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PREFACE

This study contains the results of research on best practices in nation-
building. It is intended to complement a companion volume, America’s Role
in Nation-Building: From Germany to Iraq, which focuses on U.S.-led nation-
building efforts. Its purpose is to analyze United Nations military, political,
humanitarian, and economic activities in post-conflict situations since World
War II, determine key principles for success, and draw implications for future
nation-building missions. The study contains the lessons learned from eight
UN cases: Belgian Congo, Namibia, El Salvador, Cambodia, Mozambique,
Eastern Slavonia, Sierra Leone, and East Timor. It also examines the nation-
building effort in Iraq.

This study was sponsored by the RAND Corporation as part of its mission
to conduct research in the public interest. The effort was made possible
by the generosity of RAND's donors and the fees earned on client-funded
research. RAND is a nonprofit institution that helps improve policy and
decisionmakingthroughresearch and analysis. The research was conducted
within the RAND National Security Research Division (NSRD). NSRD con-
ducts research and analysis for the Office of the Secretary of Defense, the
Joint Staff, the Unified Commands, the defense agencies, the Department
of the Navy, the U.S. intelligence community, allied foreign governments,
and foundations. For more information on the National Security Research
Division, contact the Director of Operations, Nurith Berstein. She can be
reached by e-mail at Nurith_Berstein@rand.org; by phone at 703-413-1100,
extension 5469; or by mail at the RAND Corporation, 1200 South Hayes
Street, Arlington, Virginia 22202-5050. More information about RAND is
available at www.rand.org.
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EXECUTIVE SUMMARY

The first volume of this series dealt with the American experience with
nation-building, defined therein as the use of armed force in the aftermath
of a crisis to promote a transition to democracy. It examined eight instances
in which the United States took the lead in such endeavors. This volume
deals with the United Nations’ experience with comparable operations,
examining eight instances in which the United Nations led multinational
forces toward generally similar ends.

For the United States, post-Cold War nation-building had distant precur-
sors in the American occupations of Germany and Japan in the aftermath of
World War I and its role in fostering the emergence of democratic regimes
there. For the United Nations, the comparable precursor was in the early
1960s in the newly independent Belgian Congo.

The Republic of the Congo failed almost from the moment of its birth.
Within days of the Congo’s independence its army mutinied, the remaining
white administrators fled, the administration and the economy collapsed,
Belgian paratroops invaded, and the mineral-rich province of Katanga
seceded. These developments cast a serious shadow over the prospects for
the successful and peaceful completion of Africa’s decolonization, at that
point just gathering momentum. On July 14, 1960, acting with unusual
speed, the Security Council passed the first of a series of resolutions autho-
rizing the deployment of UN-led military forces to assist the Republic of the
Congo in restoring order and, eventually, in suppressing the rebellion in
Katanga.

Given the unprecedented nature of its mission and the consequent lack
of prior experience, existing doctrine, designated staff, or administrative
structure to underpin the operation, the United Nations performed remark-
ably well in the Congo. Significant forces began to arrive within days of the
Security Council’s authorization—performance matched in few subsequent
UN peacekeeping missions. The United Nations was quickly able to secure

Xv
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the removal of Belgian forces. Over the next three years, UN troops forced
the removal of foreign mercenaries and suppressed the Katangan secession
while civil elements of the mission provided a wide range of humanitar-
ian, economic, and civil assistance to the new Congolese regime. Mea-
sured against the bottom-line requirements of the international commu-
nity—that decolonization proceed, colonial and mercenary troops depart,
and the Congo remain intact—the United Nations was largely successful.
Democracy did not figure heavily in the various Congo resolutions passed
by the UN Security Council; there was, in any case, no agreement during the
Cold War on the definition of that term. The Congo never became a func-
tioning democracy, but large-scale civil conflict was averted for more than
a decade following the United Nations’ departure, and the country more or
less held together for two more decades, albeit under a corrupt and incom-
petent dictatorship.

UN achievements in the Congo came at considerable cost in men lost,
money spent, and controversy raised. For many people, the United Nations’
apparent complicity in the apprehension and later execution of Prime Min-
ister Patrice Lumumba overshadowed its considerable accomplishments.
As a result of these costs and controversies, neither the United Nations’
leadership nor its member nations were eager to repeat the experience. For
the next 25 years the United Nations restricted its military interventions
to interpositional peacekeeping, policing ceasefires, and patrolling disen-
gagement zones in circumstances where all parties invited its presence and
armed force was to be used by UN troops only in self-defense.

HEALING COLD WAR WOUNDS

The conclusion of the Cold War ended this hiatus in nation-building and
presented the United Nations with new opportunities and new challenges.
By the end of the 1980s, the United States and the Soviet Union had begun
to disengage from proxy wars in Latin America, Africa, and Asia and were
finally prepared to work together in pressing former clients to resolve their
outstanding differences.

The early post-Cold War UN-led operations in Namibia, Cambodia, El Sal-
vador, and Mozambique followed a similar pattern. The international com-
munity, with U.S. and Soviet backing, first brokered a peace accord. The
Security Council then dispatched a UN peacekeeping force to oversee its
implementation. In each case, the UN mission’s responsibilities included
initiating an expeditious process of disarmament, demobilization, and
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reintegration; encouraging political reconciliation; holding democratic
elections; and overseeing the inauguration of a new national government.
Operations in each of these countries were greatly facilitated by war-weary
populations, great-power support, and the cooperation of neighboring
countries. The United Nations became adept at overseeing the disarmament
and demobilization of willing parties. The reintegration of former combat-
ants was everywhere more problematic, for nowhere did the international
community provide the necessary resources. Economic growth accelerated
in most cases, largely as a result of the cessation of fighting. Peace, growth,
and democracy were often accompanied by an increase in common crime,
as old repressive security services were dismantled and demobilized for-
mer combatants were left without a livelihood.

All four of these operations culminated in reasonably free and fair elec-
tions. All four resulted in sustained periods of civil peace that endured af-
ter the United Nations withdrawal. Cambodia enjoyed the least successful
democratic transformation and experienced the greatest renewal of civil
strife, although at nothing like the level that preceded the UN intervention.
Cambodia was also the first instance in which the United Nations became
responsible for helping govern a state in transition from conflict to peace
and democracy. The United Nations was ill prepared to assume such a role.
For its part, the government of Cambodia, although it had agreed to UN ad-
ministrative oversight as part of the peace accord, was unwilling to cede
effective authority. As a result, UN control over Cambodia’s civil adminis-
tration was largely nominal.

Despite the successes of these early post-Cold War operations, a number of
weaknesses in the United Nations’ performance emerged that would crip-
ple later missions launched in more difficult circumstances. Deficiencies
included

« the slow arrival of military units

¢ the even slower deployment of police and civil administrators

 the uneven quality of military components

« the even greater unevenness of police and civil administrators
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« the United Nations’ dependence on voluntary funding to pay for such
mission-essential functions as reintegration of combatants and ca-
pacity building in local administrations

o the frequent mismatches between ambitious mandates and modest
means

o the premature withdrawal of missions, often following immediately
after the successful conclusion of a first democratic election.

COPING WITH FAILED STATES

During the early 1990s, the United Nations enjoyed a series of successes.
This winning streak and a consequent optimism about the task of nation-
building came to an abrupt end in Somalia and were further diminished
by events in the former Yugoslavia. In both instances, UN-led peacekeep-
ing forces were inserted into societies where there was no peace to keep. In
both cases, UN forces eventually had to be replaced by larger, more robust
American-led peace enforcement missions.

Although the Cold War divided some societies, it provided the glue that held
others together. Even as former East-West battlegrounds, such as Namibia,
Cambodia, El Salvador, and Mozambique, were able to emerge as viable
nation states with UN assistance, other divided societies, such as Somalia,
Yugoslavia, and Afghanistan—which had been held together by one super-
power or the other, and sometimes by both—began to disintegrate as ex-
ternal supports and pressures were removed. Not surprisingly, the United
Nations had a harder time holding together collapsing states than brokering
reconciliation in coalescing ones.

The original UN mission in Somalia was undermanned and overmatched
by warring Somali clan militias. The U.S.-led multinational force that re-
placed it was built on a core of 20,000 American soldiers and marines. This
force was quickly able to overawe local resistance and secure the delivery
of famine relief supplies, its principal mission. Washington then chose to
withdraw all but 2,000 troops. The United States passed overall responsi-
bility back to the United Nations and supported a radical expansion of the
UN’s mandate. The previous UN and U.S. forces had confined their mission
to securing humanitarian relief activities. Even as the United States with-
drew 90 percent of its combat forces and saw them replaced by a smaller
number of less well equipped UN troops, it joined in extending the mission
of those remaining forces to the introduction of grass-roots democracy, a
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process which would put the United Nations at cross purposes with every
warlord in the country. The result was a resurgence of violence to levels that
residual U.S. and UN troops proved unable to handle.

Insuperable difficulties also arose in the former Yugoslavia, where UN
peacekeepers were again deployed to an ongoing civil war without the
mandate, influence, or firepower needed to end the fighting. UN deficien-
cies contributed to the failure of its efforts in Bosnia, as they had in Soma-
lia, but at least equal responsibility lies with its principal member govern-
ments: with Russia, for its stubborn partisanship on behalf of Serbia; with
the United States, for its refusal to commit American forces or to support
the peacemaking initiatives of those governments that had; and with Brit-
ain and France, the principal troop contributors, for failing to enforce the
mandate they had accepted to protect the innocent civilians entrusted to
their care.

The failure of UN missions in both Somalia and Bosnia, when contrasted
with the more robust American-led multinational efforts that succeeded
them, led to a general conclusion that, although the United Nations might
be up to peacekeeping, peace enforcement was beyond its capacity. This
conclusion, not uncongenial to the United Nations’ own leadership, is be-
lied by that organization's performance 30 years earlier in the former Bel-
gian Congo. Its subsequent conduct of small, but highly successful peace
enforcement missions in Eastern Slavonia from 1996 to 1998 and in East
Timor beginning in 1999, suggested that the United Nations was capable of
executing a robust peace enforcement mandate in circumstances where the
scale was modest, the force included a core of capable First World troops,
and the venture had strong international backing.

Eastern Slavonia was the last Serb-held area of Croatia at the end of the con-
flict between these two former Yugoslav republics. The United Nations once
again became responsible for governing a territory in transition, in this case
from Serb to Croat control. The UN operation in Eastern Slavonia was gener-
ously manned, well led, abundantly resourced, and strongly supported by
the major powers, whose influence ensured the cooperation of neighboring
states. Not surprisingly, given these advantages, the UN peace enforcement
mission in Eastern Slavonia was highly successful.

American-led multinational missions in Somalia and Bosnia contrasted
positively with the UN missions that had preceded them, primarily be-
cause they were better resourced and more determined in the employment
of those larger capabilities. Had the United States been willing to pro-
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vide a military commander and 20,000 American troops to the UN-led
operations in Somalia or Bosnia, those earlier efforts would likely have
fared better, perhaps obviating the need for the subsequent multinational
interventions.

NATION-BUILDING IN THE NEW DECADE

In the closing months of 1999, the United Nations found itself charged with
governing both Kosovo and East Timor. The latter operation proved an ideal
showcase for UN capabilities. Like Eastern Slavonia, East Timor was small
in both territory and population. International resources, in terms of mili-
tary manpower and economic assistance, were unusually abundant. Major-
power influence secured the cooperation of neighboring states. A multina-
tional coalition, in this case led by Australia, secured initial control of the
territory and then quickly turned the operation over to UN management.
Remaining combatants were disarmed, new security forces established, a
local administration created, elections held, and a democratically elected
government inaugurated in less than three years.

