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Preface

This book was produced through a joint project by the United Nations
University (UNU) in Tokyo, the African Centre for the Constructive
Resolution of Disputes (ACCORD) in Durban, and the Training for
Peace (TfP) Programme. The TfP Programme is a partnership between
the Norwegian Institute of International Affairs (NUPI), the Institute
for Security Studies (ISS) and ACCORD, and is funded by the Royal
Norwegian Ministry of Foreign Affairs. The co-editors were drawn from
the UNU and the TfP Programme at ACCORD, and the development
process and research were funded by UNU and Norway through the TfP
Programme.

This book project has, from the outset, consciously striven to add gen-
der, multicultural and global perspectives to its research through the
choice of the examples and geographical cases covered, and, most impor-
tantly, through the choice of the editors and contributing authors. Among
the three editors and thirteen contributing authors there are seven
women. All the inhabited continents are represented, and the countries
of origin of the authors include: Australia, Canada, France, Finland, Den-
mark, Germany, Ghana, India, Japan, Korea, South Africa, the United
Kingdom and Uruguay. A special effort was made to incorporate re-
searchers from as wide a range of disciplines as possible, and the dif-
ferent disciplines represented include: conflict resolution, human rights,
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international law, international relations, peace studies, political science
and security studies.

Chiyuki Aoi
Cedric de Coning
Ramesh Thakur
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Unintended consequences,
complex peace operations and
peacebuilding systems

Chiyuki Aoi, Cedric de Coning and Ramesh Thakur

This book deals with the simple but rather stark reality — that peace op-
erations do not generate only positive and beneficial outcomes. Peace op-
erations can also have negative consequences — an increase in corruption
and criminal activities such as trafficking for example. Peace operations
tend to distort the host economy, may cause an increase in sexual vio-
lence against women and children and may add to the spread of HIV/
AIDS.

No intervention in a complex system such as a human society can have
only one effect. Whenever there is an attempt to bring about change in a
complex system, the system reacts in a variety of ways. Some of these re-
actions are intended, in the sense that the intervention was designed to
bring about these changes. Others are unintended, in that those planning
the intervention did not mean for these reactions to come about at all.

The traditional focus on peace operations has been on their intended
consequences. Researchers and practitioners are typically concerned
with improving the ability of peace operations to achieve their intended
objectives. We have studied peace operations to find out whether they
have been successful, and in measuring their success our focus has usu-
ally been on whether they have achieved the mandate they were tasked
with. However, various incidents over the last decade have drawn our at-
tention to the fact that peace operations can also generate unintended
consequences. In the months leading up to the UN World Summit in
2005, the two examples that were the most frequently used to criticize
and ridicule the United Nations, and its Secretary-General, were the

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1
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Iraq ‘“‘oil-for-food scandal” and the sexual abuses perpetrated by UN
peacekeepers in the Democratic Republic of Congo (DRC). Both of
these examples were especially shocking precisely because of their un-
intended and counterintuitive nature.

This book is an attempt to shed light on these unintended conse-
quences, not to further de-legitimize peace operations but to encourage
lessons learned aimed at improving our ability to undertake peace oper-
ations in a more effective and less damaging way in future. In order to do
so, we have to understand how unintended consequences come about
and explore ways in which we can improve our ability to anticipate and
counter potential negative unintended consequences.

Unpacking the terminology

In an edited volume of this nature, it is necessary to start by clarifying
what we mean by the terms “unintended consequences’ and ‘‘peace op-
erations”. The varied contributors to this volume have been selected to
bring a range of different insights into peace operations and their unin-
tended consequences. Some associate peace operations with United Na-
tions peacekeeping operations in the Democratic Republic of Congo or
Timor Leste. Others think of NATO-style peace support operations in
Kosovo or stability operations undertaken by coalitions of the willing
such as the International Security Assistance Force (ISAF) in Afghani-
stan. And there are examples of unintended consequences from all these
missions in this volume. However, in the end the contributors agreed to
use the UN collective term for its range of interventions, namely ‘“‘peace
operations”.

Peace operations

“Peace operations”, the term used in this book, refers to a whole range
of multidimensional, multifunctional and complex peace operations, au-
thorized by the UN Security Council, that involve not only military but
also various civilian and police components. Although the primary focus
is naturally on the United Nations, various chapters in this book incorpo-
rate the reality that contemporary peace operations are undertaken not
only by the United Nations, but by a variety of other actors, including co-
alitions of the willing such as ISAF, security alliances such as the North
Atlantic Treaty Organization, regional organizations such as the Euro-
pean Union and the African Union and subregional organizations such
as the Economic Community of West African States.® We exclude mili-
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tary interventions or actions that fall outside the peacekeeping to peace
enforcement spectrum, such as counter-insurgency operations, anti-
terrorism operations, war and occupation.

The mandates of peace operations vary considerably, but in general
they are international interventions undertaken in support of a peace
process. In the short term they are designed to monitor cease-fire agree-
ments, provide an enabling secure environment for humanitarian action
and prevent a relapse into conflict. In the medium to long term, their pur-
pose is to address the root causes of a conflict and to lay the foundations
for social justice and sustainable peace. However, peace operations can-
not achieve such a broad mandate on their own and need to be under-
stood as an integral part of a larger peacebuilding system that consists of
security; political, governance and participation; humanitarian; socio-
economic; and justice and reconciliation dimensions. In this context,
peace operations are embedded in a larger post-conflict peacebuilding
project that simultaneously pursues a broad range of programmes that
collectively and cumulatively address both the causes and consequences
of a conflict, with the aim of achieving a system-wide impact across the
conflict spectrum.

Peacebuilding systems facilitate several simultaneous short-, medium-
and longer-term programmes at multiple levels, with a broad range of
partners and from a wide range of disciplines, to prevent disputes from
escalating, to avoid a relapse into violent conflict and to build and con-
solidate sustainable peace. In this complex multi-agency environment,
peacebuilding requires coordination with a wide range of internal and ex-
ternal actors, including government, civil society, the private sector and a
multitude of international organizations, agencies and non-governmental
organizations, so that the total overall effect of their various initiatives
has a coherent impact on the peace process.

Unintended consequences

As peace operation activities have grown in complexity, so have their
side-effects. Traditional peacekeeping rested on the assumption that it
had no impact on the future direction of the peace process other than to
offer a neutral third-party service that would objectively monitor a cease-
fire; i.e. the assumption was that the peacekeeping operation was neutral
in its effect.? In the post-Cold War era, however, the focus of interna-
tional conflict management has increasingly shifted from peacekeeping,
which was intended to maintain the status quo, to peace operations,
which are intended to manage change.?

