Vi. United Nations
UN Peacekeeping

Introduction

The 8§ years of the Clinton administration coincided with turbulent changes in UN
ncacckeeping. The Uniled States influenced many of these devclopments, and the
provision or withholding of L8, resources and political often influenced the UN’s
agtions on a particular issue. Throughowt this time period the administration gerved hoth
as an ardent proponent of UN peacckeeping and one of the fiercest advocates for
peacekeeping reform.

Soon afler the Clinton administration took office, the United Nations was
deploying more peacekeepers around the world than ever before, continuing a trend that
began during the last 2 years of the Bush administration. There were 78,000
peacekerpers in the field in June 1993, reflecting large missions such as those tn
Mozambique, the former Yugeslavia, and Somalia. However, the UN did not sustain thig
level of deployment; in fact, by January 1999, only 12,000 UN peacekeepers were
deployed worldwide. Over the last 2 yvears of the Clinton administration, the scope and
size of peacckeeping missions mcreased once again, largely due to the establishment of
major missions in East Timor, Sierra Leong, and elsewhere.

The stary of the Clinton administration’s involvement in UN peacekeeping is tied
to these trendlines. In the early 1990s, peacekeeping failures in Bosnia and Somalia were
key factors in the UN Security Council’s inclination to be more selective in approving
and designing new missions. The United States beeame one of the most important volces
tn this movenent to reform UN peacekeeping. Moreover, the United States favored
action by regional erganizations or “coalitions of the willing” in places like the Ralkans
or Haitd, -

o analyze the Clinton administration’s involvement in UN peacckeeping, one
must first examine the peacekeeping (atlares n the carly 1990s, followed by US. effonis
1o reform UN peacckeeping. Then 1t 15 useful 10 roview the developments of the fast 2
years of the administration, which saw a revitalization of the peacekeeping instrument,
coupled with g renewed interest in peacekeeping reform,

Troubled Peacekeeping Operations in the Early 1990s

President Clinton came inlo office with a strong belicl that the Umited Nations
played a key role in the mainienance of international peace and security. In Septerber
1993, about 8 months after his inauguration, he elaborated upon his views i a speech to
the General Assemnbly. Noting that “UN peacekeeping holds the premise to resolve many
of this era’s conflicts,” the President stated that the United States supported UN
peacekeopitg not i order o “subcontract Amorican foreign policy,” but “to strengthen
our security, protect our interests and to share among nations the cost and cffont of
pursuing peace.”

At the sarpe time, the President also discussed the lintitations of peacekeeping. In
pointing cut the UN's inability 10 become involved in all of the world’s condlicts, the
President stressed the need 1o subject all proposals for new peacekeeping operations to
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“the rigors of milifary and political analysis.” To that end, he said, 1n evaluating
proposals for new peacekeoping missions, the Unites States had begun asking, and the
LN should ask, “Is there a real threat to international peace? Docs the proposcd mission
have clear objectives? Can an end point be identified {or those who will be asked to
participate?”

These questions would soon take on a more pointed tone wher, Jegs than 2 weeks
after the President made these comments, 18 UK, soldiers operating in support of the UN
operation were killed in Somalia. This teagedy, coupled with the death of 24 Pakistani
peacckeepers 4 months earlier, led many of the member states with troops in the UN
Operation tn Somalia (UNOSOM 1) to begin withdrawing thetr personnel,

At the saune time as the tragic events in Somalia, the Security Council was
struggling with the situation in the former Yugoslavia, In the end, after many resolutions
and ineffectual actions, the United Nations by itself proved 1o be ineffective in addressing
the violeance in the Balkans, UN peacekeopers in the UN Protection Force (UNPROFOR)
in Bosaia were taken hostage, and 207 total UNPROFOR personnel lost their lives in this
mission, In the well-documented attacks on UN “safe areas” at Srebrenica and
eisewhere, thousands of citizens were killed, along with the majority of the UNPROFOR
soldizrs who lost their lives in Bosnia. This incident became a clear example of the perils
of peacekeeping, such as “mission creep” and the failure to match a mission’s mandate
with enough resources or personnel,