Even this showcase operation exhibited certain chronic UN deficiencies.
International police and civil administrators were slow to arrive and of
variable quality. Once ensconced, UN administrators were a trifle slow to
turn power back to local authorities. These were minor blemishes, however,
on a generally successful operation.

In less benign circumstances, such weaknesses continued to threaten the
success of UN operations. In Sierra Leone, inadequate UN forces were in-
serted in 1999 as part of the United Nations Mission in Sierra Leone (UN-
AMSIL) under unduly optimistic assumptions. They encountered early re-
verses and eventually suffered the ultimate humiliation of being captured
and held hostage in large numbers. Poised on the verge of collapse, the Sierra
Leone operation was rescued by the United Kingdom and turned around
thanks in large measure to extraordinary personal efforts by the UN Sec-
retary-General. British forces arrived, extricated UN hostages, intimidated
insurgent forces, and began to train a more competent local military. The
United States threw its logistic and diplomatic weight behind the operation.
The regime in neighboring Liberia, highly complicit in Sierra Leone’s civil
war, was displaced. Additional manpower and economic resources were se-
cured. Thus bolstered, the United Nations was able to oversee a process of
disarmament and demobilization and hold reasonably free elections.
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QUANTITATIVE AND QUALITATIVE COMPARISONS

Nation-building can be viewed in terms of its inputs—which, broadly
speaking, are manpower, money, and time, and its desired outputs—which
are peace, economic growth and democratization. Needless to say, outputs
depend on much more than the inputs. Success in nation-building depends
on the wisdom with which such resources are employed and on the suscep-
tibility of the society in question to the changes being fostered. Neverthe-
less, success is also in some measure dependent on the quantity of inter-
national military and police manpower and external economic assistance,
and of the time over which these are applied.

Thefirst volume of this study compared inputs and outputs for seven U.S.-led
nation-building missions: Germany, Japan, Somalia, Haiti, Bosnia, Kosovo,
and Afghanistan. Drawing on that earlier work, this volume compares data
from the eight UN missions described herein, the eight U.S. missions from
the previous volume, and data from the current operation in Iragq.

Military Presence

Military force levels for UN missions ranged from nearly 20,000 UN troops
deployed in the Congo and 16,000 in Cambodia to 5,000 in Namibia and
El Salvador. UN missions have normally fielded much smaller contingents
than American-led operations, both in absolute numbers and in relation to
the local population. The largest UN mission we studied is smaller than the
smallest U.S. mission studied.

Duration

UN forces have tended to remain in post-conflict countries for shorter pe-
riods of time than have U.S. forces. In the early 1990s, both U.S. and UN-
led operations tended to be terminated rather quickly, often immediately
following the completion of an initial democratic election and the inau-
guration of a new government. In this period, the United States and the
United Nations tended to define their objectives rather narrowly, focusing
on exit strategies and departure deadlines. As experience with nation-
building grew, however, both the United Nations and the United States
came to recognize that reconciliation and democratization could require
more than a single election. By the end of the decade, both UN- and U.S.-led
operations became more extended and peacekeeping forces were drawn
down more slowly, rather than exiting en masse following the first national
election.
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Figure S.3—Peak Civilian Police Presence Per Capita

Civilian Police

International civilian police are an increasingly important component of
most UN nation-building operations, in some cases representing 10 percent
or more of the overall force. UN civilian police forces usually left with the
troops. However, in El Salvador, Haiti, and Eastern Slavonia they stayed
a year or more after the military component withdrew. The United States
pioneered the use of armed international police in Haiti but looked to the
United Nations to supply police for the NATO-led operations in Bosnia
and Kosovo. The United States did not include civilian police in its last two
nation-building operations, Afghanistan and Iraq.

Combat-Related Deaths

Casualties suffered are a good measure of the difficulties encountered in
an operation. Missions with high casualty levels have been among the least
successful. Among UN cases, the Congo had the highest number of casu-
alties, reflecting the peace enforcement nature of the operation. After the
Congo, the Cambodian operation, lightly manned as a proportion of the
population, had the highest casualty level, followed by Sierra Leone.
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Following the loss of 18 U.S. soldiers in Somalia in 1993, the United States
took great precautions through the rest of the decade to avoid casual-
ties. The United Nations was slightly less risk averse. Through the end of
the 1990s, casualty rates in UN-led operations were consequently a little -
higher than American. In the aftermath of the September 11, 2001, terrorist
attacks, American sensitivity to casualties diminished. At the same time,
the United States abandoned its strategy of deploying overwhelming force
at the outset of nation-building operations. Significantly lower force-to-
population ratios in Afghanistan and Iraq than in Bosnia or Kosovo have
been accompanied by much higher casualty levels.
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Sustained Peace

Peace is the most essential product of nation-building. Without peace, nei-
ther economic growth nor democratization are possible. With peace, some
level of economic growth becomes almost inevitable and democratization
at least possible. As Table S.1 illustrates, among the 16 countries studied in
this and the preceding volume, eleven remain at peace today, five do not. Of
the eight UN-led cases, seven are at peace. Of the eight U.S.-led cases, four
are at peace; four are not—or not yet—at peace. These categorizations are
necessarily provisional, particularly for the ongoing operations in Afghani-
stan and Iraq. Peace in Bosnia, Kosovo, East Timor, and Sierra Leone has
been sustained but so far only with the ongoing presence of international
peacekeepers.

Table S.1
Sustained Peace
Country AtPeace in 2004
Germany Yes
Japan Yes
Congo No
Namibia Yes
El Salvador Yes
Cambodia Yes
Somalia No
Mozambique Yes
Haiti No v
Bosnia Yes
Eastern Slavonia Yes
Sierra Leone Yes
East Timor Yes
Kosovo Yes
Afghanistan No

Iraq No
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Refugee Return

Success in stemming the flow and facilitating the return of unwanted refu-
gees is one of the chief benefits provided to the international community
by nation-building and often a major incentive to launch such operations.
Most nation-building missions have been highly successful in this regard.
Low rates of refugee return are often a sign of continued conflict in the so-
ciety in question (e.g., Somalia, Iraq, and Afghanistan) but are sometimes
indicative of the significantly better living conditions in the places of refuge
(e.g., the United States for Salvadoran and Haitian refugees).

Democratization

Below, we characterize each of the sixteen societies studied as democratic
or not based on codings from Freedom House and the Polity IV Project at
the University of Maryland. Among the U.S.-led cases, Germany and Japan
are clearly democratic; Bosnia and Kosovo are democratic but still under
varying degrees of international administration; Somalia and Haiti are
not democratic; and Afghanistan and Iraq are seeking to build democratic
structures in exceptionally difficult circumstances. Among the UN-led
cases all but the Congo and Cambodia remain democratic, some of course

more than others.
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Table S.2
Democractic Development
Polity IV Freedom House
Country Democracy in 2004 (0low, 10 high) (0low, 10 high)

Germany Yes 10.0 10.0
Japan Yes 10.0 10.0
Congo No 0.0 2.9
Namibia Yes 6.0 8.6

El Salvador Yes 7.0 : 8.6
Cambodia No 3.0 2.9
Somalia No - 2.9
Mozambique Yes 6.0 71

Haiti No 1.0 2.9
Bosnia Yes - 57
Eastern Slavonia® Yes 7.0 8.6
Sierra Leone Yes 5.0 5.7

East Timor Yes 6.0 7.1
Kosovo Yes - -
Afghanistan No - 2.9

Iraq No 0.0 14

®Since neither Polity IV nor Freedom House had data for Eastern Slavonia, we used Croatia
as a proxy.

External Assistance

UN-led operations have tended to be less well supported with international
economic assistance than U.S. operations, in both absolute and propor-
tional terms. This reflects the greater access of the United States to donor
assistance funds, including its own, and those of the international finan-
cial institutions to which it belongs. In effect, the United States can always
ensure the level of funding it deems necessary. The United Nations seldom
can. Many UN operations are consequently poorly supported with eco-
nomic assistance.

Economic Growth

The presence of international peacekeepers and their success in suppress-
ing renewed conflict, rather than the level of economic assistance, seem to
be the key determinants of economic growth. As the present situation of
Iraq illustrates, security is a prerequisite for growth, and money is no sub-
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stitute for adequate manpower in providing it. Indeed, security without
economic assistance is much more likely to spur economic growth than is
economic assistance without security.

THE U.S. AND UN WAYS OF NATION-BUILDING

Over the years, the United States and the United Nations have developed
distinctive styles of nation-building derived from their very different na-
tures and capabilities. The United Nations is an international organization
entirely dependent on its members for the wherewithal to conduct nation-
building. The United States is the world’s only superpower, commanding
abundant resources of its own and having access to those of many other
nations and institutions.

UN operations have almost always been undermanned and under-
resourced. This is not because UN managers believe smaller is better,
although some do. It is because member states are rarely willing to com-
mit the manpower or the money any prudent military commander would
desire. As a result, small and weak UN forces are routinely deployed into
what they hope, on the basis of best-case assumptions, will prove to be post-
conflict situations. Where such assumptions prove ill founded, UN forces
have had to be reinforced, withdrawn, or, in extreme cases, rescued.

Throughout the 1990s, the United States adopted the opposite approach
to sizing its nation-building deployments, basing its plans on worst-case
assumptions and relying on overwhelming force to quickly establish a stable
environment and deter resistance from forming. In Somalia, Haiti, Bosnia,
and Kosovo, U.S.-led coalitions intervened in numbers and with capabili-
ties that discouraged significant resistance. In Somalia, this American force
was drawn down too quickly. The resultant casualties reinforced the Ameri-
can determination to establish and retain a substantial overmatch in any
future nation-building operation. In the aftermath of the September 2001
terrorist attacks, American tolerance of military casualties significantly in-
creased. In sizing its stabilization operations in Afghanistan and Iraq, the
new American leadership abandoned the strategy of overwhelming pre-
ponderance (sometimes labeled the Powell doctrine after former Chairman
of the Joint Chiefs of Staff General Colin Powell) in favor of the “small foot-
print” or “low profile” force posture that had previously characterized UN
operations.
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In both cases, these smaller American-led forces proved unable to establish
a secure environment. In both cases, the original U.S. force levels have had
to be significantly increased, but in neither instance has this sufficed to es-
tablish adequate levels of public security.

It would appear that the low-profile, small-footprint approach to nation-
building is much better suited to UN-style peacekeeping than to U.S.-style
peace enforcement. The United Nations has an ability to compensate, to
some degree at least, for its “hard” power deficit with “soft” power attributes
of international legitimacy and local impartiality. The United States does
not have such advantages in situations where America itself is a party to
the conflict being terminated, or where the United States has acted with-
out an international mandate. Military reversals also have greater conse-
quences for the United States than for the United Nations. To the extent
that the United Nations’ influence depends more on moral than physical
power, more on its legitimacy than its combat prowess, military rebuffs do
not fatally undermine its credibility. To the extent that America leans more
on “hard” than on “soft” power to achieve its objectives, military reverses
strike at the very heart of its potential influence. These considerations,
along with recent experience, suggest that the United States would be well
advised to resume supersizing its nation-building missions and to leave the
small-footprint approach to the United Nations.

