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Hunting a Hungry Dog with Hawks?

: The (De)volution of United Nations Sanctions against North Korea

Heesu Lee™ and Sunil Kim™

Introduction

The decades of North Korea’s nuclear ambition seem to finally come to an end with the historic

summit between the United States (US) and North Korea in June 2018. The two heads of the state

shook hands declaring the near-conclusion of the half-century of military confrontation. North

Korea is dismantling key missile facilities while returning the remains of 55 US war dead in North

Korea to home after 65 years.'! The US and South Korea, in return, had the first summer in

decades without joint military exercise against North Korea.> However, up until just several

months ago, North Korea had continued the nuclear venture since its first nuclear test at Punggye-

riin 2006, maintaining the status of de facto nuclear state through the past decade. The international

society, in return, responded with tightened, cumulative economic sanctions.” Now there is a

growing voice, particularly of US president Donald Trump, claiming the victory of the sanctions,

or the so-called “maximum pressure” of the US-led United Nations (UN) against North Korea,

in nailing down the deal.* US Congressman Ed Royce, who had authored two major sanctions

bills against North Korea, the North Korea Sanctions and Policy Enhancement Act of 2016 (H.R.
757) and the Countering America’s Adversaries Through Sanctions Act of 2017 (H.R. 3364), also

* Paper delivered at the joint conference of The Korean Political Science Society and The Institute for Borer

Studies, Keimyung University, at Keimyung University, Daegu, on October 26, 2018. Please do not cite or circulate
without authors’ consent.

** College of International Studies, Kyung Hee University.
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The New York Times, July 23, 2018 (https:/ /www.nytimes.com/2018/07/23 /wotld/asia/north-korea-dismantling-
missile-facilities.html), July 26, 2018 (https:/ /www.nytimes.com/2018/07 /26 /wotld/asia/us-korea-war-
remains.html).

South China Morning Post, August 24, 2018 (https:/ /www.scmp.com/news/china/diplomacy-
defence/article/2161039 /fears-suspension-us-south-korea-military-exercises-may).

See the list of sanctions in Eleanor Albert, “What to Know about the Sanctions on North Korea,” Council on
Foreign Relations, January 3, 2018 (https:/ /www.cfr.org/backgrounder/what-know-about-sanctions-north-korea).

Politico Magagine, April 27, 2018 (https:/ /www.politico.com/story/2018/04/27 /as-the-koreas-make-history-in-
meeting-trump-stands-ready-to-take-credit-558304).
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announced that “Kim Jong Un’s desire to talk shows sanctions the administration has implemented
are starting to work.”® US Secretary of State Michael Pompeo also stated: “Past diplomatic
attempts to halt North Korea’s nuclear and ballistic missile development were unsuccessful. But
now we’re at the dawn of a new day. Since taking office, President Trump has led the international
pressure campaign that has resulted in the first significant diplomatic breakthrough in decades.”
However, skeptical views are still widespread, claiming that the negotiation was not the result of
the sanctions but of North Korea’s completion of nuclear weapon development.’

Economic sanctions, meaning a deliberate “withdrawal, or threat of withdrawal, of
customary trade or financial relations” as a foreign policy tool to change a target country’s behavior
has been widely exercised by sovereign states and international organizations.® Since sanctions
have not always achieved desired political outcomes, however, their effectiveness has been
extensively debated among academics and practitioners.” For instance, a study of 50 episodes of
economic sanctions imposed by the US between 1990 to 2000 finds only 17 successful cases out
of them."” While this “one-third success ratio” setves as the optimistic basis of “sanctions
advocates,” it still implies two-third failure ratio, and the majority of sanctions scholarship has
remained critical to the sanctions optimism. A multimethod study, criticizing the literature as
“selection bias,” claims that economic coercion can be effective only under certain circumstances
particulatly between countries where mutual conflict expectation is low."" Some empirical studies
have also demonstrated that the actual success ratio is far lower than one-third, considering the

proclaimed goals of those successful cases and their contributing factors other than economic

5 “Chairman Royce Statement on North Korea,” Foreign Affairs Committee, US House of Representatives, March
8, 2018 (https:/ /foreignaffairs house.gov/press-release/chairman-royce-statement-north-korea-2/).

¢ Remarks at UN Secutity Council, September 27, 2018
(https:/ /www.state.gov/secretary/remarks/2018/09/286265.htm).

7 Kan Kimura, “What Next for the North Korea Negotiations?” The Diplomat, July 15, 2018
(https:/ /thediplomat.com/2018/07 /what-next-for-the-north-korea-negotiations/).

8 Gary C. Hufbauer et al., Economic Sanctions Reconsidered, 3rd edition (Washington, DC: Peterson Institute for
International Economics, 2008), p. 3. For the historical overview and the list of major economic sanctions, see pp.
9-18 and 33-41 respectively.

9 See Hossein G. Askari et al., Economic Sanctions: Examining their Philosophy and Efficacy (Westport, CT: Praeger, 2003);
Robert McMahon, “UN Sanctions: A Mixed Record,” Backgrounder, Council on Foreign Relations, November 17,
2006 (https:/ /www.cfr.org/backgrounder/un-sanctions-mixed-record); Daniel W. Dreznet, The Sanctions Paradox:
Economic Statecraft and International Relations New York: Cambridge University Press, 2010), pp. 9-21; Lee Jones,
Societies Under Siege: Exploring How International Economic Sanctions (Do Not) Work (New York: Oxford University
Press, 2015), pp. 2-5.

10 Hufbauer et al., Economic Sanctions Reconsidered, p. 129.

1 Drezner, The Sandtions Paradox, p. 308.
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sanctions.”” Recent academic debate has thus moved from the debate on “whether economic

sanctions work™ to “how they function,”"

endeavoring on identifying the challenges to and the
conditions of successful imposition of economic sanctions."* Now the still puzzling “basic
paradox” is why, as Baldwin succinctly puts it, “policymakers continue to use sanctions with
increasing frequency, while scholars continue to deny the utility of such tools of foreign policy.”"?

No doubt, economic sanctions by the US and UN against North Korea have been
reported to be largely ineffective.'® A variety of factors have been introduced in an effort to
explain the non- or limited effectiveness of sanctions regimes including the autocratic regime’s
non-responsiveness to economic hardship and its heavy reliance on China, both in political and
economic terms, which has played as a critical “sanctions buster” in the multilateral sanctions
regime.'” Therefore, it has thus relatedly underscored that comprehensive sanctions measures

should be “much more enthusiastically implemented.”'® And yes, through the past, the UN

Security Council (UNSC) has been continuously ratifying stronger resolutions against North Korea,

12 Robert A. Pape, “Why Economic Sanctions Do Not Work,” International Security 22: 2 (Fall 1997); Kimberley Ann
Elliott, “The Sanctions Glass: Half Full or Completely Empty?” International Security 23: 1 (Summer 1998).

13 Jones, Societies Under Siege, p. 8.

14 Bryan Early, “Statecraft and the Limitations of Economic Sanctions,” E-International Relations, August 21, 2016
(https:/ /www.e-ir.info/2016/08/21 / statecraft-and-the-limitations-of-economic-sanctions/). See also Nicholas L.
Miller, “The Secret Success of Nonproliferation Sanctions,” International Organization 68: 4 (Fall 2014); Bryan R.
Farly and Robert Spice, “Economic Sanctions, International Institutions, and Sanctions Busters: When Does
Institutionalized Cooperation Help Sanctioning Efforts,” Foreign Policy Analysis 11: 3 (2015); Peter A.G. van
Bergeijk and Thomas Biersteker, “How and When Do Sanctions Work? The Evidence,” IS Repor? 25 (September
25).

15 David A. Baldwin, “The Sanctions Debate and the Logic of Choice,” International Security 24: 3 (Winter
1999/2000), p. 80.

16 Semoon Chang, “The Saga of U.S. Economic Sanctions against North Korea,” Journal of East Asian Affairs 20: 2
(Fall/Winter 2006); Jacques L. Fuqua, Jt. Nuclear Endgame: Need for Engagement with North Korea (Westport, CO:
Praeger, 2007), pp. 139-143; Marcus Noland, “The (Non) Impact of UN Sanctions on North Korea,” Pezerson
Institute for International Economics Working Paper 08-12 (December 2008); Suk Hi Kim and Mario Martin-Hermosillo,
“The Effectiveness of Economic Sanctions Against a Nuclear North Korea,” Nor#h Korea Review 9: 2 (Fall 2013);
Enrico Carisch et al. The Evolution of UN Sanctions: From a Tool of Warfare to a Tool of Peace, Security and Human Rights
(Cham, Switzerland: Springer, 2017), pp. 412-420.

17" Andrei Lankov, “Why Nothing Can Really Be Done About North Korea’s Nuclear Program,” Asia Policy 23
(January 2017); Bryan Eatly, Busted Sanctions: Explaining Why E jc Sanctions Fail (Stanford: Stanford University
Press, 2015), pp. 26-27. A UN report officially confirmed that China has been serving as the “lead facilitator” of
North Korean black-market trade, which “significantly negate[s] the impact” of sanctions. Colum Lynch,
“Confidential UN. Report Details North Korea’s Front Companies in China,” Foreign Policy, February 28, 2017
(https:/ / foreignpolicy.com/2017 /02/28 /confidential-u-n-report-details-north-koreas-front-companies-in-
china/). See also Colum Lynch, “UN. Report Details How North Korea Evades Sanctions,” Foreign Policy,
September 20, 2018 (https:/ /foreignpolicy.com/2018/09/20/un-report-details-how-north-korea-evades-
sanctions/).

18 Noland, “The (Non) Impact of UN Sanctions,” p. 11.
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demanding all member states and relevant international agencies to stick to the resolutions."” The
aforementioned puzzle and paradox are applied here as well. Why UNSC, led by US, has continued
to use sanctions with increasing frequency despite persistent pessimism on the utility of
sanctions,” only to expedite the completion of North Korea’s nuclear weapons program?
Answering the question, this essay traces the development of UNSC sanctions on North
Korea in order to identify the fundamental limitation of sanctions approach and the reason why
such futile efforts have been made over the past decades. For this, first, we will review the main
debates on the perspectives on sanctions which starkly differ in the ways to handle North Korean
problems. It will be followed by empirical analysis of UNSC sanctions to deliver analytical evidence
on whether the sanctions resolutions by the Council were effective enough to bring
denuclearization. Finally, we will discuss the political ramification of those series of ineffective

sanctions on the Council as the concluding remarks.

“More Pressure” versus “That’s Enough”

Opver years, there have been two radically different perspectives in dealing with North Korea over
the effectiveness of sanctions in achieving the decade-old frustrating goal of denuclearization.
First, sanctions advocates believe that sanctions have not been powerful enough to be regime
threatening” Sanctions need to be appropriate to the size of policy objectives, and the sanctions
currently in place are not yet designed for a heavy strategic burden. International embargo,
unilateral pressure by US, and threat of deterrent as large enough to deter North Korea would
certainly be influential in limiting North Korean nuclear programs. As sanctions would only work
if they are strong enough to replace leadership, the preconditions for successful sanctions must be
clear. The goal of sanctions needs to be modest and they must be “imposed quickly and decisively

2922

to maximize the impact.”™ The sanctions advocates thus criticize both the isolation-containment

19 See note 3 above.

20 Eleanor Albert, “What to Know About the Sanctions on North Korea,” Backgrounder, Council on Foreign
Relations, January 3, 2018 (https:/ /www.cfr.org/backgrounder/what-know-about-sanctions-north-korea). “No
amount of sanctions,” said Richard Haass, president of the Council on Foreign Relations, “is going to bring about
the goal of denuclearising or de-missilising North Korea.” The Financial Times, September 7, 2017, p. 3.

