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Transformative peace operations fall short of achieving the modern politi-
cal order sought in post-conflict countries because the interventions them-
selves empower post-conflict elites intent on forging a neopatrimonial
political order. The Peacebuilding Puzzle explains the disconnect between
the formal institutional engineering undertaken by international inter-
ventions and the governance outcomes that emerge in their aftermath.
Barma’s comparative analysis of interventions in Cambodia, East Timor,
and Afghanistan focuses on the incentives motivating domestic elites over a
sequence of three peacebuilding phases: the elite peace settlement, the tran-
sitional governance period, and the aftermath of intervention. The inter-
national community advances certain forms of institutional design at each
phase in the pursuit of effective and legitimate governance. Yet, over the
course of the peacebuilding pathway, powerful post-conflict elites co-opt
the very processes and institutions intended to guarantee modern political
order and dominate the practice of governance within those institutions to
their own ends.

NAAZNEEN H. BARMA is Assistant Professor of National Security Affairs
at the Naval Postgraduate School, Monterey. Her research focuses on inter-
national interventions in post-conflict states and the political economy of
development and has appeared in scholarly and policy publications. She
has worked with the World Bank as a governance and institutional reform
specialist in the East Asia Pacific Region and is a founding member and co-
director of Bridging the Gap, an initiative devoted to enhancing the policy
impact of contemporary international affairs scholarship.






The Peacebuilding Puzzle

Political Order in Post-Conflict States

NAAZNEEN H. BARMA
Naval Postgraduate School, Monterey

2B CAMBRIDGE

SBS UNIVERSITY PRESS




CAMBRIDGE
UNIVERSITY PRESS

University Printing House, Cambridge CB2 8BS, United Kingdom
One Liberty Plaza, 20th Floor, New York, NY 10006, USA

477 Williamstown Road, Port Melbourne, VIC 3207, Australia
4843/24, 2nd Floor, Ansari Road, Daryaganj, Delhi - 110002, India
79 Anson Road, #06-04/06, Singapore 079906

Cambridge University Press is part of the University of Cambridge.

It furthers the University’s mission by disseminating knowledge in the pursuit of
education, learning and research at the highest international levels of excellence.

www.cambridge.org
Information on this title: www.cambridge.org/9781107169319

© Naazneen H. Barma 2017

This work is in copyright. It is subject to statutory exceptions and to the provisions of
relevant licensing agreements; with the exception of the Creative Commons version the
link for which is provided below, no reproduction of any part of this work may take
place without the written permission of Cambridge University Press.

An online version of this work is published at http://dx.doi.org/10.1017/
9781316718513 under a Creative Commons Open Access license CC-BY-NC-ND 4.0
which permits re-use, distribution and reproduction in any medium for
non-commercial purposes providing appropriate credit to the original work is given.
You may not distribute derivative works without permission. To view a copy of this
license, visit https://creativecommons.org/licenses/by-nc-nd/4.0

All versions of this work may contain content reproduced under license from third
parties. Permission to reproduce this third-party content must be obtained from these
third-parties directly.

When citing this work, please include a reference to the DOI 10.1017/9781316718513
First published 2017

A catalogue record for this publication is available from the British Library

ISBN 978-1-107-16931-9 Hardback

Cambridge University Press has no responsibility for the persistence or accuracy

of URLs for external or third-party Internet Web sites referred to in this publication
and does not guarantee that any content on such Web sites is, or will remain,
accurate or appropriate.


http://www.cambridge.org
http://www.cambridge.org/9781107169319
http://dx.doi.org/10.1017/9781316718513
http://dx.doi.org/10.1017/9781316718513
https://creativecommons.org/licenses/by-nc-nd/4.0

To my parents, Tarifa and Haider
and my madricha, Barbara






Contents

List of figure and tables page ix
Acknowledgments X
Introduction 1
The Politics of Peacebuilding 2
The Argument and its Significance 3
Structure of the Book 8
1 Rethinking the Peacebuilding Puzzle 11
What is Peacebuilding? 12

The Transitional Governance Approach to Transformative
Peacebuilding 13
What Do We Know About Peacebuilding? 17
Rethinking the Peacebuilding Puzzle 22
A Unique Approach to Understanding Peacebuilding 27

2 Political Order in Post-Conflict States: A Theoretical

Framework 41
The Pursuit of Political Order 43
The Neopatrimonial Equilibrium 47
Elites and Transformative Events 50
Elite Settlements: The Continuation of War by Other Means 53
Transitional Governance: A Process of Inherent Contradictions 56
Neopatrimonial Political Order: A Hybrid Form of Governance 61
The Peacebuilding Pathway 66
3 From Violent Conflict to Elite Settlement 70
The Cambodian Civil War 72
The Paris Peace Agreement on Cambodia 77
The East Timorese Resistance to Occupation 80
The East Timor Independence Referendum 90