Rebuilding the UN's Peacekeeping Capacity

Because of these peacekeeping sctbacks, the United States led the charge to
reform muhtilateral peacekeeping missions, The movernent began within the U8,
Government. In May 1994, President Clinton, afler ¢xiensive consultations with the
Congress, signed a Presidential Deeision Directive (PDD) on Reforming Mululateral
Peace Oporations. The purpose of the dircctive was to improve UN mansgement and @
rationalize America’s own process for deciding when and how to support and participate
7 LIN peacekecping. Somc elements of the PDD were: requining that questions about
cost, size, risk, mandate, and duration be addressed—bath within the ULS. Government
and a1 the Security Council-—before operations were started or exiended; a proposed
reduction in the share of UN peacekeeping costs assessed against the United States; and
confirmation of the long-standing policy that the President, as Commander-in-Chief,
‘would never relinguish ultimate command authority over U.S. armed forces, to the UN or
anyong ¢ise.

While the United States took steps (o refing its own pelicy approach to UN
peacckeeping, the Clinton administration, along with Congress, recognized the need fora
revitalized peacckeeping capacity within the organization. Indeed, after Bosnia, Somalia,
and the genocide in Rwanda, many members of Congress criticized the UN's
peacckeeping depariment as ineffective and poorly equipped for the challenges it faced in
administering peacekeeping missions. Thus, with U S, assistance, the UN Depantiment of
Peacckesping Operations (DPKO) evolved into a more {ully integrated operation with
improved management, planning, analytic and logistics skills. Beginning in 1994, the
United Nations substantially expanded and reorganized DPKO to better m{egmtc most
maior components of peacekeeping planning and management.



Steps taken by the UN io bolster its peacekeeping capacity included:

s Giving the Secretariat an effective, state-of-the-art situation center for running
peacckeeping missions.

o Simplifving operations and reducing costs through a contingent-owned equipment
system, which helped missions get the materials they need at the time they need
them,

» Improving mission planning by conducting thorough “lessons learned” reviews of
past peacekeeping operations, :

»  Working to improve recruitient, training, deplovment and logistical support of
civilian police operations.

« [mpraving rapid deployment capabilities by establishing the UN Logistics Base
and standby arrangements system.

Many of these developmenis stemmed from U.S. pressure on the UN to reform its
peacekeeping capacity. With the UL, position and veto on the Seeurity Council, the
Clinton administration was able to wield considerable influence over the decision-making
process on peacckeeping. As a result, not only did the United Nations inibate reform
efforts in New York, but these efforts also paid off with peacckeeping successes in the
Held.

Peucekeaping Successes

‘ UN peacekeeping missions have a variety of goals, which include repairing a
braach of international peace and security, averting an urgent humanitarion disaster,

siopping gross and systematic violations of human rights, supporting public sccurity, or

implementing a settlement leading (o democratic government and the rule of law,

In supporting missions that furthered these goals, it was the administration’s
intention thal UN peacekeepers provide breathing roony and help peace agreements take
100t Alse, peacekeeping missions were designed to allow refugees to go home, disarm
combatants, enable citizens to live without fear of being caught in the crossfire, help
bring war criminals to justice, and assist national leaders build democratic institutions.

“These objectives serve UL, national interests, For this reason, the Clinton administration
continued to support peacckeeping operations that met the considerations outlined in the
P30 on multilateral operations.

By these standards, many of the operations carried out during the Clinton
administration were successful, Sowe examples were:

+ In Mozambique, the UN mission which ended in December 1994 served 1S,
aims by: separating, demobilizing, and reintegrating combatants; monitorinyg the
cease-fire; and observing and verifying all stages of the clection process.
Mozambique remained demaocratic and at peace at the end of the Clinton
administration.

» [n Macedonia, the UN Preventive Deployment Force (UNPREDEP) served 1S,
aims by containing the spread of ethnie conflict, which allowed the Macedoniang
to establish democratic mstitutions and join the European community.