21 Ruediger Frank, “The Political Economy of Sanctions against North Korea,” Asian Perspective 30: 3 (2006); Joseph
M. DeThomas, Sanctions’ Role in Dealing with the North Korean Problems (Washington, DC: US-Korea Institute, SAIS,
2016).

22 Kimberly Ann Elliott, “Evidence on the Costs and Benefits of Economic Sanctions,” Speech given before the
Subcommittee on Trade Committee, US House of Representatives, October 23, 1997
(https:/ /piie.com/commentary/ testimonies/ evidence-costs-and-benefits-economic-sanctions).
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policy under the Bush administration and the strategic patience policy under Obama
administration.” Even though the United States finally opens the possibility of direct talks and
shows its willingness to negotiate a peace treaty with North Korea, they argue, North Korean
people have no awareness of such a treaty would have to entail. As seen from the case in which
the US’s 1994 nuclear deal with North Korea eventually collapsed after North Korea was found
to be cheating,” there must be harsher sanctions to contain the nuclear program and foster
denuclearization. “[I]f Washington strengthens its sanctions policy so that its capabilities are
unquestioned and its intentions unmistakable,” a commentator notes, “it will provide a critical
service to the sustenance of great-power peace: averting crises before they spiral out of control”?
The sanctions advocates thus assert that “an unrelenting campaign of political subversion and
financial isolation” because “Pyongyang remains determined to build its nuclear arsenal.”*

On the opposite strand resides a completely different argument of sanctions skeptics who
believe that the best way to achieve better outcome is to establish an interdependent relationship
that could prevent a potential crisis because “[n]either the military option nor containment seem
to be feasible or desirable.” The sanctions skeptics thus oppose the unilateral sanctions by the
West while advocating diplomatic engagement and negotiation: “The more [countries] trade with
the North, and the more exposed North Korean citizens become to capitalism and western ideas,
the harder it will be for the North Korean leadership to reverse the reforms. Criticizing the

2529

hard-liners” “[w]ishful thinking about North Korea’s imminent collapse,”™ they underscore the
fact that North Korea has engaged in economic reform and has been slowly restructuring the

economic base in line with the information technology revolution.”® While agreeing with the

23 See Victor Cha, “Why We Must Pursue ‘Hawk Engagement’,” in Nuclear North Korea: A Debate on Engagement
Strategies, by Victor Cha and David Kang (New York: Columbia University Press, 2003) and Changsop Pyon,
“Strategic Patience or Back to Engagement? Obama’s dilemma on North Korea,” North Korean Review 7: 2 (Fall
2011) respectively.

24 Gary Samore, “The Korean Nuclear Crisis,” Swrvival 45: 1 (2003), p. 20.

25 Hdward Fishman, “Even Smarter Sanctions: How to Fight in the Era of Economic Warfare,” Forejgn Affairs 96
(November/December 2017), p. 110.

% Joshua Stanton et al., “Getting Tough on North Korea: How to Hit Pyongyang Where It Hurts,” Foreign Affairs 96
(May/June 2017), pp. 73-74.

27 Chung-in Moon and Jong-Yun Bae, “The Bush Doctrine and the North Korean Nuclear Crisis,” Asian Perspective
27: 4 (2003), p. 39.

28 David Kang, “Why Are We Afraid of Engagement?” in Nuclear North Korea, p. 126.

2 John Delury, “Trump and North Korea: Reviving the At of the Deal,” Foreign Affairs 96 November/December
2017), p. 50.

30 David Kang, “Why Are We Afraid of Engagement?” pp. 101-127. On the adaptability and sustainability of
North Korean regime from a point of “doves,” see Selig S. Harrison, Korean Endgame: A Strategy for Reuntfication and
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sanction advocates in assuming that North Korea “is unlikely to pursue denuclearization on its
own,” they differ from them in proclaiming that “armed conflict on the Korean peninsula is not a
viable option; nor is forced regime change.”' Since the changes in North Korea’s policy could
not have occurred without the consent of the top leadership, the sanction skeptics believe that the
top leaders in North Korea seem to be realizing that a war would be a suicide, but the reform and
negotiation would allow for them to survive. Therefore, in order to convince the North Korean
leadership, US has to promise that it would not gain any unilateral advantage and would not
undermine the regime.”” Besides, diplomatic engagement with North Korea can be “considered
useful even if it fails to change North Korea behaviot” from the viewpoint of the regional order.”
In implementation-wise as well, it is argued that the “positive sanctions” are more efficient than
“negative sanctions” endorsed by the sanctions advocates.”

While the two opposite views were making uncompromising competition on how to deal
with North Korea without making visible outcome, UNSC has consistently opted for sanctions
over the past decades. The Council has kept ratifying resolutions to improve harsher sanctions
against North Korea believing that economic and financial sanctions would lead to destabilizing
the regime, and eventually achieve the goal of denuclearization. As we have discussed above,
however, North Korea seemed minimal in adopting such international pressure and continued to
provoke further threats as a de facto nuclear state. The next section will thus explore the logic and
rationale behind UN’s continuation of sanctions approach as a way to deal with North Korea
despite the mounting evidences of the ineffectiveness of sanctions and ever-evolving evasion

tactics of North Korea.

Series of Perfunctory Sanctions

On October 3, 2006, North Korea first announced that it would conduct a nuclear test. As this

became the gravest concern to international society, the UNSC unanimously warned North Korea

U.S. Disengagement (Princeton: Princeton University Press, 2001), pp. 1-65.
31 Fuqua, Nuclear Endgame, p. 158.

32 Curtis H. Martin, “Rewarding North Korea: Theoretical Perspectives on the 1994 Agreed Framework,” Journal of
Peace Research 39: 1 (2002), pp. 51-68.

33 Van Jackson, “Deterring a Nuclear-Armed Adversary in a Contested Regional Order: The “Trilemma’ of US.-
North Korea Relations,” Asia Policy 23 (January 2017), p. 102.

3 Martin, “North Korea: Theoretical Perspectives,” pp. 62-64.
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against nuclear testing.® Few days later, the test was conducted and on October 14, 2006, the
Council passed Resolution 1718 requesting North Korea abandon all existing nuclear weapons and
development programs. In accordance to obligations under the Treaty on the Non-Proliferation
of Nuclear Weapons (NPT) and International Atomic Energy Agency (IAEA), it demanded North
Korea to provide transparency measures in order to strictly monitor as if it follows the
requirements.”® Furthermore, the 8th statement of Resolution 1718 clearly states that all member
states should prevent the direct or indirect supply, sale, or transfer to North Korea through vessels
or aircraft.”” The UNSC also established Security Council Sanctions Committee 1718 to take
appropriate action regarding the sanctions measure, seeking every information taken to effectively
implement the resolution, as well as examining the member state reports and issuing
recommendations.” Nevertheless, North Korea continued development of nuclear weapons,
both warheads and long-range missile capacity, regardless of the Resolution 1718.

In three years, the UNSC issued a presidential statement condemning North Korea’s
multi-stage rocket launches. Denouncing it, in the middle of looming leadership succession issue,
North Korea announced its second nuclear test in May 2009 with improved explosive yield.”
Right after the test on June 12, Resolution 1874 was adopted condemning North Korea. Further,
on September 24, 2009, the Council unanimously passed Resolution 1887 which stated non-
proliferation of nuclear weapons and missile programs, in which Resolution 825 (1993), 1695
(2006), 1718 (2006), 1874 (2009) also included.* The UNSC strongly emphasized that all states
are responsible to address nuclear threats and any non-compliance to nuclear treaties. It supported
NPT and called on the member states to fully comply with the obligations.* Even though the

Council had taken actions on IAEA safeguards mandated by the NPT, it also issued Resolution

35 “Resolution 1718 Adopted by the Security Council at Its 555 Meeting,” UNSC Subsidiary Organs, October 14,
2006 (http:/ /www.un.org/ga/search/view_doc.asprsymbol=S/RES/1718%:20%282006%29).

36 Ibid.

37 “Security Council Committee Established Pursuant to Resolution 1718,” UNSC Subsidiary Organs, 2006
(https:/ /www.un.org/sc/suborg/en/sanctions/1718).

38 “Iact Sheet on the 1718 Democratic People’s Republic of Korea Sanctions Committee,” Security Council Report,
2006 (http:/ /www.secutitycounciltreport.org/atf/cf/%7B65BIFCFIB-6D27-4E9C-8CD3-
CEF6EALT96FI9%7D / dprk-north-korea-sanctions-fact-sheet.pdf).

3 Takashi Yokota, “Deciphering North Korea’s Latest Nuclear Move,” Newsweek, May 25, 2009
(https:/ /www.newsweek.com/deciphering-north-koreas-latest-nuclear-move-80241).

40 “Historic Summit of Security Council Pledges Support for Progress on Stalled Efforts to End Nuclear Weapons
Proliferation,” UNSC, September 24, 2009 (https://www.un.org/press/en/2009/sc9746.doc.htm).

4 “Resolution 1887 Adopted by the Security Council at Its 6191st Meeting,” UNSC, September 24, 2009
(http:/ /wwwun.org/en/ga/search/view_doc.asprsymbol=S/RES/1887(2009)).
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1887 to address more specific disarmament issues, repetitively urging states to stop any trade of
nuclear materials and enforce stricter control under the standards of the NPT. Then it also called
for the Conference on Disarmament (CD) to negotiate regulation to ban the production of
explosive products.”” These measures were however returned by North Korea’s launching of a
number of short-range missiles off its eastern coast, processing of 8,000 nuclear fuel rods, and
continuing of plutonium enrichment, exhibiting that all those harsh sanctions measures were little

more than mere paper works.”

[Table 1] List of perfunctory UNSC sanctions from 2006 to 2016

Date Content Description

Resolution October 14,  Established a sanctions committee. Imposed after North Korea’s
1718 2006 Prevent the direct and indirect supply  first nuclear test.

to North Korea.
Resolution June 12,2009  Authorized inspection of cargos on Condemned North Korea on
1874 high seas. second nuclear test.
Resolution September Reaffirmed resolutions related to North Korea tested a number
1887 24,2009 North Korea’s nuclear weapons. of short-range missiles and

Supported NPT and IAEA safeguard ~ completed processing 8,000

measures. nuclear fuel rods.
Resolution March 7, Extending the mandate of the Panel Enforced after the third nuclear
2094 2013 of Experts. Imposed additional test.

sanctions against North Korea.
Resolution March 2, Recalled the inspection of all passing Imposed after the fourth
2270 2016 cargo with North Korea. Additional nuclear test.

restrictions on North Korean imports.
Resolution November Imposed a series of additional Adopted after the fifth nuclear
2321 30, 2016 sanctions measutres. test.

Perfunctory sanctions continuously imposed on North Korea. In 2013, another sanction
was imposed in Resolution 2094 after the third nuclear test. On January of 2016, Resolution 2270
was tabled including the sanctions measures for the inspection of all passing cargo to and from
North Korea, adding prohibition of all weapons trade on North Korea. This Resolution was
ratified right after the fourth nuclear test.* In the same year of September, North Korea initiated
another nuclear test, but the Council handled the matter in the very same way that has been

managed. It passed another Resolution 2321 in November, seeming to justify that it has done

42 Kaegan McGrath and Vasileios Savvidis, “UNSC Resolution 1887: Packaging Nonproliferation and Disarmament
at the United Nations,” Nuclear Threat Initiative, February 1, 2009 (http:/ /www.nti.org/analysis/articles/unsc-
resolution-1887/).

