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ABSTRACT

Oisin Tansey

Democratic Regime-Building: Democratisation in the Context of
International Administration

This thesis examines democratic transitions that occur in the context of international
administration, where international actors not only provide assistance and guidance
regarding domestic development, but also hold temporary executive authority over
some or all of the functions of government. It argues that the process of regime change
in the context of international administration is systematically different from more
conventional settings, where such extensive international intervention is absent.

The theoretical framework of the thesis suggests that the most significant impact of
international administration derives from the fact that external actors assume roles
conventionally held by domestic actors, and thus have available to them extensive
mechanisms of influence at the domestic level. International agents can favour some
local elites over others, structure the political environment through agenda-setting and
veto powers, and ultimately bypass local actors if deemed necessary by drafting and
imposing laws and institutions. As a result, the presence of international administrators
heavily shapes the final mode of transition, and one of the most significant
implications of the external influence is that purely non-democratic regime outcomes
are unlikely to emerge.

However, the influences of international administration are not always positive,
and neither are they constant across contexts. The final impact on the transition
process itself will depend in large part on the nature of the domestic political
landscape, and in particular the balance of power and ideology among the domestic
political parties. When domestic elites are favourable to democracy, international
administrations can work with local actors to co-author a new democratic regime
through a pacted transition. When dominant local parties are opposed to democratic
development, however, the international and domestic interaction may contribute to a
more conflictual and contentious mode of transition entailing elements of international
imposition. The nature of the transition mode will, in turn, have implications for post-
transition regime consolidation.

These findings are based on a structured, focused comparison of three cases, those
of Bosnia, Kosovo and East Timor. In attempting to isolate the international influence,
the case studies utilise the process tracing method to identify the causal mechanisms
that connect international actions to democratic political outcomes, and the
experiences in each case are compared to facilitate the generation of bounded
generalisations about the impact of international administration on the processes of

regime change.
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INTRODUCTION

Processes of regime change have occurred in a wide range of varying political
contexts, oﬁen involving high levels of international involvement. In the years since
the end of the Cold War, international intervention in the domestic affairs of states
(and non-states) has increased considerably, with the result that some recent cases of
regime change have occurred in the context of particularly extensive international
oversight. In certain circumstances, where the domestic context has been especially
adverse, the international community has established large-scale international missions
known as international administrations, which entail an extensive and intrusive
governing role for international actors and organisations at the domestic level.

As these international operations have generally been established in territories with
severe political, economic and social problems, these missions have tended to share a
number of common goals, such as the establishment of peace and security, the
strengthening of the rule of law, and the reconstruction or development of the
economic system. In addition, one of the consistently pursued activities in the context
of international administration is the promotion of democratic government, which is
widely viewed within the international community as a strong stabilising influence on
the internal forces that so frequently lead to instability. In Bosnia, Kosovo and East
Timor in particular, international authorities have been mandated to move beyond the
basic promotion of democratic development, and to oversee and direct the very
establishment of a new political regime. The period of transitional international
administration thus often coincides with a period of attempted regime change, and
these international operations are therefore in a position to play a critical role in the

wider process of democratisation. The form and impact of this international role,



however, has been given only limited attention in recent work in comparative and
international politics, and thus requires focused empirical and theoretical analysis.

This thesis therefore examines the impact of international administration
operations on the processes of regime change in the cases of Bosnia, Kosovo and East
Timor. Through a comparative analysis of international ‘democratic regime-building’
activities in these three cases, I seek to identify the nature in which, and extent to
which, extensive international intervention at the domestic level can shape the
dynamics of democratisation. These are highly salient issues given the efforts by
international actors in recent years to promote democracy through intervention, but to
date the intrusive nature of some recent regime-building missions remains under-
explored. When international actors commit such time and resources to the promotion
of democratic development with the explicit aim of establishing new democracies, it is
essential to establish both the ways in which these aims are pursued, and the ultimate
effects they have on domestic politics. It is only by understanding the mechanisms
through which such international actions operate and the mediating role of domestic
factors that the ultimate potential of international regime-building efforts can be
determined.

Consequently, the primary aim of this thesis is to analyse the impact that
democratic regime-building activities have on the process of political transition, and to
do so by identifying the mechanisms through which international administrators
influence politics at the domestic level. The central research question here concerns
the manner in which, and the ways in which, the presence and actions of international
administration operations shape the nature of the regime change process.

