CHAPTER 5

pecisions with Consequences

(October 25'-31)

- - . our theories, like the Wweather,
Veer round completely every day,
And all that we can always say

Is: true democracy begins

With free confessions of our sins,

—W. H. AUDEN, New Year Letter

Now the man who has risen to the top [of the military] finds him.-
self with new concemns, political and diplomatic, He is not simply
directing the Army or Navy or Air Force. Heis consulting with his
colleagues and advising his civilian superiors. . . . He is advising
them on matters having to do with the goals and ends of peace and
war. For this he has certainly not been trained. - ‘

—BERNARD BRODIE, War and Politics

AS DAYTON APPROACHED, THE PRESSURE INCREASED, It was the most brutal bu-
reaucratic effort I had ever been involved in. Some bureaucratic bruises were
made in the process that did not heal quickly. But in retrospect, the amazing
thing was not how tough it was to get ready for Dayton, but how‘hard every-
one worked to make it happen. The State Department was swarming with ac-
tivity. Conference rooms had been turned into messy drafting rooms, where
Pople drawn from various parts of the government were working together,
minus most of the normal bureaucratic wrangling. There ‘seemed to be a cer-
Inair of destiny, as if everyone working on the Preparan'cans for. Dayton felt
Y might be part of a decisive moment in American foreign policy.

the Roje of IFOR.' However, the Administration remained_dmded ove; ;l::
" important question it faced: if we got an agreement in Dayf?‘]g i
Wguld the NATO-Jed Implementation Force, IFOR, do? Of course, 1 e
fled 1 Produce a peace agreement, such deliberations would be in
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e : n, however, they would defipe
" SUCCESS in DaytO ] ) .
quential. Assuming history of NATO—its first deployment outgjg,
important action in the - with non-NATO troops, and its first po
area, its first joint operation |
Wheelngs t two tasks of IFOR person.t.

There was no disagreement over the firs Personne), &

er force or other means was necessary to protect thems(ﬂv

to use whatever 10 ing parties and enforce the cease.fipe
and, second, to separate the warrng p oo 1

But aside from separating the forces and ProteCtlng t t?r.nselyes, What else
should the peacekeepers do? The disagreement on this Cl:ltlcal 1SSUe bey,
the “maximalists,” like myself, and the “minimalists,” mainly at the p,
was profound. With Dayton days away, and our NATO all.lc.as sending
representatives to Washington to work out a common position, two
White House meetings were scheduled for October 25 and 27 to reg
questions. .

The military did not like civilian interference “inside” thejr OWN affairg
They preferred to be given a limited and clearly defined mission from their'
civilian colleagues and then decide on their own how to carry it out, I recent
years, the military had adopted a politically potent term for assignmentg
they felt were too broad: “mission creep.” This was a powerfy] Pejorative,

conjuring up images of quagmires, But it was never clearly defined, only in-

voked, and always in a negative sense, used only to kill someone
posal,

. og
it Owy
St{OI d

]
es;

Otagop,
milj

high-ltwel
Olve these

else’s pro-

Vietnam hag affectedCh 12 further back,

almost ¢ 1 the inner recegges of our minds.
1960s and early 197, including - ATETCAN Who e oy through the |
Vided people almogy as muc asng Myself, But e “lessons of Vietnam” di-
ishment i he 1999 € war itse]f had. The | | i
ficers in Vietnam, b, der;’/:cilao[f whom hy “en compzzge;: i(i)te;ltclllegflzill:zrf):
Ponents of the war, inc} ing Bjj) Cﬁg;‘;bséanlfially, different from that of op-
+ L0

1N Powell spoke elogquently for \:‘
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military in his memoir. “Many of my
, ewins’ majors, and lieutenant colopeyg
, calfcn our turn came to call the shots, we
W

‘ Hearted warfare for hz,l’llf-baked feasons that the American people could not
L qderstand or support,

? hairman of the Jojint Chiefs of Staff, he
- yas entitled to wear the patch of any mij; '
the insignia of MACV—the long-decommi«c:

” the symbol,

~ died in that faraway war.