The United Nations and the United States tend to enunciate their nation-
building objectives very differently. UN mandates are highly negotiated,
densely bureaucratic documents. UN spokespersons tend toward under-
statement in expressing their goals. Restraint of this sort is more difficult for
U.S. officials, who must build congressional and public support for costly
and sometimes dangerous missions in distant and unfamiliar places. As a
result, American nation-building rhetoric tends toward the grandiloquent.
The United States often becomes the victim of its own rhetoric when its
higher standards are not met.

UN-led nation-building missions tend to be smaller than American opera-
tions, to take place in less demanding circumstances, to be more frequent
and therefore more numerous, to have more circumspectly defined objec-
tives, and—at least among the missions studied—to enjoy a higher success
rate than U.S.-led efforts. By contrast, U.S.-led nation-building has taken
place in more demanding circumstances, has required larger forces and
more robust mandates, has received more economic support, has espoused
more ambitious objectives, and—at least among the missions studied—has
fallen short of those objectives more often than has the United Nations.
Table S.3 summarizes nation-building operations since 1945.
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There are three explanations for the better UN success rate. The first is that
a different selection of cases would produce a different result. The second
is that the U.S. cases are intrinsically more difficult. The third is that the
United Nations has done a better job of learning from its mistakes than has
the United States. Throughout the 1990s, the United States became steadily
better at nation-building. The Haitian operation was better managed than
Somalia, Bosnia better than Haiti, and Kosovo better than Bosnia. The U.S.
learning curve was not sustained into the current decade. The administra-
tion that took office in 2001 initially disdained nation-building as an un-
suitable activity for U.S. forces. When compelled to engage in such mis-
sions, first in Afghanistan and then in Iraq, the administration sought to
break with the strategies and institutional responses that had been honed
throughout the 1990s to deal with these challenges.

The United Nations has largely avoided the institutional discontinuities
that have marred U.S. performance. The current UN Secretary-General,
Kofi Annan, was Undersecretary-General for Peacekeeping and head of
the UN peacekeeping operation in Bosnia throughout the first half of the
1990s, when UN nation-building began to burgeon. He was chosen for his
current post by the United States and other member governments largely on
the basis of his demonstrated skills in managing the United Nations’ peace-
keeping portfolio. Some of his closest associates from that period moved
up with him to the UN front office while others remain in the Department
of Peacekeeping Operations. As a result, UN nation-building missions have
been run over the past 15 years by an increasingly experienced cadre of
international civil servants. Similarly in the field, many UN peacekeeping
operations are headed and staffed by veterans of earlier operations.

The United States, in contrast, tends to staff each new operation as if it were
its first and destined to be its last. Service in such missions has never been
regarded as career enhancing for American military or Foreign Service
officers. Recruitment is often a problem, terms tend to be short, and few in-
dividuals volunteer for more than one mission.

IS NATION-BUILDING COST-EFFECTIVE?

In addition to the horrendous human costs, war inflicts extraordi-
nary economic costs on societies. On average, one study suggests, civil
wars reduce prospective economic output by 2.2 percent per year for the
duration of the conflict. However, once peace is restored, economic
activity resumes and, in a number of cases, the economy grows. A study
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by Paul Collier and Anke Hoeffler looked at the cost and effectiveness
of various policy options to reduce the incidence and duration of civil
wars. It found that post-conflict military intervention is highly cost-
effective—in fact, the most cost-effective policy examined.!

Our study supports that conclusion. The UN success rate among mis-
sions studied—seven out of eight societies left peaceful, six out of eight left
democratic—substantiates the view that nation-building can be an effec-
tive means of terminating conflicts, insuring against their reoccurrence,
and promoting democracy. The sharp overall decline in deaths from armed
conflict around the world over the past decade also points to the efficacy
of nation-building. During the 1990s, deaths from armed conflict were
averaging over 200,000 per year. Most were in Africa. In 2003, the last year
for which figures exist, that number had come down to 27,000, a fivefold
decrease in deaths from civil and international conflict. In fact, despite
the daily dosage of horrific violence displayed in Iraq and Afghanistan, the
world has not become a more violent place within the past decade. Rather,
the reverse is true. International peacekeeping and nation-building have
contributed to this reduced death rate.

The cost of UN nation-building tends to look quite modest compared to
the cost of larger and more demanding U.S.-led operations. At present the
United States is spending some $4.5 billion per month to support its military
operations in Iraq. This is more than the United Nations spends to run all
17 of its current peacekeeping missions for a year. This is not to suggest that
the United Nations could perform the U.S. mission in Iraq more cheaply, or
perform it at all. It is to underline that there are 17 other places where the
United States will probably not have to intervene because UN troops are do-
ing so at a tiny fraction of the cost of U.S.-led operations.

CONTINUING DEFICIENCIES

Even when successful, UN nation building only goes so far to fix the under-
lying problems of the societies it is seeking to rebuild. Francis Fukuyama
has suggested that such missions can be divided into three distinct phases:
(1) the initial stabilization of a war-torn society; (2) the creation of local
institutions for governance; and (3) the strengthening of those institutions
to the point where rapid economic growth and sustained social develop-

1 paul Collier and Anke Hoeffler, “The Challenge of Reducing the Global Incidence of Civil
War,” Centre for the Study of African Economies, Department of Economics, Oxford Univer-
sity, Copenhagen Challenge Paper, April 23, 2004, p. 22.
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ment can take place.? Experience over the past 15 years suggests that the
United Nations has achieved a fair mastery of the techniques needed to suc-
cessfully complete the first two of those tasks. Success with the third has
largely eluded the United Nations, as it has the international development
community as whole.

Despite the United Nations’ significant achievements in the field of nation-
building, the organization continues to exhibit weaknesses that decades of
experience have yet to overcome. Most UN missions are undermanned and
underfunded. UN-led military forces are often sized and deployed on the
basis of unrealistic best-case assumptions. Troop quality is uneven and has
even gotten worse as many rich Western nations have followed U.S. practice
and become less willing to commit their armed forces to UN operations.
Police and civil personnel are always of mixed competence. All components
of the mission arrive late; police and civil administrators arrive even more
slowly than soldiers.

These same weaknesses have been exhibited most recently in the U.S.-led
operation in Iraq. There, it was an American-led stabilization force that was
deployed on the basis of unrealistic, best-case assumptions and American
troops that arrived in inadequate numbers and had to be progressively re-
inforced as new, unanticipated challenges emerged. There, it was the qual-
ity of the U.S.-led coalition’s military contingents that proved distinctly
variable, as has been their willingness to take orders, risks, and casual-
ties. There, it was American civil administrators who were late to arrive, of
mixed competence, and not available in adequate numbers. These weak-
nesses thus appear to be endemic to nation-building rather than unique to
the United Nations.

CONCLUSIONS

Assuming adequate consensus among Security Council members on the
purpose for any intervention, the United Nations provides the most suit-
able institutional framework for most nation-building missions, one with
a comparatively low cost structure, a comparatively high success rate, and
the greatest degree of international legitimacy. Other possible options are
likely to be either more expensive (e.g., coalitions led by the United States,
the European Union, NATO) or less capable organizations (e.g., the African
Union, the Organization of American States, or ASEAN). The more expen-

2 Francis Fukuyama, State-Building: Governance and World Orderin the 21st Century (Ithaca,
NY: Cornell University Press, 2004), pp. 99-104..
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sive options are best suited to missions that require forced entry or employ
more than 20,000 men, which so far has been the effective upper limit for
UN operations. The less capable options are suited to missions where there
is a regional but not a global consensus for action or where the United States
simply does not care enough to foot 25 percent of the bill.

Although the U.S. and UN styles of nation-building are distinguishable,
they are also highly interdependent. It is a rare operation in which both are
not involved. Both UN and U.S. nation-building efforts presently stand at
near historic highs. The United Nations currently has approximately 60,000
troops deployed in 17 countries. This is a modest expeditionary commit-
ment in comparison with that of the United States, but it exceeds that of any
other nation or combination of nations. Demand for UN-led peacekeep-
ing operations nevertheless far exceeds the available supply, particularly
in sub-Saharan African. American armed forces, the world’s most power-
ful, also find themselves badly overstretched by the demands of such mis-
sions. A decade ago, in the wake of UN and U.S. setbacks in Somalia and
Bosnia, nation-building became a term of opprobrium leading a significant
segment of American opinion to reject the whole concept. Ten years later,
nation-building appears ever more clearly as a responsibility that neither
the United Nations nor the United States can escape. The United States and
the United Nations bring different capabilities to the process. Neither is
likely to succeed without the other. Both have much to learn not just from
their own experience but also from that of each other. It is our hope that this
study and its predecessor will help both to do so.
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Chapter One
INTRODUCTION

Since the end of the Cold War, the United Nations has invested significant
military, political, humanitarian, and economic resources into operations
conducted in the aftermath of interstate wars and civil unrest. Numerous
studies have been published on various aspects of these operations. But this
is the first comprehensive effort of which we are aware to review the major
UN experiences in nation-building, compare and contrast the quantitative
and qualitative results of these operations, and outline best practices and
lessons learned.!

This is the second volume in RAND’s nation-building series. The first vol-
ume, America’s Role in Nation-Building: From Germany to Iraq, looked at
eight U.S.-led experiences in nation-building, therein described as the use
of armed force in the aftermath of a conflict to promote a transformation to
democracy. It began with the post-World War II occupations of Germany
and Japan; continued through Somalia, Haiti, Bosnia, Kosovo, and Afghan-
istan; and ended with a chapter on the Iragi operation, just beginning at
the time of publication. This volume builds on the earlier effort, adding 8
UN cases and again including a chapter updating the U.S. and UN experi-
ences in Iraq. It then uses data from all 16 cases to draw general conclusions
about the efficacy of U.S. and UN efforts in this field. The distinction made
herein between U.S. and UN-led nation-building operations is not meant
to obscure the fact that the United States has supported, often in important
ways, all the UN-led operations studied herein and that the UN has partici-
pated importantly in all but the two immediate post-World War 11 U.S.-led

! Several studies have examined UN peacekeeping operations in detail, including William J.
Durch, ed., UN Peacekeeping, American Politics, and the Uncivil Wars of the 1990s, New York:
St. Martin’s Press, 1996; William J. Durch, ed., The Evolution of UN Peacekeeping: Case Studies
and Comparative Analysis, New York: St. Martin’s Press, 1993; and United Nations Depart-
ment of Public Information, The Blue Helmets: A Review of United Nations Peace-Keeping, New
York: United Nations, 1996.
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operations. Nevertheless, UN “blue helmet” peacekeeping missions, acting
under the operational control of the UN Secretary-General and his local
representative, are in many ways qualitatively different from multinational
operations under American or NATO command. This volume explores
those differences while making clear that UN and U.S. efforts in the field of
nation-building have been and will remain highly interdependent.

METHODOLOGY

This study focuses on eight UN cases: the Congo, Namibia, El Salvador,
Cambodia, Mozambique, Eastern Slavonia, Sierra Leone, and East Timor.
It also examines reconstruction efforts in Iraq. Excluding Iraq, these are
the most important instances in which UN forces have been used to pur-
sue nation-building objectives. We have chosen the term nation-building
because it best captures the elements of the phenomenon we want to study:
the use of armed force in the aftermath of a conflict to promote a transition
to democracy. Other terms, such as peace-building or peacekeeping, capture
only elements of this paradigm: The former often occurs without the use of
armed force; the latter is often employed for less far-reaching objectives.