4 “Chronology Events. DPRK (North Korea),” Security Council Report
(http:/ /www.secutitycouncilreport.org/chronology/dptk-north-korea.phprpage=all&print=true).

4 Ibid.
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something new. This seems clear that continuous sanctions without preemptive and systematic
approach would never stop North Korea from developing another nuclear weapon, only letting to

take advantage of loopholes.

Sanctions measures without implementation

The UNSC sanctions measures also had limited implementation capability. In October
2006, the Panel of Experts on North Korea was established to support the UNSC Sanctions
Committee 1718. The Panel is to act under the direction of the Committee and its members are
appointed by the Secretary-General of UN.* The experts are required to have knowledge in
specific areas of studies such as nuclear or other weapons, weapons of mass destruction, non-
proliferation treaty, and other missiles transaction. Therefore, the Council urged all states to fully
cooperate with the Sanctions Committee and the Panel, encouraging to thoroughly investigate any
violations to the sanctions regime. However, despite of all efforts to analyze the problems and
recommend for better implementations, the result seemed to be without change.

On June 10, 2011, the Council adopted Resolution 1985, expending the mandate of the
Panel of Experts that supported the Sanctions Committee until June 12, 2012.* The final report
was later submitted with deeper investigation and more specific recommendations. The report
required all member states to notify any incidents of non-compliance and transfers of explosive
materials. Especially in recommendation 12, it clearly states that “the Committee should prepare a
communication to relevant United Nations organizations or agencies to engage with the
Committee in order to ensure that they are also consistent with the resolutions.”” However, on
June 23, 2011, North Korea was appointed as the president of the CD. The position of the chair
rotates alphabetically, but this brought strong criticism among international society as the CD, an
international negotiation forum formed in 1979, is closely connected with UN, adopting agenda
including recommendations made by the UN General Assembly, and multinational arms control
regimes such as NPT.** This inconsistent movement among the UN organizations clearly does

not follow the recommendation 12 by the Panel of Experts in Resolution 1985. The core goal of

45 “Panel of Experts, Work and Mandate,” UNSC Subsidiary Organs, 2006
(https:/ /www.un.org/sc/suborg/en/sanctions/1718/panel_experts/work_mandate).

46 “Chronology Events. DPRK (North Korea).”

47 “I'inal Report of the Panel of Experts Submitted Pursuant to Resolution 1985 (2011),” UNSC, June 14, 2012
(http:/ /www.un.org/ga/search/view_doc.asp?symbol=S /2012/422).

4 “Conference on Disarmament (CD),” Nuclear Threat Initiative, January 10, 2018
(http:/ /www.nti.org/learn/ treaties-and-regimes/ conference-on-disarmament/).
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the Committee and the Panel became meaningless after North Korea’s chairmanship. On July 11,
2011, Canada even withdrew from the CD claiming that North Korea is not credible to be the
president of this UN body. It was resumed after the end of North Korea’s presidency on August
19,2011.* This lack of implementation resulted in weakening credibility of the UN and led North
Korea to treat sanctions as of little account.

The Council, on March 2, 2016, adopted Resolution 2270 in response to North Korea’s
another nuclear test in January and its ballistic missile launch in February, issuing stronger sanctions
on North Korea. ILater on March 24, 2016, the Council also passed another resolution
(Resolution 22706), which was ratified only three weeks later as it imposed stronger pressure on
North Korea’s nuclear threat and extended the mandate of the Panel of Experts to apply with
respect to measures in Resolution 2270.”" The Council called for the renewal of the Panel’s
mandate to strictly investigate North Korea on any violations of the resolutions, but the report
was delayed by China. China wanted to remove four of the ships listed in Resolution 2270 claiming
that those ships no longer hire North Korean crews.” This report was expected to be sufficiently
effective in curving North Korea’s nuclear drive as China was highly attentive to the report status.
However, the Resolution and the report by the Panel did not stop North Korea from testing the
fifth nuclear test in the same yeat.

On March 23, 2017, the Council adopted Resolution 2345, renewing the Panel of Experts
that assist the Sanctions Committee 1718 for another 13 months.”® As North Korea shrewdly
evaded from stronger sanctions, UNSC redoubled its efforts for better implementations by having
the Committee and the Panel hold special meetings on member states’ capacity.”* In the final
report to Resolution 2345, the Panel recommends that the Committee should designate the
Maritime Administration of North Korea for its role in sanctions evasions.” The experts were
fully aware of North Korea’s continuous non-compliance to the UNSC resolutions and added a

statement to deepen the monitoring control and maximize pressure. However, North Korea

49 Tbid.
50 “Chronology Events. DPRK (North Korea).”
51 Ibid.
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“April 2016 Monthly Forecast. Status Update,” Security Council Report, April 1, 2016
(http:/ /www.secutitycouncilreport.org/monthly-forecast/2016-04/status_update_39.php).

53 “Chronology Events. DPRK (North Korea).”
54 Ibid.

5 “Linal Report of the Panel of Experts Submitted Pursuant to Resolution 2345 (2017),” UNSC, September 5,
2017 (http:/ /wwwun.org/ga/search/view_doc.asp?symbol=8/2017/742).
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launched another ballistic missile in July 28, 2017, and later in September of the same year, initiated
the sixth nuclear test.’® Every effort and movement for better recommendations to the Council,
the Committee, and the member states could not deter North Korea from developing weapons of

mass destruction.

[Table 2] Examples of failed implementations of UNSC sanctions measures

Date Content Result
Resolution 1985 June 10,  Extended the mandate of the Panel of North Korea was appointed as
2011 Experts. Required all member states to the president of the UN
cooperate with UN organizations. Conference on Disarmament.
Resolution 2276 March Ratified soon after Resolution 2270. The report was delayed by China.

2, 2016 Called for the renewal of the Panel’s
mandate to investigate any violations.

Resolution 2345 March Added statement to deepen the North Korea initiated missile test
23,2017  monitoring control and maximize in July 28, 2017 and launched the
pressure. sixth nuclear test.

Ambignons accumnlation

Through the year of 2017, the Council adopted five resolutions condemning North Korea
in the strongest terms. Starting from March, it passed Resolution 2345 and added cumulative
recommendations in the next four following resolutions. Imposing harsh measures to completely
block North Korea from international community were believed to be effective in deterring North
Korea’s nuclear program. Subsequently, UNSC passed Resolution 2356 on June 2 adding fourteen
individuals and four entities to the targeted sanctions and amending another two entities on its
sanctions list.”” These specific names of the list enabled the Committee to petform a thorough
investigation on travel ban. Resolution 2356 also included five measures to recall previous relevant
resolutions. Simultaneously, the Council reiterated the clauses from the previous sanction
underscoring importance of maintaining stability on the Korean peninsula, expressing its
commitment to a peaceful, diplomatic, and political solution to the situation, welcoming efforts by
the Council members and other member states to facilitate a comprehensive solution through
dialogue, and stressing the importance of working to reduce tensions in the region.”®

This statement seems inconsistent with the strongest sanctions just imposed by the

56 “April 2016 Monthly Forecast.”
57 “Chronology Events. DPRK (North Korea).”

% “Resolution 2356 Adopted by the Security Council at Its 7958 Meeting,” UNSC, June 2, 2017
(http:/ /www.securitycouncilreport.org/atf/cf/%7B65BFCFIB-6D27-4E9C-8CD3-
CFGEAFFIGCFE9%7D /s_tes_2356.pdf).
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Committee and the Panel. Dissimilar from the statement, the Council has been affirming to the
complete abandon of all nuclear weapons and immediate cease of all related activities.”” The US
was maintaining somewhat ambiguous stance opening towards peaceful dialogue while vowing
self-defense on any further threats.” Such equivocal measures led North Korea to consider the
statement unreliable and another ballistic missile was launched in July. Cumulative
recommendations and measures began to develop contradictions.

Issuing resolution became the UNSC’s automatic response to North Korea’s provocation.
Resolution 2371 was unanimously adopted by the Council on August 5 including the provisions
such as prohibiting any joint ventures with North Korea and banning countries from employing

North Korean workers. !

The Council allowed the Panel to analyze additional resources to
monitor sanctions enforcement. Any delivery of humanitarian assistance or additional cooperation
with North Korean individuals or entities should be on the freeze.*> Besides, the Council held
consultations on August 29 trying to specify the recommendations to urge North Korea to comply
with the UNSC resolutions and statements.” Although the Council attempted to bring North
Korea to diplomatic negotiation through sanctions and threats of isolation, those futile efforts had
North Korea initiate another nuclear test in September 3, 2017.

North Korea’s sixth nuclear test led the Council to adopt Resolution 2375. This was, again,
ratified after the preemptive provocation by North Korea. In addition to the previous resolutions,
it primarily targeted North Korean oil imports, textile exports, and overseas laborers. Especially,
Resolution 2375 imposed asset freezes on the most important North Korean regime organs such
as Organizational Guidance Department and Central Military Commission that run the North
Kotean military.”* The resolution however highlighted UNSC’s support for the resumption of the

Six-Party Talks simultaneously.”

Despite of all the new efforts to deepen the sanctions and monitoring control, a Hong

%9 “Security Council Unanimously Adopts Resolution Extending Number, Scope of Sanctions against Democratic
People’s Republic of Korea,” UN Meetings Coverage and Press Releases, June 2, 2017
(https:/ /www.un.org/press/en/2017 /sc12853.doc.htm).

00 Tbid.

o1 Kelsey Davenport, “UN Security Council Resolution on North Korea,” Arms Control Association, January 2018
(https:/ /www.armscontrol.org/ factsheets/UN-Secutity-Council-Resolutions-on-North-Korea).

62 “Chronology Events. DPRK (North Korea).”

63 “Resolution 2371 Adopted by the Security Council at Its 8019st Meeting,” UNSC, August 5, 2017
(https:/ /www.un.org/ga/search/view_doc.asp?symbol=S /RES/2371%282017%:29).

04 “Lact Sheet: UN Security Council Resolution 2397 on North Korea,” US Mission to UN, December 22, 2017
(https:/ /usun.state.gov/remarks/8238).

% Davenport, “UN Security Council Resolution on North Korea.”
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Kong-flagged vessel chartered by a Taiwanese company was detected as it tried to transfer oil
products to North Korea in October 2017. Another ship was also seized by South Korea, which
attempted to transfer petroleum to a North Korean vessel in December.® As these events
demonstrate, the biggest problem of those resolutions is that they only focused on the sanctions
measures on North Korea without discussing legal means to enforce recommendations by the
Panel into action. It also turned out that the monitoring control over North Korean individuals
and entities was ineffective as proven by North Korea’s another successful nuclear test and missile
launch in the same year. As illustrated in [Table 3], it was becoming clear that UNSC’s cumulative

efforts had only led North Korea to further provocations and sophistication of evasion techniques.

[Table 3] Cumulative sanctions measures with ambiguous means of implementation in 2017

Date Content Problem
Resolution 2356 June 2, Condemned North Korea on nuclear Simply recalled previous
2017 and missile development. Added more resolutions.
specific targets on the sanctions list.
Resolution 2371 August 5,  Imposed in response to North Korea’s Only analyzed additional
2017 two ICMB tests. Banned North Korean resources to monitor and
laborers in other countries. included new sanctions.
Resolution 2375 September  Banned any transfer of textiles, gas, Simply expanded sanctions to
3, 2017 petroleum, crude oil, etc. additional sectors of the
economy.