Despite some major successes, at least three times in the twenty years since

. ril 1980, the attempt to rescue the
in the Iranian desert, leaving eight
y to Carter’s defeat by Reagan. In
had been killed when their barracks

. Americans dead and contributing heavil
. Lebanon three years later, 241 marines

was bombed, Reagan’s worst moment as President. Then, on October 3,1993,
. came a new disaster, which rocked the Clinton Administration and trauma-
. tized the military. Eighteen Americans, serving as part of the U.N, force in So-
- malia, were killed in the streets of Mogadishu while trying to capture a
| Somalian clan leader, Mohammed Farah Aideed. The scars from that disaster
- would deeply affect our Bosnia policy. Combined with Vietnam, they had left
| What might be called a “Vietmalia syndrome” in Washington, _
- To be sure, there were fundamental differences between Bosnia and “Viet-
 Malia.” Qur goals and stakes were different. The Bosnian Serbs were neither
the disciplined, ruthless revolutionaries of North Vietnam nor the drunken rag-
' 148 “technicals” who raced around Mogadishu shooting people. But discus-
' sion of such distinctions was not welcome: most officials felt they already
0EW the meaning of Somalia and Vietnam without giving them more than
. CUsory analysis. ‘ :

In lrgeir heﬁrltss, ik military leaders would hflve. preferred not“to seng
- “Merican forces to Bosnia. They feared that the mission would be fuzzyd
gend imprecise, like Somalia. Tony Lake, who shared thel-r cc:;cel;l:gz:gtl;e
| 2ainst “nation-building” role for the military, and worr:led o hevwionld
E: Ippery Slope” in Bosnia. Of course, if they were or e 'Itio go’wou}{d B
 oso quickly and successfully. But the leadership of the military wo of the
- “tasking» - -protection and the implementation of the

Ng" for anything beyond self-pro
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o thay
i es.
rb all their resourc
these two tasks would probably abso ther m;
- . : dictions on another mlsreading of
. jes. Basing their pre o
Ammca.n Casualtleshad been the case throughout the wa;,Fgme ml}n
th'e Bosnian Serbs, as tent military force that would threatein : R as it ha 4
e lhéSert;S z:i:ngxog team, including its two gener;ls, C a?ur Si;n: Kemck,
the.U.N. ur n fg werereily exaggerated. jI‘he osni 10s were a
behev:d thes::1 di:?we re confident that Milosevic would no longefr. come ¢,
:lﬁ):il:tai?lmr;ilitarily We believed that if sent to Bosnia, the U-S_. ml!ltary and
NATO would be a:ble to control the situation on the ground with littje d.,fﬁ_
culty or challenge from the Serbs. In any case, we would ﬂ{il)t Clil:ploy Afnerlcan
or other NATO troops absent ironclad guarantees from all three Parties cop.
i i ity. ‘ il
cerning their safety, access, and authori _
I reflected my belief that American and NATQ casuzliltles WOl'lld be~lowj_ i
far lower, in fact, than any official predictions—in meetings and in several jp.

terviews just before Dayton. On Friday, October 27, I told Rowland Evansang
Christiane Amanpour of CNN that '

While we have to anticipate that it's not a risk-free situation, we’re not going to
send people into combat, This is not Somalia, it’s not Vietnam. . _ | We're not
anticipating the kind of i

gs that your question presupposes,
There is no peace without American i ) b, there’s no Amer-
ican involvemen without peqace, _

ed 3 x-y ‘ E
o On casualtjeg Christiane, To me at least, he indi«

there may noy be many casualﬁes-i:"

He wouldn’y say

that may be gettin

any, but. Ch]'is 1
Mi

g overlooked g little byt here
chael Rose's Prediction, may not be g bad ag
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S keeping roads open, as.sisting in the election process, and arresting
el minals. Wwithout the backing of IFOR, the civilian parts of an agree-
XL tc/the test of true peace—could not be carried out, And if the

: civilian pro-
,1.1e.n . of a peace agreement were not carried out, then withdrawal of NATO
wsﬂ;: would be more difficult.