As stated earlier, and as will be explored in more detail below, it is not
possible to intervene in a complex system such as a human community
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and have only one effect. Whenever we attempt to change something in a
complex system, the system responds to our intervention in a number of
ways. We can anticipate that the system will respond in some of these
ways, and some of these responses will have been the intended response
that we wanted to elicit. However, the system is likely also to respond in
other ways that we did not anticipate. All those reactions that fall outside
the scope of the response we wanted to elicit are the unintended conse-
quences of our intervention.

The peace operations that are the subjects of our research in this book
have mandates that are formulated in the form of a United Nations Secu-
rity Council resolution. The intended consequences of these operations
can be assessed by analysing these mandates. The unintended conse-
quences generated by these operations refer to acts that were not in-
tended when these mandates were adopted or when they were executed.

Some unintended consequences could be foreseen or anticipated, espe-
cially if they have occurred in similar circumstances in the past, whereas
others may be totally unexpected. These nuances may have important
implications and will be discussed in more detail below. It is also impor-
tant to note that not all side-effects are necessarily negative; some may be
neutral and others may actually be positive. This volume will describe
and give examples of all three types of unintended consequences, al-
though our primary focus will be on negative unintended consequences
because they are potentially the most harmful to the society peace-
keepers are intended to serve, as well as to peace operations them-
selves.

A few qualifications need to be made. Unintended consequences need
to be distinguished from a failure to achieve the intended consequences.
For example, we exclude from our understanding of unintended conse-
quences failures in achieving economic growth, where economic recovery
was mandated, in addressing public crimes, where the maintenance of
public security was intended, or in keeping the peace, where peace-
keepers were mandated to contain conflicts.

Secondly, unintended consequences need to be distinguished from the
“mixed motive” phenomenon in intervention decisions. We accept that
states participating in peace operations may have motives for supporting
operations other than those stated in the formal mandate of the opera-
tion. These motives typically include national interests, such as fear that
the territory of the state in conflict may be used by international terror-
ists, or that armed groups opposing the government of a neighbouring
country may use the chaos of the conflict to launch attacks against it. Or
they may relate to a country’s policy to limit the flow of refugees into its
territory. Our definition of unintended consequences does not consider
these mixed motives themselves as unintended consequences of peace
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operations, although they may cause or aggravate unintended conse-
quences and will then be addressed in that context.

Thirdly, the fact that this book is devoted to unintended consequences
is not meant to suggest that peace operations are doomed to failure or
that unintended consequences will always impede the ability of a mission
to achieve its intended outcome. It is difficult to make a general assess-
ment of the overall scale and impact of unintended consequences on
peace operations. From the cases studied in this book there are few, if
any, missions that have failed as a direct result of the unintended conse-
quences they have generated.* There are many, however, whose effec-
tiveness has been hindered by some of the unintended consequences
that have come about as a result of its actions.

This book will conclude that, in general, the success of peace opera-
tions has been qualified by negative consequences. But to assess the
scope and scale of the degree to which this has been the case one would
need to focus on each particular mission. This volume contains a number
of country-specific studies® that provide us with a wide array of mission-
specific examples. We will see that in some countries the unintended con-
sequences may be of such a scale that they have a minimal impact on the
ability of the peace operation to fulfil its mandate. In others, potentially
damaging unintended consequences may be identified at an early stage
and managed. In some cases, however, for instance the sexual exploita-
tion and abuse by peacekeepers in the DRC, the unintended conse-
quences may have a severe impact far beyond the mission itself. The var-
ious examples of unintended consequences studied in this book suggest
that some unintended consequences are overestimated,® whereas other
consequences may be only remotely connected to the peace operation it-
self,” for there are many variables that influence the outcomes of these
complex processes. The book makes the point that unintended conse-
quences come about as part of the dynamic character of complex systems
and cannot be avoided. However, we can improve our ability to antici-
pate, mitigate and discount potential negative unintended consequences
and, if we do so, this should result in the improvement of the overall ef-
fectiveness of peace operations.

Objective

This brings us to the purpose of this book, which in the first place is to
contribute to the improvement of peace operations. The book considers
peace operations to be an important instrument in the range of options
available to the international community when it attempts to prevent
conflict, contain its consequences or manage peace processes. It is there-
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fore in our collective interest to learn lessons from both our successes
and our failures, so as to continuously refine and enhance our capacity
to undertake more effective peace operations.

This book is an attempt to focus on one aspect of peace operations that
needs to be better understood, namely their unintended consequences.
We now know from recent literature, public criticism and international
debate that some of these unintended consequences can be extremely
damaging to individuals and communities where peacekeepers are de-
ployed. Unintended consequences can weaken the ability of the peace
operation to achieve its intended objectives. Some can be harmful to the
very concept of peaceful interventions, and may even undermine the le-
gitimacy of the organizations that are responsible for the deployment and
supervision of peacekeepers. In order to avoid these potentially negative
unintended consequences, we need to understand how they come about
and explore ways in which we can improve our ability to anticipate and
counter such potential negative unintended consequences. The objective
of this book is to make a modest contribution towards enhancing our un-
derstanding of the unintended consequences of peace operations.

The editors and contributing authors were struck by the absence of lit-
erature on, or even remotely related to, the phenomenon of unintended
consequences. Most of the references that were available are anecdotal.
The failure to take unintended consequences into account probably
stems from the fact that researchers and practitioners have been preoccu-
pied with the intended consequences of peace operations — whether a
certain mission has achieved its original intended mandate. The only no-
table exception to this trend has been the focus given within the realist
school of international relations to unintended strategic consequences of
limited military intervention, including peace operations.®

This lack of attention to and awareness of the unintended conse-
quences of peace operations is probably also due to the deeply em-
bedded and uncritical liberal assumptions about peace operations.
Not only are peace operations expected to serve largely liberal-
internationalist purposes of creating stable, market-oriented democratic
polities,® which are regarded as inherently “good”, but they are at the
same time expected to be successful. Decision-makers, practitioners in
the field and analysts operate according to the belief that peace opera-
tions authorized by the UN Security Council reflect the will of the inter-
national community and therefore are inherently “good”. Peace opera-
tions are therefore expected to produce positive outcomes such as
promoting stability and durable peace; they are expected to rebuild and
develop; and they are expected to generate respect for the rule of law,
human rights and democracy. Participation in peace operations by troop-
contributing countries is thus a contribution to the global good and the
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risks involved, including casualties, are regarded as a noble sacrifice for
the greater good.!® After the failures of the missions in Somalia, Bosnia
and Rwanda in the early 1990s, the liberal assumption has been tempered
to accept that peace operations may, for a variety of reasons, fail to pro-
duce these intended results. However, the liberal assumption has not yet
matured to the extent where it is commonly recognized that peace oper-
ations also generate unintended consequences — especially negative eco-
nomic, social or political side-effects that are contrary to the liberal in-
tent.