Busting Sanctions Busters

2017 UN report notes that North Korea’s evasion techniques are “increasing in scale, scope, and
sophistication.™ Furthermore, although all UN member states were supposed to be banned from
making ship-to-ship transfers of prohibited goods to North Korea based on the previous
Resolution 2375, it was revealed that Russian tankers supplied fuel to North Korea and China also
maintained its trade with North Korea. It was in fact implicitly acknowledged that China and Russia
had not strictly followed the resolutions. The UN however only expressed concerns and warned

against such countries by words. The US thus issued bilateral statements on Russia and China to

% Yuna Park and Hyun Joo Jin, “South Korea Seizes Second Ship Suspected of Providing Oil to North Korea,”
Renters World News, December 31, 2017 (https:/ /www.treuters.com/article /us-northkorea-missiles-southkorea-
ship/south-korea-seizes-second-ship-suspected-of-providing-oil-to-north-korea-idUSKBN1EP04P).

67 “Note by the President of the Secutity Council,” UNSC, February 27, 2017
(http:/ /www.un.org/ga/search/view_doc.asp?symbol=S/2017/150).
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work closely to comply with UN’ sanctions measures including the ban on any transfers of
petroleum and coal to North Korea.”® The Council finally came up with another new resolution:
Resolution 2397.

Compared to previous four resolutions adopted in 2017, Resolution 2397 contained the
harshest and strongest sanctions measures against North Korean denuclearization, extending to
29 recommendations by the Panel. Since it was, among the member states, obviously acknowledged
that the main problem is the lack of responsibility and, thus, Resolution 2397 sought to adopt a
legally binding manner. In the Resolution, the Council urged that member states must cooperate
with respect to seizing items designated by the resolutions, and strongly condemned North Korea
for neglecting the needs of its people in the pursuit of nuclear weapons.”” Additional tests of any
nuclear weapons or missiles by North Korea would ultimately be affected by further restrictions
on its import of petroleum. Specifically, the Resolution signified countries to expel all North
Korean laborers who earn income abroad and to be immediately sent back to North Korea no
later than 24 months.”

This was the harshest statement that the Council has ever made towards North Korean
sanctions. The Council prohibited the North Korean regime to receive over 500 million USD each
year from heavily taxing the overseas North Korean workers, with as many as working in China
and Russia. Further, starting on January 1, 2018, UNSC limited any country’s trade of refined
petroleum with North Korea.”' It authorized member states to seize and inspect any vessels in
their territorial waters found to be illicitly providing oil to North Korea. Any ship-to-ship transfers,
smuggling coal and other prohibited shipments were banned and under monitoring control.

The Panel’s reports played the essential role in implementing the UN sanctions and
providing recommendations to the Council, the Committee, and all the member states. For
example, the Panel discovered that the Ugandan government has consistently contracted with

North Korea to provide police force training.”> To bust sanctions busters, the Council requested

% Michelle Nichols and Steve Holland, “U.S Gives China Draft Proposal for Tougher North Korea Sanctions,”
Renters World News. December 20, 2017 (https:/ /www.reuters.com/article /us-northkorea-missiles-usa-
sanctions/u-s-gives-china-draft-proposal-for-tougher-north-korea-sanctions-sources-idUSKBN1EE045).

6 “Resolution 2397 (2017), Adopted by the Security Council at Its 8151st Meeting,” UN Documents for DPRK,
Secutity Council Report, S/RES/2397. December 22, 2017 (http:/ /www.secutitycouncilreport.org/un-
documents/dprk-north-kotea/).

70 “Fact Sheet: UN Security Council Resolution 2397 on North Korea.”

1 “DPRK: Vote on a Resolution Strengthening Sanctions,” Security Council Report, January 31, 2018
(http:/ /www.securitycouncilreport.org/monthly-forecast/2018-02/dprk_north_korea_26.php).

72 “Report to the Chairman, Committee on Foreign Relations, US Senate,” Government Accountability Office, May
2015 (https:/ /www.gao.gov/assets/680/670170.pdf).
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the member states to submit reports to the Committee within 45 or 90 days of the adoption of
North Korea sanctions measures.” Regardless of such requirement, however, only 76 out of 193
member states submitted reports on the implementation of Resolution 2375, and 78 member
states on Resolution 2371.”* The Panel repeatedly expressed strong and official concerns on such
a consistently high proportion of member states not teporting on the status of their
implementation. It was also revealed that some of the submitted reports lacked detailed
information.” The lack of cooperation by the member states impeded the implementation of the
sanctions and decreased the credibility of the Council as well as the reports by the Panel. Such

underreporting by the member states encouraged North Korea to continue its prohibited activities.

[Figure 1] Number of implementation reports submitted to the Panel
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Cutl-de-sac with backdoors
Yet, the US officials stated that many member states basically lack the technical capacity

to enforce sanctions and prepare reports.” Some member states had weak export control

73 “Department of Political Affairs, Security Council Resolution 2397 (2017),” UN, December 22, 2017
(http:/ /wwwaun.otg/undpa/en/speeches-statements/22122017 / resolution2397%282017%29).

74 “Security Committee Established Pursuant to Resolution 1718 (2006),” UNSC Subsidiary Organs, 2006
(https:/ /www.un.org/sc/suborg/en/sanctions/1718/implementation-reports).
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structures and low awareness on how to implement the sanctions. Besides, many African countries
including Tanzania, Uganda, Botswana, and Zimbabwe, were maintaining mutually beneficial
relationship with North Korea by trading military training in return for arms and goods through
private companies and embassies.”’

North Korea’s neighboring countries were supposed to play the key role to this
implementation agenda. China agreed in principle to the resolutions but they manipulated UN so
that they would not seriously impede North Korea from nuclear development.”® China did also
affirm that those sanctions reflect the unanimous position of the international community and
urge North Korea to abide by the Council.” However, China stressed dual suspension in which
nuclear issue should be solved peacefully by addressing security concerns of all parties, rather than
unilateral sanctions on North Korea. Russia largely stood with China and North Korea as the
economic relations among three nations were important. Furthermore, Russia demanded all
members to be open to dialogue, underscoring the sanctions to the activities of diplomatic
missions.”” China and Russia seemed to be agreeing to stop any movements that would escalate
military exercises, but still issued a joint statement of supporting North Korea. Both countries
claimed that sanctions do not lead to diplomatic missions and the statement called on to reduce
tensions against North Korea.

The problem of “backdoors” as sanctions busters has been widely acknowledge by
policymakers and scholars since the eatly stage of international sanctions against North Korea.”'
China and Russia, in particular, have maintained a quite resolute and consistent stance on UN’s
sanctions measures. For instance, while condemning North Korea for its nuclear gambit, Russian
president Putin said after his meeting with Chinese president Xi: “We agreed to actively develop
our mutual initiative based on Russia’s step-by-step plan for a Korean settlement and Chinese ideas,
at the same time freezing the nuclear capabilities of North Korea and large scale military exercises

2582

by the United States and South Korea.” US has also fully understood the critical importance of
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79 “Foreign Ministry Spokesperson Hua Chunying’s Remarks on the United Nations Security Council’s Adoption of
Resolution 2397,” Ministry of Foreign Affairs of the People’s Republic of China, December 23, 2017
(https:/ /www.fmprec.gov.cn/mfa_eng/xwfw_665399/s2510_665401/2535_665405/t1521765.shtml).

80 “Sanctions on Democratic People’s Republic of Korea, Unanimously Adopting Resolution 2397, Security
Council Meetings Coverage, December 22, 2017 (https://www.un.org/press/en/2017/sc13141.doc.htm).
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closing those backdoors to make the sanctions effective.*’

Knowing the limitation, US, the Trump administration in particular, relied on bilateral
pressure to impose sanctions measures. Under the banner of “maximum pressure,” the US
government augmented harsher bilateral sanctions against North Korea, even after the thaw of
tensions early this year.*® Although Trump’s self-claimed victory of US sanctions, as discussed in
the beginning, the effectiveness of US-led international sanctions against North Korea turns out
to have been largely ineffective. Unlike his wish of making “long gas lines forming in North Korea”
by imposing comprehensive ban on export oil to North Korea, long queues at petrol stations were
not observed but only civilian population were expected to be affected.* North Korea is still
evading sanctions effectively and the US report on the UN report on the issue is kept classified

because of the feud between US and Russia, one of the major sanctions busters.*

Concluding Remarks

Concluding the discussion, we should go back to the very first puzzle: why sanctions measures
have been imposed continuously under the growing skepticism? If the Council, Committee, and
the Panel desired to succeed in sanctions to deal with North Korea, they should have sought for
the ways to implement effective measures that could be enough to convince the sanctions skeptics.
However, as we have delineated, North Korea is, to begin with, typical one of “hard targets” to be
affected by sanctions “only under highly specific circumstances.”® And the international and

North Korean domestic circumstances are far from the ideal conditions for effective sanctions.

A hungry dog in a burrow with networked backdoors
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North Korea has undergone and survived years of famine and economic hardship under
the banner of “Arduous March,” or the march of suffering®® Official external relations, trade in
particular, have been gradually limited to a few of its neighboring countries including former
socialist allies because of sanctions. However, their networks have comprehensively stretched to
the rest of the world under the hostile international environment as time passed not only through
state trading networks but also through private trading networks.”” While North Korea is viewed,
particularly by US, as “an inward-looking, economically isolated state cut off from the international
community,” however, its illicit networks are in fact “global, adaptive and resilient.”” Besides,
internal political economic system has been adjusted accordingly as the data demonstrates. Even
the latest Chinese energy sanctions on North Korea, Nautilus reports point out, would make “little
or no immediate impact” on its military’s routine or wartime ability as it has developed a variety
of workarounds against sanctions and “the more that the DPRK invests now in these workarounds,
the more resilient it becomes against future sanctions-driven cuts.”” The backdoors between
North Korea and the sanctions busters have become richer and denser.

All sanctions regimes have to solve the problem of making the countries trading with the
target to coordinate.”” Sanctions advocates do acknowledge that the successful imposition of
sanctions requites to work with those sanctions busters, ze., China and Russia, the “two nations
that have the power to block or negate any of America’s strategies either at the United Nations or
around the globe.” And they know that it would inevitably raise tensions between US and those
countries.” The Council has become the arena of political struggle between those superpowers
where the options for US are running out as time passes. US wants to close off the backdoors

through UNSC while sanctions busters are unwilling to cooperate not only because of the lack of

88 Justin V. Hastings, A Most Enterprising Country: North Korea in the Global Economy (New York: Cornell University
Press, 2016), pp. 22-60. See Stephan Haggard and Marcus Noland, Fauine in North Korea: Markets, Aid, and Reform
(New York: Columbia University Press, 2007), for the devastating aspects and ramification of the arduous march.

89 Hastings, A Most Enterprising Country, p. 174.

%0 Daniel Salisbury, “Why UN Sanctions Against North Korea’s Missile Program Failed,” The Conversation,
September 8, 2017 (https://theconversation.com/why-un-sanctions-against-north-koreas-missile-program-failed-
83554).

91 Peter Hayes and David von Hippel, “Sanctions on North Korean Oil Imports: Impacts and Efficacy,” September
9, 2017 (https:/ /nautilus.org/napsnet/napsnet-special-reports/sanctions-on-north-korean-oil-imports-impacts-
and-efficacy/) and “Impact of UNSC Resolution on DPRK Oil Imports,” September 12, 2017
(https:/ /nautilus.org/uncategorized /impact-of-unsc-resolution-2375-on-dprk-oil-imports /).

<)
b

2 Haggard and Noland, Hard Target, p. 8.
93 Harry J. Kazianis, “Containing North Korea,” The National Interest 152 (November/December 2017), p. 9.
4 “A Tougher Sanctions Regime for North Korea,” The Financial Times, July 5, 2017, p. 8.