vil



viii Contents

The Afghan Civil War 93
The Afghanistan Bonn Agreement 101
Elite Settlements in Comparative Perspective 103
4 International Intervention and Elite Incentives 107
Transitional Governance in Cambodia 111
The Cambodian Elections of 1993 115
Transitional Governance in East Timor 120
The East Timorese Elections of 2001 130
Transitional Governance in Afghanistan 133
The Afghan Elections of 2004 and 2005 142
Transitional Governance in Comparative Perspective 147
5 Neopatrimonial Post-Conflict Political Order 152
Post-Intervention Cambodia: Exclusionary Neopatrimonialism
and the Threat of Violence 154
Post-Intervention East Timor: Inclusionary Neopatrimonialism
and Latent Conflict 164
Post-Intervention Afghanistan: Competitive Neopatrimonialism
and Persistent Insecurity 174
Neopatrimonial Political Order in Comparative Perspective 186
Conclusion: The Paradoxes of Peacebuilding 190
The Mirage of Modern Political Order in Post-Conflict States 191
Transformative Peacebuilding Elsewhere 194
Whither Peacebuilding? 198

Sequencing the Pursuit of Effective and Legitimate Governance 200
Six Principles and a Caveat for Modifying Peacebuilding Practice 205

Future Research and Theoretical Implications 218
Conclusion 222
Appendix: Interviews Conducted 224
Bibliography 230

Index 256



Figure and Tables

Figure

1.1 The transitional governance approach to transformative

peacebuilding page 16
Tables
3.1 The Cambodian, East Timorese, and Afghan conflicts and

settlements in comparative perspective 104
4.1 Transitional governance milestones in Cambodia, East

Timor, and Afghanistan 148
5.1 Electoral results in Cambodia, 1998-2013 160
5.2 Electoral results in East Timor, 2007-2012 168

5.3 Electoral results in Afghanistan, 2005-2014 178



Acknowledgments

This book emphasizes the importance of viewing international peace-
building with an expanded horizon, thereby better situating it in the
context of what came before and after. In acknowledging the numerous
intellectual and personal debts upon which the researching and writing
of this book rests, it occurs to me that they, too, must be viewed with
a long temporal lens. I started this project in 2004 as a doctoral candi-
date at the University of California, Berkeley, but the initial inspiration
came when I was working at the World Bank before graduate school,
circa 2000. It was then that I took my first trips to war-torn countries
(Cambodia and East Timor), as one small cog in the vast, bright-eyed
machinery of the post-conflict reconstruction bureaucratic machine. I
was instantly enthralled — even after spending two dank weeks living in
a fevered haze in a container in Dili, East Timor, and suffering a waist-
deep fall into an uncovered drain in the pitch-black night that left me
limping for weeks. I knew that this major contemporary policy chal-
lenge was what I wanted to study at graduate school, which I began in
2001. Having done so — and, quite simply, figured out what on earth
was going on and how to fix it all - I was resolved to then return to the
policy world to continue working operationally in fragile countries.

I did exactly that, finishing my PhD at Berkeley in 2007 and going
back to the World Bank. And then I realized, as I gained more exposure
to the realities of governance and institutional reform in post-conflict
and developing Asia and the Pacific, that my intellectual journey was
very much incomplete. In many ways my own trajectory mirrored that
of the international peacebuilding endeavor: the hubris that came with
the end of the Cold War peaking at the turn of the century, followed by
the often grim reality and soul-searching that soon followed. My task
became how to find my own stance between Pollyanna’s unrealistic
expectation and Cassandra’s cynicism. I wanted to understand better
what I had seen on the ground, instead of wringing my hands in despair.



Acknowledgments xi

The intellectual side of it called to me — and I was extremely fortunate
to be offered in 2010 a tenure-track position at the Naval Postgraduate
School with the promise of being able to focus my scholarly research
on contemporary policy challenges.

This book is the combined result of my dissertation, my time in the
policy world, and my return to academia. At Berkeley, I was supported
by a dissertation committee composed of four brilliant scholars who
had the grace to let me do what I wanted without letting me take any
shortcuts. Steve Weber, my advisor, has been an exemplary mentor,
always pushing me, often by example, to ask big questions and to find
creative and elegant answers to them. Margaret Weir, Peter Evans, and
Pradeep Chhibber together inspired me to think systematically about
the state and how elites govern society and equipped me with the intel-
lectual appetite and tools to do so. Only now do I fully recognize my
great fortune in having these extraordinary scholars as guides in the
early stages of my own scholarly journey. I sincerely hope that they
will be proud of the way this book turned out. While at Berkeley, I
also had the formative opportunity to learn from Steve Vogel, Nick
Ziegler, John Zysman, and the late Don Rothchild of UC Davis, among
others. I was very fortunate to receive major funding from Berkeley’s
Political Science Department and Institute of International Studies; as
well as the University of California’s Institute on Global Conflict and
Cooperation and the United States Institute of Peace.

The Berkeley Political Science Department also gave me the great
and lasting gift of camaraderie with a group of people who are both
exceptional peers and my dearest friends, to whom I shout out my
deepest affection and gratitude: Jennifer Bussell, Rebecca Chen, Thad
Dunning, Brent Durbin, Jill Greenlee, Rebecca Hamlin, Amy Lerman,
Abe Newman, Ely Ratner, Jessica Rich, Sarah Snip Stroup, and Regine
Spector. Thanks for all the discoveries and capers, intellectual and oth-
erwise — I simply cannot imagine a better group of people with whom
to have shared it all.