The fact that peace operations will generate a variety of unintended
consequences, some of which may be negative and even pathological to
the mandate or the intended consequences of the mission, is thus counter-
intuitive to many observers under the influence of the liberal assump-
tion that peace operations are inherently “good”. This book hopes to
contribute to breaking down that outdated myth, and to stimulate an
awareness that “unintended consequences’ are a natural characteristic
of complex systems, so that it becomes common practice for decision-
makers, practitioners and researchers to anticipate, mitigate and dis-
count, as far as it is possible, potential unintended consequences in their
planning, execution and evaluation of peace operations.

Methodology

This edited volume is a collection of studies into various aspects and ex-
amples of unintended consequences. Its aim is to improve our under-
standing of the phenomenon by comparing some of the forms unintended
consequences may take, by analysing their causes and impact and by as-
sessing some of the ways in which the international community has tried
to manage unintended consequences in the past. The specific examples
are complemented by a couple of chapters that analyse the broader phe-
nomenon and, through the introductory and concluding chapters, we
hope to shed some light on the different ways in which unintended conse-
quences have been manifested in the past, as well as suggest ways in
which unintended consequences can be categorized and offer some rec-
ommendations as to how they can be anticipated and countered in future.

Over the last decade, various unintended consequences were identified
or hinted at in various types of literature, by international organizations
like the United Nations and in public debate. From these, we have se-
lected a couple of examples as being representative of unintended conse-
quences in general, and that could be meaningfully explored in more
depth in order to gain deeper insight into the phenomenon. In Part II,
the book deals with unintended consequences that have an impact on
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individuals and groups. In Chapter 2, Henri Myrttinen and Shukuko
Koyama look at the unintended consequences of peace operations on
Timor Leste from a gender perspective, and, in Chapter 3, Vanessa
Kent deals with the sexual exploitation and abuse of civilians by
UN peacekeepers and humanitarian workers, with specific reference to
Liberia.

In Part ITI, Katarina Ammitzboell looks into the impact of peace oper-
ations on the host economy, with reference to Afghanistan and Kosovo
(Chapter 4). Shin-wha Lee focuses on the unintended consequences of
peace operations on humanitarian action in Chapter 5. In Chapter 6,
Stuart Gordon looks at the unintended consequences of civil-military co-
ordination on peace operations.

In Part IV, the book focuses on the unintended consequences of peace
operations for troop-contributing countries. Chapters 7, 8 and 9 look
at the phenomenon from the perspective of three prominent troop-
contributing countries and regions. Kwesi Aning deals with the case of
Ghana in West Africa, C. S. R. Murthy looks into the case of India and
South Asia and Arturo C. Sotomayor studies Argentina and Uruguay in
the southern cone of South America.

In Part V, the book looks at how the international community can,
and has, dealt with unintended consequences. In Chapter 10, Francoise
J. Hampson and Ai Kihara-Hunt consider the ways in which the interna-
tional community deals with violations by international personnel. Flo-
rian F. Hoffmann studies the case of the Ombudsman in Kosovo, as one
example of how to manage potential unintended consequences, in Chap-
ter 11. And, in Chapter 12, Frédéric Mégret deals with the vicarious re-
sponsibility of the United Nations when faced with unintended conse-
quences.

We would have liked to have included some additional chapters. We
wanted one on HIV/AIDS but could not find an author willing or able
to address this topic, owing to a lack of comparative data. We would
have liked to add a chapter on corruption, but again were unable to find
an author able to address this topic. Although various chapters in this
volume deal with the way in which the United Nations and others have
responded to specific unintended consequences, the editors would have
liked to add a chapter on the contemporary policies and procedures that
the United Nations, at the headquarters level, has in place to deal with
some of these unintended consequences. The United Nations was itself,
however, dealing with the fallout of the “‘sex for aid”’ scandal in West Af-
rica and the sexual exploitation and abuse by peacekeepers in the DRC
and other peace operations at the time this book was researched, and was
therefore preoccupied with reassessing its own policies and procedures.
In this context, the United Nations declined to contribute such a chapter
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and, because most of this information was not in the public domain, we
were unable to find an author who had sufficient knowledge of the inter-
nal procedures and policies of the United Nations system to do justice to
this topic.

Theoretical explanations for unintended consequences

It may be of use to consider whether and how unintended consequences
have been dealt with by others in the past. This section touches on a
couple of theoretical approaches to unintended consequences or related
topics with a view to shedding light on the different theoretical explana-
tions that have been put forward in the past to explain unintended conse-
quences and how to manage them.

Complex systems theory

In his book System Effects: Complexity in Political and Social Life, Ro-
bert Jervis'! argues that, although it is widely known that social life and
politics constitute systems, we do not seem to recognize that many out-
comes are the unintended consequences of complex interactions. Accord-
ing to Jervis, we are dealing with a system when (a) a set of units or ele-
ments is interconnected so that changes in some elements or their
relations produce changes in other parts of the system, and (b) the entire
system exhibits properties and behaviours that are different from those of
the parts.'? Jervis argues that, as a result, systems often display non-
linear relationships, which means that outcomes cannot be understood
by adding together the units or their relations, and many of the results
of actions are unintended. Many others, such as Cilliers,'?® regard non-
linearity as a key defining element of complex systems. According to
these theorists, unintended consequences should thus be understood
within the context of a dynamic, non-linear, complex system that is con-
stantly self-regulating through multiple feedback mechanisms. You do
not need a complex system to have unintended consequences but, when
you are dealing with complex systems, unintended consequences should
be understood as a natural outcome of the dynamics of such a system
and the phenomenon should therefore not come as a surprise.

Jervis goes on to point out that, in a system, the chains of consequences
extend over time and over many areas and they are always multiple. He
uses the example of doctors, who refer to the undesired impacts of medi-
cation as ‘‘side-effects”’. Although there is no criterion other than our in-
tent to determine which effects are the intended effects and which effects
are “side” effects, the point is that disturbing a system will produce sev-



12 CHIYUKI AOI, CEDRIC DE CONING AND RAMESH THAKUR

eral changes.'* Hardin agrees with Jervis when he argues that, as result
of the interconnectedness of systems, one can never merely do one thing.
He argues that in a complex system it is not possible to develop ‘‘a highly
specific agent which will do only one thing”.'?

Charles Perrow studied “error-inducing’ systems whose problems can-
not be traced to faults in any particular element or to the relationship be-
tween any of them. He found that when interconnections are dense it
may be difficult to trace the impact of any change even after the fact, let
alone predict it ahead of time, making the system complex and hard to
control.*®

Interconnections are highlighted when a system is disturbed by the in-
troduction of a new element,'” for instance the impact of the presence of
a peace operation on the host economy. Because most systems either
have been designed to cope with adversity or have evolved in the face of
it, breakage or overload at one point rarely destroys them. It will, how-
ever, produce disturbances at other points.'® Extensive interconnections
in a system make it flexible, but they also mean that disruptions can
spread easily throughout a system.*?