©

20184 QW= Belet FUS =siet



economic incentive but also of complicated political issues, both domestic and international.

A hawtk with a dove’s head

For the successful imposition of sanctions, backdoors should be all sealed off. It is
however proved to be largely ineffective as illustrated above. The Council, as a commentator
lampoons, has been “playing Whac-a-Mole where North Korea is one step ahead.”” Such
measures on the contrary have made the country that has survived the “Arduous March” more
resilient. “T’he Kim regime was never more secure,” Malinowski, the US State Department’s former
human right chief points out, “than when its country was closed to the world”® As noted in the
beginning, sanctions should be imposed “quickly and decisively.”” However, the US, “under three
presidents and over a span of eleven years,” has futilely attempted “to starve the North Koreans
into abolishing their nuclear and missile capability.’”” At the same time, contradictorily, the
backdoors should be remained open because “the movement of goods enables the movement of
people and ideas””® In other words, the UN and the US have to “continue sanctions, but don’
shut off North Korea.””

In the meantime, North Korea completed its nuclear weapons development and shut
down some of its facilities. Trump and Kim had the historic summit meeting in June 2018. The
US is still urging the Council to impose harsher sanctions condemning sanctions busters, Russia
in particular, as being “actively working to undermine the enforcement of the Security Council’s
sanctions on North Korea””'" In return, Russia and China are pressing UNSC to ease the
sanctions considering the “positive development of the past few months.”'”" Now it seems that

North Korea is getting what it has longed for. What, then, UNSC has earned?
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“Why did North Korea enter into direct talks if it didn’t intend to denuclearize?” ask
Jervis and Rapp-Hooper. “What assumptions were made about the North that must now be
interrogated?”'” North Korea’s call for negotiation has not been delivered to the US-led UNSC
and the confirmation bias toward sanctions advocates has gained more weight over the futile
confrontation between the hawks and the doves. It has been widely accepted, as discussed in the
beginning section, that economic sanctions per se are not likely to achieve their goals alone.'”
Diplomacy by itself, including public diplomacy, cannot either.'” The Council, just as the
“punitive economic measures become the go-to option for every grievance,”'”” has hoarded piles
of sanctions measures which are technically infeasible to impose and monitor. The (de)volved
history of UNSC sanctions on North Korea is likely to call the effectiveness of UN sanctions and

the use of economic statecraft an impasse, only to hamper the credibility of the Council.
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Abstract

Does North Korea’s chuch’e ideology influence the nation’s decisions about and
execution of foreign policy? This study aims to determine the correlation between the
ideology and the state’s foreign policy by examining the rigidity or malleability seen in
the process by which chuch’e ideology is applied to a specific foreign policy. Food aid
provided by powers external to North Korea provides a good case through which to
evaluate the malleability of chuch’e in regard to its influence on foreign policy and its
rationalization of policy. This study argues that chuch’e ideology is malleable enough to be
compatible even with diverse foreign policies that may contradict it. It also argues that such
malleability is secured through control of information and distortion of reality. A justification
of ideology by distorting reality, rather than a justification of reality through ideology, is

practiced in North Korea, which espouses chuch’e as its predominant state ideology.
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Introduction

Does North Korea’s chuch’e (self-reliance) ideology influence the nation’s decisions
about and execution of foreign policy, or is it merely a means of justifying foreign
policy? Are North Korea’s foreign policy makers irrational actors who fanatically pursue
the ideology or rational players who strategically utilize the ideology for the justification
of policy selection and implementation? This study aims to determine the correlation
between the ideology and the state’s foreign policy and to evaluate the rationality of
policy makers by examining the rigidity or malleability observed in the process by which
chuch’e ideology is applied to a specific foreign policy process and outcome.

North Korea’s chuch’e ideology was developed as a diplomatic survival strategy in the
special internal and external environments confronting a small, weak nation in the mid- to
late twentieth century. It offers a policy guideline of simultaneously bringing about unity
among anti-imperialist forces at the international level and economic self-reliance at the
level of the individual nation. This study seeks to understand the application and
manifestation of chuch’e ideology in North Korea’s foreign policy through cases in which
the republic has accepted or rejected food aid that it either requested from or was offered
by the international community.

Food aid sourced from external powers, especially from polities that North Korea
defined as enemy states, including South Korea, the United States, and Japan, provides a
fitting lens through which to evaluate the malleability of chuch’e ideology in its influence
on foreign policy and its rationalization or justification of policy. Food aid provided by
such external forces is not only incompatible with the principles of chuch’e, which
demand political autonomy and economic self-sufficiency, but also signifies an admission
of the failure of the North Korean economic system. Such an admission could represent a
threat to the stability of the North Korean system as a whole, which espouses chuch’e as
its ruling ideology. In addition, because of the nature of food aid, which must ultimately
be provided directly to residents, the question of whether food aid is compatible with or

contradicts chuch’e must be seen as a particularly sensitive issue from Pyongyang’s
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perspective. Given North Korea’s numerous and significant famines, this closed polity has
frequently been forced to decide between accepting international food aid or adhering to
its ideologically legitimizing mantra of self-reliance.

After classifying food aid to North Korea into four types—‘honor,” “tribute,” “begging,”
and “humiliation”—this study will analyze how these types, which can either harmonize or
clash with chuch’e ideology, have each existed and been rationalized by the authorities in
Pyongyang, thus verifying both the influence of chuch’e ideology on policy and the
malleability of its application to policy. Through this approach, this study argues the
following: chuch’e is malleable enough to be compatible even with diverse foreign policies
that contradict it; such malleability is secured through distortion of reality and control of
information; and the justification of ideology by fabricating reality, rather than a
justification of reality through ideology, is practiced in North Korea, which espouses
chuch’e as its main state ideology. North Korea’s foreign policy makers are making
begging honorable, a tactic which will continue until the gap between reality and ideology
is so wide that the distortion of reality cannot hide the simple fact that begging and

honor are difficult to reconcile.

Ideology and Foreign Policy

The Role of Ideology in Foreign Policy and International Politics

Ideologies are defined as particular beliefs that are shared by certain groups of people,
ranging from general moral principles to agreement on a specific application of scientific
knowledge (Goldstein and Keohane 1993, 7). Ideologies encompass worldviews, principles
that distinguish right from wrong, and beliefs about the relationships between causes and
effects. Thus defined, ideologies are significant in the sphere of international politics
because they are related to a mnations’ foreign policy. Depending on whether or not a

particular ideology is accepted by policymakers, change and diversity may arise in a state’s
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policy preferences and definition of interests (Armstrong 1993).

However, the roles played by ideologies in foreign policy or international relations have
hitherto failed to receive adequate attention in scholarship of international politics. This is
not unrelated to the unique perspective of realist theory, which for a long time has
reigned as a major paradigm in international politics. To realists, who consider political
power and material gain to be the main determinants of foreign policy decisions, the roles
played by ideologies are secondary and largely negligible. Ideologies at best constitute
rhetorical rationalization of policymakers’ choices, and are merely tools for persuading
political actors with other policy preferences or the public, who must be mobilized in
order to execute the selected policy. In other words, policy does not stem from ideology;
on the contrary, policymakers choose the ideas that will best publicize and justify their
policy goals (Sell and Prakash 2004; Grieco 1988, 498-499; Moravcsik 1997, 513-520).

The roles played by ideas and ideologies in foreign policy have been a main concern of
the constructivist theory of international politics, which takes note of the influence of
social processes that arise among actors on the formation of those actors’ interests and
preferences (Katzenstein 1996; Kier 1996; Abdelal 2001, 37-38). Constructivists emphasize
ideas because the “knowledge of causation” possessed by actors is essentially incomplete.
The actors do not possess sufficient objective knowledge of the relationships between the
causes that arise in the world where they must determine their actions and the effects of
such causes. Such a condition of uncertainty, in which objective knowledge of causal
relationships is absent, prompts political actors to depend on ideas or ideologies in order
to determine relevant causal relationships and to decide on appropriate policies (Darden

2009, 9-10).

The Binding Power of the Chuch’e Ideology on Policy

Among scholars of North Korean politics, the following questions have hitherto been
points of contention: whether or not the country’s chuch’e ideology leads to the selection

and execution of a particular foreign policy or is merely used as a means of rationalizing
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an already chosen policy, and how rigid or malleable the ideology is in providing
guidelines for or rationalizing the nation’s foreign policy.

Byun (1991) claims that chuch’e ideology restricts the North Korean government’s
latitude (scope of movement) because it strictly prescribes independence in foreign policy
as a policy goal to be pursued by the nation. According to him, the ideology is so rigid
that it makes many of Pyongyang’s international activities based on it seem irrational. He
argues that unless North Korea discards chuch’e as its policy ideology, the country will
not easily be able to accept any foreign policy conflicting with its independence (2).

French (2005) also argues that chuch’e has become North Korea’s state religion or
straitjacket, which prevents the country from moving past the rigid central command
economy and military-first line. According to him, high military spending and catastrophic
economic policies will persist as long as chuch’e is the dominant ideology in North Korea
(47). Heo (2011) likewise claims that an emphasis on chuch’e ideology, which supports
political authority in North Korea both domestically and internationally, has restricted the
adoption and pursuit of a foreign economic policy to expand and intensify the opening of
the economy (211).

However, such a perspective, which sees chuch’e ideology as a guideline and principle
that generates a particular foreign policy and precludes the selection of policies
contradicting or clashing with it, is limited in explaining the diverse foreign policies
hitherto adopted by Pyongyang, including its acceptance of food aid, which may contradict
or clash with chuch’e ideology. North Korea has encountered numerous difficulties in the
practical application of chuch’e ideology since its formation as an official and dominant
state ideology (Suh 1988, 310-311).

Moreover, this perspective, which has emphasized the restraining effects of chuch’e
ideology on North Korea’s foreign policy, underestimates the ideology’s flexibility in terms
of ways to interpret it. Chuch’e ideology can possess such malleability because it began as
one-sided domestic dogma or propaganda, and therefore is comparatively free of normative
binding power at both the domestic and international levels. According to Oh and Hassig

(2000), because chuch’e ideology both addresses a broad scope of issues and may be
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interpreted only by the nation’s supreme leader, the ideology can be expanded freely to fit
diverse situations (175). Consequently, North Korea’s chuch’e ideology can be said to
enjoy a high degree of malleability in terms of structures of consensus both at home and
abroad.

This study will examine cases of the state’s acceptance or rejection of food aid from
external powers—especially countries classified by Pyongyang as enemy states—in order to
determine whether chuch’e ideology, due to its strict and rigid principles, actually restricts
the scope of movement of the North Korean government in foreign policy, or whether it
is malleable enough to coexist even with foreign policies that may be viewed as

incompatible with autonomy, self-sufficiency, and independence.

Chuch’e 1deology and Domestic and International Politics

Chuch’e as the Key Goal and Means of Foreign Policy

North Korea has established chuch’e ideology as a clear and special form of domestic
and international ruling and policy ideology. A single ideological system whose gist
consists of chaju (independence) in political activities, charip (self-sustenance) in the
economic field, and chawi (self-defense) in military affairs, chuch’e is the central guideline
of the nation’s domestic and foreign policy (Suh 1988, 302). Nearly all of the country’s
domestic and foreign policies are explained and publicized in the context of chuch’e
ideology (Kim 2012, 72).