1°

[ my views this could create a self-defeating cycle: the narrower the mili-
mission, the longer they would have o stay. But the military saw things
Jite ifferently: anticipating a huge Security problem that would tie down
| their forces, they believed that any.addltlonal responsibilities would require
| ,dditional forces, well })eyond the Sixty thousand troops in the plan.
. Tne disagreement w1t.h the military was not personal. My respect for the se-
| pior military officers with whom we worked was enormous, especially Gen-
| ool Shalikashvili, a friend whose support of the negotiating team had been
 exemplary. His unusual background added to his charm. He was born in War-
' saw of Georgian parents three years before Hitler invaded Poland. English
. was his fourth language. Once, when several Americans were describing their
' first memories of Berlin, Shalikashvili quieted the others by recalling his first
. visit there—in 1943! He and his family came to the United States in 1954
" when he was sixteen years old, and he learned English from American movies
| (especially, according to legend, John Wayne’s). His military career had
begun in the enlisted ranks, not at West Point.* Low-key but forceful, he was
less imposing than Powell, and far less of a public figure. But, like Powell, he
. conveyed confidence and trust. With a quick smile and a disarming manner—
“Call me Shali,” he would say to anyone stumbling over his five-syllable su-
 name—he was open and friendly, and universally liked by his civilian
| colleagues. He never tried to strong-arm or overwhelm civilians in a discus-
 sion, but simply stated his position and held his ground as long as possible.
- That we had good personal relations was important, since we had to work to-
- Eether closely, whatever happened, ‘ |
- With.only a year to go until the presidential election, public opinion was
 beavily opposed to deployments—at that time some 70 percent of the Ameri-
| %@ public did not want troops in Bosnia under any circumstances. The White
- House was understandably averse to a direct confrontation with the military.
Ifthe military openly opposed the deployment, our political difficulties would
- Vagtly increased, We had to have their backing to get congressional and-
. Public support for the mission, which meant that they had the upper hand in
"¢ debate over what their mission would be. |

‘ A ! . ) -
A Va3 unusual for the nation’s top military officer not to have gone to one of the service lncad;lgx;z
| dlt 25 2l50 true of two of Shalikashvili's three immediate predecessors, General ll;qwel s grsxs RQTC
vt City College of New York, and General John Vessey, who won a yafflffie S

210 beach during World War 11, £ AR i R e R
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x between two points of Vie
t precisely, betv W
: wn, although no . de, a narrow a
So the lines i dra of the peacekeepers: o.n one si fasinsiy PP;PfICh,
concering the mission NATO; on the other side, a broa e, 1 ambitigyg
v it 8 :,ni which IFOR would support the cnvx};:?ozzpects of 3
imali ac its D mi .
S ap[;rtoif and when it had completed ltﬁ_Pm’“a‘ry W
peace agreeme k before Dayton, the battle lines wer + Ven after
Less than v ties’ Committee had resolved many secondary 1ssueg,
Sandy Berger's Deputies Cor eements between State and the JCS. Sope
there were still eleven major disagreemer a study by Sandy Vershbow:
of them were fundamental, as identified in ,

1. The JCS wanted to locate IFOR headquarters in Zagreb or szlples,
rather than Sarajevo. Quarters suitable for a‘four-star admiral dl'd not
exist in Sarajevo, they said, and they womed about. the security 9f
their headquarters. We argued that if the senior American were not in
Sarajevo the entire operation would be fatally weakened.

2. They wanted to deploy IFOR only in the Federation, and not in Re-

publika Srpska. State argued that this would turn the Inter-Entity

Boundary Line between the two parts of Bosnia into the equivalent
of the DMZ in Kore

a—and effectively partition the country.
3. The Pentagon did not want to place IFOR troops on Bosnia’s inter-

national borders, despite a strong request from Izetbegovic. We ar-

gued that troops had to be placed on the international border to
Support our position that Bosnia was a single country,

. The Pentagon opposed the

entagon Cantonment of v
stockpiling in isolategd areas

eapdns;——that ivs, the
Open to NATO

inspection—by the two A

t0 investigate “past inci- .
$ Violations.” We said this
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ons of human rights, on the grounds

violaﬁn creep and increase fo

miSSio

" pentation, including elections and securing

we argued that its visible presence woulq be essential for the first se-
ries of elections after the war.. _

g, The Pentagon not only rejected any police fu
" put also opposed giving the International Po)

strong mandate and authority to arregt people. This, they said, would
 constitute the most dangerous form of “mission creep.” If the IPTF

got into trouble, the military argued, this could “lead to the assump-
tion by IFOR of police functions throughout the country” I argued
that this would weaken the chain of enforcem