Jervis argues that, in a system, actions have unintended effects on the
actor, on others and on the system as a whole, which means that one can-
not infer results from intent and expectations and vice versa.?° He con-
cludes that the phenomenon — namely that consequences are unintended
— is a basic product of complex interconnections. In some cases the re-
sults can be the reverse of the intention, in others they can be orthogonal
to it, as with the side-effects of medications.?!

Problems are created when the effects of incentives cannot be limited
to the target population,?? for instance when the level of assistance to a
refugee camp or a camp for internally displaced people creates tension
with the surrounding host community because the availability of food in-
side the camp is better than outside, or when ex-combatants are per-
ceived to benefit more from the international community, through a dis-
armament, demobilization and reintegration (DDR) programme, than
those who did not participate in the violence. Assisting some categories
of beneficiaries may make it worthwhile for others to assume that status,
for instance in times of famine when parents may abandon some of their
children because a specific aid agency caters only for abandoned chil-
dren. Supply creates its own demand in what economists call the “moral
hazard” problem: people who know that they will be helped if they are in
need may not struggle hard to avoid this outcome.??

This does not mean that we are powerless in the face of unpredictable
and unstable system effects. Jervis argues that system effects change as
actors learn about them and about others’ beliefs about them.?* Jervis
suggests three general methods of acting when system effects may be
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prevalent and powerful. First, people can constrain other actors and re-
duce if not eliminate the extent to which their environment is highly sys-
temic and characterized by unintended consequences. Second, the appre-
ciation that people operate in a system may enable them to compensate
for the results that would otherwise occur. Third, people may be able to
proceed toward their goals indirectly and can apply multiple policies, ei-
ther simultaneously or sequentially, in order to correct or take advantage
of the fact that, in a system, consequences are multiple. None of this
guarantees success, but human action can be effective in the face of
complex interconnections, and a systems approach need not induce pa-
ralysis.?>

While complex interactions in a system mean that some of the conse-
quences will be unintended and undesired, it is hard to measure their fre-
quency. Albert Hirschman points out that straightforward effects are
common and often dominate perverse ones.?® If this were not the case,
it would be hard to see how societies make progress or how any stable
human interaction could develop.?”

The double effect theory

The traditional philosophical debate about the ethical problems caused
by unintended consequences has become known as the “double effect”
debate. Gregory Reichberg and Henrik Syse?® argue that we enter the
terrain of “side-effect harm” when moral, legitimate acts have undesired
effects. “Double effect” refers to the two different kinds of effect that our
interventions tend to have. On the one hand, there is the intended out-
come that our actions were meant to produce. On the other hand, there
are the side-effects, or unintended consequences, that result from our in-
tervention. The idea that we are answerable for these unintended conse-
quences, yet in a manner that is different from the accountability that is
associated with our intentional projects, has been dubbed the “principle
of double effect”.

The phenomenon of double effect becomes a moral problem when the
side-effects are not desirable, and especially when they are harmful for
those affected. Actors are responsible for such side-effects when these
are foreseeable and they still choose to proceed. Actors are blameworthy
for harmful side-effects when they allow them to happen if they could
have been prevented, or when they make no, or only an insignificant, at-
tempt to minimize them.?® The principle of double effect can serve as a
valuable tool when applying ethical considerations to the unintended
consequences of peace operations.

The principle of double effect is a moral principle for assessing actions
that produce side-effect harm. In short, it states that, although actors are
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responsible for the harmful side-effects that ensue from their actions, ac-

tions that produce harmful side-effects are nevertheless permissible pro-

vided that:

(1) the primary goal of the action is legitimate;

(2) the side-effects are not part of the actor’s intended goal;

(3) the side-effects are not a means to this goal,;

(4) the actor aims to prevent or minimize the side-effects; and

(5) no alternative courses of action could have been taken that would
have led to fewer or no side-effects.*°

The principle of double effect can be used both as a tool for analysing ac-

tions that have already taken place, and as a guide for action in obligat-

ing actors to consider in advance what side-effects might result from their

actions and, if presumed harmful, how these effects can be prevented or

minimized.

Just War theory

Just War theory holds that, in certain circumstances, war can be justified
and is thus not always immoral. Just War theory builds on double effect
theory, but is focused on decisions about going to war or undertaking
military interventions. In the process, Just War theorists have articulated
a set of conditions for war and interventions that can be useful when con-
sidering the ethical aspects of the unintended consequences of peace op-
erations. In this context we will consider two elements of Just War
theory, namely competent authority and intention, and we will address
the issue of inclusive moral deliberation.

Competent authority

One aspect of Just War theory argues that only specially designated pub-
lic officials, paying due attention to legal constraints, have the authority
to engage a nation in a course of armed conflict.?! Put differently, the
task of the competent authority is to oversee the social impacts of the in-
tervention, with due attention to national and international law. The
competent authority has a responsibility to identify and anticipate un-
intended consequences. Just War theory argues that, when negative im-
pacts are the result of an exercise of authority, even if purely incidental
and unintended, those in positions of authority have a responsibility to
take measures to eliminate or mitigate these impacts.*?

An additional reason competent authority is important is that it must
be possible, both during the decision-making process and after the fact,
to see clearly who made what decision. Thus, procedural transparency is
crucial, so that those affected by the decision can have some trust that the
right people are making the decisions. Or, put alternatively, the actual
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decision-making process must be able to be revealed at some later stage,
so that it is open to criticism and assignment of responsibility.*?

Intention

A very important notion in Just War theory is the criterion of intention.
The criterion takes note of the fact that an agent may have just cause but
nevertheless act from a wrongful intention,** for example, delivering hu-
manitarian assistance to a particular beneficiary population for the sake
of attracting media attention instead of on the basis of need. This cri-
terion focuses attention on the goals or aims of the intervention and the
way in which those goals should influence the actions performed and the
strategies followed. This is an important part of the “‘right intention”
idea: it seeks to direct our attention to the actual good we seek to attain
through our actions.?*> We would not describe the purpose of medicine in
terms of what is good for the physician,*® yet in peace operations you
often hear arguments such as those made stating that the United Nations
should educate peacekeepers to follow the code of conduct because their
poor behaviour is harmful to the image of the United Nations, rather
than focusing on the harm their behaviour may be causing.

