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TRaQ: OPTIONS PAPER

SUMMARY

Since 1991, our objective has been to re-integrate a law-abiding Iraq

which does not possess WMD ox threaten its neighbours, into the international
community. Implicitly, this camot occur with Saddam Hussein in power. As

at least worst option, we have supported a policy of containment which has
been partially successful. However:

% Despite sanctions, Iraq continues to develop WMD, although our

intelligence is poor. Saddam has used WMD in the past and could do so again
if his regime were threatened, though there is no greater threat now than

in recent years that Saddam will use WD; and
%  Saddem's brutal regime remains in power'' and destabiises the Arab

and wider Yslamic world.

We have two options. We could toughen the existing containment policy.
This would increase the pressure on Saddarm. It would not reintegrate

Iraq into the jpternational commmnity.

The US administration has lost faith in containment and is now considering
regime change. The end states could either be a Sunni strongman Or 24

representative government.
Thre three options for achieving regime change are:

*: covert support to: opposition groups tomount an uprising/coup;
# air support for ppposition groups to mount an uprising/coup; and
t a full-scale ground campaign. '

These are mot mutually exclusive. Options 1 andfor 2 would be patural
precursors to Option3. The greater.investment of Western forces, the
greater our control over Traq's future, but the greater the cost and the
Jonger we woul need to stay. The only certain means to remove Saddam and
his elite is to invade and impose a new government!' but this could invelve
natjon building over many years. Even a representative government could
seek to acquire WE and build-up its conventional forces, so long as Tran
and Israel retain their WMD and conventional armouries and there was no

aceaptable solution to Palestinian grievances.

A legal justification far-invasion would be needed. Subject to law
Officers advice, none currently exists. This makes moving quickly to
invade legally very difficult. We should therefore consider a staged
approach, establishing international support' building up pressure on
Saddam, and developing military plans. There is a lead time of about 6

months to a ground offensive.
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CURRENT ORJECTIVES OF UR FOLICY

1 Within our objectives of preserving peace and stability in the Gulf
and ensuring energy security, our currenl objectives towards Irag are:

% the reintegration of a law-abiding Irag'! which does not possess WMD

or threaten its neighbours, into the international community. Implicitly
this cannot occur with Sacldam in power; end ' ' ’
# hence, as the least worst option, we have supported containment of Iraq,
by constraining Saddam*s ability to reYsym or build up WMD and to threaten

his neighbours.

2 - Subsidiary cbjectives are:

# Preserving the territorial integrity of Iraqg;

# improving the humanitarian situation of the Iragi people;

* protecting the Kurds in Northern Iraqj

* sustaining UK/US co-operation, including, if necessary, by moderating
US policy; and

% maintaining the credibility and authority of the Security Council.

HAS CONTAINMENT WORKED?

3 Since 1991, the policy of contalnment has been partially successful:
* Sanctions have effectively frozen Iraq's nuclear programme;

# Trag has been prevented from rebuilding its conventional arsenal to
predGulf War levelss

* ballistic missile programmes have been severely restricted;

x Biological weapons (BW) and Chemical Weapons {CW) programmes have been
hindered;

% No Fly Zones established over northern and southern Iraq have given
some protection to the Kurds and the Shia. Although subject to continuing
political pressurée, the Kurds remain autonomous; and

¥ Saddam has mot succeeded in seriously threatening his neighbours.

4 However:
% Iraq contimues to develop weapons of mass destruction, although our

intelligence is poor. Iraq has up to 20 630km-range missilesileft over
from the Gulf War. These are capable of hitting Israel and the Gulf
ctates., Design work for other bailistic missiles over the UN limit of
150kn continues. Iraq continues with its BW and CW programmes and, if

it has not already done sqo!! could produce significapt guantities of BW
agents within days and G agent within weeks of a decision to do so.

Ve believe it could deliver CBW by a variety of means, including in
bellistic missile warheads. There are also some indications of a contin-
uing miclear programme. Saddam has used WD in the past and could do so

again if his regime were thyeatened.
2
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+ Sgddam leads & brutal regime, which impoverishes his people. While in
power Saddam is 2 rallying point for anti-Western sentiment in the Aralb
and wider Lslamic world, and as such a cause of instability; and

# despite UN controls over Traq's oil revenue under Oil for Food, there
;5 congiderable eil amcl other smuggling-

5 Tn this context, and against the background of our desire to re-

integralte a law-abiding Iraq inte the international commmity, we examine

the two following policy options:

¥ a toughening of the existing containment. policy, facilitated by 11
September; and ‘

» regime change by military means: a new departure which would require tha

consiruction of a coalition and a legal justification.