64

= Similarly, the UN Mission of Observers in Previaka (INMOP) successfolly and
effectively monitored the demilitarization of the Previaka peninsola, a strategie
area dispuied by Croatia and the Federal Republic of Yugoslavia,

» In Eastern Slavonia, the UN transitional administration provided for the peaceful
integration of that region inte Croatia, setting a positive precedent for peace
throughout the former Yugoslavia. At the conclusion of the mission tn January
1998, the United States joined the Security Counci! e welcoming the progress
made in the peaceful return of displaced persons in the region.

Thesc missions and others demonstrated that by the late 1990s, while the Unied
Nations and the United States had significantly scaled back both the scope of
peacckeeping operations and the number of deployed peacekeepers, UN peacekeeping
misstons could still make valuable contributions to the maintenance of international
peace and sceurity. in the final 2 years of the Clinton administration, the United States
reaffirmed its commitment to peacekeeping by supporting both a drastic increase in
peacekeening deployments and renewed cfforts at reform.

Revitalization of the Peacekeeping Instrument

From Janvary 1999 to December 2000, the United Nations increased deploymonts
of peacckeepers from about 12,000 1o almost 40,000, with 82,000 projected for 2001,
Similurly, U.S. contributions to UN peacekeceping rose from just over 8200 million in FY
1999 1o over $800 mullion {projected) in FY 2001. This trend reversed the decline in
peacekeeping commiiments discussed above and signaled a more expansive presence for
the United Nations in specific arcas of the world.

Much of the increase in peacekeeping deployments and costs resulted frons the
Security Council's establishment or augmentation of major peacekeeping missions in
Sterra Leone, Kosove, East Tumor, and Lebanon. The United States supporied these
actions by the Council, because they scrved ULS. interests. For instance:

e The U.S. interest in Kosovo stemmed from fong-standing U.S. support for g
stable, demoeratic, and muiti-ethnic Europe, no longer threatened by Soviet
power, and the need to help the emerging, democratic nations under a stable
NATO-Russian cooperative security arrangement.

_* American interests in East Timor were hurmanitarian and democratie, related to
LS. security, political, and commercial interests in Indonesia. The United States
also wanied to support Australia, a close ally,

s In Bicrra Leone, the United States had a clear humanitarian interest in helping o
consolidate the pesce and in supporting the British in 8 key country for them, The
war in Sierra Leone not only generated refugee fiows and economic displacement,
but i also led 10 the dircet military involvement of several neighboring states,

The UN missions in these areas and clsewhere gave rise to increased attention o
peacckeeping within the U8, Government, in both the executive and legislative branches.
Operations such as the UN Interim Administration in Kosove (UNMIK) and UNTAET
bad broad mandates which basically placed the missions in charge of adminisiering
particular rogions. This was a new breadth of mandate for UN operations, and the future
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vitality of UN peacekeeping would depend largely on the long-term stability of these
regions.

The increase in UN peacekeeping costs and personnel intensified the need fora
sustained commitment to reform. As it had since the beginning, the Clinton
administration pursued reform on many kevels, First, the United States continued to
express its concern that DPKO was stretched too thin, Despite the increased
peacekeeping commitments made by the Security Council, the UN did not Increase its
peacckeeping capacity accordingly, Scerctary General Kofl Annan told the Scecurity
Council 50 in early 2000, As a result, the Linited Siates actively supported the Secretary
General’s review of permanent DPKO staff and ways that they could be supplemented to
provide surge capacity and specific expertise. This was especially important in view of
the internal nature of many conflicts and resultant tremendous increase in demand for
civiliag police (CIVPOL).

In fact, the United States placed a high priority on improving UN CIVPOL
capacity. To demonstrate this, in February 28060 the President signed Presidential
Decision DHrective 71 {PDD-71}. PRD.71 dirccted the administration to enhance US,
CIVPOL capacities and help enhance the CIVPOL capacities of the United Nations and
other member states.