The primary contention of this thesis is that the context of international

administration provides a setting for democratisation that is systematically different



from more conventional cases, where the level of international intervention in
domestic politics is not as profound. Crucially, the high levels of authority enjoyed by
international actors at the domestic level in these settings enable external actors to
assume political roles usually held by domestic elites. As a result, international
administrators are in a position to play direct and influential roles in shaping the nature
and direction of transition politics through a range of political mechanisms.

The nature of this impact on the regime change process can be seen most clearly
with reference to the effects upon the ‘mode of transition.” When attempting to
categorise the various ways in which democratic transitions can take place, scholars of
regime change have frequently used the concept of the mode of transition to highlight
the different causal paths that can lead from authoritarian rule to the establishment of a
new regime.! Yet they have done so with reference primarily to the identity and
strategies of the domestic actors involved in the transition. In cases of international
administration, however, international actors are clearly key players in the transition
period, and thus help shape the mode of transition through their actions and their
interactions with domestic actors. As will be shown further in the following chapters,
one of the most significant implications of this particular international influence is that
the unilateral re-imposition of an authoritarian regime by domestic actors, a not
uncommon event in other settings, is largely eliminated as an option in the context of
international administration given the veto powers of external actors.

However, this thesis does not assume that the influence of international
administration operations is entirely positive, and the empirical analysis highlights a

number of potentially damaging ways in which international actors can shape the

! See in particular Terry Lynn Karl and Philippe C. Schmitter, ‘Modes of Transition in Latin America,
Southern and Eastern Europe’ International Social Science Journal, Vol.128, 1991,
pp-269-284.



transition process and potentially undermine democratisation efforts. Nor does the
thesis take the influence of international administration as a constant across diverse
contexts. Rather, international administration operations can differ in their nature and
structure, and the domestic contexts in which they are mandated can also be highly
variable from case to case.

As a result, I argue that the nature of the international presence will not be felt the
same way in all cases, and will in particular be mediated by the nature of the domestic
context. More specifically, I show that the final mode of transition in the context of
international administration is determined by the interaction between international
administrators on one hand, and the nature of the domestic elite balance of power on
the other. When local elites are dominated by those that favour the introduction of a
new democratic regime, international and domestic actors are likely to interact along
consensus lines and work together through a joint pact to establish the institutions of a
democratic political system. However, when domestic actors are dominated by those
who would rather frustrate democratic development, the nature of the domestic and
international interaction is likely to be significantly different, with the result that the
mode of transition is likely to be marked more by confrontation than consensus, and
new democratic institutions may be introduced only through some form of
international imposition.

As a result of these dynamics, the post-transition prospects of new regimes created
under the auspices of external governance may vary considerably from context to
context. Recent experience shows that there are multiple possible post-transition paths,
and that regime change may lead to hybrid regime types and dictatorship as easily as it
can to democracy. The findings of the thesis suggest that similar outcomes are possible

in the context of international administration, as international authorities cannot



remain on the ground indefinitely. While external administrators can help provide the
architecture of democracy during the transition phase, once they withdraw the
sustainability of the regime will be determined largely by domestic actors and
contexts, which in these difficult settings can often act to frustrate rather than facilitate

long-term democratic consolidation.

TRANSITIONAL ADMINISTRATIONS AND DEMOCRATIC
REGIME-BUILDING

The international administration of territory is a practice that pre-dates the activism of
the post-Cold War world, and was pursued actively at certain stages of the twentieth
century. Earlier examples include the Mandates and Trusteeship systems of the League
of Nations and United Nations respectively, as well as ad hoc civil administration
operations such as those carried out by the UN in the Congo and West Papua in the
1960s.” Yet these instances of international administration were largely linked to the
process of decolonisation, and since the early 1990s a combination of factors has led
to the establishment of external administration missions in a broader range of settings.
After the end of the Cold War, new norms and practices of international
intervention emerged and the traditional concept of sovereignty was eroded by the rise
of the human rights agenda and greater emphasis on the responsibilities as well as
privileges of statehood.’ This was exemplified by an increasingly active UN Security

Council, which in the early years of the 1990s re-interpreted its responsibilities in

2 The history of international governance of domestic territories will be explored further in the
following chapter.

3 See for example, International Commission on Intervention and State Sovereignty, The Responsibility
to Protect, at www.iciss.ca/report2-en.asp




relation to international peace and security and authorised new ‘multidimensional’
operations to address domestic rather than international problems.*

It was in this context of multidimensional action by the UN that contemporary
forms of transitional administration emerged. In some territories during the 1990s, the
extent of the problems that existed prompted the UN to embark on international
engagement that went beyond even the new expanded form of multidimensional
operation. Four issues in particular prompted this level of international involvement,
those of disputed sovereignty, state failure, civil conflict and the abuse of state power,
with each rarely occurring in isolation.’ In Cambodia, Bosnia, Eastern Slavonia,
Kosovo and East Timor, some or all of these issues combined during the 1990s in
ways that led the international community to address the problems at hand by
assuming some or all of the governmental powers of the territory involved on a
temporary basis, and directly addressing the political challenges on the ground through

a period of international administration.