Iinterviewed and talked with over one hundred individuals over the
course of this project and I am extremely grateful for their time and
patience in sharing their knowledge with me; I also thank them for
their commitment to the best version of peacebuilding. Since joining
the faculty at the Naval Postgraduate School I have learned from and
been inspired by our students, many of them returning from tours in



xii Acknowledgments

Afghanistan and Iraq and all of them diligent and dedicated public
servants. Pieces of the analysis in this book were first published in the
International Journal on Multicultural Societies (now Diversities) and
Conflict, Security & Development, and I thank UNESCO and Taylor
& Francis, respectively, for their permission to repurpose that analysis
and empirical material here. Parts of the argument here were presented
at different stages at the Australian National University, the London
School of Economics, the University of California, Santa Cruz, and
the World Bank, as well as at the annual conferences of the Interna-
tional Studies Association and the American Political Science Associa-
tion, and I am grateful for those opportunities to discuss the work and
for the feedback I received from those in attendance.

As I reconsidered the puzzle that motivated this study and turned
my dissertation into this, quite different, book, I have incurred numer-
ous additional debts of gratitude that it is a pleasure to acknowledge.
When Barbara Nunberg hired me to work with her at the World Bank
in 1998 she quite literally set my life on a new pathway. She has shaped
my intellectual outlook and my political and global sensibilities and
she has been for almost two decades a dear friend and mentor. I am
also indebted to her and another amazing boss and friend, Nick Man-
ning, for my introduction to the three countries on which this study is
built. My respect and thanks, too, to the other colleagues and friends
I picked up through the World Bank: especially, Jana Orac, Amanda
Green, Elisabeth Huybens, Mark Abdollahian, Mick Moore, Shabih
Mohib, Saysanith Vongviengkham, Habib Rab, Catherine Anderson,
Doug Porter, and Lorena Vifiuela; and my YPeeps, Peter Lafere, Jamus
Lim, Elizabeth Ninan, and Peter Dulvy. I am also grateful to my other
DC pals, especially James Kvaal, Oliver Fritz, Sara Porsia, and Ely Rat-
ner, for all the rollicking conversations and warm friendship. Each of
these folks has influenced the way I see the world and the practice of
development, politics, and public policy —and I admire them greatly for
their commitment to making the world a better place and the integrity
with which each of them pursues that goal.

Two major intellectual realizations shaped the rewriting of my dis-
sertation into this book: both a product of what I was reading and
teaching and what I had learned on the ground. First, I came to see
that peacebuilding operations can only be truly understood if they are
viewed as temporal sequences that link conflict, intervention, and after-
math. In this regard, this book is singularly inspired by Paul Pierson’s



Acknowledgments xiii

Politics in Time, which led me to more consciously apply a histori-
cal institutionalist lens to this study. Second, I also grasped that post-
conflict countries could fruitfully be viewed as a special subset of the
developing world, which brought me back to the foundational concept
of political order and a political economy lens.

As 1 grappled with the implications of these new viewpoints, I
received a great deal of help along the way. I am grateful to John
Haslam, my editor at Cambridge University Press, for two extremely
thoughtful and constructive anonymous peer reviews, and to the
production team who helped shape this into a book. I am deeply
indebted to those who read large portions of this book or helped
me think through different parts of its argument, providing insight-
ful comments as well as generous encouragement: Kent Eaton, Maiah
Jaskoski, and Ben Read for that wonderful impromptu book work-
shop; and, also, Ed Aspinall, Susanna Campbell, Bjoern Dressel, Paul
Hutchcroft, Naomi Levy, Clay Moltz, Jessica Piombo, and Sarah
Stroup. Their feedback has improved this book immeasurably. I am
grateful to others for timely advice on the mysteries of academic careers
and publishing and, more importantly, their warm collegiality and sup-
port: Séverine Autesserre, Joshua Busby, Anne Clunan, Jeff Colgan,
Erik Dahl, Mike Glosny, Jim Goldgeier, Bruce Jentleson, Matt Kroenig,
Mohammed Hafez, Aila Matanock, Abe Newman, Jordan Tama, Chris
Twomey, and Rachel Whitlark. I owe more than I can say to my book
buddy extraordinaire, Brent Durbin.