TOUGHENING CONTAINMENT

& This would consist of the following elements: '

% full implementation of all relevant UNSCRs, particularly 687 (1991)
and 1284 (1999). We should ensure that the Coods Review List (GRL) is
introduced in May and that Russia holds to its promize not to bleck.

The signe are positive but continuing pressure is needed. (The GRL
focuses sanctions exclusively on preventing shipments of WMD-relatad

and other arms, while allowing other business without scrutiny. As such,
it will greatly facilitate legitimate Iragi commerce under 0il for Foeod.);
i encourage the US mot to block diccussions to clarify the modalities

of Resolution 1284 once Russisn agreement to the GRL has been secuved.

We should take a hard-line on each area for clarification - the purpose
of clarification is not to lower the bar on Iraqi compliance; but

# PS5 and Security Council unity would facilitate a specific demand that
Iraq re-admit the DN inspectors. Our zim would be to tell Saddam te admit
inspectors or face the risk of military action.

* push for tougher action {especially by the US) against states breaking
sanctions. This should mot discriminate between allies (Turkey), friends
(UAE) and others (especially Syria). It would put real pressure on Saddam
either to submit to meaningful inspections or to lash out;

# maintain our present military posture, including in the NFZs, and be
prepared to respond robustly to any Iraqi adventurism; and

* continue to make clear (without overtly espousing regime change)

our view that Trag would be better off without Saddam. We could trail

the rosy future for Irag without him in a ‘Contract with the Iraqgi
People', although to be at all credible!! this would need some detailed

work.

7 hat could it achieves
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2+ There will he greater pressure OO Saddam. The GHL will make sanictions
more abiractive to at least some of their detractors. lmproving
implementation of sanctions would reduce the regime's illicit revenues;
and

3 the return of UN weapong inspectors would allow greater serutiny of
Tragi WMD programnes and of Iragi forces in peneral. If they found
significant evidence of WMD, were expelled or, in fzce of an ultimatum,
not re-admitted in the flrst place!! then this could provide legal
justification for large-scale military action (see below).

8 But:

% Some of the difficulties with the existing policy still apply;

% those states in breach of sanctions will want compensation if they
aré to change tack;

v @addam is only likely to permit the return of inspectors if he believes
the threat of large scale US military action is imminent and that such
concessions would prevent the US from acting decisively. Tlaying for
time} he would then embark on a renewed policy of non colloperation; and
% plthough containment has held for the past decade, Irag has progres-
sively increased 1ts international engagement. Even if the GRL makes
sanctions more sustainable'! the sanctions regime could collapse in the

long~texrm.

9  Tougher contaimment would not relintegrate Iraq into the inter-
national community as it offers little prospect of removing Saddam.

He will continue with his WD programmes, destabilising the Arab and
I=lamic world' and impoverishing his people. But there is no greater
threat now that he will use WMD than there bas been in recent years,

so continuing containment is an optien.

US VIEWS

10 The US has lost confidence in contalmment. Some in goverriment

want Saddam removed. The success of Operation Enduring Freedom, distrust
of UN sanctions and inspectién regimes, and unfinished business from
1991 are all factors. Washington believes the legal basis for an attack
on Iraq already exists. Nor will it mecessarily be govermed by wider
political factors. The US may be willing to work with a much smaller

cpalition than we think desirable.

REGIME CHANGE

11 In considering the options for regime change below) we need to
first consider what sort of Iraq we want?. There are two possibilities:
% p Sunni military strongman. He would be likely to maintain ITragi
territorial inteerity. Assistance with recons truction and political
rehabilitation could be traded for assurances on abandening WMD

SECRET UK EYES ONLY



SECRET UK EYES ONLY

programnes and respecting human rizhts, particularly of ethnic minorities.
The US amd other militaries could withdraw guickly. However, there would
then be a strong risk of the Iragl system reverting to type. Military
coup could succeed coup until an autocratic, Sunni dictator emerged who
protected Sunni interests. With time he could acquire WMD; or