Some have objected that nation-building implies the construction of a
common nationality, defined as a group of people who share the same cul-
ture, language, and history. Nation-building is the most common American
term for the phenomenon we wish to study. Most Americans tend to use the
terms state and nation more or less interchangeably, regarding the United
States as both, despite its multicultural and increasingly multi-linguistic
nature. As used herein, the term nation-building is not intended to sug-
gest the suppression or homogenization of distinct cultures within a given
society. State-building, the reform and strengthening of institutions for gov-
ernance, is a central component of nation-building but does not normally
or necessarily require the application of military force. Nation-building, by
contrast, has become almost universally identified with state-building mis-
sions that require the use of such force.

Based on this definition, we did not include the UN missions in Western
Sahara, Liberia, Angola, the Central African Republic, or a number of other
cases. In those cases, either the UN did not deploy armed military forces or
UN forces were used for more limited purposes. The United Nations Mission
for the Referendum in Western Sahara (MINURSO) focused on monitoring
the cease-fire and helping organize a referendum so that the population
could choose between independence and integration with Morocco. The
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UN Mission in Liberia (UNMIL) concentrated on observing implementa-
tion of the cease-fire agreement and providing humanitarian assistance.
The UN verification missions to Angola monitored ceasefires and observed
elections. The UN Mission in the Central African Republic (MINURCA)
supervised the disposition of weapons retrieved in the disarmament pro-
cess and provided advice and technical support for elections. Some of these
are admittedly borderline cases, and others may well develop into full-scale
nation-building efforts.

OUTLINE OF THE STUDY

Chapters Two through Nine are case studies of the eight UN-led operations.
Chapter Ten is an update of the U.S.-led operation in Iraq. They are designed
to draw out “best practice” policies for democratizing states. To achieve this
goal, we adopted a common approach.

In each case study, we first provide some historical context and briefly
describe the nature of the settlement that ended the conflict. Second, we
describe the major challenges facing the United Nations at the beginning
of each operation. In particular, we examine the security, humanitarian,
administrative, democratization, and economic reconstruction challenges
facing the United Natjons at the end of the conflict. Third, we describe the
roles of the United Nations, relevant countries, the World Bank, Interna-
tional Monetary Fund, and other nongovernmental organizations during
each nation-building operation. What were their objectives? What military,
financial, and other resources did they provide? Fourth, we examine how
each operation developed over time. Did the security environment stabi-
lize or deteriorate? Were humanitarian needs met? How was a civil admin-
istration constructed? How did the process of democratization develop?
Did economic conditions improve or decline? Finally, we compile the most
important lessons learned from each case study that are useful for current
and future nation-building operations.

Chapter Eleven weaves the experiences of the eight UN-led cases in this vol-
ume and eight U.S.-led cases studied in the first volume into an integrated
narrative. Chapter Twelve examines and compares the inputs and the out-
puts of all these missions. Five input measures are compared across cases:
military presence, police presence, duration of presence, timing of elec-
tions, and economic assistance. Five outcome measures are also compared
across cases: military casualties; refugee returns; a qualitative measure of
sustained peace; a qualitative assessment of whether or not a country’s gov-
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ernment became and has remained democratic; and growth in per capita
GDP. Chapter Thirteen concludes with an examination of the differing ways
in which the United Nations and the United States have gone about nation-

building.




Chapter Two
CONGO

Belgium granted independence to the Republic of the Congo in June 1960.
The Belgian Congo, comprising an area already devastated by the Atlantic
slave trade, was officially organized in 1885 as the Congo Free State under
the absolute rule of King Leopold 11 of Belgium. Leopold II forged the Congo
into a financially lucrative but politically underdeveloped colony that would
come to epitomize the “heart of darkness” of European colonialism, char-
acterized by the brutality of the Force Publique, the Belgian-led, Congolese-
manned local constabulary.! In response to an international outcry over the
brutality with which the Congolese were treated, the Belgian Parliament an-
nexed the colony in 1908, removing it from the control of the Belgian crown.
Belgian colonial administration henceforth actively promoted the material
well-being of the Congolese. Belgian officials continued to monopolize po-
litical power above the tribal level until the onset of independence. Church-
run primary schools provided a substantial number of children with a basic
education, but very few Congolese received secondary schooling—let alone
auniversity education. After strongly opposing independence, the Belgians
abruptly acceded to Congolese demands, hoping to avoid an Algerian-style
insurrection. Belgian administrators and military officers were authorized
to serve the new state as advisors until their new Congolese counterparts
learned the government operations necessary to function independently.
Within days of acquiring independence on June 30, 1960, however, enlisted
Congolese members of the Force Publique mutinied. Soldiers attacked local
white civilians, looting, raping, and inciting a mass exodus of Belgian of-
ficers, administrators, and settlers during the summer of 1960.2 The troops
mutinied on the grounds that newly elected Congolese officials were mak-
ing themselves rich from government coffers, in contrast to the low wages

1 Adam Hochschild, King Leopold’s Ghost: A Story of Greed, Terror, and Heroism in Colonial
Africa, Boston: Houghton Mifflin, 1998.

2 Susan Brownmiller, Against Our Will: Men, Women, and Rape, New York: Simon and Schus-
ter, 1975, pp. 132-139.
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and poor working conditions provided to soldiers in the Force Publique.?
The newly independent state plunged into chaos. As former UN Undersec-
retary-General Brian Urquhart aptly described it: “Events in the first days
of independence went at a dizzying pace. The army mutinied and threw out
its Belgian officers, Europeans were roughed up, and there were reports of
white women being raped. The Belgian population panicked and left. ...
Public administration, law, and order evaporated and were replaced by
chaos and anarchy.”

The mutiny challenged the democratically elected Congolese government
under the leadership of Prime Minister Patrice Lumumba and President Jo-
seph Kasavubu, By August 1960, the Congo’s nascent political, social, and

3 M. Crawford Young, “Post-Independence Politics in the Congo,” Transition, Vol. 26, 1966,
pp. 34-35.

4 Brian Urquhart, “The Tragedy of Lumumba,” The New York Review of Books, Vol. XLVIII,
Number 15, October 4, 2001, p. 4.
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economic institutions had collapsed. Katanga, under the leadership of its
elected provincial president, Moise Tshombe, declared independence on
July 11, 1960, thereby depriving the central government in Léopoldville of
export revenue from copper extracted from this rich mining area. The Brus-
sels government, in violation of the Treaty of Friendship between Belgium
and the Congo, sent Belgian paratroopers to protect its nationals against
mutinous troops from the Armée Nationale Congolaise (ANC), as the Force
Publique was now called.

In response, Prime Minister Lumumba requested that the United Nations
dispatch troops to restore order and oust the Belgian “aggressors.” Secre-
tary-General Dag Hammarskjold supported the request and secured a UN
Security Council resolution authorizing the dispatch of a UN force, the
United Nations Operation in the Congo (ONUC), to restore law and order
and promote economic and political stability. Belgium agreed to withdraw
its troops but only if they could be replaced by UN troops.

CHALLENGES

The United Nations was called upon to restore order, secure the removal of
Belgian forces, and help establish an indigenous government in a nascent
country with a mutinous army, a breakaway province, and little experience
in self-government,

Security

Despite efforts by newly appointed Congolese officers, the Leopoldville
regime could not contain the ANC mutiny. Nevertheless, both Lumumba
and the international community regarded Belgium’s intervention as the
greater threat because it represented a challenge to the whole process of
decolonization.

The Katangan secession further deepened the security crisis. Citing the
“chaos” in the country, Tshombe declared Katanga independent from the
Congo on July 11, 1960, the same day that Belgium intervened militarily.
Tshombe hired Belgian military officers and Western mercenaries to pre-
vent government troops from retaking Katanga. Lumumba responded by
declaring Tshombe an agent of neocolonial Belgian interests collaborating
with the powerful mining company, Union Miniére du Haut Katanga, and
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vowed to suppress the rebellion. Katanga's secession was followed by that of
Kasai province under the leadership of Albert Kolonji.

Humanitarian

Health services collapsed with the Belgian exodus, leaving only Congolese
assistants médicaux and Catholic nuns to care for the sick and injured.?
Public health services to inoculate against and suppress epidemic diseases
broke down. Sleeping sickness, tuberculosis, leprosy, malaria, typhus, ty-
phoid, and even bubonic plague all emerged during the summer of 1960.

Prime Minister Lumumba launched an invasion of Kasai province to sup-
press the newly declared “Mining State” under the tribal leadership of Al-
bert Kalonji. Kalonji, like Tshombe, sought a federal constitutional frame-
work for the Congo that guaranteed provincial autonomy. The ANC inva-
sion resulted in the slaughter of members of the Baluba tribe, who were also
attacked by their traditional enemies, the Lulua tribe. More than 350,000
starving Balubas fled the province. Famine throughout South Kasai added
to the humanitarian problems. With the intensification of conflict in Ka-
tanga, a second wave of refugees fled to Elizabethville, that province’s
capital.

Even the normal commercial distribution of food was disrupted by the Bel-
gian exodus. After the Belgians, who ran the seaport of Matadi, fled, the port
closed and the channel quickly silted up. The blockage of the channel and
closure of the port prevented imported food from reaching the Congo, soon
leading to serious shortages.

Civil Administration

The Lumumba government had originally authorized the former colonial
administrators to remain in the Congo to assist the newly elected politi-
cians and appointed civil servants. Because very few Congolese had suf-
ficient qualifications to assume senior administrative responsibilities, the
Belgian expatriates’ experience and expertise were crucial. Tshombe kept
up such an arrangement in Katanga through 1963 and succeeded in main-
taining security and administrative efficiency. With the onset of the ANC
mutiny, the Belgian administrative and technical advisers in Léopoldville

5 Gordon King, The United Nations in the Congo; a Quest for Peace Washington, D.C.: Carnegie
Endowment for International Peace, 1962, p. 67.
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quickly deserted their posts, leaving most new Congolese officials unable
to cope.

The fiscal challenges facing the new nation would have challenged ex-
perienced Belgian officials; they rapidly overwhelmed the new Congo-
lese bureaucrats, who had expected to dispose of the vast sums of money
they assumed had previously been controlled by the Belgians. Many of
these officials focused on political maneuvers to maximize their personal
power and wealth, contributing to the collapse of basic services, including
sanitation, the post office, the railroad, air-traffic control, radio commu-
nications, and education during the summer of 1960.

Democratization

Democracy in the newly independent Congo meant different things to
different people. To the Belgian colonial regime, it had meant organizing
parliamentary elections, which resulted in Lumumba’s selection as prime
minister. To the Afro-Asian and Soviet-bloc states, it meant liberating the
Congo from Belgian colonial control. To the United States, it meant ensur-
ing that the country not “fall” to a communist dictatorship. Western, com-
munist, and nonaligned powers all agreed that democracy in the Congo
meant a powerful centralized government in Léopoldville that could resist
external colonial designs and internal insurgents. Such a consensus, how-
ever, did not exist within the Congo. For the rich mining provinces of Kasai
and Katanga, democracy meant maintaining strong local autonomy to pro-
tect their valuable economic assets from depredation by the military or the
central government in Léopoldville. To the central authorities in Léopold-
ville,, especially the supporters of Lumumba, democracy meant maintain-
ing a strong centralized regime to counter the tribal pressures that could
fracture the complex array of cultures within the Congo into a number of
small, weak nations as subsequently occurred in French Equatorial Africa
and French West Africa.