The principles of independence and equality in international relations were taught by
Kim II-Sung as the key goals and guidelines of foreign policy that the Korean Workers’
Party (KWP) must adhere to and accomplish. He decreed that “no privilege or abuse
whatsoever must be allowed in international relations, and friendship and cooperation
among nations must be actively developed under the principles of mutual respect,

non-interference in domestic affairs, equality, and mutual benefit.” In order to “end the old
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international order of domination and subordination and to establish a new, fair
international order” according to such principles, “all nations and ethnic groups [must
maintain] the principles of equality and autonomy in international relations” and “all
nations [must] demand participation in the resolution of international problems under
identical freedom and identical eligibility and rights.” All of this has been accepted as the
basic code of conduct pursued by North Korea and as the fundamental guideline of the
country’s international activities (Baek 1995, 6).

Kim Jong-Il also elucidated that “in the struggle to render the entire world autonomous,
chuch’e constitutes all anti-imperialist autonomous capacities” (Kim 1995, 6). In order to
maintain autonomy, it is necessary for an individual country “to establish all [political]
lines and policies independently in accordance with the demands of its people and its
domestic circumstances and to accomplish [them] in its own capacity” in state activities.
Especially in economic policy, this must be realized through self-reliance. The argument is
that “in order for the nation and the people to flourish and prosper, [an individual nation]
must not only autonomously determine its [political] lines and policies by correctly
reflecting the orientation and demands of its people but also assume responsibility for all
of its problems and resolve them in its own capacity under the principle of self-reliance.
Self-reliance—this is an autonomous position where [a nation] seeks to proceed with its
own construction through the labor of its own people and its own sources of wealth”
(Park 1995, 2).

In this way, North Korea’s chuch’e ideology prescribes unique methods and strategies
that must be implemented domestically and internationally in order to complete and realize
the nation’s sovereignty. The completion of the country’s sovereignty is possible only
through the simultaneous achievement of both the elimination of forces hindering equality
in the international community and, within North Korea, the strengthening of internal
capacity and the recovery of self-reliance. In other words, in order to realize equal
sovereignty at the level of the international system, it is necessary to simultaneously
achieve both domestic economic self-sufficiency based on self-reliance, and cohesion and

unity among anti-imperialist forces internationally (Choi 1995, 6). In providing principles
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and strategies for the international mustering of anti-imperialist forces and the consolidation
of domestic capacity necessary for individual countries’ independence, chuch’e ideology
reveals its contradiction by embracing the mutually contradictory policy orientations of

unity and isolation.

Domestic and International Politics and the Formation of Chuch’e Ideology

North Korea’s Chuch’e ideology was created as a survival strategy for a small, weak
nation that had to deal with superpowers. The formation of the ideology is deeply tied to
the specific historical background of the states on the Korean Peninsula and to memories
of repeated invasions by and subordination to neighboring great powers. Following its
liberation in 1945 from Japanese colonial rule (1910-1945), North Korea’s struggles for
political independence developed in the context of maintaining political autonomy from
both the United States (the “main enemy”) and the two large communist states of China
and the Soviet Union (its patrons and allies) while pursuing the liberation of the southern
half of the Korean Peninsula, or South Korea (Oh and Hassig 2000, 148).

Chuch’e ideology was introduced to the public for the first time in “On Eliminating
Dogmatism and Formalism and Establishing Chuch’e in Ideological Work,” a speech
delivered by Kim Il-Sung at the conference of KWP propagandists and agitators held on
December 28, 1955 (Heo 2011, 207). However, it was during the Sino-Soviet split (1956-
1966) that chuch’e ideology was established as North Korea’s official diplomatic ideology
(Cumings 1982, 288-289). Out of a desire to avoid both subordination to and threats from
either of the powerful and feuding neighboring communist states, Kim Il-Sung applied the
principles of chuch’e to the country’s foreign relations (Oh and Hassig 2000, 158).

On August 12, 1966, the Rodong Sinmun, the official newspaper of the KWP, published
an editorial titled “Let Us Defend Independence.” This editorial stated that, in order to
show that North Korea would no longer depend on the judgments of China or the Soviet
Union, the nation would reject “superpower chauvinism” and pursue an independent policy

based on complete equality, sovereignty, non-interference in other countries’ domestic
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affairs, and mutual respect. In a speech delivered on December 16, 1967, in the Supreme
People’s Assembly, Kim Il-Sung declared the three revolutionary spirits of autonomy,
self-sufficiency, and self-defense (Byun 1991, 70). From this period, chuch’e ideology
began to combine with state policy and to be claimed as the roadmap for North Korea’s
development (Park 2000, 506).

Subsequently, chuch’e was elevated to the status of North Korea’s official state
ideology. During the Fifth Congress of the KWP, held in November 1970, it was
publicized as the state’s guiding ideology along with Marxism-Leninism. The KWP charter,
revised at that time, defined chuch’e as the party’s official ruling ideology together with
Marxism-Leninism. Revised in December 1972, the Socialist Constitution stipulated that
chuch’e ideology was to be established as the guideline for the republic’s activities. In the
1980s, chuch’e finally came to replace Marxism-Leninism, attaining the status of North
Korea’s sole ideology. The KWP charter acknowledged chuch’e as the only ideology, and
chuch’e supplanted Marxism-Leninism as the ruling ideology (Kim 1997, 148-149; Chung
2007, 62).

The formation of Chuch’e as North Korea’s official ruling ideology reveals that it was
developed as a survival strategy for a small, weak country and reflected its leaders’ sense
of crisis regarding the independence and existence of the state. North Korea’s supreme
leader both developed this ideology and had the authority to interpret it in terms of
specific national policies. Kim Il-Sung possessed the ultimate authority to interpret Chuch’e
ideology and, contrary to the Marxist- Leninist principle that stresses the communist
party’s leading role in the accomplishment of a communist revolution, he did not delegate
to the KWP the authority to interpret chuch’e (McEachern 2010, 60). The legitimacy of
Kim Jong-Il, Kim II-Sung’s successor, was likewise predicated on his ideological status as

the “executor of the Chuch’e idea” (Park 2000, 549).
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Foreign Policy and Chuch’e 1deology

Food Aid as Viewed from the Perspective of Chuch’e

The fact that North Korea receives food aid from outside can be viewed as
contradicting the principles of political autonomy and economic self-sufficiency that are the
key contents of chuch’e ideology. Food aid from external powers, particularly those
classified by Pyongyang as enemy states, is not only incompatible with the principles of
chuch’e but could also represent an admission of the failure of the North Korean
economic system. As such, it could be viewed as a threat to the stability of the nation’s
system, which espouses chuch’e as its ruling ideology. Because food aid must ultimately
be distributed to North Korean residents, unlike other forms of aid (such as capital
investment and economic cooperation), the negative reflection of external food aid on the
chuch’e ideology is even more direct and fatal. By contrast, if North Korea either does
not request external food aid or rejects external offers of food aid, this can be said to
agree with the principles of chuch’e ideology.

However, the fact that North Korea receives food aid from outside does not, in itself,
immediately signify the nation’s loss of autonomy and independence in its domestic system
and foreign policy. If the provision of food aid is first voluntarily proposed by external
forces and then accepted by the country, with no requests from Pyongyang, then food aid
from outside can be viewed instead as a war trophy and booty won by the nation from
external powers. In particular, if food aid is provided as compensation for the cessation of
nuclear or missile programs that North Korea has actively developed, it can be viewed as
an outcome of foreign policy based on the chuch’e principle of self-defense, promoting
North Korea’s political status, or autonomy, in the international community. Such a
possibility shows that it is naive to assume that food aid to North Korea clashes with
chuch’e ideology, or that the absence of food aid harmonizes with chuch’e ideology. On
the contrary, it implies the need to consider the following elements simultaneously in order

to judge the harmony or disharmony of food aid with chuch’e: whether North Korea
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makes requests or external forces make proposals for food, and whether such requests or
proposals are approved or rejected.

Table 1 presents four types of food aid—begging, tribute, humiliation, and honor—
according to which side first requests or proposes food aid and whether or not such
requests or proposals are approved. “Begging” is the type wherein North Korea first
requests food aid and then accepts it from external powers. “Tribute” is the type wherein
external powers propose the provision of food and it is accepted by North Korea.
“Humiliation” is the case in which North Korea requests food aid but is rebuffed by
external powers. Finally, “honor” is the type in which external forces propose food aid

and North Korea rejects it.

Table 1. The types of food aid according to the initiators of requests/proposals
and subsequent approval/rejection,

Request/Proposal
North Korean request Foreign proposal
Acceptance/ Acceptance Begging Tribute
Rejection Rejection Humiliation Honor

Source: Author.

Testing the Effect of Chuch’e Ideology

As shown in Table 2, these four types of food aid can be ranked according to the
degree to which they harmonize or disharmonize with chuch’e ideology. The form of food
aid that harmonizes most with chuch’e ideology is honor. By rejecting outside offers of
food aid, North Korea can simultaneously boast of its economic self-sufficiency and
maintain its political autonomy and dignity. Although tribute, by which external proposals
of food aid are accepted by North Korea, does not harmonize with chuch’e ideology to
the same degree, it does signify respect for the nation, in that material resources that were
not even requested by Pyongyang are voluntarily provided by external powers. Therefore,

tribute can harmonize with the principles of chuch’e to a certain extent. The case of
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begging, in which North Korea requests food aid from external powers who then provide
it, goes against the principles of chuch’e, because the country’s economic self-sufficiency
is so threatened that food aid is requested, causing the nation to behave non-autonomously
even to the extent of asking for aid from external powers. Humiliation, in which North
Korea requests food aid from external powers and is rebuffed, is the case that most
seriously contradicts chuch’e ideology. In such a case, North Korea acts in a
non-autonomous manner by admitting its own lack of capacity for economic
self-sufficiency and, at the same time, suffers a loss of national honor through the

rejection of the nation’s request by external powers.

Table 2. Forms of food aid and their degree of harmony with or contradiction of chuch’e,

Disharmony G Chuch’e 1deology o> Harmony

Humiliation Begging Tribute Honor

Source: Author.

A case review of the four types of food aid, which represent a spectrum of
relationships to chuch’e ideology, from harmony to contradiction, provides an opportunity
to evaluate whether or not this ideology leads to the selection and execution of particular
foreign policies or is a malleable means of policy rationalization that can embrace even
foreign policies that do not conform to its principles. If chuch’e ideology is an
independent variable influencing North Korea’s foreign policy, then the begging and
humiliation types of food aid, which contradict the ideology, should not appear. However,
if not only the honor and tribute types of food aid, which harmonize with chuch’e, but
also the begging and humiliation types, which contradict it, emerge in North Korea’s
foreign policy, and if these diverse types of food aid are all interpreted and claimed by
Pyongyang as being in agreement with chuch’e ideology, then the ideology can be said to
be a malleable instrument for rationalizing the country’s foreign policy. In other words,

through a case study of the four types of food aid, it is possible to assess the degree of
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the chuch’e ideology’s policy impact and malleability.

Cases of Food Aid Acceptance and Rejection

Up until the mid-1980s, the food situation in North Korea was not critical. Rather,
when flood damage occurred in South Korea in 1984, North Korea proposed providing
flood-damage relief supplies in September of that year, and between September 29 and
October 4 it actually provided 7,200 tons of rice to South Korea (Ministry of Unification
1995, 579-580; Park 1995, 6; Han 1995, 2). However, the food situation in North Korea
rapidly worsened thereafter. In the 1990s, during the so-called “Arduous March” period, 2-
3 million North Korean residents died of starvation. In the early 2000s, when the second
food crisis struck, over 100,000 people fled to China to beg, or sustained themselves by
digging up and eating grass roots (Ahn 2009a, 8).