And T owe my deepest gratitude to my family. Antonia Jindrich,
Elkova Sallaberry, Karen Manville, and Shelly Grabe: thank you
for your unconditional friendship and encouragement. Karen, Tom,
Heather, and Wyatt Rowley, and Jessi Hempel: you embraced me into
your family and into your hearts and you are always and everywhere in
mine. Tyzoon Tyebjee, I miss you; and, Joyce Hemmer, thanks for keep-
ing the delicious dinners and elder statesmanship going. My Barma
cousins: you boost me up and make me laugh, a winning combina-
tion. Papa Taher: you were proud of my future even when it was yet
unknown and I hope that I’ve begun to live up to your dreams for me.
Sakina: thanks for always having my back and embodying the best of
stolid support. Inseeyah: thank you for all the laughing, crying, and
soul-good living we’ve been blessed to enjoy together; and for bring-
ing the amazing Sven and Iva Stieldorf and the resultant adventure into
our lives. Tarifa and Haider, Mum and Dad: thank you for setting the



xiv Acknowledgments

example of the life rooted in community to which I aspire and for your
unfaltering support and encouragement in everything I undertake, no
matter how far afield it takes me. Scout: thanks for the beach time that
honed my California state of mind. Zalia: thank you for the gift of
presence and for all the joyful days on which you distracted me from
this book and also invigorated me to finish it. Erin: thank you for your
love and the gift of stillness, for your unshakeable faith that I would
finish this book, and for moving heaven and earth to help ensure that
I could. (We’ll always have Cambodge.) To have shared these fortu-
nate and joyful years with all these remarkable people makes this book
theirs as much as it is mine.



Introduction

International peacebuilding interventions in post-conflict countries
have become widespread since the end of the Cold War — yet they have
often confounded expectations, ending in reversals and disappoint-
ment. The international community’s approach to building sustainable
peace in war-torn states rests upon the notion that an engineered pro-
cess of simultaneous statebuilding and democratization can bring mod-
ern political order to post-conflict states. Indeed, the United Nations
(UN) has, at great cost, made implementing that theory one of its signa-
ture undertakings in its transformative peacebuilding endeavor. But in
all too few of the post-conflict countries in which this transformation
has been attempted have real improvements in the quest for effective
and legitimate governance been achieved. In turn, human security and
global stability remain compromised by persistent political instabil-
ity, weak and corrupt governance, and chronic underdevelopment in
ostensibly post-conflict countries.

This book explains why international post-conflict interventions
have fallen short of the weighty aspirations they embody. It reframes
the peacebuilding puzzle by presenting a new theory of how domestic
elites construct political order during and after peacebuilding interven-
tions. A comparative analysis of the UN’s transformative peacebuild-
ing attempts in Cambodia, East Timor, and Afghanistan shows that
while international peacebuilders want to build effective and legitimate
government, domestic elites essentially do not. As is the case in much
of the developing world, post-conflict elites use strategies to prioritize
their own political survival and power that result in a neopatrimonial
political order that better delivers on their goals. Peacebuilding inter-
ventions thus generate a set of unintended yet predictable effects. In all
three cases, the UN’s efforts at peacebuilding through elite settlement
followed by a process of simultaneous statebuilding and democratiza-
tion were co-opted by a small subset of domestic power-holders who
successfully closed down the political space and stunted state capacity.
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To be sure, each of these countries is better off than before the peace
operations. Yet the goals of intervention have not truly been met.
Instead, there are striking similarities in the patterns of neopatrimo-
nial order that emerge in the aftermath of intervention. This book
makes the case that the peacebuilding approach is, at least in part, itself
responsible for the eventually disappointing governance outcomes that
emerge in post-conflict countries.

This introduction briefly presents the core argument of the book,
highlighting the theoretical advances it makes in the context of the
existing literature on peacebuilding and discussing its significance in
light of the contemporary practice of peacebuilding. It sketches the
empirical dynamics associated with the interaction between interna-
tional interventions and domestic elite incentives in Cambodia, East
Timor, and Afghanistan. It then outlines the structure of the book.

The Politics of Peacebuilding

The study of the processes and implications of peacebuilding has devel-
oped significantly over the past twenty-five years, alongside the evolu-
tion of actual policy efforts on the ground over that timeframe. A large
body of work emerging from both the scholarly and practitioner realms
has yielded valuable contributions in terms of exploring the multiple
dimensions of conflict cessation and peacekeeping through negotiated
settlements, defining peacebuilding and its many different dimensions,
distinguishing the effects of different types of international peace oper-
ation, identifying some of the contextual factors necessary for success
or explaining particular failures, and generating policy implications.'
Yet there remain surprising gaps in the study of peacebuilding and
related shortcomings in its practice. In particular, scholars and practi-
tioners have tended to focus on the processes of peacebuilding, empha-
sizing the institutional contours of peace settlements and the mandate

1 On peacekeeping and conflict cessation, see Fortna 2008; and Stedman,
Rothchild, and Cousens 2002. On the multiple dimensions of peacebuilding, see
Jarstad and Sisk 2008; Paris 2004; and Paris and Sisk 2009. On different types
of peace operation, especially the machinery of international transitional
administration, see Caplan 2005, 2012; Chesterman 2004; and Tansey 2009.
On contextual factors conditioning peacebuilding success, see Autesserre 2010;
Doyle and Sambanis 2006; Girod 2015; and Howard 2008. For policy
implications, see Call 2012; Fukuyama 2004; and Ghani and Lockhart 2008.
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and mode of implementation of peace operations. The most rigorous
analyses have centered around what contextual factors condition the
probability of peacebuilding success and failure, but they have largely
neglected the conjunctural nature of the causal interaction between
peacebuilding interventions and domestic political dynamics that truly
determines whether a stable and lasting peace is achieved. Peacebuild-
ing research has also been relatively myopic, focusing on the immediate
question of whether international efforts help to establish peace and
prevent a return to conflict, with much less attention to the aftermath
of these interventions and the political dynamics and outcomes they
set in motion.