Inclusive moral deliberation

Deon Rossouw suggests caution in transferring Just War theory and the
principle of double effect from their traditional contexts.®” He identifies
three key “‘dis-analogies” between the context of international business
(which is his focus) and war, one of which is of particular importance to
our context. Rossouw argues that the nature of war is such that decisions
about military engagement and the moral implications thereof have to be
made unilaterally. He argues that international business differs from war
because business has the possibility of engaging with those who might be
affected by the foreseeable negative consequences of its actions. This is
true in the peace operations context as well, or at least in those missions
where consensus is understood to be a prerequisite for the deployment
of a peace operation, which is the norm in United Nations peace opera-
tions.

Dwight Furrow argues that ethical principles, despite their pretension
to be objective, tend to be parochial. We tend to universalize our own
ethical standards and to impose our ethical preferences and ethical inter-
pretations upon others.*® Consequently, unilateral ethical deliberations,
despite the best intentions, contribute to ethical blind spots. In peace op-
erations, however, the possibility to engage the stakeholders, both inter-
nal and external, about the impact of negative consequences on them cre-
ates the opportunity for bilateral and multilateral moral deliberation that
does not exist in the Just War tradition.
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To paraphrase Rossouw, peacekeepers or humanitarian agencies do
not have to deliberate on their own about the possible foreseeable unin-
tended consequences of their actions, but can engage directly with those
they suspect might be affected negatively to find out how they perceive
the intended actions. Through such proactive stakeholder engagement
the peacekeepers and aid workers might learn of more side-effects, both
positive and negative, that they had not initially foreseen given their lack
of knowledge of host country realities.*® The latter is implicit in various
humanitarian and development codes of conduct and initiatives, such as
“The Code of Conduct for The International Red Cross and Red Cres-
cent Movement and NGOs in Disaster Relief”’,*® the Rome Declaration
on Harmonization*' and the Good Humanitarian Donorship Initiative,**
and has been addressed by some of the initiatives on peacebuilding,*?® but
more can be done to integrate this approach into the planning and man-
agement of peace operations.

The “do no harm” approach

Another approach, perhaps more contemporary and thus better known
among the peace and aid practitioner community, is Mary Anderson’s
“do no harm” approach to international humanitarian and development
assistance.** The “do no harm” approach has come about as a result of
the work of the Local Capacities for Peace Project, which is aimed at
improving the ability of humanitarian or development assistance pro-
grammes to operate in conflict situations in ways that assist local people
without feeding into or exacerbating the conflict.

The “do no harm” initiative confirms and recognizes complex system
effects and argues from the outset that, when international assistance is
given in the context of a violent conflict, it becomes part of that context
and thus also of the conflict.*> The research of the Local Capacities for
Peace Project has shown that the interaction between external aid and
local communities produces relatively predictable outcomes. Anderson
argues that, when one can start to anticipate aid’s impact, it becomes pos-
sible to avoid negative effects and enhance positive ones.

Although acknowledging that international aid has done harm in cer-
tain cases, Anderson argues that it is a moral and logical fallacy to con-
clude that, because aid can do harm, a decision not to give aid would do
no harm. In reality, a decision to withhold aid from people in need would
have unconscionable negative ramifications. She argues instead that the
challenge for aid workers, and their donors, is to figure out how to do
the good they mean to do without inadvertently undermining local
strengths, promoting dependency and allowing aid resources to be mis-
used in the pursuit of war.*®
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The ““do no harm” project is a very practical attempt at improving aid
by proposing a framework that aid workers can use when planning, mon-
itoring and evaluating their programmes to ensure that these programmes
are implemented in such a way as to avoid negative effects and enhance
positive ones. We will return to the potential of the ““‘do no harm” project
to be applied beyond the humanitarian and development assistance
sphere in the concluding chapter.

Conclusion

The purpose of this book is to contribute to the improvement of peace
operations. It is an attempt to focus on one aspect of peace operations
that needs to be better understood, namely their unintended conse-
quences. Unintended consequences can be negative, neutral or positive,
but our focus will mainly be on the negative unintended consequences,
because they are the most harmful to the communities that peace opera-
tions are intended to serve, to the very notion of peace operations and to
the organizations that mandate and deploy peacekeepers. In order to
avoid these potentially negative unintended consequences, this book in-
tends shedding light on how they come about and it explores ways in
which we can improve our ability to anticipate and counter such potential
negative unintended consequences. The objective of this book is thus to
make a modest contribution towards enhancing our understanding of the
unintended consequences of peace operations.
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Unintended consequences of
peace operations on Timor Leste
from a gender perspective

Shukuko Koyama and Henri Myrttinen

Gender mainstreaming has been one of the major policy goals within
United Nations (UN) agencies that have specialized in peace and security
over the last decade. However, the gender perspective has traditionally
not been a starting point for planning peace operations. It has, in fact,
been more or less invisible, even in cases in which there is, at least on
paper, a relatively strong commitment to taking the gender perspective
into account.! Hence, one can expect this to be one of the areas in which
one finds a range of unintended consequences. On the ground, anecdotal
examples of sexual abuse and gendered exploitation by peace operation
personnel have been reported, be it in books written by former UN staff?
or in the media. This is especially true for negative impacts, such as pros-
titution and trafficking linked to peace operations, which are considered
to be — literally — “‘sexy’’ topics. The problems surrounding the UN mis-
sion in the Democratic Republic of Congo (Mission des Nations Unies
en République Démocratique du Congo — MONUC) which arose in
2004/2005 with respect to prostitution and sexual abuse have once again
highlighted these issues. However, assessments of these missions from a
gender perspective have not been carried out systematically and have
often suffered from sensationalism. While focusing on the headline-
grabbing negative impacts, more subtle impacts, both negative and posi-
tive, have been neglected in these accounts.

In order to partially fill the gap in the body of the study of the UN
peace operations, this chapter aims to analyse some of the short-,
medium- and longer-term unintended consequences of peace operations

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1
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conducted by the United Nations as seen from a gender perspective, tak-
ing the UN missions in what is now the Democratic Republic of Timor
Leste (Republica Democratica de Timor Leste — RDTL) as the case
study to be examined.

Gender analysis in the security field often focuses on the sexual aspects
of gender. However, we take a wider view of the issue, looking at the as-
pects of both sexuality and social roles in gender. Thus, key questions
that will be addressed include the impact of the UN missions on prostitu-
tion, the spread of sexually transmitted diseases (STDs), and more specif-
ically of HIV/AIDS, and the temporary local partners of UN staff and
children left behind by UN personnel, as well as more intangible effects
such as the social empowerment of women and changes in gender atti-
tudes. Some important gendered effects of the missions, such as a gen-
dered analysis of the disarmament, demobilization and reintegration pro-
cesses carried out under UN auspices and, linked to this, the issue of
small arms and light weapons, are not considered in this chapter but are
discussed elsewhere.?