Food Aid by South Korea (June—-October 1995): Tribute

On May 26, 1995, the South Korean government announced that it “was willing to
provide the grain that North Korea requires without any preconditions or political collateral
conditions” and asked to have “representatives from each government meet to discuss
issues of procedure, including the types of grains to provide to North Korea, the amount,
the delivery location and timing, transportation and shipping methods, etc.” (Han 1995, 2;
Suh 1995, 1). On June 5, the North stated it would receive the grain from the South
Korean government as part of repayment for the flood-damage aid provided to South
Korea in 1984 (Hwang 1995, 1; Suh 1995, 4).

From June 17 to June 21, 1995, the North-South rice talks were held in Beijing (Cho
1995, 1). A difference of opinion appeared between South Korea and North Korea
regarding the “signing parties” to the agreement. North Korea initially demanded “private

sector” support but conceded to the South Korean argument and agreed to receive the first
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round of 50,000 tons of rice on a “governmental level.” However, during the process of
finalizing the agreement by the South, North Korea opposed the use of the country names
“Republic of Korea” and “Democratic People’s Republic of Korea,” and the talks were
temporarily deadlocked. After the agreement was signed by representatives from North and
South Korea on June 21, 1995, it was announced not jointly but separately by each party,
in Seoul and Pyeongyang (Shin 1995, 2).

The agreement between North and South Korea regarding rice aid came with conditions,
including a first-stage delivery of 150,000 tons of rice by South Korea to North Korea;
that the entire amount of the first stage should be provided free of cost; that South Korea
should deliver the first-stage amount by sea using a South Korean ship to ports in
Ch’dngjin, Najin, etc.; that the rice to be delivered to North Korea should be packaged in
unmarked 40-kilogram PP sacks; that the mutual-trading companies that would execute the
agreed-upon conditions in the agreement should be the Korea Trade Promotion Corporation
from South Korea and the Choson Samch’6lli Company from North Korea; and that the
agreement should be signed by officials representing the Republic of Korea and the
Democratic People’s Republic of Korea (Maeil Gyungje, 22 June 1995, 2). Between June
and October 1995, North Korea received 150,000 tons of food assistance from South
Korea (Ministry of Unification 1995, 326).

Food Aid by Japan (1995-1996): Begging

On May 26, 1995, North Korea officially requested emergency food assistance from
Japan. On June 23, a representative party from North Korea visited Japan to discuss the
issue of rice aid and entered into discussions with the Japanese ruling party coalition and
related government officials. The North Korean side stated, regarding the amount of rice
to be provided, that “the more the better” (Lee 1995, 1). In 1995, Japan provided 23
million US dollars’ worth of aid to North Korea, including 500,000 tons of food (150,000
tons free of charge, 350,000 tons charged) (Ministry of Unification 1997, 202).

After the summer floods of 1995, North Korea made more urgent appeals for food, and

o
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on August 23 of that year, made an urgent request for flood-damage relief and food aid
from the UN World Food Program. It also requested flood-damage support from individual
countries, including the United States, France, Switzerland, and Germany (Lee 1995, 6;
Ministry of Unification 1995, 608). On September 7, the United States decided on
providing a symbolic amount of 25,000 dollars as initial aid to North Korea, South Korea
donated 50,000 dollars, and Japan provided flood-relief goods worth 500,000 dollars. In
1996, Japan provided an additional 6 million dollars’ (14,776 tons) worth of food to North
Korea through the UN (Ministry of Unification 1997, 202; Oh and Hassig 2000, 162-172).

Japanese Rejection of Food Aid for North Korea (1997-1998): Humiliation

As mentioned above, Japan carried out food assistance for North Korea between 1995
and 1996. Not satisfied with the food aid provided by Japan, and in order to secure
additional food aid from Japan, North Korea criticized the country for not properly
apologizing for past crimes, protracting the talks to normalize ties, and maintaining its
security alliance with the United States. In 1997, a difference of opinion regarding the fate
of the ten Japanese who were alleged to have been kidnapped on the Japanese coast by
North Korean special operatives emerged as a contentious issue. While North Korea
argued that it had no knowledge of these missing people, it promised to conduct
investigations following the assertions of the Japanese. However, as expected, the North
Korean investigation concluded that none of those missing had ever been in North Korea.
The Japanese government was not satisfied with this investigation and refused to grant
North Korea’s request for further food aid (Oh and Hassig 2000, 163). Moreover, on
September 1, 1998, North Korea enforced a testing launch of ballistic missiles. Japan
suspended the talks to normalize ties with North Korea and declined humanitarian demands

from North Korea for additional food assistance (Lee 1998, 5).
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Food Aid by South Korea (October 2000-March 2001): Tribute

On March 9, 2000, President Kim Dae-Jung stated that “the government of South Korea
was prepared to help North Korea overcome its economic difficulties”, and offered
cooperative initiatives, such as fertilizer support and improvements in seeds, farming tools,
and related facilities to fundamentally solve the food shortages in North Korea (Kim 2000,
D).

On September 28, the South Korean government announced the provision of food loans
to North Korea. On October 4, a North-South food-loan provision agreement (“loan
agreement”) was signed between the Export-Import Bank of Korea (KEXIM) from South
Korea and the Choson Trade Bank of North Korea. From October of that year to March
2001, food loans (comprising 300,000 tons of rice and 200,000 tons of corn) to North
Korea in the form of loan grants were made for the first time by South Korea (Choi and
Song 2000, 1; Cho 2012b, 6). Separately from this, the South Korean government also
decided to provide 100,000 tons of foreign corn (11 million US dollars’ worth) through
the World Food Program on humanitarian grounds (Ministry of Unification 2001, 206,
536).

However, the North-South food-loan provision agreement signed between the two Koreas
had issues, in that the signing parties were denoted “the South” and “the North”, making
it difficult to view the agreement as one between governments under international law.
Additionally, it did not have implementing measures in case disputes arose so it was
difficult to make the government of North Korea bear responsibility for repayment of the

loan grant (Cho 2012b, 6).

Food Aid by South Korea (2004): Begging

On April 22, 2004, a large-scale accidental explosion occurred near Yongch’on Station
in North Pyongan Province in North Korea. North Korea alerted international organizations

and foreign embassies based in Pyongyang, and requested practical aid from the
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international society. The Republic of Korea National Red Cross received an official
request for emergency aid from the North Korean Red Cross Society. The South Korean
side formed the emergency-support organization Yongch’on Disaster Countermeasure
Practical Planning Group to deliberate on detailed support measures, and on April 26, they
informed the North by phone of the plan to deliver emergency supplies under the name of
the Korea National Red Cross president (Ministry of Unification 2005, 168-170).

On April 27, the Yongch’on Disaster Aid Talks were held in Kaesong, during which
the North stated that the demand for emergency aid supplies had been sufficiently satisfied
by the support of the international society, and requested 13 items of materials and
equipment for recovery, including rebars, cement, and construction equipment. On April
29, the first ship loaded with emergency aid supplies (one million US dollars’ worth),
including medicine, instant noodles, drinking water, and blankets, arrived at Nampo. The
government and Red Cross of the South provided support to the North worth 11.5 billion
won (9.62 million US dollars) in emergency aid supplies (medicine, food, water, etc.) and
24.7 billion won (20.6 million US dollars) in materials and equipment (trucks, excavators,
cement, etc.). Additional private-sector support (medicine, instant noodles, daily necessities
etc.) was worth 28.3 billion won (23.58 million US dollars; Ministry of Unification 2005,
168-170, 267-268).

North Korean Rejection of Food Aid from the United States (2009): Honor

From June 2008, as payment for destroying the cooling tower in the Yongbyon nuclear
facility, North Korea was to receive 500,000 tons of food aid from the United States over
one year, and it received 170,000 tons, or 33 percent of this amount. However,
confirmation of food distribution was not properly conducted in 2009, and as US—North
Korean relations worsened, North Korea notified the United States government that it
would refuse to receive the humanitarian food that had been provided by the United States
(Lee, 2012, 4). The US State Department announced on March 17, 2009, that “North

Korea has informed the United States that it does not wish to receive additional US food
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assistance at this time.” North Korea’s rejection of the U.S. proposal for food assistance
was decided as North Korea formulated plans to delay nuclear disarmament and launch a
satellite in the following month (Won 2009, 1; Ha 2009, 5). After North Korea announced
its intention not to receive additional food assistance from the United States, it also
notified five NGOs, including the relief organization Mercy Corps, which had conducted
food-distribution activities in North Korea, to leave the country (Lee 2009, 4). In addition,
in November 2009, the North Korean government officially refused proposed food
assistance from the United States government (Lim 2012, 14).

Food Aid by South Korea (2009): Begging

On October 16, 2009, North Korea officially requested humanitarian aid of South Korea
through inter-Korean talks. On this day, the North and South held working-level meetings
between Red Cross personnel at the Economic Cooperation Office in the Kaesong
Industrial Complex to discuss the expansion of reunions of separated families and
humanitarian aid issues in the North (Shin 2009b, 5). South Korea proposed separate
family reunion exchanges in Seoul and Pyongyang, as well as a reunion event at Mt.
Kimgang in the following year, and North Korea responded that “it hopes that they see
the sincerity of the South” and that they “request humanitarian aid” (Ahn 2009¢, 1).

On October 26, 2009, South Korea announced it “would provide 10 thousand tons of
corn (foreign-grown), 20 tons of baby formula, and medicine for wvulnerable classes
including infants, minors, and the pregnant” (Yun 2009, 1). While the principal agent
providing the aid was the South Korean Red Cross (Korea National Red Cross), about 4
billion won used to purchase and deliver 10,000 tons of corn was paid by the government
through the Inter-Korean Cooperation Funds, and only the baby formula (worth 150
million won) and medicines were paid for with the resources of the South Korean Red

Cross (Ahn 2009b, 4).
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Food Aid by South Korea (2010): Tribute

On August 26, 2010, the Korea National Red Cross “delivered a notice with the intent
for flood disaster aid by the Red Cross to the North Korean Red Cross Association
through the Kaesong Industrial Complex Management Committee.” Specifically, that it
“would provide emergency aid supplies to North Korean residents who were suffering
from flood damage in the spirit of humanitarianism and brotherly love” to regions
including the Shintiju region (Lee 2010a, 1). However, the North was unresponsive to the
notice of intent, so another notice was sent to North Korea by phone on August 31 that
clearly disclosed the aid quantity and delivery route for sending 10 billion won’s worth of
emergency food, daily supplies, and medicines to the Shintiiju and Kaesdng regions
through the Dandong and Kyongtlison land routes (Ministry of Unification 2012, 254-255;
Lee 2010b, 1).