: ent. Either the military
should have arrest authority or else the IPTF should be given such
pOWers.

nctions for themselves,
1ce Task Force (IPTF) a

10. The Pentagon wanted to exclude eastern Slavonia from the IFOR . -
area of responsibility on the grounds that it would require more
troops and raise more problems with Congress. We argued that east-
e Slavonia, small, adjacent to Bosnia, and directly on the route that
U.S. troops would travel to resupply their forces in Bosnia, was an
integral part of the region, and would be easy to place under IFOR,

Finally, the Pentagon opposed any mandate or obligation to arrest in-
dicted war criminals. Needless to say, I disagreed.

1L,

Over the last few days before Dayton-we contested every one of these is-
SUes, winning some, losing many others. The implementation of Dayton, as it
limed out, wag determined in these meetings; with decidedly mixed results.

, Lappealed privately to Perry and Shalikashvili for a more robust IFOR mis-

Slon. After Personal review, Perry and Shalikashvili reversed two of the Pen-
“gon's Positions. The first was the location of IFOR headquarters; they
r,ealilﬁd that it had to be in Sarajevo rather than in Zagreb—a bizarre sugges-
U that had come up through the chain of command. | ek

of g Y tlso agreeq 51at IF(%R had to deploy some forces in th.e S.erb'folilo

asoosma; Otherwise we would divide the country 1.nstead of umf};lllzl% olu. ) ;Z
numﬁgreed to deploy IFOR forces on the international borders, g <

Was smaller than we wanted or Izetbegoyic had ‘ref;gested.

tio
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. ectings on the State-Pentagqy, 4.
ottt wmteZ? (')[Eltf: JI(I;S agrgeed to a required t'wenty—lgillsi,glree.
e i OCtObel;i' s.ted to fit the demarcation of territory, and 5 feter
heavy-weapons-free zone adjt f all weapons. This was a significap, Step
kilometer zons of sepatatior £ lan. (I argued unsuccessfyy P o
ward from the original JCS-I‘U)\T0 o Y for

o ns-free zone. . \
i sy
in Washington, we returned to the Situation Roo Sl € rest
differences. Despite its significance, the det?ate Ol l(; ‘; Was nev,
sonal or tense. In our private meetings, Shalikashvili had promised ¢o |
ways to reduce the gap between State and the JCS. Nonetheless, the
still serious disagreements. = :

“The issues before us are the ones that will determine the success or failuyge
of the mission,” I said, “Elections and the right of refugees to retur may o
be in IFOR’s mandate, but they may be the key. We are deciding here Whether
or not we will end up with partition or a single country. If we succeed at Day.
ton, we will then face very tough real-life cases, such as people who wap; to
return to their homes, say Muslims who once lived in Banja Luka— .

Shalikashvili broke in. “That’s not IFOR’s mission. We can’t get every bys
through. We should not sign a document we can’t implement, | hope police
will do their utmost to provide security for returning refu gees,
cident and the police are overwhelmed, then
thority to assist. But there could be da
resources are stretched too thin.”

Finally, Shalikashvili offered a compromise,
thority’ to do additional tasks,” he said, “but n

Ving
of oy
€T per.
00k fo;
T Were

If there is an ip-
the IFOR commander has the ay-
ys when he can’t do this becayse his

“Supposing we accept the ‘ay-
ot the ‘obligation.’ ” There was

arrest war criminals,” he explained,
them if we get the chance.” This was |
pening position, which had opposed

. eaning of this finely crafted compro-

. fmined until the commanders on the ground decided
how to use their “authority.”

But had I knowp the
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pably have lost. But, like all the civi
10

lians in the megy; ,
e i
R would do more than it did, especi gs,

0 ally in the critical first

1Y

rhe “Silver Bullet" T still did not fee] that IFQR g mandate was sufficient

d he and his staff added g «: .
ark agreed, an ' d a “silver byljet cla e
gnex. Although phrased in bureaucratese, it use to the military

gave the IFOR commanders free-
dom to use fo.rc.:e whe.never they felt it Was necessary, without recourse to
civilian authorities. In its final form, it reqq. -

year.