Rationale

This chapter examines the cases of the two UN missions in Timor Leste —
the United Nations Transitional Administration in East Timor (UN-
TAET) and the follow-up mission, the United Nations Mission of
Support in East Timor (UNMISET). We analyse a range of unintended
gendered impacts of the missions and weigh up whether, and to what ex-
tent, the lessons learned from earlier peace operations had any effects on
the missions in Timor Leste from a gender perspective.

From late 1999 to May 2002, UNTAET was in charge of running the
country in a post-conflict situation and the United Nations maintained a
sizeable presence for another three years afterwards, still wielding con-
siderable influence in the post-independence period. The missions led to
a massive influx of foreigners — very wealthy foreigners, when compared
with the local population — into a society that had been very much closed
off from the outside world for a long time and was still very conservative
in terms of its gender norms.

Though much of the study will highlight negative impacts of the UN
missions, this is by no means intended to diminish the work carried out
by the local and international staff of the missions, the considerable risks
they often took and the many positive results, tangible and intangible, of
the missions. The issues we discuss are easily ‘‘emotionalized”: some in-
terviewees indulged in a kind of mischievous glee and moral indignation
in recounting episodes of misconduct and, at the other end of the spec-
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trum, others reacted angrily to what they saw as an attempt by outsiders
to unduly criticize the positive work they had accomplished. Some re-
acted very positively to the endeavour and saw it as asking relevant ques-
tions, whereas others, notably those in charge of information work for
peacekeeping force (PKF) contingents, seemed at times to be in a state
of denial — or perhaps naivety — about the impact of their presence and
actions.

Given that UNTAET/UNMISET had an explicit “‘gender mandate”,
two questions lie at the heart of this analysis. What did the UN system
intend to do in terms of gender issues? What were the unintended conse-
quences of the missions, in terms of the consequences both of activities
not specifically seen as having a gendered impact, and of those that were
specifically designed to have a gendered impact?

Methodology

After briefly summarizing the historical background to the peace opera-
tions in Timor Leste, this study will look at both the negative and the
positive unintended, long-term impacts of the peace operations, specifi-
cally from a gender perspective.

We examine the following impacts:
® prostitution and trafficking,
® sexualized violence and sexual harassment by UN staff,

e the spread of STDs, most specifically HIV/AIDS,

® local women and children left behind by UN staff,

o the gendered employment patterns of locals hired for the UN missions,
and

® changes in the gender dynamics brought about by the UN missions.

One of the difficulties of gendered studies on peace operations is the
rarity of quantitative data disaggregated by gender. Because no compre-
hensive, quantitative surveys covering these issues exist and because it
was not possible to carry out these surveys in Timor Leste, the findings
will be more of a qualitative nature. This lack of quantitative data dis-
aggregated by gender demonstrates the need for more gender main-
streamed policy awareness among policy-makers and academics in the
field of peace operations.

A further difficulty is that much of the information gathered, especially
on issues of sexual harassment and prostitution, is, by necessity, based on
hearsay and often comes from informants who wish to remain anony-
mous. The study visits carried out as part of this study, the literature
review and our previous study visits to other regions with a UN PKF
presence (Bosnia-Herzegovina, Cambodia and Kosovo) reveal a pattern
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linking the presence of UN personnel to sexual harassment, prostitution
and trafficking. At the same time, the missions have catalysed a range of
other gendered effects that are less scandalous but perhaps more pro-
found.

The research is based on a review of the literature available on the
missions, on background interviews, and on observations and interviews
during visits to Timor Leste in 1999, 2002, 2004 (twice) and 2005. A total
of 35 interviews were carried out, some formal and some informal, with
representatives of the Timor Leste government, the UN administration,
the PKF and UN police (UNPOL) officers, representatives of other UN
agencies, representatives of Timorese and international civil society or-
ganizations, media representatives, sex workers and their clients.

Given the delicate nature of the topic, a majority of the interviewees
asked to remain anonymous and thus we decided to keep all sources
anonymous. The fact that anonymity was requested, especially by those
within the missions, can also be seen as an indication of the lack of open-
ness in dealing with problematic issues within the UN system. The report
also draws upon our work with Timorese civil society actors between
1998 and 2005.

Historical background

The deployment of the UNTAET mission in late 1999 was a direct reac-
tion to the international outcry over the wave of violence carried out by
pro-Indonesia militias following the UN-organized referendum on inde-
pendence for the territory. Internal and external pressure forced the In-
donesian government to agree to the deployment of an international
peacekeeping force, the International Force for East Timor (Interfet),
and the establishment of a transitional UN administration, UNTAET,
which would run the country until full independence on 20 May 2002.
Following independence, the United Nations maintained its presence in
the country in the form of UNMISET, which lasted until May 2005. This
has since been followed by two more missions, the United Nations Office
in Timor-Leste (UNOTIL) and the United Nations Integrated Mission in
Timor-Leste (UNMIT).

The Timor Leste missions were somewhat different with respect to
gender awareness in comparison with previous such missions. The Timor
Leste missions were influenced by the debates on gender, peace and
conflict of the 1990s, the Beijing Women’s Summit, and UN Security
Council Resolution 1325, which was passed during these missions, as
well as by debates within and outside of the UN system following cases
of sexual misconduct and assault during UN missions in the Balkans,
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Table 2.1 Comparison of UNTAET and UNMISET personnel strengths

UNTAET UNMISET
Duration October 1999- May 2002—
May 2002 May 2005
Maximum deployed personnel” 13,272 7,023
Foreign 737 796
Civilian 0 0
PKF and Military Observers 9,150 5,000
CIVPOL 1,640 250
Locally hired staff 1,745 977
% women, foreign contingent n/a 31.8%
% women, locally hired n/a 12.9%

“inclusive of UN Volunteers.

Sources: UNDPKO, “East Timor — UNMISET - Facts and Figures”, <http://
www.un.org/Depts/dpko/missions/unmiset/facts.html) (accessed 20 November
2006); e-mail communication with UNMISET office, 19 November 2004.

Cambodia and Somalia. The Timor Leste missions have been regarded,
at least within the UN system, as some of the most gender aware to
date.