In response to this, North Korea sent a notice to South Korea on September 4 that
stated that “rather than sending flood damage aid supplies, they would prefer that rice and
cement, automobiles, excavators, etc. that could be used in the recovery of flood damage
be supplied by the South” (Ahn 2010, 1). On September 13, the Korea National Red
Cross stated that it would send one million five-kilogram bags of rice (5,000 tons),
250,000 forty-kilogram bags of cement, and three million cups of noodles, and the North
responded that “if the South informs us of the delivery date, we will prepare to receive
it” (Lee 2010c, 4). On October 25, 5,000 tons of rice packed into five-kilogram units and
three million cups of noodles were delivered from Dandong to Shinliiju to aid North
Korea. However, of the 10,000 tons of cement that were initially planned to be sent,
provision was ended after only 3,000 tons were delivered, due to North Korea’s
provocative bombardment of Yonp’yong-do Island on November 23 (Ministry of
Unification 2012, 257; Lee 2012a, 6).
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North Korean Rejection of Food Aid from South Korea (2011): Honor

On August 3, 2011, the South Korean Red Cross sent a telephone message, approved
by the chairman, conveying its intent to provide aid related to flood damage in regions of
North Korea. While the South Korean government prepared five billion won’s worth of
goods, including infant and child nutrition, Choco-pie snacks, and instant noodles, North
Korea rejected the proposal, with language calling on South Korea to “be more generous
in their provision” (Lee 2012, 6). Regarding the flood-damage assistance, South Korea
insisted on food products including infant and child nutrition, while North Korea insisted
on rice, cement, and heavy equipment (Ministry of Unification 2012, 272-273; Cho 2012c,
8). On September 6, 2011, the South Korean government sent a message to North Korea
in order to state its intent to send the first round of food aid via land routes on
September 15, 2011 and asked to be informed of the exact delivery location for the
acceptance of the aid. Items intended to be provided included item-packaged Choco-pie
snacks and instant noodles with the mark showing that the origin of the products was
South Korea. However, North Korea did not respond to the offer, and delivery of food
aid failed to be fulfilled. On December 4, 2011, the South Korean government officially
announced the abandonment of food aid due to the lack of response from North Korea

(Kim 2011; Ji 2014).

United States Rejection of Food Aid for North Korea (2012): Humiliation

On December 15-16, 2011, North Korea met with the United States in Beijing to
tentatively agree to the return of International Atomic Energy Agency inspectors and
cessation of the development of weapons of mass destruction in exchange for 20,000 tons
of food assistance per month for a total of 240,000 tons. Around December 28, North
Korea first requested that the United States increase the quantity of food assistance from
the tentative agreement of 240,000 tons. Specifically, North Korea demanded that the

United States include more grains, such as rice and corn. On the other hand, the United
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States stated that as the intended aid was nutrition assistance and not food assistance, it
could mainly provide nourishing meals, including biscuits, and could increase the ratio of
grains in the future (Cho 2012a, 8). In the third round of talks, North Korea requested an
additional 50,000 tons of corn in addition to the nutrition assistance (Lee 2012, 4).

On February 29, 2012, an agreement between North Korea and the United States was
reached at high-level talks in Beijing, including denuclearization by North Korea in
exchange for the provision of 240,000 tons of nutrition by the United States. However,
after long-range missile tests by North Korea, the United States declared an end to food
assistance and stated that it viewed the agreement with North Korea as broken (Ahn 2012,
6). In reply, North Korea argued that the United States was in “breach of the February 29
North Korea-United States agreement.” A spokesperson from the North Korean Ministry of
Foreign Affairs stated that “the announcement that the United States, which expressed that
they would not connect humanitarian issues with politics, will stop executing the promises
for food assistance as a countermeasure to our satellite launch is a very dangerous action
that breaches the whole of the North Korea—United States agreement” (Lee and Cho 2012,
10).

North Korean Rejection of Food Aid by South Korea (2012): Honor

In response to the flood damage that occurred in North Korea in June 2012, the South Korean
government decided to propose flood-damage assistance to the North for humanitarian reasons, and
on September 3 of that year the South Korean Red Cross conveyed this intent to the North.
Through a notice signed by the chairman of the South Korean Red Cross, the South Korean
government offered priority assistance items, including 10,000 tons of flour, 3 million cups of
noodles, and medicine, and suggested that North Korea identify additional needs (Ministry of
Unification 2013, 144-145). However, North Korea rejected the South Korean proposal on
September 12, 2012, as it expressed dissatisfaction with the items to be provided for flood-disaster
relief and the quantities thereof. North Korea denounced the flour, cups of noodles, and medicine
proposed by the South Korean government for provision to the North as “trivial and trifling

supplies” and strongly criticized the offer, stating that the “spirit of humanitarianism of the Red
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intentions” when giving notice of the refusal to receive assistance (Lee 2012b, 16).

Food Aid and the Binding Power of Chuch’e 1deology on Policy

Table 3 summarizes the major forms of food aid by type provided to North Korea by
capitalist countries between 1995 and 2012. As discussed earlier, the North Korea’s foreign
policy around food aid takes diverse forms, from honor, which best fits with chuch’e
ideology, to tribute, begging, and humiliation, which is the most contradictory to chuch’e.
This means that the chuch’e ideology of North Korea is not a factor that directly affects
specific forms of foreign policy, but is rather a highly flexible ideology that can be
combined with any form of foreign policy. Chuch’e, which can widely coexist with
policies that are in conflict with its principles and policy direction, does not act as an
independent explanatory variable that makes North Korea select specific foreign policies

and execute them.

Table 3. Major cases of food assistance to North Korea by type (1995-2012)

declines North Korean
request for additional

food aid.

@2012: United States
declines North Korean
request for food aid.

@2004: North Korea
makes the request to
South Korea. South
Korea accepts.
@2009: North Korea
makes the request to
South Korea. South
Korea accepts.

Korea accepts.
@2000-2001: Proposal
by South Korea;
North Korea accepts.
@2010: Proposal by
South Korea; North
Korea accepts.

Humiliation Begging Tribute Honor
@1995: North Korea
makes the request to | @1995: Proposal by | @2009: Proposal by
@1997: Japan Japan. Japan accepts. | South Korea; North the United States;

North Korea declines.
@2011: Proposal by
South Korea; North
Korea declines.
@2012: Proposal by
South Korea; North
Korea declines.

Source: Created by the author based on major domestic (Korean) daily newspapers including the
Chosun Ilbo, Dong-A Ilbo, Kyunghyang Shinmun, Hangyoreh, Maeil Gyungje, etc., and the
Unification White Paper from the South Korean Ministry of Unification.
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The malleability of the chuch’e ideology does not mean that is inconsequential in the
selection and execution of North Korean foreign policy. The binding force that it has on
North Korean foreign policy is not in the core content that forms foreign policy itself, but
on the secondary and peripheral procedures affecting how such policies are viewed within
North Korea. This is shown during the process by which North Korea requests food
assistance as “borrowing” or “loans”, the policy to have food assistance take the form of
“repayments” for aid that North Korea had provided in the past, and the efforts to have
the signatories to agreements use ambiguous expressions such as “the North” and not the
“North Korean government” (Hwang 1995, 1; Cho 2012b, 6).

As chuch’e is an official ruling ideology that was created and is preached by the
national leader, when various foreign policy selections are made and executed that cannot
coexist with the ideas of chuch’e, a few methods are utilized to hide the dissonance, and
these supplement the ideology’s flexibility.

First, to resolve the gap that exists between ideology and policy, reality is distorted.
This aims at achieving harmony between ideology and policy by showing a false reality.
When North Korea requested food assistance from the international society for the first
time in 1995, it published an article titled “World food shortage worsening by the day” in
Rodong Sinmun to emphasize that the food shortage was not only an issue for North
Korea, but an issue that the entire world, including the United States, was facing. The
article argued that “currently one-sixth of the US rural areas are starving to death, and the
number of rural children dying from malnutrition is 10 times greater than in the cities.” It
tried to rationalize the food shortage problem in North Korea by saying that “the food
shortage is worsening worldwide, and food cannot be bought even if one has money”
(Won 1995, 6).

North Korea also indirectly sent its message requesting food aid in order to pretend that
foreign countries voluntarily provided food aid to North Korea, instead of as the result of
a request from it. The North Korean representatives who attended the Inter-Korean Red
Cross talks held at Mt. Kimgang on August 26-28, 2009 mentioned the issue of excess

rice in South Korea and indirectly expressed their desire for humanitarian food assistance
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for the North. The representatives of the North stated that they “understood that there was
an excess of rice in South Korea which was concerning the government and the farmers”
and, more specifically, that they ‘“heard that the farmers of the South are concerned
because the price of rice is falling, and the government is concerned because of the high
cost of storage.” The official from the South interpreted this as an indirect request for rice
(Shin 2009, 8).

Second, to hide the gap between ideology and policy, information is controlled. As can
be seen in the case of South Korea’s food assistance for the North in 1995, North Korea
demanded that the provided bags of rice be unmarked, to hide that the food assistance
was provided by South Korea. In addition, even while stating that the food situation was
dire, North Korea avoided ports in Yellow Sea regions or Southern ports in the East Sea,
which have large populations, and selected Ch’6ngjinhang port, which is a remote port at
the northernmost tip of the country. This is because using remote locations that are less
politically sensitive makes it easier to hide the fact that the government was receiving rice
assistance from foreign countries (Kang 1995, 3).

The forcing of South Korean ships loaded with rice to hoist North Korean flags when
entering North Korea can be interpreted in a similar fashion. When the South Korean
cargo ship Sea Apex, which was the first ship loaded with 2,000 tons of rice assistance
for North Korea, left Tonghachang port on June 25, 1995, and entered Ch’0ngjinhang port
in North Korea, North Korea forced it to lower the South Korean flag and raise the North
Korean flag, violating the verbal agreement made at the Beijing talks to not raise flags
from either country (Ministry of Unification 1995, 326; Kim 1995, 2; Oh and Hassig
2000, 172).

Such efforts by North Korea to hide the gap between chuch’e ideology and foreign
policy through distortion of reality and control of information mean that the chuch’e
ideology of North Korea is not used to rationalize reality, but is rather itself rationalized
through distorted reality and control of information. That is, it is not rationalization of
reality by ideology but rather efforts for rationalization of ideology by reality that appear

in North Korea, where chuch’e exists as its official ruling ideology. While chuch’e

2018 hte

ok,

slot 54

o

st



ideology seems to have the flexibility to even encompass various foreign economic policies
that are contradictory, such flexibility is possible only when rationalization of ideology by

reality can occur through control of information and distortion of the truth.

Conclusion

This study aimed to establish how chuch’e is flexibly applied and manifested in North
Korean foreign policy through cases of food aid for the country. A case review of the
four types of food aid, which represent a spectrum of relationships connected to chuch’e
ideology (from harmony to contradiction), provided an opportunity to evaluate whether or
not this ideology leads to the selection and execution of particular foreign policies. North
Korea’s foreign policy regarding food aid takes diverse forms, from honor, which best fits
chuch’e ideology, to tribute, begging, and humiliation, which is the most contradictory to
chuch’e. This means that the chuch’e ideology of North Korea is not a factor that directly
affects specific forms of foreign policy, but is rather a highly flexible ideology that can
be combined with any form of foreign policy.

However, chuch’e ideology is insufficiently flexible. The gap between ideology and
policy that appears in food aid is hidden through distortion of reality and control of
information; these are the aspects that actually guarantee the flexibility of chuch’e
ideology. Chuch’e is neither a causal factor that leads to the selection and execution of a
particular foreign policy nor a tool to rationalize an already chosen policy or an
unsatisfactory reality; rather, the ideology is rationalized through the distortion of reality.
The flexibility of North Korean sovereignty concepts based on chuch’e arises not only
from the fact that the authority to interpret ideology is limited to only a few national
leaders; it is also based on the condition that information control is in place that can
rationalize ideology through distortion of the truth, and on the fact that the authority to
control this condition is wielded by those few national leaders.

The results of the analysis conducted in this study provide implications that North
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Korea’s foreign policy makers are not simply irrational actors. They are neither fanatic
believers of ideology who are eager to put ideology into practice nor robots who passively
implement directions from their ideological doctrinaires. They are rational enough to strive
for the rationalization of their irrational ideology. They actively endeavor to resolve the
gap between ideology and foreign policy through the fabrication of reality and the control
of information. North Korea’s efforts to make begging honorable will continue until the
gap between reality and ideology is so wide that distortion of reality cannot hide it
anymore and North Koreans will realize that begging is just begging and therefore cannot

be honorable.
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