International transitional administration is thus clearly a multifaceted undertaking,
which involves addressing a wide range of severe domestic crises. Consequently, the
strategies and activities of administration operations are wide-ranging, and many have
been identified together under the heading of ‘state-building’. As Chesterman writes,
state-building involves extended international involvement ‘directed at constructing or
reconstructing institutions of governance capable of providing citizens with physical

and economic security’ and supporting development in a range of economic, security

4 Michael W. Doyle, ‘The New Interventionism’ in Metaphilosophy, Vol.32, Nos.1-2, January 2001,
pp-212-235.

5 See Simon Chesterman You, the People: The United Nations, Transitional Administration, and State-
Building (Oxford University Press, 2004).



and political areas.® One of the particular end goals that state-building inevitably
involves is the establishment of a functioning and self-sustaining democratic system of
government. In the majority of state-building operations, efforts to develop state
institutions have also entailed focused attention on the reform or reconstruction of the
political sector, with an explicit agenda to develop democratic norms and practices at
the domestic level.

A number these international missions, however, have been mandated to go
beyond basic democracy promotion activities such as the provision of technical
assistance and political aid, and have been authorised to contribute directly to the
establishment of entirely new political structures. In Bosnia, Kosovo and East Timor,
international administrators have been charged with overseeing the transformation of
pre-existing non-democratic structures into democratic political rules and institutions.

As this thesis is concerned with exploring this particular aspect of state-building
efforts in the context of international administration, it is therefore beneficial to
develop a narrower concept that can capture the core element of state-building that
revolves around democracy promotion, what I term here ‘democratic regime-
building’. While related to state-building, it differs in its concentration on international
efforts to develop a particular regime, rather than an overall state structure. This is not
an effort to replace the concept of state-building, but rather to supplement it with one
that captures a particular, and very significant, element of its many activities.

The concept of regime remains distinct from that of the state, while maintaining a
close connection to it. While the state includes elements relating to security provision,
the economy and legal and administrative institutions, the concept of regime refers

particularly to the realm of the political system. Definitions of the concept of regime

® Chesterman, You, The People, p.5.



vary, but common elements include a core ensemble of rules, procedures and/or norms
that together determine the ways in which elites can access power, and the manner in
which they can wield power once in office. From a review of the literature on political
regimes, Munck has identified three core procedural attributes, those that determine:
the number and type of actors who are allowed to gain access to the principal
governmental positions; the methods of access to such positions; and the rules that are
followed in the making of publicly binding decisions.’

The regime therefore concerns a particular aspect of the state’s overall structure
and functions, incorporating the nature of political representation and policy making,
but excluding more stable features of the state such as the administrative structure and
the legal source of authority, which rests with the state regardless of the nature of the
regime. The concept of democratic regime-building is thus much narrower than the
idea of state-building, as it captures only the efforts of international administrators to
establish a particular political system, and not wider elements of state capacity and
performance. In particular, it pertains to international efforts to develop a democratic
regime, one whose rules, procedures and institutions allow for regular and open
competition for access to political power, and guarantee the broad range of political
and civil liberties that are necessary for such open competition to take place.® It is this
particular aspect of the practice of international administration, and its impact on the

processes of regime transition, that is the focus of this thesis.

7 Gerardo L. Munck, ‘Disaggregating Political Regime: Conceptual Issues in the Study of
Democratization’, Working Paper No. 228 (The Helen Kellogg Institute for International Studies,
University of Notre Dame, 1996).

8 See Juan Linz, ‘Totalitarian and Authoritarian Regimes’, in Fred I. Greenstein and Nelson W. Polsky
(eds) Handbook of Political Science, Vol. 3, (Addison Wesley, 1975).



THE THEORETICAL CONTEXT

The topic of this thesis touches in particular on two literatures within political science.
The first literature that informs the thesis is the evolving body of writing on
international administrations themselves. Until recently, these international operations
were examined in a relatively ad hoc fashion, largely on the basis of individual case
studies that had limited comparative scope. New contributions to the literature,
however, have sought to develop a more systematic study of international
administrations as a particular form of international intervention, with common
features and influences.’

While this thesis is informed by these new writings, it also contributes to this
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