Economic Reconstruction

During the insurrection, the Congo suffered significant losses in human,
though not physical, capital. The damage ANC mutineers inflicted on the
Congo’s physical infrastructure was minimal. During the colonial regime,
Belgium had invested substantial sums in transportation infrastructure,
agriculture, mining, education, and health. Although the ANC engaged in
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some looting, this infrastructure remained largely undamaged. Any mate-
rial losses came from a lack of maintenance of modern machinery during
the summer of 1960. Neglected machinery ranged from agricultural ma-
chinery, steamboats, and railroad locomotives to communications equip-
ment and harbor-dredging equipment.

Congolese officials had to arrange for the transfer of assets from Belgium to
the new Congolese government, a very complicated financial transaction
at the time of a looming fiscal crisis. Capital flight in 1959 and early 1960,
which occurred because of the initial independence negotiations, had al-
ready reduced the Congo's foreign exchange reserves to dangerously low
levels. The economic downturn in commodity prices in the late 1950s also
fueled high budget deficits. The Belgian Congo’s budget deficit reached ap-
proximately $40 million by the time independence was declared, roughly
25 percent of the Congo’s estimated GDP in 1960. The financial problems
grew much worse after the secession of Katanga, the primary source of
government revenues.

UN AND OTHER INTERNATIONAL ROLES

On July 12, 1960, the Congolese government asked for military assistance
from the United Nations. Two days later, the Security Council asked Bel-
gium to withdraw its troops from the Congo and authorized military as-
sistance. In less than 48 hours, contingents of a UN force began to arrive in
the country. The United Nations also rushed civilian experts to the Congo to
help ensure the continued provision of public services.

Foreign powers profoundly shaped the Congo crisis. The Soviet Union and
a number of Third World countries had encouraged the Congolese to de-
mand immediate independence even though their capacity to administer
the country and run large local businesses was inadequate. Belgium sought
to protect its economic and political interests in the Congo, especially Ka-
tanga, even after independence. Cold War rivalries also fueled the crisis.
The Soviet Union under Nikita Khrushchev viewed the Congo as an oppor-
tunity to expand communist influence in Central Africa. The People’s Re-
public of China was initially indifferent to the Congo but eventually seized
on the crisis to promote Maoist-style wars of national liberation in Africa.
This led to China’s support of the “Simba Rebellion” in eastern Congo that
commenced in 1963. The United States engaged in the new Republic of
Congo primarily to resist communist expansion and secondarily to support
Western economic interests. Great Britain, Portugal, and France reacted
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strongly to the Congo crisis, perceiving that unrest there could threaten
their control of neighboring colonial territories. Finally, other ex-colonial
nations, especially Algeria, Egypt, Ghana, Nigeria, and India, viewed the
Congo as a means to promote their international influence as champions
of anticolonialism. ONUC was especially dependent on financial and logis-
tical support from the United States and on political and military support
from India.

Military and Police

In response to the ANC mutiny, Belgian intervention, and the general break-
down of law and order, the UN Security Council authorized the Secretary-
General on July 14, 1960, to

[T]ake the necessary steps, in consultation with the Government
of the Republic of the Congo, to provide the Government with
such military assistance as may be necessary, until, through
the efforts of the Congolese Government with the technical as-
sistance of the United Nations, the national security forces may
be able, in the opinion of the government, to meet fully their
tasks.6

The resolution also called on Belgium to “withdraw their troops from
the territory of the Republic of the Congo.” Eight days later, on July 22,
1960, the Security Council passed a second resolution (UNSCR 4405), di-
recting ONUC to ensure the withdrawal of Belgian troops, and calling “upon
the government of Belgium to implement speedily the Security Council res-
olution of 14 July 1960, on the withdrawal of their troops and authorized the
Secretary-General to take all necessary action to this effect.”’

ONUC included a peacekeeping force that reached a peak of nearly 20,000
officers and soldiers. Approximately 30 countries contributed forces and
military personnel, including Argentina, Canada, India, Ireland, Pakistan,
Sierra Leone, and the United Arab Emirates. In February 1963, a battalion
of the Congolese National Army was incorporated into ONUC. The force
also included a military police company, which was composed of military

6 Ernest W. Lefever, Crisis in the Congo: A United Nations Force in Action, Washington, D.C.:
Brookings Institution, 1965, p. 190.

7 Lefever (1965), p. 191.
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police from Canada, Denmark, India, Indonesia, Ireland, and Norway. The
company headquarters was located in Léopoldville, and detachments were
located at Kamina Base, Elizabethville, and Léopoldville.

In addition, the United Nations deployed a civilian police unit to assist
what was left of the Congolese police in maintaining civil order. A small
police unit from Ghana was attached to the force in 1960. It operated in
the capital, Léopoldville, but was withdrawn after a few months because
of the deteriorating security environment. Eventually, Nigeria sent a 400-
member police contingent to the Congo under a tripartite agreement be-
tween the United Nations, the Congo, and Nigeria. Most of the Nigerian
police contingent were stationed in the capital, Léopoldville, with small
units in several of the provincial capitals.

Civil and Economic

The United Nations also assumed responsibility for assisting the Congolese
government in providing the essential services of an independent state. It
helped with administration and with establishing order. The UN decision
to intervene in the Congo was in part a response to Belgian rhetoric that
Western colonialism was justified on the grounds that black Africans were
incapable of governing themselves. On September 20, 1960, the Security
Council determined “that, with a view to preserving the unity, territorial
integrity and political independence of the Congo, to protecting and ad-
vancing the welfare of its people, and to safeguarding international peace,
it is essential for the United Nations to continue to assist the Central govern-
ment of the Congo.”8 This authorization endorsed the initial agreement that
Hammarskjéld had reached with Lumumba on July 29, 1960, whereby the
UN operation would involve both military and civil support functions.?

WHAT HAPPENED

Fielding forces of up to 20,000 combat troops and spending close to halfa
billion dollars, the United Nations achieved its principal goals: the depar-
ture of Belgian military forces, the preservation of the Congo’s territorial
integrity, and the avoidance of an East-West confrontation. However, the
process proved messy, costly, and controversial. ONUC failed to eliminate,

8 Lefever (1965), p. 193.
9 Lefever (1965), p. 198
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and in some respects contributed to, the constitutional weaknesses of the
Congolese government, which succumbed to the highly corrupt dictator-
ship of General Sese Seko Mobutu in 1965. ONUC did not halt civil war or
stop foreign interference after it departed in 1964. This included commu-
nist Chinese and Cuban involvement in the Simba Rebellion of the eastern
provinces, the use of Western mercenaries to defeat them, and American
involvement in Mobutu’s final coup d’état. Despite the United Nations’ suc-
cess in achieving its principal objectives, the experience of the Congo gen-
erated an enduring resistance within the Secretariat and among member
states to peace enforcement and nation-building missions.

Security

When Hammarskjéld organized and deployed ONUC forces to the Congo
in July 1960, the primary objective was to end the ANC mutiny and restore
basic law and order. These were the conditions Belgium had set for the with-
drawal of its forces. ONUC was successful in disarming some ANC units
and replacing Belgian troops, even though UN troops were, at this stage,
under strict orders to use force only in self-defense and when all other op-
tions were exhausted. Suspicions within the Lumumba government and its
difficulties in controlling the ANC made it impossible to systematically dis-
arm and retrain the ANC. After secession crises in Kasai and Katanga prov-
inces emerged as serious threats, support for this option further receded.
Colonel Mobutu, the newly appointed chief of staff, reinforced the govern-
ment’s unwillingness to trust ONUC with disarming the ANC. He viewed
giving ONUC the job of disarmament as a personal loss of face, especially if
it involved conceding that the entire ANC was dysfunctional. Both he and
President Kasavubu agreed that, in spite of the mutiny, an intact ANC en-
sured that the United Nations would never attempt to impose a trusteeship
on the Congo. Despite these obstacles, ONUC generally succeeded in estab-
lishing security in those areas where its forces were deployed in strength,
especially in key strategic sites, such as Léopoldville, the airports, and most
refugee camps. Such stability dissipated, however, when ONUC withdrew
from a particular location or was not aggressive enough in deterring ANC
violence, as in northern Katanga.

Difficult as it was to secure Lumumba’s cooperation in establishing civilian
control over the ANC, a far more contentious problem existed in Katanga.
President Tshombe initially refused to let ONUC operate there. Although he
eventually allowed Belgian troops to be replaced by ONUC forces, he hired
Belgian officers to command the Katanga gendarmerie. This gave him a force
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that was better disciplined and more combat capable than the ANC. It also
fueled Lumumba'’s charges that Tshombe was a “Belgian stooge.” Lumumba
charged that Tshombe's criticism of the political centralization embodied in
the loi fundamentale (the provisional constitutional arrangement) was only
a cover for Belgian neocolonialism. So intense were Lumumba’s demands
for ONUC to remove Tshombe and the secessionist leadership that they pro-
voked an ugly break with Hammarskjéld in August 1960. The Secretary-Gen-
eral resisted having ONUC coerce Katanga militarily on behalf of Lumumba’s
regime. He felt such a role would destroy any sense of the United Nations’
political neutrality—Hammarskj6ld’s central diplomatic ideal.

President Kasavubu dismissed Lumumba in September 1960, follow-
ing the Prime Minister’s “genocidal” campaign against the independence
movement in Kasai and the ANC's poor performance in its initial offensive
against the Katanga gendarmerie. Lumumba refused to cede his post, how-
ever, provoking a constitutional crisis. The central government was dealt
a further blow when Mobutu launched the first of his coups d’état. His de-
clared objective was to neutralize the power struggle between Kasavubu
and Lumumba and compel them to cooperate.!® His action instigated a
further breakdown of central political authority. Hammarskjold responded
by authorizing ONUC to close all airports to prevent Lumumba from us-
ing loyal ANC units from his political base in Stanleyville to seize control
of other sections of the country. In so doing, ONUC effectively supported
Kasavubu. Although ONUC maintained a heavy guard to protect the ousted
Lumumba from his political enemies, especially those in the ANC, they
made no attempt to rescue him from Colonel Mobutu’s forces when he was
seized attempting to flee to his power base in Stanleyville in December 1961.
The same apparent indifference on the part of the United Nations applied
when Mobutu and Kasavubu sent the captured Lumumba to his Katangan
enemies in Elizabethville, where he was executed by Belgian mercenaries
under Tshombe’s command.!!

Lumumba’s execution provoked an anticolonialist outcry around the world
and provoked the Security Council to order the suppression of the Katangan
secession. This determination was expressed in Resolution 4741 of February
21, 1961, directing ONUC to “take immediately all appropriate measures
to prevent the occurrence of civil war in the Congo, including arrange-
ments for cease-fires, the halting of all military operations, the prevention

10 Rajeshwar Dayal, Mission for Hammarskjold: The Congo Crisis, Delhi: Oxford University
Press, 1976, p. 63.

H 1 udo de Witte, The Assassination of Lumumba, London: Verso, 2001.
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of clashes, and the use of force, if necessary, in the last resort.” This broad
mandate provided for the possibility that ONUC might engage in coercive
military action. The resolution also called for an international investigation
of Lumumba’s death and a trial for his murderers, something Kasavubu and
Mobuto took as a personal threat. Lumumba'’s execution also caused Soviet
leader Nikita Khrushchev to demand Hammarskjold’s resignation and to
provide formal support to the Lumumbist rebellion in Stanleyville under
the leadership of Antoine Gizenga. Lumumba'’s demise was not, however,
entirely unwelcome in New York or Washington. Both Hammarskjéld and
the Kennedy administration had turned sharply against Lumumba by Sep-
tember 1960, following the his success in securing Soviet logistical support
to reconquer Katanga. Both believed that preventing Soviet involvement in
Congolese affairs was a primary, albeit unacknowledged, goal of the UN op-
eration.!2 Lumumba’s death went far to secure that objective.

