘
belonging to the‘IOs and member states, which actually'suppoft aﬁd pfoVide |
resources for post-conflict reconstruction to 1mprove the capa01ty and
effectlveness of the UN peace- bu11d1ng operation by learmng the lessons of.
the past. If the UN-led peace building continues to fail to provide lasting V
peace'and stabjlity in too many war-torn states, the peace-building{ﬁo.rm | \
would .fall 1nto ruin. o | | o

On this i)artiéular point, the prospects-are not entirely dismal.
Conducting case studies of major UN péace-build_ing operations since the
middle of the 1990s, Krasno concludes that “the fact is that befdx;e ._an.d_' after .
the mid-1990s, the UN did have successes and if did learn from 1ts failure'_ lin |
the past].”295 Andrew Mark examined all the post-conflict reconstructidﬁ_
efforts and coﬁcludes thaf althoughmore than 44% of war-torn states
relapsed into other viélent conflicts in the 100 years' affér >1900, :as the World -
Bank.calculated, if we focus only ‘on the peace-building Qpérations sihée the
end of the Cold War, the “relapse'ra'te” was much lowef, mainly because the R
UN peace-building operations were very active during that period.29 As the
international community continﬁes its effort to improve its operations o‘n the
ground, the peace-building norm could Well be strengthe.ned.

The second challenge—the more serious challenge by my analeis——is

295 Krasno (2003, p. iv).
296 Mark 2006, May 3 in the lecture with McAskie, the UN Special Representatlve of the
Secretary-General in Burundi It could be reinforced by Human Security Report.
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. the danger that the ﬁnited Nations would become the subcontractor ofa
hége_mon, Which would start ihternatioﬁal i_nterventidns without the UN
Secufity Council’s aﬁthorization? and lose its uiﬁque legitimacy.. Continuation
of this proces?—invasioh without UN aﬁthorizatioﬁ, but sincere requests to
the Unitéd Nations to i'ecqnstruct the waf-torvn- states—would hugely damage '

‘. the legii:ihlacy of the United Nations because the United Nations would be-

‘ pérgeivéd as an orgéﬁization that only. serves the}ir'lter-ests of >th‘e powerful,

$omething the ‘reali_s'ts say éccounts'for the existence o‘f IOs. My argument _
déeé ﬁot lead to the conclusion thét the other_ member states shouid authorize

an iny.asion by a hegemon that does not conform to the UN Charter or-

| internétibnal law. As Pﬁce afgues, the UN’s legitimacy would have totally

| » éollapSQd if ‘the UN Seéurity Cbuncil_ had authérized the U.S. invasion of Iraq

in 200_3 because the UN Security Council would have become an institution

solely for giviﬁg rubber stamps to the .heg.em.oln’s actions.2%7 Thus, it is still
vital for the othei' member sfates of the United Natio%l_s not to authorize
invasio‘psthat are not in»conformity with the UN Charter and international

law. .

Howevef, because of the “dilemma” that the United Nations would face

» bétWeen the need_ to prbtect the UN’s legitimacy as an impartial body and the

necessiﬁy to assist the people suffering from invasions, successive invasions

by powerful states withqut the UN’s‘authorization could generate serious
damage for the United Nations in conducting peace-building missions. This
would be one of the most serious challenges for the United Nations“ in

maintaining a significant role in global security in the 21st century.

297 Price (2004, p. 267).
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