* a representative'! broadly democratic government. This would be Sumni-
led butl! within a federal structure) the Kurds would be guaranteed
autonomy and the Shia £air access to govermment. Such a yegime would he
less likely to develop WMD and threaten its neighbowrs. However, to
curvive!! it would wequire the US and others to commit to mation building
for many years. This would entail a substantial intermational securlty

force and help with reconstruction.
OTHER FACTORS TO CONSIDER: INTERNAL

12 Saddam has a strong grip on pawer'! masintained through fear and
patronage. The security and intelligence apparatus, including the
Republican and Special Republican Guard, who protect the regime so
effectively are predemipantly drawn from the Arab Sunmi minority (20-25
per cent of the population); many from Tikrit like Saddam. They fear
Lom-Sunni rulel) which would bring retribution and the end of their
privileges. The regime's success in defeating the 1991 uprising stemmed
From semior Sunni officers looking into the abyss of Shia rule and preser-
ving their interests by backing Saddam. In the current circumstances,

a military revolt or coup is a Temote possiblity.

13 Unaided, the Iraqi oppesition is incepable of overthrowing the
regime. The external opposition is weak, divided and lacks domestic
credibility. The predominant group is the Iragi National Congress (INC),
an urbrella organisation Jed by Ahmad Chalabi, & Shia and convicked :
fraudster, popular on Capitol Hill. The other major group, the Iraqi
National Accord (INAYY. espouses moderate Arab socialism and is led by
another Shia, Ayad Allawi. Neither group has a military capability and
both are badly penetrated by Iragi intelligence. In 1996, a CIA attempt
to stir oppesition groups ended in wholesele executions. Most Iragis

see the INC/INA as Western stooges.

14 The internal opposition is small and fzactured on ethnic and
sectarian grounds. There is no effective Surmi Arsb opposition. There
are 3-4m Kurdsiin northern Iraq. Most live in the Kurdish Antonomous
Zone! established in 1991. The Kurds deploy at least 40,000 lightly
armed militia but are divided batween two main parties, the Patriotic
Unien of Kurdistan (PUR)} and the Kurdisten Democratic Party (KDP).

These groups have an interest in preserving the status qua'l and are

more interested in seeking advantage OVer the other than allying against
Saddam. Divide and rule is easy; in 1996 the KDP : -
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sssisted the Iraqi Army's expulsion of the PUK and Iraqi opposition groups
from Ebil.

15 The Kurds do not co-cperate with the Shia Arabs who foxm 60 per

cent of the population: The main Shia opposition group is the Supreme
Council for the Islamic Revolution in Iraq {SCIRI), with 3=5,000 fighters,
but it is tainted by Iravian support. Most Shia would like to have a -
greater say in Traqi government, but not pecessarily control: they do

not want secession, Islamic autonomy or Iranian influence.

REGIONAL

16  Irag's neighbours have a direct imterest in *he comtry's affairs.
Tran and Turkey, in particular, are wary of US influence and oppose

some opposition groups. Turkey!! conscious of its own restive Kurdish
mincrity, will do anmything to prevent the establishment of an independent
Kurdish state in northern Iraqg, including intervention. Iran, also with

a Kurdish minority!! would also oppose & Kurdish state and is keen to
rotect the rights of its co-religionists in the south :{see FCC paper

on PS5, European and regional views of possible military action against
Iraqy attached.)

17 We have looked at three options for achieving regime change (we
dismissed assassination of Saddam Hussein as an option because it would

be illegal):
OPTICN 1: COVERT SUPPORT TO OPPOSITION GROUPS

18 The aim would be to bring down the regime byinternal revolt, aided
by the defection or at least acquiescence of large sections of the

Army. A group of Sunni generals probably from within the Republican

Guard, might depose Saddam if they decided the alternative was defeat.
This option could be pursued by providing covert intelligence, large!!
scale financial and Special Forces supporl to opposition groups. The Kurds
would be persuaded to unite and attack into northern Ifag, tying down

some Irag forces. Simultaneously, in a greater threat to the regime!

the Shia would rise up in the gouthern cities, and in Baghdad.