This book, by contrast, approaches the study of peacebuilding
through a historical institutionalist lens, viewing it as a hyperpolitical
undertaking that interacts over time with the reconstruction of politi-
cal order in post-conflict states. I illustrate that post-conflict elites react
to, shape, and co-opt international interventions across countries in a
sequence of recognizable patterns that undermine the quest for sus-
tainable peace. The peacebuilding literature’s analytical focus to date
on the peace operations themselves — their mandates, mechanisms, and
immediate outcomes — is partly a result of the recent nature of the
surge in international attempts at peacebuilding. Now that enough
time has elapsed from the wave of peacebuilding efforts initiated fol-
lowing the end of the Cold War, it is also time to focus more squarely
on post-intervention outcomes in fragile and conflict-affected coun-
tries. This book takes on the least-studied aspect of post-conflict inter-
ventions by tying the implementation of peacebuilding interventions
to what happens after the international community leaves. In doing
so, it demonstrates that peacebuilding outcomes are best understood
as the result of a dynamic contest between two alternative visions of
post-conflict political order — that of the international community and
that of domestic elites.

The Argument and its Significance

Since the end of the Cold War, the international community has
invested a great deal in what I term the UN’s “transitional gover-
nance” strategy of transformative peacebuilding — a period of simul-
taneous statebuilding and democratization over which international
peacebuilders govern in tandem with domestic elites. In each country
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in which this approach is applied, it has resulted in new institutions
intended to form the basis for effective and legitimate governance. But,
in case after case, initial euphoria at the successful holding of elections
and design of the formal institutions of the modern state has eventually
turned into dismay at the poor governance outcomes that result. This
book seeks to explain why —and, in so doing, to shed some light on how
peacebuilding strategies might be improved. It does so by pursuing a
comparative analysis of the UN transitional governance interventions
in Cambodia (1991-1993), East Timor (1999-2002), and Afghanistan
(2002-2005), conducted on the basis of fieldwork in each country and
extensive complementary secondary research.” In each case, as in other
post-conflict countries, the UN made reconstructing state capacity and
building a democratic political system the explicit goals of a peace-
building intervention.

The core contribution of this book is a new historical institution-
alist theory about how post-conflict political order is constructed. It
explains the unintended governance outcomes that emerge as a result
of competing international and domestic visions of post-conflict polit-
ical order at three critical phases along the temporal sequence of the
peacebuilding pathway: the peace settlement that ends violent con-
flict; the implementation of a transformative peace operation; and the
aftermath of the intervention. Elite peace settlements are intended to
mark an agreement on a country’s post-conflict future — but, in real-
ity, they serve more as the terms upon which conflict continues by
political means. A sharper understanding of elite political contest lead-
ing into and coming out of the conflict is crucial to understand how
domestic elites embarked, in tandem with the international commu-
nity, on reshaping post-conflict political order. In turn, the implemen-
tation of transitional governance, a process of institutional engineering
intended to strengthen the state and initiate a process of democratiza-
tion, becomes co-opted in practice by specific elites intent on entrench-
ing their emerging grips on power. By choosing elites with whom to
govern, peacebuilding interventions confer power upon them — and
those elites use that power to enact subtle strategies of institutional
conversion to their own ends. In the aftermath of intervention, finally,

2 Throughout this book, I refer to and discuss the country case studies in the
sequence in which the peacebuilding interventions occurred. In addition,
following scholarly convention, I refer to East Timor by its anglicized name,
rather than by its official name, Timor-Leste.
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elites consolidate a neopatrimonial political order in which traditional,
patronage-based governance co-exists with the formal institutions of
modern governance.

Post-conflict states thus come to rest in a suboptimal political econ-
omy equilibrium that falls well short of the type of political order
the international community aims to transplant through peacebuild-
ing interventions. This outcome, as illustrated by the post-intervention
political landscape of the three cases examined in this book, is charac-
terized by discretionary instead of rule-bound law and policymaking,
weak state capacity and poor service delivery, and attenuated demo-
cratic political practices. The cases illustrate, in subtly different ways,
how the neopatrimonial political order that emerges in post-conflict
states is perversely enabled by the transitional governance model’s
simultaneous pursuit of state- and democracy-building and its unique
need for a domestic counterpart to aid in governance. In undertak-
ing peacebuilding through transitional governance, the UN acts on an
implicit theory about how best to change the domestic political game in
order to create the foundations for sustainable peace. Yet, in practice,
at each phase of the peacebuilding pathway domestic political realities
trump international objectives.

In Cambodia, for example, the UN emphasized a quick route to elec-
tions to excise the Khmer Rouge, which was hostile to the peace pro-
cess, from the legitimate body politic; but this tactic strengthened the
hand of Hun Sen and his Cambodian People’s Party (CPP). The UN’s
reliance on the CPP as its de facto counterpart in administering the
country during the transitional period served to further entrench the
CPP in the state apparatus, to the extent that even losing the coun-
try’s first election was not enough to sever that grip. Since then, the
struggle among Cambodian elites for an unassailable locus of power in
the country has bloated the weak bureaucracy and oriented it toward
patronage politics. Over time, Hun Sen and CPP elites have cemented
in place a hegemonic regime, propped up by extensive and pervasive
patronage networks, for which elections and the power-sharing for-
mula stipulated by the constitution serve as window-dressing.