It took the United Nations almost two years and three separate offensives
to end the Katangan secession and Lumumbist rebellion. In the process of
completing this mission, ONUC abandoned all pretense of political neu-
trality. The first UN military move, in summer 1961, was in support of the
newly formed government of Prime Minister Cyrille Adoula against the
Lumumbist rebellion in Stanleyville. ONUC played a key role in defus-
ing that conflict by creating a neutral zone between the ANC forces loyal
to Léopoldville and those fighting under Gizenga. Nevertheless, the ul-
timate survival of the politically moderate Adoula depended on his re-
ceiving credit for ending the Katangan succession. Frustrations with
Tshombe’s intransigence and military buildup finally convinced Ham-
marskjold, despite pressure from U.S. President John F. Kennedy to avoid
coercive force, to move against Katanga in an offensive operation labeled
Rumpunch. Having steadily built up UN forces within Katanga, the UN
Secretary-General’s representative, Conor Cruise O’Brien from Ireland,
launched a surprise operation on August 27, 1961. It succeeded in arrest-
ing and expelling some of the unauthorized Belgian officers and mercenar-
ies from Katanga. Of the 506 known mercenaries, ONUC arrested 300 and
repatriated 185 without bloodshed.!* ONUC justified its offensive action
by arguing that it lessened the political pressure on Adoula to launch an
ANC offensive against Katanga. Far more controversial was a second UN
offensive, Operation Mortar, which O’Brien launched on September 13,
1961. Convinced that prior arrests had sufficiently weakened the Katangan

12 1ise A. Namikas, “Battleground Africa: The Cold War and the Congo Crisis, 1960-1965,”
Dissertation, University of Southern California, 2002.

13 Namikas (2002), p. 319.
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Gendarmerie, ONUC forces sought to capture the Katangan leadership but
encountered unexpectedly heavy resistance. A company of Irish soldiers
was forced to surrender at Jadotville, and the Katanga Gendarmerie man-
aged to fight the other, predominantly Indian, units in ONUC to a standstill.
Even more humiliating was the United Nations’ inability to counter a Ka-
tangan Fouga fighter plane that attacked the ONUC forces with impunity.
By the third day of the offensive, the United Nations had suffered 7 dead and
26 wounded, compared with 200 dead and 500 wounded on the Katangan
side. These latter figures included substantial numbers of civilians caught
in the crossfire.!4 To make matters worse, Hammarsk;jold was killed on Sep-
tember 17, 1961, when his plane crashed in Northern Rhodesia. He was on
his way to meet with Tshombe to negotiate a cease-fire. U Thant of Burma
became the new UN Secretary-General. Thant proved far less restrained
than his predecessor in the employment of UN military forces to end the
Katangan secession.

In the cease-fire that followed Operation Mortar, ONUC rebuilt its forces,
acquired fighter aircraft, and permitted ANC forces to invade Katanga.
The repulse of the ANC by the Katangan gendarmerie led the ANC to sack
the European quarter in Luluabourg, the capital of Kasai province, where
all whites were arrested and many women raped. ONUC was powerless to
stop these ANC depredations. Matters became even worse in Albertville,
where the local ONUC commander persuaded the Katangan commander to
withdraw in the face of 1,500 ANC troops, resulting in a devastating sack of
that city.!> ONUC's inability to restrain the anarchy that accompanied ANC
offensives culminated with the massacre of 13 of the United Nations’ own
Italian airmen by ANC elements.

The brutal violence associated with the Katangan secession led the Secu-
rity Council to direct ONUC, on November 24, 1961, to remove all foreign
military personnel from Katanga, by force if necessary. On December 14,
1961, ONUC launched Operation Unokat in response to the establishment
of roadblocks by Katangan forces. The ensuing battle between 6,000 ONUC
and 3,000 Katangan troops in Elizabethville was intense. ONUC acciden-
tally hit numerous civilian targets with its new air power, including hos-
pitals and mining facilities, as well as the offices of the L'Union Miniére,
whose tax payments were bankrolling the Katangan secession. The flexible
defensive tactics of the Katangan forces succeeded in frustrating ONUC, al-

14 George Martelli, Experiment in World Government: An Account of the United Nations Op-
eration in the Congo, 1960-1964, London: Johnson Publications, 1966, p. 147.

15 Martelli (1966), p. 147-
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though ONUC forces slowly gained ground. After a week of combat, ONUC
had suffered 10 dead and 34 wounded; the Katangans endured 141 dead and
401 wounded.!¢ Operation Unokat left ONUC in control of the Katangan
capital of Elizabethville, but the rest of southern Katanga remained loyal
to Tshombe. The ANC continued to commit atrocities throughout northern
Katanga, including the massacre of 19 Belgian priests in Kongolo, which
ONUC again proved powerless to prevent.

The final ONUC offensive against Katanga was Operation Grandslam. This
operation followed more than a year of uneasy truce, during which the
United Nations, Tshombe, Adoula, and the United States negotiated a new
constitution. Tshombe ultimately rejected the “Thant Plan” for national rec-
onciliation, which many considered to be unworkable. Tshombe insisted
that only a loose confederation of Congolese states would allow Katanga
province to maintain the stability that its mining operations demanded. U
Thant grew increasingly impatient with ONUC involvement in the Congo.
Unlike Hammarskj6ld, who appreciated ONUC's role in developing politi-
cal and economic institutions in the country, U Thant viewed ending the
Katanga secession as the only justification for the ONUC operation. Fight-
ing between Katangan and ONUC troops eventually broke out on Christ-
mas Eve 1962 in Elizabethville. UN forces advanced throughout southern
Katanga, including the mining centers of Jadotville and Kolwezi. Tshombe’s
surrender of Elizabethville in January 1963 signaled the end of the Katan-
gan secession.

The conquest of Katanga by ONUC was not followed by effective steps to dis-
cipline the ANC. Both the United States and the Soviet Union offered train-
ing programs, but U Thant rejected them to preserve political neutrality.
Mobutu successfully lobbied the Kennedy administration to supply arms
to loyal ANC units, but he rejected efforts to reform the ANC in order to pro-
tect his power base in the ranks.!” Although ONUC remained in the Congo
until June 1964, funded by the United States, the country was still volatile
when the United Nations departed. The ANC continued to prey on civilians.
It was incapable of mounting disciplined operations in the face of the grow-
ing threat to national unity from the Chinese communist-sponsored revolt
that commenced in Kwilu Province.

16 Martelli (1966), p. 160.

17 Sean Kelly, America’s Tyrant: The CIA and Mobutu of Zaire, Washington, D.C.: American
University Press, 1993, pp. 89-90.
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Throughout their years in the Congo, UN troops monitored numerous cease-
fires and occupied buffer zones between rival Congolese forces. Although
the quality of their service differed dramatically, some units, such as the
Nigerians in Kasai and the Moroccans in the port city of Matadi, were quite
effective in restoring order and maintaining calm.!® On the other hand, the
inability of UN troops to restrain the ANC in Northern Katanga was inex-
cusable. ONUC also provided essential protection for refugee camps, air-
ports, political centers (especially the Parliament building in Léopoldville),
and individual political figures. UN troops served as escorts for UN civilian
administrators and provided protection service for ONUC civilian workers.
In spite of such service, ONUC was never able to secure the trust of the Con-
golese military and political establishment. The Congolese never discarded
their suspicion that ONUC was guided by foreign designs, rather than oper-
ated in the best internal interests of the Congolese.

Humanitarian

In summer 1960, Hammarskjold made an urgent appeal to the International
Red Cross to send teams of physicians and nurses to the Congo. The health
crisis there was beyond the limited resources of the United Nations’ World
Health Organization (WHO). More than 20 nations responded. These medi-
cal teams initially served as replacements for the Belgian physicians who
had fled, much to the relief of the beleaguered nuns and Congolese assis-
tants médicaux. They also instituted a series of training programs to make
the Congolese self-sufficient.!? In addition to on-the-job training, ONUCre-
cruited six medical professors to augment the medical education program
at Lovanium University, which the Belgians had established shortly before
independence. ONUC also helped establish a Swiss and French program
to educate Congolese assistants médicaux as full-fledged physicians. Sixty-
one students started this three-year accelerated program in 1960, followed
by another group of 51 in 1961.2°

In light of the breakdown of preventive health care services, which had
been overseen by Belgian expatriates, ONUC faced the daunting prospect
of outbreaks of disease. Intensive vaccination campaigns were conducted
to control outbreaks of smallpox in South Kasai during the summer of 1961.
ONUC made significant efforts to provide health care to the numerous refu-

18 Arthur M. Bullock, An Assessment of Peace Operations in the Congo, Santa Monica, Calif.:
RAND Corporation, 1994, p. 45.

19 King (1962), p. 67.
20 King (1962), p. 68.
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gee camps, especially those of the Baluba. As UN Representative Rajashwar
Dayal described it:

The site that met our unbelieving eyes was one of utter desola-
tion. Thousands upon thousands of refugees, sick and emaci-
ated, their children with bloated stomachs caused by hunger,
were crouching under trees or cowering from the rain in the
most elementary shelter. The small hospital barracks, which had
beds for two-dozen, were crowded with hundreds of seriously
ill and dying. The stench was indescribable. OQur United Nations
doctors were doing a magnificent job and the Indian nursing
sisters, the first to volunteer, were like ministering angels to the
suffering. Till the arrival of U.N. medical assistance, a couple of
Congolese medical assistants had been bravely labouring to give
what help they could. But by now international aid was begin-
ning to come in as a result of the worldwide appeal which I had
inaugurated.?!

ONUG, in short, was relatively successful from a medical and public health
perspective. This success was matched by the UN effort to provide food re-
lief. The United Nations delivered emergency shipments of food to Léopold-
ville, in response to the breakdown of internal transportation during sum-
mer 1960 and the resulting skyrocketing food prices. Later, ONUC provided
sizable quantities of food to refugees in both Kasai and Kivu provinces.
Substantial loss of life from starvation and disease was therefore one curse
that the Congo was spared.