Forlunately, Secrelary General Annan continued to promote his own reform
efforts. He demonstraied this most clearly in carly 2000 when he appoinied a blue-ribbon
panel, headed by Ambassador Lakhdar Brahimi of Algeria, to look closcly at how the UN
could improve i1s performance in peace operations. The panel’s focus included the nuts
and bolts of UN peacckeeping—getting the stracture right, proper planning, improved
organization,

In light of past failures in UN peacekeeping operations, the panel was charged
with assessing the shortcomings of the existing system of UN peacckeeping and
proposing frank, specific and realistic recommendations 1o render UN peacekeeping more
efficient and effective.

The so-called “Brahimi Report,” released on August 23, 2000, was a valuable,
candid, amd credible report on what was needed to make UN peacekeeping more effective
and efficicnt. The Pancel’s $7 recommendations focused on measures designed to;

e enhance the TN’s ability to engage in conflict prevention;

o enhance N capacttics for information management and strategic analysis;
s ensure that Sceurity Council mandates were clear, eredible and achievable;
» integrate the UN's disjointed mission planning systemy

« improve rapid deployment capabilities and mission leadership offcctiveness;

e ensure that troops and other mission personngl were adequately traned and
prepared prior to deployment;

+ enhance the ability of the UN to procure equipnwent on a tirely basis;
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s restructure and strengthen the poorly staffed UN DPKO, to include adding a new
deputy position;

« enhance military planning capabilities in DPKQ;
= strengthen the role and capacities of the Civilian Police Unit; and

s apply modermn information technoiogy to enhance coordination between
headquarters and the field.

Many of these recommendations echoed reform themes emphasized by the United
States throughout the 1990s. The United States welcomed the Secretary General's
initiative to make UN peacekeeping viable for future conflict resclution challenges. At
the end of the Clinton administration, the State Deparntment was working with the
Secretariat and the UN membership to ensure expeditious implementation of the Brahini
Report in line with ULS. interests. The Department planned 1o work with Congress 1o
ensure compliance with U.S, policy concerning the UN regular budget and funding of
peace operations in general.

Conclusion

U.S. policy toward UN peacckeeping as of January 2001 was much differcut from
U.S. peacukeeping policy in January 1993, During the Clinton administration, both UN
peacckecping missions and the manner in which the United States participated in them
changed drastically, One thing about UN peacekeeping remained constant, however: it
will be judged by results. The Clinton administration realized this and tock U8, policy
toward UN peacckeeping very seriously throughout it tenure. The United States greatly
influcnced UN peacekeeping developments during this poriod, and was poised 1o
continue to play a key role at the UN in the fiture,

UN Reform
Challenges of UN Reform

Throughout the Clinton administration, the United States consistently pressed
hard for reform of the United Nations and its operations, with the objective of creating a
maore efficient, streamlined, and effective organization, cquipped to cope with the
emerging challenges of the 21% century.

Ahhough the Unrited States had significant influence at the UN during the Clinton
administration, reform measures were not easy 1o implemeni, The member states were
concerned that reform proposals, regardless of their target, would rosult in further cuts to
UN programs and activitics supported by the majority of member states. Also, a certain
weariness existed among the membership and the Secretariat about repeated calls for
reforny, mainly from the United Siates. Building momentum for reform required making
the finks botween reform objectives and tangible, positive outcomes for the membership
and the organization clear and conerete

In addition, the highly demogeratic nature of most UN decision-making structures
could tend toward lengthy debates that could delay or kill even popular proposals.
Pushing idcas through required laving extensive groundwork among the membership
before propesals were considered in formal UN decision bodics. Despite these
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difficulties, the Clinton adminisiration took its reform mission sericusly and was able (o
impel the UN to take real steps,