East Timor’s major peacebuilding hurdle after the independence ref-
erendum was the hollowed-out state infrastructure left behind when
the Indonesian government pulled out of the tiny nation. The UN peace
operation there allowed only a limited degree of Timorese participation
in executive governance of the country during the transitional period.
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Moreover, its assumption that Timorese elites were united and its desire
to maintain its neutrality in Timorese politics meant that the necessary
elite political settlement was neglected. As a result, it mishandled the
growing demands for increased “Timorization” by appointing as its
preferred counterparts a small, yet powerful clique of revolutionary-
era leaders who returned from a long exile to govern their country.
These elites failed to translate their electoral mandate into inclusive
policies for the Timorese population and the country’s reconstruction.
Intra-elite schisms, in the absence of countervailing state authority, spi-
raled into renewed violent conflict. The country’s current leadership
perpetuates a hierarchical governance structure as well as the reliance
on patronage distribution for political support, a dynamic that has
intensified on the basis of East Timor’s petroleum wealth.

In Afghanistan, the tension between state- and democracy-building
was at the core of the international community’s dilemma in develop-
ing a peacebuilding strategy. It was framed as the struggle between the
imperative to stabilize the country and the goal of giving the country,
torn apart by many years of war, a new lease on democratic nation-
hood. The UN and the United States assumed that for the state to func-
tion at all, the loci of power held by the mujabideen leaders would have
to be incorporated into the new government. Indeed, the country’s first
contemporary president, Hamid Karzai, invited such warlords to serve
in his cabinet and as his provincial governors. Once bestowed with
this legitimacy, these well-resourced veterans of Afghan political soci-
ety were adept in consolidating their own patron—client networks; and
elites around Karzai mimicked their behavior in the struggle for polit-
ical support. The result is a weak and fragmentary state that struggles
to resource even the limited activities it undertakes and to protect its
society against the predatory rent-seeking and violence perpetuated by
entrenched political elites at both the central and subnational levels.

Post-conflict developing countries, such as the three discussed in this
book, hardly offer the fertile soil necessary for strong and effective
states to take root and flourish. Indeed, a reasonable null expecta-
tion is that international peacebuilding interventions will have no real
impact whatsoever. Yet the evidence from post-conflict Cambodia, East
Timor, and Afghanistan, as I demonstrate in this book, tells a more
nuanced story. Remarkably similar transitional governance processes
in each case were surprisingly successful in (re)constructing the mini-
mal basis for effective state administration and enabling local elites to
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come to some form of agreement on post-conflict institutional founda-
tions. Elites in each of the three countries, guided by the UN, reached
some consensus on a suitable administrative and democratic architec-
ture for the local context and then held democratic elections to mark
the endpoint of the transitional phase. Despite those successes in initiat-
ing the processes of statebuilding and democratization, however, each
country has since faced significant challenges in consolidating effective
and legitimate governance. This book argues that these hurdles are a
result of the interaction between the international interventions and
the domestic elites with whom they work.

These conclusions are by no means intended to damn peacebuilding
efforts in their entirety. On the contrary, in each country, the politi-
cal settlement has successfully prevented the return to full-scale vio-
lent conflict, a major achievement considering that post-conflict coun-
tries face a very high risk of renewed civil war in the absence of
intervention.? This study is not a challenge to the comprehensive body
of empirical evidence and relative consensus in the literature that inter-
national peacekeeping interventions help to maintain ceasefires and
prevent a return to civil conflict.* In the three cases studied, as with
the majority of the broader universe of countries in which the interna-
tional community has mounted peace operations, political violence has
been quelled, at least to some degree, by the international presence.’
In addition, each country has recovered some measure of state capac-
ity and political stability — each has increased revenue collection and
the provision of public services and has held a series of elections. The
point, rather, is to elucidate the difficulties in the complex endeavor of
implanting state capacity and democracy in developing post-conflict
countries within a short timeframe — and to make the case that a big
part of the challenge is the logic underpinning the UN’s transitional
governance approach.