The Parties understand and agree that he IFOR Commander sha] have the au-
thority, without interference or permission of any Party, to do all the Comman-
der judges necessary: and proper, , | . e violating Party shall be subject to
military action by the IFOR, including the use of necessary force to ensure com-
pliance with the Annex, - ‘ \

cept: Christopher would open the talks, then return to Washington, where he
would remain available for visits whene

ver his presence might make a differ-
ence. After five hours of discussion, Christopher pronounced himself “satis-

fied and impressed” and we drove back to Washington.

. The Consultations Ihtensify. The Europeans waited impatiently. The
' civilian implementation structure would be headed by Carl Bildt, and the mil-

. itary force would be at least two-thirds European—yet we had spent almost no

- time talking to the Europeans while our internal debate proceeded. When the
. consultations with the Europeans - finally began, time was short, and the
. 3genda massive, A visitor to the sixth floor of the State Department that week-
 ®nd would have seen an unusual sight—dozens of people from at least seven
. Countrieg wandering up and down a long corridor arguing in small groups over
- hundreds of pages of draft agreements and backyp papers. Komblum and I
. Moved from room to room, encouraging and guiding the process. .

| Twish thy cynics about government service had observed ;hese dr‘nezgnﬁzi
L Was one of those lovely Washington fall weekends that makfe bu;aucl:)rats
| Seem i“Vigorating, but inside, oblivious to the wgather, d(lalz.el:: I:)Sé s

and military officers from many countries sweated through intense,
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i By late Sunday afternoon, they h?(;;g?l‘g:t g lSsueS,
endless meetings. ){ving the deployment and role 0h , . i we C0uld p,,
especially those mvoal key matters, including the authority of the sepj, Civi.
= gork s se;e;le role of the International Police Task Force, W,
ian in Bosnia, an '

Agreeq
to complete our discuss!ons ln(]));i:](m(')-mien, Menzies, and Jack Zetkulj of
As the meetings continued, ,th rie'to sk totheBosnlumg Despite o
the Balkan desk flew to New York wi Six weeks earlie r
ine to prepare for DaytOH- : T, On Se %
pleas, they had oS i ncern over this issue with Muhameg Sacirbe
tember 18, I had raised my €0 Inter-Continental Hotel in Zagreb, Y
over a late-night conversation at the il t,’f S » Mo,
I'm concerned that your government isn’t r.eady for a peac con erence:, Thag
said. “Every time we try to discuss the keyvlssues, KQU guys disagree with each
other. You can’t go into a big conference like tl}at. : . -
“We need help,” he had replied. One of Sacirbey’s charming Qualities ws
his ability to admit, when he was alone, the mess in his government, “Yoy're
the Foreign Minister,” I had said. “You are going to have to keep your team fo.
cused.” I remembered his reply: “I know, I know. But it won’t be easy.” A few
days Iater, Owen gave Sacirbey a list of fifteen international legal experts, but
the Bosnians ignored the list and the idea until the last moment, On the eve of
the talks, the Bosnians still had serious internal divisions within their govem-
ment, few clear positions, and no qualified international legal expe

Its, except
one overworked and underconsulted international lawyer, Paul Williams.

The meeting in New. York was intended to help the Bosniang prepare for
Dayton. “Think strategically abo

ut-what you want to achieve in Dayton,” |
said. Sacirbey, however, told us his pos

Force had lmocked walls out and created &

aTﬁCiPants.:They turned over to us the
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e » & “very lovely meandering walkway,
complete with lighting, so that delegates could walk this peaceful path from

their quarters to the meeting roomg** When Donilon saw the facilities, he

was impressed. “This is as close as it gets 1o 4 perfect setup,” he said. “Now
all we have to do is get a deal”

Lawrence P. Farrell, Jr.,, Joe Kruzel’s brother-in-law, whom I had last seen
was businesslike throughout, but at the end of
his family had a special reason to pray for success at Dayton.
That same evening, October 30, the House of
rious public blow to the Administration, votin

resolution that the Administration not deploy troops to Bosnia without prior
congressional approval. Gingrich called the vote “a referendum on this Ad-
ministration’s incapability of convincing anyone to trust them.”