The intended gendered consequences of the UN missions

The peace operations in Timor Leste had a clear intention to mainstream
gender in the missions and promote women’s advancement in Timorese
society. The UNTAET mission was, together with the United Nations
Interim Administration in Kosovo mission, which commenced a few
months earlier in Kosovo, one of the first to have a specially designated
Gender Affairs Unit. However, as the UNTAET Special Representative
of the Secretary-General (SRSG), the late Sergio Vieira de Mello, stated,
the establishment of this unit was not a given:

I was against the creation of a Gender Affairs Unit for the UN’s Transitional
Authority [sic] in Timor Leste. I did not think a Gender Unit would help re-
build institutions from the ashes of what the militia left. I was wrong. The first
regulation I passed guaranteed human rights, including CEDAW [Convention
to Eliminate all Forms of Discrimination Against Women] as a foundation of
all new government institutions we created. The Unit brought this to life by
reaching out to East Timorese women, and, together with UNIFEM [the United
Nations Development Fund for Women], provided support that resulted in a
higher percentage of women in the Constituent Assembly than in many coun-
tries. The Unit worked with East Timorese women to create what is now the
East Timorese Government Office for the Advancement of Women.*
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The key document outlining what the UN missions intended to do in
terms of gender issues is the UNTAET Gender Equality Promotion Fact
Sheet.® The main points of action outlined are:
¢ gender mainstreaming within the mission,
the establishment of the Gender Affairs Unit,
¢ support for East Timorese women in decision-making,
® incorporation of gender issues into the constitution, and
® campaigns against domestic violence.

Gender mainstreaming within the mission

Gender mainstreaming of both the UNTAET and UNMISET missions
has taken place, at least on paper, with gender issues taken into account
at all levels of decision-making. Interviews with mission staff indicate,
however, that implementation in practice has occasionally been a struggle.

Gender-sensitivity training was carried out for mission staff (including
PKFs and UNPOL) and the newly established East Timorese police force
(Policia Nacional de Timor Leste — PNTL), as well as for RDTL govern-
ment staff.® In spite of the push for gender equality and gender main-
streaming, both UNTAET and UNMISET had mainly men in the top
positions and, for example, only 9 per cent of UNPOL were women —
although this is still above the UN peace operations’ average of 4 per
cent.”

Sustainability of the gender mainstreaming initiative at the level of the
UN system remains an issue. With the drawdown of UNMISET, other
UN agencies such as UNIFEM or the United Nations Development Pro-
gramme (UNDP) have taken over the work to support Timor Leste.
Though all UN agencies take gender issues into account in theory, their
work in Timor Leste has at times been criticized for a lack of gender sen-
sitivity, as was the case with the UNDP’s RESPECT programme.® Others
have pointed out that much of the implementation of the pronounced
gender mainstreaming measures had to be pushed through by Timorese
civil society representatives against an initially reluctant or sluggish UN
administration.®

The work of the Gender Affairs Unit

The Gender Affairs Unit focused on the following core functions:
® capacity-building and awareness-raising,

e gender situational analysis and data collection,

® policy analysis,

¢ implementation and evaluation,

¢ rule of law and legislative analysis, and

¢ networking and outreach.!?
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Following the end of the UNTAET mission and the proclamation of
independence on 20 May 2002, the Gender Affairs Unit became inte-
grated into the RDTL government. In UNMISET, the post of a Gender
Advisor was located in the office of the SRSG. The role of the Gender
Advisor consisted of disseminating public information on gender issues
and coordinating the UNMISET Inter-Agency Group on Gender, which
was tasked with gender mainstreaming in the mission and gender rights
work.!! In addition to the installation of the Gender Advisor, the second
UNMISET SRSG, Sukehiro Hasegawa, established a commission to in-
vestigate reports of sexual misconduct by UN staff.

Despite the institutional effort, actual implementation of gender main-
streaming faced some challenges. For example, the post of the Gender
Advisor remained vacant for some time during the mission. The activities
of the Gender Affairs Unit were partially carried out by the Human
Rights Unit, which left some issues that demanded gender-specific inves-
tigation unattended to.

Support for East Timorese women in decision-making

UNTAET support for the political participation of East Timorese women
concentrated mainly on the elections to the Constituent Assembly and
local elections. Training was given by UNTAET and UNIFEM to female
candidates. The results of the elections demonstrate the advancement of
women politicians to some degree. On the other hand, it also became
clear that female politicians struggle to obtain positions at a higher
decision-making level.

Although no quota was established, public discussions about a set ratio
of female candidates raised awareness of the issue among the political
parties and the general public. Of the candidates to the Assembly, 27
per cent were women and the final representation of women in the As-
sembly was 26 per cent, one of the highest proportions in the Asia-Pacific
region. Of the female candidates, however, only a quarter were in the top
15 positions on the respective party lists.!? In the cabinet that was formed
following the elections, two ministerial posts were given to women, one
woman was appointed vice-minister and two women were appointed as
advisers to the prime minister, for gender affairs and human rights, re-
spectively.!?

The incorporation of gender issues into the constitution
The incorporation of gender issues into the constitution was the most

successful of the mission’s gender mainstreaming activities. During the
process of drafting the future constitution of the Democratic Republic of
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Timor Leste, constitutional commissions were set up across the territory;
40 per cent of the commissioners were women and special efforts were
made to ensure women’s participation in the process. A working group
on women and the constitution was established by the Gender Affairs
Unit. Civil society organizations drew up a Women’s Charter of Rights,
which was signed by 8,000 people and presented to the SRSG. As a result
of this work, gender equality is enshrined as one of the Timorese consti-
tution’s fundamental principles.'*

Campaigns against gender-based violence

Gender-based violence is a major problem in post-conflict Timor Leste.
There has been a dramatic increase in reported sexualized and domestic
violence. In statistics collected during the UNTAET administration, up
to 40 per cent of recorded crimes fell into this category.!® However, this
figure needs to be treated with some caution. It may actually indicate not
an increased level of violence but an increased level of reporting of vio-
lent crimes, because East Timorese women would have been very reluc-
tant to report these crimes to the Indonesian occupation forces. On the
other hand, the crime statistics may involve serious underreporting,
because both UN and Timorese police staff may have recorded cases
of, say, intimate homicide under “murder” and not sexualized violence.
Furthermore, East Timorese women may still be very reluctant to report
sexualized violence to the authorities for fear of being socially stigma-
tized, because of a lack of interest and concern by the law enforcement
officials and for fear of losing their livelihood — the husband is still over-
whelmingly the breadwinner, especially in rural areas. UNTAET statis-
tics estimated that the reports accounted for only 15 per cent of all cases
of gender-based violence.!® Therefore, the actual figures for domestic
violence in Timor Leste are much higher than the reported figures.

Efforts by UNTAET and UNMISET to counter the problem included
public awareness campaigns. The Gender Affairs Unit was involved in
helping to draft legislation on the issue. Training has been given to both
UNPOL and the PNTL on how to deal with gender-based violence. UN
CIVPOL (Civilian Police) established a Vulnerable Persons Unit (VPU)
with female officers, translators and counsellors, who worked together
closely with local women’s organizations. Each of the districts had a UN
CIVPOL assigned to be a focal point for gender-based violence.