Civil Administration

ONUC coordinated its efforts to support the civil administration of the Léo-
poldville regime through the Consultative Group, a civil “general staff” of
senior advisors selected from various UN agencies. The Consultative Group
was made up of expertsin agriculture, communications, education, finance,
foreign trade, health, instruction (national security forces), labor markets,
law, natural resources and industry, and public administration.?? Oper-
ating within broad UN authorization to offer “technical assistance,” they

21 Dayal (1976), p. 166.

22 Harold Karan Jacobson, “ONUC’s Civil Operations: State-Preserving and State-Building,”
World Politics, Vol. 17, No. 1, October 1964, p. 84.
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embarked on an ambitious program to train Congolese administrators to
manage government functions. They also assisted in long-term planning of
central economic, educational, and social services. They attempted to build
the bureaucratic institutions that the Belgian colonial regime had neglected
to create. The challenges were overwhelming. Not only were the newly ap-
pointed Congolese administrators poorly educated, they were constantly
distracted by internal power struggles and corrupt political maneuverings
in the capital and throughout the provinces.?* The Consultative Group never
received the international political and financial support that the military
branch of ONUC enjoyed. Many African and Asian states resented the in-
ternational subsidization of Congolese institution-building when their own
nations suffered from comparable problems. The Consultative Group itself
proved to be an awkward experiment in coordination: Most of the members
retained their primary affiliation with their specialized UN agencies.?*

Among the more successful institution-building achievements of the Con-
sultative Group was the establishment of basic training courses at the Na-
tional School of Law and Administration. The Consultative Group began
offering an intensive course in public administration for 300 civil servants
during the fall of 1960. The Ford Foundation gave a grant to the National
School of Law and Administration in February 1961 to establish a four-
year educational program, which ONUC augmented with scholarships to
300 students.2’ ONUC also helped expand and improve secondary educa-
tion. In October 1961, the Consultative Group organized the Pedagogical
Institute in Léopoldville. With a teaching staff furnished by the United Na-
tions Educational, Scientific, and Cultural Organization (UNESCO), they
enrolled 76 students to address the urgent shortage of qualified secondary
school teachers.26 ONUC administrators also strove to redirect the religious
orientation of the Congolese educational curriculum by recruiting more
than 554 new secondary school teachers. An emphasis on vocational train-
ing replaced the traditional European focus on the classics.

23 As one ONUC member reported in February 1961, “Preoccupied with political issues, nei-
ther the Central nor the Provincial Authorities have seemed to pay sufficient attention to the
economic situation under their respective control. In spite of repeated warnings and recom-
mendations by ONUC's advisers, no practical measures have been taken so far to check or
alleviate the danger of further disintegration.” See UN Secretariat, “Progress report No. 9 on
United Nations Civilian Operations in the Congo during February 1961,” pp. 1-2.

24 Robert L. West, “The United Nations and the Congo Financial Crisis,” International Organi-
zation, Vol. 15, No. 4, Autumn 1961, p. 616.

25 King (1962), p. 71.
26 King (1962), p. 70.
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By the end of 1962, 332 Congolese students had studied abroad with UN
support, and over 9,464 Congolese had attended various ONUC training
courses.?” The supply of textbooks and the construction of new schools were
severely hampered by the Congo’s fiscal problems, although the govern-
ment did receive financial support for education from UNESCO, the Ford
Foundation, and the U.S. Agency for International Development. Between
1962 and 1963, more than 20,000 primary school teachers were simply not
paid; the provincial authorities diverted the funds received from the central
government to other uses.?® In light of these problems, it is all the more re-
markable that between the Congolese government and ONUC, almost three
times as many children were enrolled in secondary schools in 1963 than
before independence.

Under the leadership of Paul Gardiner, a prominent Ghanaian economist,
the Consultative Group helped design a formal organizational structure
for the different ministries. Implementing the plans proved difficult. The
national administrators and politicians remained suspicious about accept-
ing ONUC’s advice on government administration. Although the Congolese
were frustrated by their inability to handle their new responsibilities, they
did not hesitate to assert their authority. The corrupt tendencies already in
place under the Lumumba regime continued to grow under Adoula. Yet
ONUC’s institution-building efforts to strengthen the bureaucratic power
of the central government relative to the provincial governments were
significant. The relative ease with which Mobutu was able to concentrate
power appears to have been due in part to the mechanisms of administra-
tive power that ONUC worked so hard to construct.?

Democratization

Democratization was never the principal goal of ONUC. Promoting decol-
onization, avoiding a direct or proxy East-West conflict in the Congo, and
preserving the territorial integrity of this newly independent nation were
the priorities of Hammarskjold and U Thant. If the international commu-
nity were to tolerate the Congo's fragmentation along tribal, ethnic, or other
lines, what other newly independent state could stand secure within its
equally arbitrary colonial frontiers? As soon as Tshombe surrendered con-
trol of Katanga in January 1963, most newly independent states lost interest

27 Jacobson (1964), p. 92.
28 Basile Mabusa, “The Crisis in Education: A Congolese View,” in Kitchen (1967), p. 94.
23 Jacobson (1964), p. 102
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in the Congo operation, preferring to focus their energies on further decolo-
nization campaigns involving the colonies of Great Britain, Portugal, and
South Africa.30

ONUC did pursue the creation of a democratic government in the Congo.
It also insisted on territorial integrity. However, the Congolese government
focused on liberating the country from foreign, especially Belgian, interfer-
ence. ONUC’s commitment to maintain the territorial integrity of a former
colonial state, which comprised hundreds of ethnic groups scattered overan
area approximating the eastern half of the United States, placed the United
Nations in direct confrontation with local political aspirations to resist the
chaotic rule of the central government. Both Hammarskjold and U Thant
were prepared to intervene in the democratic process to ensure a political
outcome that fulfilled their geopolitical goals, including a determination
not to let the Congo fall into the Soviet camp. The Secretary General's reac-
tion to the removal of Lumumba as Prime Minister in September 1960 was
subtle, but decisive. Lumumba’s dictatorial political tendencies, as shown
by the massacre of civilians in Kasai province, were augmented by his suc-
cess in obtaining sizeable quantities of Soviet aid. When President Kasa-
vubu announced Lumumba’s removal as prime minister, a constitutionally
dubious maneuver, Hammarskjold directed his temporary representative,
Andrew Cordier, to take steps to ensure that Lumumba would be unable
to launch either a political or military counterattack.?! ONUC troops shut
down the Léopoldville airport to prevent Lumumba from receiving support
from loyal ANC troops in Stanleyville. They also blocked him from using
the radio station to broadcast his counterdemands for Kasavubu'’s ouster.??
Cordier would later argue that his actions were intended to prevent Lu-
mumba from turning the Congo into a communist state.

Tshombe, in contrast, was viewed as a bastion of anticommunism in Af-
rica. Yet his campaign for a federal Congo made up of a loose confedera-
tion of autonomous states earned him much opprobrium from both ONUC
and the United States. Tshombe initially convinced Kasavubu to agree to
a new federal constitution at the Tananarive Conference in March 1961.
This was the first time a basic constitutional agreement had been reached
in the Congo without foreign interference. Yet the UN community, includ-

30 Martelli (1966), p. 216.
31 Namikas (2002), p. 184.

32 For a description of Lumumba’s anger over this interference in Congolese politics in the
name of preventing violence, see Dayal (1976), pp. 53-54. For a discussion of both Kennedy'’s
and Hammarsjkold’s determination to have Lumumba removed from power, see Namikas
(2002), pp. 168-171.
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ing Hammarskjold, immediately dismissed the accord and helped stoke
internal Congolese opposition to it.3®> Hammarskjold particularly resented
the opposition to ONUC expressed in the agreement. Further UN interfer-
ence in the democratic political process of the Congo occurred during the
Lovanium Conference, which sought to reopen the parliament and to elect
a new prime minister with the full participation of the rebellious Gizenga.
Hammarskjold was eager to see the conflict between Stanleyville and Léo-
poldville settled through political reconciliation. Yet he did little to inhibit
American manipulation of the conference to ensure the election of Adoula
as prime minister and the relegation of Gizenga to the relatively powerless
position of vice prime minister.34 Kennedy was determined not to let the
pro-Soviet Gizenga become prime minister.

Economic Reconstruction

Budgetary shortfalls strangled the new republic. Balancing the budget
was among the most pressing tasks facing ONUC. During the summer of
1960, ONUC suspended foreign exchange transactions to prevent hard cur-
rency reserves from being drained by fleeing refugees. In response to the
severe drop in revenue resulting from the secession of Katanga and Kasai
provinces, the United Nations gave the Lumumba regime a grant of $5 mil-
lion to keep his government solvent.?* This was followed by a grant of $10
million.3¢ These emergency stopgap measures were insufficient, however.
ONUC helped establish the Monetary Council to monitor central banking
operations and to finance public debt. The Consultant in Finance, within
the Consultative Group, served as its president. UN financial experts ad-
vised the Congolese authorities on the complexities of securing Congo-
lese financial assets from Belgium and played a key role in helping Prime
Minister Adoula negotiate with Belgium over the colonial debt and Belgian
ownership of private companies operating in the Congo.?” The Consultative
Group also provided intensive financial training to Congolese civil servants
and made substantial progress toward developing coherent fiscal policies.
Unfortunately, external events derailed their implementation.

33 Martelli (1966), p. 89.

34 Namikas (2002), pp. 307-308.
35 West (1961), p. 608.

36 Jacobson (1964), p. 86.

37 Jacobson (1964), p. 93.



24 'The UN’s Role in Nation-Building: From the Congo to Iraq

The secession of Katanga and Kasai, followed by the Lumumbist rebellion
in Stanleyville, made it impossible for the central government to meet its
budget obligations. Because of the collapse in revenues, the government
stopped servicing its debts. Rebellious provincial authorities often illegally
transferred funds, and the ANC routinely refused to operate within its as-
signed budget.?® Corruption made the fiscal management of the “parastatal”
companies, including the public utilities, difficult to control.3? ONUC found
it difficult to recruit qualified financial experts to work in the Congo, es-
pecially because the government discouraged the employment of experi-
enced expatriate Belgian managers for political reasons. The unsettled, of-
ten dangerous security environment and the exclusion of Belgian expatriate
staff left the central government with only a small fraction of the financial
experts who had been available to the Belgian colonial regime. Revenue
shortfalls, the lack of expenditure controls, and a shortage of trained civil
servants led to an inflationary monetary policy.4* Both ONUC and the new
Congolese political leadership proved to be woefully unprepared to fiscally
manage the first Republic of Congo.

The physical reconstruction of infrastructure in the Congo was nota major
objective for ONUC. Although the ANC had killed, maimed, and looted dur-
ing the mutinous summer of 1960, it had destroyed relatively few buildings
or machinery. Some of the most substantial infrastructure destruction in
Katanga was actually the fault of the ONUC. ONUC'’s primary task in terms
of reconstruction lay in putting plants and services into operation again.
This included bringing in experienced dredging-machine operators to clear
the Matadi channels. Hammarskjold also convinced the International Civil
Aviation Organization to send maintenance workers and air traffic control-
lers to get the major Congolese airports functioning again. The World Me-
teorological Organization responded by sending in meteorologists to work
as advisors to the Directorate of Civil Aviation in Léopoldville and to train
the Congolese assistants of their Belgian counterparts.! Functioning air-
ports were a logistical requirement for the ONUC force, in light of the vast
territorial domains it sought to control.

38 West (1961), p. 610.

39 According to Martelli, “Corruption was so common, both among the politicians and of-
ficials, as to be regarded as the norm rather than the exception. There was, in fact, almost
a moral obligation on anybody in power to make as much out of it as he could, if only so as
to enable him to do his duty by his dependents. The attitude was that if you did not take the
money yourself, somebody else would, and the general public would be no better off.” (p.
213).

40 West (1961).

41 King (1962), p. 66.
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The International Telecommunications Union (ITU) cooperated with ONUC
to restore telecommunications in the Congo. ITU sent engineers to restart
telephone, radio, and international telecommunication services, which had
all collapsed with the Belgian exodus in summer 1960. Because of the se-
vere shortage of technically qualified Congolese, the ITU engineers started
basic training programs.