The theory and argument advanced here help to shed light on a
number of crucial and practicable policy implications for reforming

3 Collier, Hoeffler, and Séderbom 2008. 4 Fortna 2004, 2008.

5 Although low-level political violence persists in Cambodia and East Timor, their
civil wars were terminated through international involvement. Afghanistan,
however, remains a country in civil conflict: there, the number of battle deaths
per year fell below 1,000, the typical threshold above which a conflict is
identified as a war, only in 2003 and 2004; otherwise it has remained above
1,000. UCDP/PRIO Armed Conflict Dataset, as presented in Gleditsch et al.
2002; and Themnér and Wallensteen 2014.
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the practice of peacebuilding, detailed in the book’s conclusion. A bet-
ter understanding of how international peacebuilding objectives meet
reality on the ground in post-conflict countries can help design bet-
ter interventions in two major ways. From a theoretical perspective, it
becomes apparent that some objectives may be simply too unrealistic
to be retained in their entirety. It is a significant policy oversight to not
squarely acknowledge that the different components of modern polit-
ical order — stability, government effectiveness, and democratic legiti-
macy — emerge in different ways and are by no means always mutu-
ally reinforcing. In practical terms, nonetheless, it may yet be possible
to adjust the manner in which peacebuilding is undertaken in order to
prevent the undermining of core objectives. Second, viewing the peace-
building pathway in temporal continuity and with an emphasis on
elite incentives highlights, for example, that major policy setbacks have
emerged from an overemphasis on specific institutional form, when
instead the focus should be on the governance functions served at crit-
ical junctures on the pathway to peace.

Structure of the Book

The first two chapters lay the foundation for the book’s analytical
approach and contributions. Chapter 1 discusses the utility of the
study in light of the contemporary practice of international peace-
building. It defines the main focus of inquiry, which is the UN’s transi-
tional governance approach to transformative peacebuilding, and sit-
uates the book’s argument within the existing peacebuilding literature,
highlighting its unique contributions. It then introduces the histori-
cal institutionalist lens the book adopts to better understand peace-
building and describes the research design of the study. Chapter 2
develops the book’s core theory that international interventions enable
and are co-opted by post-conflict elites intent on forging a neopatri-
monial political order. Linking scholarship on conflict and peace to
that on political, institutional, and economic development, it builds
a theoretical framework that outlines what we should expect to see
of elites attempting to build post-conflict political order. It lays out
the logic underpinning the book’s narrative, which spans a sequence
of critical peacebuilding phases that form the course of international
interventions: the peace settlement phase, the transitional governance
period, and the aftermath of intervention. This causal argument is
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woven from a number of thematic threads concerning the manner
in which elites negotiate and respond to moments of transition and
shape institutions and political order coming out of those formative
junctures.

The three chapters that form the main empirical body of the book
then focus on each of these peacebuilding phases in turn, analyzing
case material from Cambodia, East Timor, and Afghanistan at each
juncture. This phase-by-phase narrative structure, in contrast to the
more typical case-by-case approach, enables scholars and practition-
ers to better understand how critical junctures and path dependence
contribute to the overall outcome of neopatrimonial political order
in post-conflict states. Chapter 3 demonstrates how internationally
mediated peace settlements in Cambodia, East Timor, and Afghanistan
attempted to not merely bring an end to conflict but also to resolve the
problems that created conflict at the outset. Through a comparative
assessment of the politics leading into and out of the conflict, it demon-
strates that these settlements are best understood as conditional elite
pacts that initiate a new phase of elite conflict over the construction of
political order. Chapter 4 focuses squarely on the peacebuilding inter-
ventions implemented by the United Nations in tandem with domes-
tic counterparts. Based on the notion that statebuilding and democ-
ratization are mutually reinforcing, the UN attempts to implement
both simultaneously to reorient domestic politics away from conflict.
The chapter shows that there are, in fact, deep contradictions between
these two processes and that they undermine each other when pursued
together. In the three cases, conferring legitimate power and resources
upon specific domestic elites enabled them to restrict political compe-
tition and dominate the process of post-conflict institutional design.
Chapter 5 addresses the neopatrimonial political order that persists in
Cambodia, East Timor, and Afghanistan in the aftermath of their inter-
national interventions, examining the consequences of the institutional
decisions made during the transitional governance process. Through
the historical institutionalist lens, it examines how power shifts and set-
tles through the institutional system, paying particular attention to the
manner in which domestic elites operate within and convert the insti-
tutional infrastructure to their own political-economic advantage. In
all three countries, the neopatrimonial equilibrium has proven unfor-
tunately resilient in undermining the quest for rule-bound, effective,
and legitimate post-conflict governance.
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The conclusion reviews the key findings of the book and discusses
its implications for the future practice and study of peacebuilding.
It probes the validity of the argument through a brief examination
of other peacebuilding interventions. The bulk of the conclusion is
devoted to a discussion of how peacebuilding might be improved on
the basis of the book’ findings. First, it disentangles the statebuild-
ing and democratization imperatives that have been linked together in
the pursuit of transformative peacebuilding. It then offers six targeted
policy implications, along with a caveat, for improving peacebuilding
practice. Finally, it reflects on the implications of this book for future
research on peacebuilding and other challenges facing post-conflict
developing countries.



1 Rethinking the Peacebuilding Puzzle

State formation and democratization have proven to be inherently
organic, long-term, and complex processes that are extremely difficult
to impose from the outside. Post-conflict countries are the least favor-
able environments in which strong and effective governance can take
root and democracy can flourish. They are typically quite poor, having
lost years of potential economic growth and development; they have
low levels of institutional and human capacity that have been further
attenuated by extended conflict; and they are home to populations with
sociopolitical cleavages that have led to, and become hardened by, vio-
lent civil conflict. Nevertheless, the international community, led by the
United Nations, acts on the belief that a strong state and a democratic
political system are best suited to managing political conflict and pre-
sumes to be able to build the necessary administrative and democratic
institutions to underpin modern political order and peace in these frag-
ile countries.