Mike McCurry answered immediately. “The President will live up to his re-
Sponsibilities as Commander in' Chief and be true to his oath of office,” he
said. “If he needs to act to protect America’s interests in the world, he will
act” While Leon Panetta predicted ultimate congressional support for a de-
Ployment, telling The Washington Post that “the American people are not
going to walk away from a peace settlement,” Senator Patrick Le?’h‘y 'of Ver-
mont, one of our supporters, warned that “the President would lose . if it came
10 a vore right away. The President told the press that the; resolution wou%d

4Ve 1o effect on the talks, but there was no denying that if we succeeded in
ayton, the vote’s damage would have to be undone.

Representatives delivered a se-
g three to one for a nonbinding

' ' ' oD | ith
The Lag¢ Briefing. Our last meeting before Dayton was on 1?0(:(;:)6'} 3 1i,n \glm
“Sident Clinton and Vice President Gore in-the Cabinet oom. Trying
o | | ity Sediated tnd narmed the Wrighi-
;;Fw O Years after the conference, the walkway Was fonnaltyl ,ded,lf:ét:d aﬂd “a“‘ : “
Uersop Peace Walk: Rl e : (5 .
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had picked Dayton becayge it wag
lighnt,Ldened rumors 1t Ve P EEL P U Tshirt froe
ot 's birthplace. Thin Jaught sed over the map of Ohio, g4 he
s Paterson showing  dove SUpEFIMPO d that Ohio's popyjos
WilglitPilleroll S10WL B collector’s item. I note 8 Pulatiop,
predicted it would become a thnic community of central Europe and the
included people from every € nd Hungarians in Clevelar'ld than any Other
Balkans. “There are more Serbs 2 filled with Croats, Albanians, Hungaﬂ'ans,
American city,” I said. “The area 1 tand the tragedy of their original hop,
Slovaks, and other groups who underSﬁ e their rivalries to the footba]) fields
lands. We hope the fact that they confin e _
il - n.d EIgAL to(;h igg::iﬁ:nlirsésident. He knew the area wel?, and. spoke
;Ihhi,s '%t::::uﬁhf way people from different backgrounds lived ip har-
w1 €ec
mﬁgﬁg:;"t’he talks themselves, I said we were on our ovfrn t}}lrty-.yarg line,
“That’s not bad, considering we started on our own goal lln.e, I safd. Day-
ton’s a gamble, but the shuttle phase has run its course. Even if we fail, our ng-
tion can be proud that we made an all-out effort for peace. But there. are
practical limits to how long we can keep people cooped up at Wright.
Patterson. We’1l hit a wall by day ten or fifteen”
The President said that he hoped Dayton would be successful, but if it wag
he would face the most difficult decision any President has to make: sending

thousands of young Americans into a dangerous, possibly letha] situation,
“Given Somalia, we must have a

clearly defined goal so tha
sion creep,” he said.

t there’s no mis-
“I'have especially stron

g feelings about Sarajevo,” he went on.
a mistake to divide the ¢ 5

annot gjye up Goraz
efugees, Also, there is reg) tensio
the Zoneg of Separ. :

: Over what we are doing on |
ation,

will be Partitioning the g;v;f;t;)ll only on the interna) demarcation line, we
Cyprus or g Korea, * e must Prevent Bosnia from becoming a
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(ginally, there is a political dilemma. The H.ill sees us as replacing the U.N.,
iq the middle of the war, although of course this is not the case. We need to ex-
g petter that we won’t send troops without an agreement, and we won't
Plall.]cipate,in an operation like the UN.”
ar\t\l(e proke up with many expressions of support. The President led us into
e Roosevelt Room, where he told the press, “This is the best chance for .
ogc¢ we've had since the war began. It may be the last chance we have for a
yery long time.” Then he and Vice President Gore posed for pictures with the
pegotiating team, wished us success, and left. _

Our preparations were complete. We drove directly to Andrews and
boarded an Air Force plane for Wright-Patterson Air Force Base in Dayton,

Ohio.

Decisions with Consequences 227

Scanned with CamScanner