19 This option also has & very low prospect of success on its own. The
external opposition is mot stromg enough to overthrow Saddam and would

be rejected by most Iraqgis as a replacement government. The Kurds could

only mount & very limited offensive in the north. Mass uprisings in the
south would be unlikely. The US failure to support the 19%1 uprising remains
vivid. The Republican Guard would move against any opposition and amy
wavering regular Army units. There would also be a high risk of US/
coalition forces being captured. The remaining elements of opposition

could be eliminated, buttressing
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Saddam and his reputation as Arab folk hero. On the other hand, this
option has never been pursued in a concerted, single-minded way before
and ghould nat be dismissed, at least as & possible precursor to Options

2 and 3.

OPTION 2: AN AIR CAMPAIGN PROVIDING OVERT SUPPORT TO OPPOSITION GROUFS
LEADING TO A COUF OR UPRISING

20 The aim would be to assist an internal revolt by providing strategic
and tactical air support for opposition groups to move against the regime.
Such support would disable Saddam's military and security apparatus.
Suspected WMD facilities would also be targeted. Substantial mumbers of
aircraft and mmiticons would need to be built up i theatre over a period
of months. Any campaign would take several weeks at least'! probably
severa). months. Pressure on the regime could be increased by massing
ground and naval forces and threatening a land invasion.

71  This option has no guarantee of success. The build up of pressure
might persuade other Surmis to overthrow Saddam and hic family, but

there is no guarantee that another Sunni autocrat would be better,
Comparisons with Afghanistan are misleading. Saddam's military and -
security apparatus is considerably more potent and cohesive. We are

not aware of any Karzai figure able to command respect ingide and outside
Iraq. Arab states would onlﬁ back the plan if they were sure Saddam would
be deposed. At least the coloperation of Kuwait would be needed for the
necessary military build-up. The Arab street would oppose an air attack
apainst Irag, but visibility of a popular uprising could calm Arab public

opinion.
OPTION 3: A GROUND CAMPAIGN

22  The aim would be to launch a full<scale ground offensive to destroy
Saddam]s military machine and remove him from power. A pro-Western
regime would be installed which would destroy Iraq's WMD capabilityy
make peace with Iraq's neighbours and give rights to all Iraqgis, incl-
uding ethnic minorities. As in the Gulf War!! this would need to be
preceded by a mejor air-offensive to soften up defences.

23 1S contingency planning prior to 11 September indicated that such

a ground campaign would require 200-400,000 troops. The numbers would

be roughly half those of 1991 because Iraql forces are now considerably
weaker. Any invasion force would need to pose a credible threat to
Baghdad in order to persuade members of the Sunni military elite that
their survival was better served by deserting to the coalition than -
staying loyal to Saddem. Sufficient air assets would need three months
and ground forces at least four-five months to assemble'’ so on logistical
grounds a ground campaign is not feasible until autumm 2002. The optimal

Fimes to start action are early spring
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VAT would be very dilILLCULL TO

24 Prom a purely military perspEcEuEETt 11
azmji-ar—based aircraft would not

- launch an invasion from Kuwsit a =
he enough because of the need for: Tand~basad gir-tolair refuelling. To

be confident of success, bases either-in- Jordan or in Saudi Arabia would

be required. Howeverh' a wider and durable international coalitionm would

be advantageous for both military and political reasons. Securing moderate

Arab support would be greatly assisted Dy the promise of a quick and

decisive campaign, and credible action by the US to address the MEFP.

95 . The risks inciude US amd others military casualties. Any coalition
would need mich tending over the difficult months of preparation for

an actual invasien. lram, feoring further US encirclement and that it
will be invaded nmext!! will be prickly but is likely to remain neutral.
With his regime in danger, Saddam could use WD, either hefore or during
an invasion. Saddam could alsc tarpet Israel as he did during the Gulf
War. Restraining Israel will be difficult. It could try to pre-empl a
WD attack and has certainly made clear thet it would retaliate. Direct
Israeli military involvement in Iraq would greatly complicate coalition
management and risk spreading conflict more widely.

26 Nope of the above options iz mitually exclusive. Options 1 and/or

2 would be natural precurscrs to Option 3. All options have lead times.
Tf an invasion is contemplated this autumn, then a decision will need to
be taken in principle six months in advance. The greater investment of
Western forces, the greater our control over Iraq's future) but the
greater the cost and the longer we wonld need to stay. Option 3 comes
closest to guaranteeing regime change. At this stage we need to wait

+p sea which option or combination of options may be favoured by the

US government.