Reform Successvs

One of the most significant reforms was carried out on July 29, 1994, when the
United Nations cstablished an Inspector General function for the first time, under the
authority of the Scerctary General, This act represented a major success for the United
States, which had been in the forefront in calling for the establishment of an independent
office in the United Nations 1o improve accountability and oversight. Following adoption
of the resolution, U.S. Permanent Representative to the UN Madeleine Albright made a
staterment to the UN General Assembly expressing the significance of this resolution;

the passage of this resolution constitutes an historic step forward for the United
Nations. The new Office of Internal QOversight Services will make this
organization more efficient, more eflective, and more accountable. That will be
gaod for the United Nations; it will be good for millions around the world whe
rely upon the United Nations for services; it will be good for these who do
business with the United Nations, and it will be good for thosg—our taxpayers—
who pay the UN's bills,

During the Clintow administration, O10S made remarkable progress in developing
a management culture aimed at accountability, efficiency, and effcctiveness. s auditors
saved the United Nations and i3 member states millions of dollars by identifying
duplication and mismanagement throughoul the organization, and its investigators greatly
enhanced the deterrent value of oversight by successfully pursuing cases of fraud and
abuse.

Another area where the United Nations made progress, at U.S. urging, was in
elimimiting redundancy. The UN ceonomic and social aflairs departments were
consolidated and restructured, resulting in better coordination and efficiencics. Also, by
the end of the 1990s the UN cstablished a website o distribute information among
program managers in an effort to reduce redundancies. The United States pushed hard
incorporate performance indicators into the UN's plans and budgets with the aim of
producing information for program managers and member states on progress in achieving
agreed-upon goals. By improving the planning, budgeting, and evaluation process, more
information became available about program activities, both their successes and failures.
This, in turn helped the United States and the United Nations determine where program
reforms were needed.

Thereafter, the United States did not cease its call for reformn,. At the opening of
the 49" General Assembly in Seplomber 1994, President Clinton proposed that the
United Nations create a working group to develop a concrete plan to revitalize the
organization. UN General Assembly President Amara Essy promoled this idea with
strong support from the U.S. delegation. Tn September 1995, the General Assembly
established a “High-Level Working Group on Strengthening the UN System,” with a
mandaie to develop proposals for reform drawn from siudies by UN bodies and member
states, independent commissions, nongovernmental organizations, scholars, and other
experts, taking into account the conclusions of other UN working groups such as the
Working Group on the UN Financial Situation.
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The “Essy Group,” as it was known, produced modest proposals for expediting
and streamlining the work of the General Assembly and reforming management of the
Secretariat. On controversial issues, the United States successfully overcame attempts in
the Group to have NGOs and the General Assembly play larger roles, such as NGO
participation in UN debiberations and g possible General Assembly rele in sclecting the
Sceretary General. Hven though work in the Essy Group moved slowly, the group gave a
political impetus 1o reform and triggered parallel activity throughout the UN system.

Secretary General s Reform Efforts

In fate 1996, the Security Councif adopted by acclamation a resolution
recommending that Kofi Annan be appointed Secretary General for a term of office from
January 1, 1997 through December 31, 2001, {n and of itself, this appointment was an
important step and a victory for U8, reform efforts, as Sceretary General Annan proved
himself to be wuly commitied to reform of the Unjied Nations.

Secretary General Annan incorporated many U.S. ideas on improving UN
ceonomic and social institutions, activities, and programs into his two 1997 reform
packnges {"Track One” and "Track Two" reforms). The United States worked to
generate membor state support for their prompt implementation. In December 1997, the
General Assermbly adopted the Track One measures and most of the Track Two
recommendations by consensus.

In March 1997, the Secrctary General announced ten administrative, budgetary,
managerial, and personnel reforms that he could undertake on his own authority (“Track
One™), The UN budget remained essentially {lat for several years; over 900 personnc]
pasitions were abolished within the United Nations; 2 Code of Conduet was adopted; and
administrative costs were reduced,

In July 1997, the Sccretary General proposed a more comprehensive set of
reforms ("Track Two™), which streamlined some departments, improved administrative
activities, and cffected major improvemenis in development, humanitarian relief, human
rights, and poacckeeping activities. Koy measures included creating a Deputy Sceretary
(ieneral; adopting a cabinct-style management structure that brought together senior
afficials responsible for core UN functions; enhancing coordination of UN development
activities at headguarters and in the field; improving delivery of humanitarian assistance;
and integrating hurman rights concerns throughout wll UN activities.