The crux of the puzzle addressed in this book is why the interna-
tional community has been relatively unsuccessful in building the peace
it thinks it is building in post-conflict states. This chapter lays the foun-
dation for the book’s approach to this puzzle and describes the manner
in which it builds its conceptual, empirical, and practical contributions.
It begins with an overview of the practice of international peacebuild-
ing interventions, defining, in particular, the aspirational underpinnings
of the transitional governance approach to transformative peacebuild-
ing that is the focus of this inquiry. Next, through a brief review of
the existing literature I make the case that we need to better under-
stand the limitations of transformative peacebuilding, and I outline
the unique argument this book builds in doing so. The chapter then
outlines the empirical approach underlying this research, describing
the outcomes of interest and the logic behind the case selection and
research design.

11
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What is Peacebuilding?

Peacebuilding is the most extensive and transformative type of peace-
keeping intervention undertaken by the international community.
Where traditional peacekeeping entails international assistance to
maintain a ceasefire among former combatants, peacebuilding con-
stitutes a project to transform a post-conflict country’s sociopolitical
landscape so as to prevent the possible recurrence of conflict. In the
aftermath of the Cold War, the UN’s peacekeeping and peacebuild-
ing portfolio became one of its fastest-growing and most distinctive
endeavors for two main reasons. First, violent civil conflict around the
globe peaked in the early 1990s as the stability wrought by the Cold
War ended, although the proportion of countries embroiled in civil
conflict then started to decline steadily.! Second, the end of the bipolar
global rivalry between the United States and the Soviet Union meant
that the UN Security Council could finally begin to agree to peacekeep-
ing mandates under Chapters VI and VII of the UN Charter.” The Secu-
rity Council tripled the peacekeeping operations it mandated between
1987 and 1994 and the UN’s annual peacekeeping budget climbed
from $230 million to $3.6 billion in the same period.’ The figure is
double today: the approved UN peacekeeping operations budget in the
fiscal year from July 2014 to June 2015 was just over $7 billion. Over
the past two decades, the UN’s peacekeeping budget has been about
triple its regular operating budget.* Moreover, peacebuilding is essen-
tially a UN affair: its interventions are by far the predominant form of
multilateral peace operation since 1945.°

! Blattman and Miguel 2010; Fearon 2010; and Fearon and Laitin 2003.

2 The two sections of the UN Charter deal with dispute resolution: Chapter VI
authorizes the UN to issue recommendations, while Chapter VII authorizes the
Security Council to take forceful measures where necessary. Charter of the
United Nations, San Francisco, 1945.

3 Doyle and Sambanis 2006: 6, citing Boutros-Ghali 1995.

4 The UN’s current two-year operating budget is set at $5.4 billion.

5 Different elements of peacebuilding have been pursued over the same period by
multilateral regional groupings under the rubric of the United Nations (for
example, the peacekeeping missions deployed by the Economic Community of
West Africa States, or ECOWAS, in Liberia and Sierra Leone in the 1990s and in
Guinea-Bissau in 2012). The United States’ invasion and occupation of Iraq,
beginning in 2003, was undertaken unilaterally, but in many respects the
nation-building project pursued there via the Coalition Provisional Authority
paralleled the logic of the transitional governance experiences described here.
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The broad mandate of the UN Department of Peacekeeping Oper-
ations covers a large range of activities — including ceasefire monitor-
ing, humanitarian assistance, military demobilization, power-sharing
arrangements, support for elections, transitional administration, and
operations to strengthen the rule of law and promote economic and
social development.® Former UN Secretary-General Boutros Boutros-
Ghali laid out the conceptual foundations of the newly ambitious and
growing UN role in peace and security that he presided over as the Cold
War ended in his seminal report, Az Agenda for Peace.” He detailed the
interdependent roles — preventive diplomacy, peacemaking, peacekeep-
ing, and post-conflict peacebuilding — that he foresaw the UN carrying
out in the rapidly evolving international system. Over the course of the
past quarter-century, the practice of peace operations has indeed grown
in complexity and ambition, as Boutros-Ghali anticipated. Although
this evolution has not been strictly chronological, a number of analysts
have fruitfully classified UN peacekeeping strategies in generational
paradigms.® The bulk of the UN’s peace operations since the end of the
Cold War have focused on post-conflict peacebuilding, which Boutros-
Ghali defined as “action to identify and support structures which will
tend to strengthen and solidify peace in order to avoid a relapse into
conflict.”” Similarly, the influential Brahimi Report on UN peace oper-
ations defined peacebuilding as “activities undertaken on the far side
of conflict to reassemble the foundations of peace.”!’

The Transitional Governance Approach to Transformative
Peacebuilding

This book defines peacebuilding, following scholarly and practical con-
vention, as the international community’s attempts to transform a post-
conflict country through intervention. What I term transitional gov-
ernance, the focus of this book, is a specific type of peacebuilding
endeavor for a particular environment: it 