27  But it should be noted that even a representative government could
seek to acquire WD and build-up its conventional forces, so long as
Tranp and Israel retain their WD and conventional armouries.

LEGAL CONSIDERATIONS

58 A full opinion should be sought fram the law Officers if the above
options are developed further. But in summary'! CONTAINMENT generally
involves the implementation of existing UNSCRs and has a firm legal
foundation. Of itself, RECIME CHANGE has no basis in international law.

" A separate note by FCO Legal Advisors setting out the general legal back-
ground and the obligations in the relevant UN Resolutions is attached.
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7¢  In the judgement of the JIC there is no recent evidence of Iraq
complicity with intermational terrorism. There is therefore no justif-
ication for action against Iraq based on aection in self-defence (Article
51) to combat imminent threals of terrorism ag in Afghanistan. However!
Article 51 would come into play if Irag were about to attack a neighbour.

30 CQurrently, offensive military action against Iraq can only be
justified if Irag is held to be in breach of the Gulf War ceasefire
yegolution, 687. 687 imposed obligations on Irag with regard to the
elimination of WMD and monitoring these obligations. But 587 never
terminated the authovity to use force mandated in UNSCR 678 (2.990).
Thus a viclatiom of 687 can revive teh authorisation to use force in 678.

31 As the ceasefire was proclaimed by the Security Council in 687,
it is for the Cowmcil to decide whether a breach of obligations has
vecurred. There is a precedent. UNSCR 1205 (1998), passed after the
expulsion of the UN inspectors, stated that in doing so Iraq had acted
in flagrant vielation of its pbligations under 687. In our view) this
revived the authority for the use of force under 678 and underpinned
Operation Desert Fox. In contrast to general legal opinion, rhe US
asserts the right of individual Member States LO determine whether
Iraq has breached 687, regardless of whether the Council has reached

thie assessment.

32 For the PS5 and the majority of the Council to take the view that
Traq was in breach of 687:

* they would need Lo be convinced that Iraq was in breach of its
obligations regarding WMD, and ballistic missiles. Such proof would

need to be incontrovertible and of large-scale activity. Current
iptelligence is insufficiently robus to meet this criterion. Even with
overriding proof China, France and Russia, in particular, would need
considerable lotbying to approve or acquiesce in a pnew resolution author-
ising military action against Iraq. Concessions in other policy areas
might be needed. However!) many Westerm states, at 1least!! would not wish
to oppose the US on such 2 major issue; or

« if P5 unity could be obtained, Iraq refused to readmit UN inspectors
after a clear ultimatun by the UN Securilty Council; or

% the UN inspectors were re-admitted to Traq and found sufficient evidence

of WMD activity or were again expelled trying to do so.

CONCLUS1ON

33 In sum, despite the considerable difficulties, the uge of overriding
force in a ground campaign is the only option that we can be confident
will remove Saddam and bring Iraq back into the international commumity.
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34 To lawmch such a campaign would require & staged epproach:

% winding up the pressure: increasing the pressure on Saddam through

tougher contaimment. Stricter implementation of sanctions and a military
build-up will frighten his regime. A refusal to admit UN inspectors, or
their admicsion and subsequent iikely frustration, which resulted in an
appropriate finding by the Security Council'! could provide the justification
for military action. Saddam would try te prevent this, although he has

miscalculated beofre;

* careful planning: detailed mili
and basing opticns, and when appropriate force deployment;

* coalition building: diplomatic work to ectablish an international
coalition to provide the broadest political and military support to a
ground campaign. This will need to focus on China, France and particularly
Russia who have the ability to block action in the UN Security Council
and on the other Europeans. Special attention will need to be paid to

moderate Arsb states and to Iran;

% incentives: as an incentive guaran
regard to Iragi territorial integrity.
advance of the great benefits the internationsl community could provide
for a post-Saddam Iraq and its people. These should be published.

¥ tackling other regional issues: an ‘effort to engage the US in a Serious
effort to re-energise the MEPP would greatly assist coalition building;

and
% sensitising the public: a media campaign to warn

r

Saddam poses and to prepare public opinion both in

tary plamning on the various invasion

tees will need to be made with
Plans should be worked up in

of the dangers that
the UK and abroad.-

3§ The US should be encouraged to consult widely on its plans.

OVERSEAS AND DEIFENCE SECRETARIAT
CABTNET OFFICE
8 MARCH n})n
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