The collapse in agricultural production was even more serious. The Belgians
left the Congolese with large numbers of plantations but with little knowl-
edge of how to operate the modern agricultural machinery. Engineers and
agricultural experts assigned to ONUC helped put this equipment into op-
erating condition. Their efforts contributed to a rebound in agricultural out-
put as the chaotic conditions so pervasive in 1960 subsided during the latter
half of 1961.42 ONUC agricultural personnel served in an advisory capacity
to the central government’s agricultural bureau. They also set up numerous
training programs in both horticulture and veterinary medicine, including
anew veterinary medicine program at Lovanium University.

LESSONS LEARNED

The Republic of the Congo was a failed state from its inception. Its army was
mutinous and the rest of its institutions had largely collapsed. The United
Nations, called upon to reestablish security, complete decolonization, and
preserve the country’s territorial integrity, responded with remarkable
speed, force, and decisiveness. In the process of completing these tasks, the
United Nations found itself conducting a full-scale peace-enforcement op-
eration and its first, but by no means its last, nation-building mission. The
United Nations was successful in meeting its highest-priority objectives.
But the costs and controversies associated with accomplishing these goals
proved so high that they discouraged future operations on this scale for sev-
eral decades.

On the positive side, the UN experience in the Congo demonstrated the fol-
lowing:

» Nation-building requires a mix of civil and military capabilities.

42 King (1962), p. 69.
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o Unity of command within a nation-building operation is important to
knit these various capabilities together.

« Success in UN operations depends heavily upon strong leadership
and broad international backing.

On the negative side, however, the United Nations also learned several les-
sons:

o The money and manpower demands of nation-building almost always
exceed the supply.

« Peace enforcement is costly and controversial, even when done well.
« Democratic development can conflict with other priority objectives.

The Congo operation set important precedents. It consolidated the author-
ity of the Secretary-General for the conduct of UN military operations and
established the principles of unity of command and the maintenance of ci-
vilian control over such missions.

In recent decades, the United Nations has acquired a reputation for being
slow, cautious, and bureaucratic. New peacekeeping operations are typi-
cally debated at length, budgeted sparingly, manned inadequately, and de-
ployed incrementally. It is worth recalling, therefore, that there was a time
when the United Nations could field a substantial and capable force within
days of receiving Security Council authorization, conduct an extended
military campaign, mount a succession of offensive operations (employ-
ing, among other assets, artillery and fixed-wing fighter-bombers), and de-
cisively defeat military opponents. The Congo operation profited from an
international consensus on the objectives of the intervention that was un-
usual, and perhaps unique, for the Cold War era. The mission also received
strong, hands-on leadership from two Secretaries-General. The Unijted Na-
tions was able to generate substantial civil and military capacity, drawing
successfully upon its family of specialized agencies to field a broad-based
interdisciplinary team of experts in all the arts of governance.

As noted, there were considerable costs associated with such robust action.
The United Nations was unable to deliver in a few years what Belgium had
failed to achieve in as many generations—a viable Congolese state with a
functional administration and a growing economy. One Secretary-Gen-




Congo 27

eral lost his life in the attempt. Democratic objectives were subordinated
to those of decolonization and territorial integrity. The United Nations was
at least passively complicit in the downfall and death of Prime Minister Lu-
mumba. Both the Soviet Union and much of the Third World looked more
skeptically upon the use of the United Nations in similar circumstances in
the future.

Ultimately, several events cast a pall over the United Nations’ achieve-
ments in the Congo: the enduring controversy surrounding the death of
Lumumba; the costs associated with UN operations to end the Katangan
secession, including the loss of Secretary-General Hammarskjold; and the
corrupt and bloody nature of the Mobutu dictatorship. Partially because of
its experience in the Congo, the United Nations for the next 25 years limited
its military engagement to the rare instances where all the parties to a con-
flict invited its intervention and where the use of armed force by UN troops
could be limited to self-defense.
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Chapter Three
NAMIBIA

In December 1988, the governments of Angola, Cuba, and South Africa
signed a peace agreement in New York to end 23 years of war and open the
way for Namibia’s independence. Namibia had been under the control of
South Africa since World War I. In 1920, the League of Nations had granted
South Africa a mandate over the territory. After the League of Nations dis-
solved, the South African government refused to turn over its defunct man-
date to the United Nations and proposed instead that the territory be incor-
porated into South Africa. In 1971, the International Court of Justice ruled
that the South African presence in Namibia was illegal. The United Nations
Security Council reaffirmed South Africa’s occupation as illegal, stated that
the United Nations had legal authority over the country, and declared it “im-
perative that free elections under the supervision and control of the United
Nations be held for the whole of Namibia.” This was followed in 1978 by
UN Security Council Resolution 435, which established the United Nations
Transition Assistance Group (UNTAG) to oversee elections and supervise
Namibia’s transition to independence.?

South Africa prevented UNTAG from deploying for over a decade. The most
significant reason for the delay was the “linkage” that South Africa and the
United States established between the withdrawal of South African troops
from Namibia and the removal of Cuban troops from neighboring Angola.?
The issue was finally resolved in the 1988 peace agreement in New York,
The United Nations Angola Verification Mission would deploy to Angola
to monitor Cuba’s withdrawal, and UNTAG would deploy to Namibia. On
April 1, 1989, UNTAG forces finally entered Namibia to supervise the elec-
tion process and the transition to independence. The UN Secretary-General
appointed Martti Ahtisaari to head the mission.

1 UN Security Council Resolution 385, S/RES/385, January 30, 1976.
2yN Security Council Resolution 435, S/RES/435, September 29, 1978.
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CHALLENGES

United Nations responsibilities included ensuring that the fragile peace en-
dured, assisting in the return of refugees, supervising national elections,
and helping establish a democratic political system in a country with no
history of democracy.

Security

There were three South African-controlled security forces in Namibia: the
South West African Territorial Force, the South West African Police, and
the South African Defense Force. In 1989, the South West African Territo-
rial Force, which was created by South Africa to establish order in the Na-
mibian territory, included approximately 22,000 troops. It was controlled by
the Administrator General of the territory, who was appointed by the South
African government. The force included six infantry battalions, a rapid re-
action force, and a counterinsurgency unit. In addition, there were several
thousand paramilitary soldiers from the South West African Police. These
included a guard force to protect key tribal figures, a task force to conduct
counterinsurgency operations, and 2,000 soldiers from the mobile coun-
terinsurgency unit Koevoet.# Members of Koevoet were notorious for their
brutal behavior and were linked to numerous human rights abuses in Na-
mibia.> More than 10,000 soldiers from the South African Defense Force
were also deployed to Namibia.®

The opposition group, the South West African People’s Organization
(SWAPO), fielded at least 9,000 soldiers with armored personnel carriers,
rocket-propelled grenades, and surface-to-air missiles.” SWAPO was orga-
nizationally and militarily weak, and the 23-year war was rather one-sided

3 RobertS. Jaster, The 1988 Peace Accords and the Future of South-Western Africa, Adelphi Paper
353, London: Brassey'’s, 1990; Laurent C. W. Kaela, The Question of Namibia, New York: St. Mar-
tin’s Press, 1996; Vivienne Jabri, Mediating Conflict: Decision-making and Western Intervention
in Namibia, New York: Manchester University Press, 1990.

41ISS, The Military Balance, 1988-1989, London: The International Institute for Strategic Stud-
ies, 1988, p. 141; Lionel Cliffe, The Transition to Independence in Namibia, Boulder, Colo.: Lynne
Rienner Publishers, 1994, pp. 24-25.

3 Jaster (1990, p. 41.
6 Cliffe (1994), p. 92.
71185 (1998), p. 141.
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in favor of South Africa.? Before UNTAG's arrival, many of SWAPO’s most
capable leaders had either been jailed or exiled. Most SWAPO units were
deployed to Angola and Zambia; few were actually located in Namibia. UN-
TAG was thus faced with the difficult challenge of monitoring SWAPO guer-
rillas who were located in neighboring Angola.

Humanitarian

The war displaced about 69,000 Namibians; most went to refugee camps or
SWAPO bases in Angola and Zambia. Many had lived in exile for decades,
and their return was an important component of the settlement plan. Fam-
ilies had been torn apart and needed to be reunited. The United Nations
faced a number of challenges with the resettlement program. One of the
most acute was the health of refugees; most had come from Angola and
Zambia, where there were high levels of HIV. The South African government
proposed that all returnees have an AIDS test, but this would have been
difficult to implement. Another challenge was finding space for returning
refugees. Little territory was available for resettlement in Windhoek and
the Ovambo area, where many of the refugees had originally come from.
Refugees were also concerned about attacks from the South West African
Police—especially Koevoet forces.” Finally, refugees needed transportation
back to Namibia, and the transit centers provided little in the way of basic
shelter or facilities.

Civil Administration

Civil administration challenges in Namibia proved minimal, and the United
Nations had few responsibilities in this area. During the transition period,
Administrator General Louis Pienaar, who had been installed by South Af-
rican President P. W. Botha, continued to exercise administrative control
over Namibia. His responsibilities included conducting the electoral pro-

8 Official South African figures accounted for only 715 deaths of security force members. This
included military and police units from South Africa and Namibia. According to South Af-
rican statistics, Angolan and PLAN (People’s Liberation Army of Namibia) forces lost 11,291
troops. Susan Brown, “Diplomacy by Other Means,” in Leys and Saul (1995), p. 37.

9 Roger Hearn, UN Peacekeeping in Action: The Namibian Experience, New York: Nova Science
Publishers, 1999, p. 171.
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cess for the November 1989 elections and controlling the police. The United
Nations did not assume administrative control of Namibia or even of the
elections.1®

Democratization

Namibia had no democratic history and had been occupied by for-
eign powers for much of its history. In 1884, Britain laid claim to Wal-
vis Bay, the best natural harbor on Namibia’s coast, and several rocky
islets in the south. At the same time, Germany declared a protectorate
over the rest of Namibia. Most of the area remained a German colony
until the beginning of World War I, when South Africa invaded the terri-
tory and defeated German forces. South Africa then installed a white-
minority regime that ruled through intimidation and violence and discrim-
inated against the majority black population. The promotion of political
reconciliation was one of UNTAG’s most difficult tasks: Decades of armed
conflict and discrimination had created deep distrust between the sides.
SWAPO was the major opposition party and became the bearer of Namib-
ian nationalism. It functioned both as a guerrilla organization by conduct-
ing armed attacks against South African forces and a nationalist movement
by advocating independence.!!

Economic Reconstruction

There were fewer economic challenges in Namibia than in most other UN
nation-building operations. Roads and railroads were in good condition.
Namibia had rich natural resources, including some of the world’s largest
deposits of uranium and diamonds. But the United Nations did face several
potential challenges. Namibia’s economy was highly dependent on trade
and financial flows with South Africa. Income distribution was also highly
skewed. A majority of Namibia’s 1.5 million people were poor, with limited
access to health, education, and other social services. Consequently, eco-
nomic reconstruction efforts focused on alleviating these large economic
and social disparities through sustained economic growth.!2

10gee, for example, Jacob S. Kreilkamp, “UN Postconflict Reconstruction,” International Law
and Politics, Vol. 35, No. 3, 2003, pp. 623-626.

11 0n SWAPO, see Leys and Saul (1995).

12 ponald L. Sparks and December Green, Namibia: The Nation After Independence, Boulder,
Colo.: Westview Press, 1992, p. 73.
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