Other important steps taken at the Sceretary Genceral’s urging were the
implementation of a code of conduet that helped foster a culture of accountability and
implementation of a performance appraisal system that linked employces’ work to the
achievement of program objectives. The United States supported all of these measures as
major coniributions 1o the opgeing UN reform process.

Measured Progresy

The final 2 years of the Clinton adminisiration brought some real reforms as a
result of LIS, pressure, but the United Nations retained some of its inefficiencies. Onthe
plus side, during 1999 UN Secrctary General Annan continued to move forward with his
program of administrative and budgetary reforms. The 2000-2001 UN bodget came in at
virtually the same level as the nitial budpet approved for the previous biennium, 1998
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1999; administrative overhead costs were staadily reduced; and the Office of Internal
Oversight Services identified millions of dollars tn cost savings.

By the end of the Clinton administration, however, the General Assembly had not
acted on other recommendations put forward by the Secretary General that were prioritics
for the United States: resulis-based budgeting, which used performance indicators to
assess progress toward specific objectives, and sunset provisions for new UN programs.
"The United States continued {o press for implementation of these measures.,

The most prominent of U.S. reform cfforts was the package of reforms embedded
in what became known as the “Helms-Biden” legislation. By tying reform efforts w0
payment of U.S. arrears, this legislation provided conerete benchmarks as the United
States worked to achieve UN reform in budgeting, in personnel and management, and
most promingntly, in the scales of assessment for both the UN regular budget and the
peacekeeping budget.

In December 2000, the United States succeeded in its campaign 10 get the United
Nations to revise its scales of assessment for both peacckeeping and the regular budget.
On the regular budget, most importantly, the United Siates achisved a reduction in the
ceiling from 25 to 22 pereent, the first such change stnce 1973, The new scale reflected
the changes in the new global economy, such as the economic strength of large
developing countries hike China, Brazil, Korea, and Singapore, while ensuring that the
ceifing reduction did not impact the poorest countries which lacked the means 1o pay
more. The membership also agreed to keep the agreed mcthodology in place for 6 years,
avoiding a wastefu] and protracied debate in 2003,

The reforms of the peacekeeping scale were complex as well ag groundbreaking.
Under the new scale there were five intermediate groups, allowing countrics to transition
grictually o bigher brackets of payment. The scale would be updated every 3 years to
reflect cconomic chasiges. As soon as the revised scale would go into effect, in July
2001, the .S, rate would decline to 27.58 percent, a reduction of nearly 4 percentage
points from what the United States would have paid absent a new scale, or over $100
million in (J.S. assessments, The U.S. rate would continue to decline progressively, and
it was expected that it would reach 25 percent by 2006 or 2007,

Conchision

The Clirstons administration warked diligently 10 make the United Nations more
cffective and responsive. As a resuly, the organization was much different in January
2001 than in January 1993, Significantly, at the Millennium Summit and General
Assembly in Septomber 2000, many nations mentioned UN reform as one of their top
prioritics among the broad scope of multilateral issues.

Both President Clinton and Secretary Albright emphasized reform in their
addresses that month, Sceretary Albright cloguently expressed the need for sustained
reform cfforts:

I remember when I came to New York in 1993, T was 1old by cynics that the UN
was too burcaucratic to change, and too big ever 1o achicve consensus on
measures to improve its governance. Those cynics were wrong. With support
from many countrics, we have made impressive progress, Compared o seven
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years ago, the UN accomplishes more and wastes less. Accountability has
increased and duplication diminished. A culture of transparency and results is
slowly but surely taking hold. {Bee Document Vi-1}

And, as the President pointed out, however difficult reform efforis were, thosc in
the United Siates or clsewhere “who belicve we can do without the UN, or impose our
will upon it, roisread history and misundersiand the future.” For this reason, the Clinten
administration worked hard 10 make sure the United Natiens would continue to play an
important role in the conduct of fereign policy in the future.