The results of the gender-sensitivity training given to the PNTL have
been somewhat underwhelming. The work of the VPU was hampered
by a lack of female UN CIVPOL, translators and specialists in general
and ones with expertise in the field in particular.!” Based on interviews
carried out during our field visits, it would appear that both the police
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and the judiciary remain insensitive to cases of gender-based violence
brought to them, especially in rural areas. PNTL officers have been ac-
cused of sexual misconduct and sexual harassment of sex workers.'®
These examples show that gender awareness needs to be raised among
the policy-planners as well as among the implementers of such a training
campaign.

A further disturbing case was the rape of a minor by six PNTL officers
in the summer of 2004. Investigation of the case was obstructed by the
PNTL and, when the accused officers stood trial, a crowd of PNTL offi-
cers surrounded the courthouse in Dili to show their support to the de-
fendants and to intimidate witnesses.

Unintended consequences, from a viewpoint of sexuality
The impact of the UN mission on the sex industry

Sex and the United Nations have caught international media attention in
the last few years. Cases of sexual misconduct and assault involving UN
personnel have made the media headlines but, apart from journalistic
and the United Nations’ internal investigations, this field has attracted
little systematic research.

It is useful to provide working definitions of “prostitution” and ‘‘sex
work”. First, prostitution, which is the selling of sexual services in ex-
change for money or material benefits, takes on a number of forms. The
women and men, boys and girls involved might not themselves see what
they do as prostitution and might reject the labels “prostitute” or ‘‘sex
worker” owing to the social and moral stigmas linked to these terms.!?
For the sake of this chapter and for lack of better terminology, however,
both terms will be used, with prostitution referring to the explicit selling
of sexual services and sex work covering the broader field of explicit
and implicit sale of sexual services (e.g. in karaoke bars or massage par-
lours).

In order to be able to put the Timor Leste missions in perspective, it
may be helpful to look at the case of Cambodia during the UN Transi-
tional Authority in Cambodia (UNTAC) in 1992-1993. Because there is
almost a decade between the missions in Timor Leste and in Cambodia,
the comparison allows us to see some of the developments both within
the UN system and regarding the legacy of a complex peace operation.
Similarly to the UNTAET mission, UNTAC was in charge of transition-
ally running the country, though the mandate in Cambodia was somewhat
narrower. One of the most visible impacts of the UNTAC mission from
the gender perspective was its effect on the Cambodian sex industry.
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Flashback: UN presence and prostitution in Cambodia

Links between the military and prostitution are by no means a new
phenomenon,?® and are also visible in other UN peace operations, for
example in Bosnia-Herzegovina, Cambodia, the Democratic Republic of
Congo, Kosovo or Sierra Leone. Responses have varied from mission to
mission and from contingent to contingent, with some taking very much a
laissez-faire attitude towards the issue whereas others have been much
more stringent.

The UNTAC mission was anecdotally infamous for its impact on pros-
titution in Cambodia. An indication of this is that the only display in the
Siem Reap Museum of National History covering the UNTAC period in
Cambodia is a wax figure of a peacekeeper with his arm around a sex
worker. In addition to the interviews we conducted in Cambodia, several
studies give evidence of the links between the presence of UNTAC and
the “boom” in the Cambodian sex industry.>! All respondents who were
interviewed as part of this study, as well as the vast majority of written
accounts of the UNTAC period, confirm the impression that UN staff —
peacekeepers, police and civilian staff — used the services of sex workers
regularly and in a highly visible manner, ranging from visiting striptease
bars or massage parlours to having sex with prostitutes.

Relatively more stable relationships between the comparatively afflu-
ent internationals and economically dependent citizens were also formed,
with local women becoming “‘part-time wives” of the expatriates. Inter-
estingly enough, cases of expatriate women having “part-time husbands”
are not mentioned, but these cannot be ruled out. Given the extreme
power imbalances inherent in these relationships, as well as the intrica-
cies of human relationships in general, it is often difficult for an outside
observer to see whether it is a case of “‘grey area’ prostitution or a bona
fide relationship between two lovers.

In some cases, UN staff reportedly engaged in sexual relationships with
minors, be it with under-age sex workers or with local children. An inter-
national staffer who worked for UNTAC recalls catching a Pakistani
CIVPOL sleeping with a local teenage boy in a field bed in a CIVPOL
office. These offices were located in the provinces.

Members of the UN mission not only appear to have been notorious
for buying services from sex workers, but in some cases were actively in-
volved in facilitating prostitution. The French PKF contingent is reported
to have had its own “field brothel”, and the Bulgarian PKF contingent, in
part drafted straight from military prisons, is reported to have set up its
own prostitution ring in north-eastern Cambodia.??

However, it is difficult to support the anecdotal accounts with hard
data. No precise data are available on the number of sex workers active
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in Cambodia before, during and after UNTAC. Estimates put the num-
ber of pre-UNTAC sex workers at around 6,000, which then increased
to 20,000. Other sources speak more generally of a three-fold increase.??
Thus, as also noted by several of the Cambodian women’s organizations
interviewed, prostitution did exist in pre-UNTAC Cambodian society
and the customers included locals as well as expatriates.

Despite the reports of sexual misconduct, to our knowledge no UN
staff were punished for using the services of sex workers. The permissive
attitude of the UNTAC leadership is perhaps best illustrated by the com-
ment made by the SRSG, Yasushi Akashi, when he was challenged by
Cambodian civil society representatives on the issue. His reply was to
state simply that ““boys will be boys”, and no effective action was taken
by UNTAC to address the issue.

Prostitution and sex work in Timor Leste

Prostitution has historically existed in Timor Leste, at least since Portu-
guese times and definitely during the Indonesian occupation.?* The cur-
rent form of the internationalized sex industry, which emerged in Timor
Leste after the arrival of UNTAET, is, however, traceable to the sex in-
dustry that emerged in Thailand during the Vietnam War. The sex indus-
try in Thailand was created for the “rest and recreation” of US troops,
and spread throughout Southeast Asia with the spread of tourism.?> Out
of this, the Thai sex industry evolved to cater both to locals and, increas-
ingly, to foreign tourists. The pattern was replicated in other countries in
the region, such as Indonesia, and the sex industry became increasingly
transnational. In Timor Leste, there are in fact direct links to the Thai
sex industry, with sex workers being recruited in Bangkok and Pattaya
to work in Timor Leste.

In today’s Timor Leste, sex work occurs in the following contexts: in
illicit brothels; on the streets; in massage parlours; in karaoke clubs; in
bars, nightclubs and discos; or in hotels and guesthouses, which actively
or passively facilitate prostitution. Most of the sex work is concentrated
in the capital city, Dili.

Sex work is a lot less conspicuous in Dili than in Bali, Jakarta or Bang-
kok. Much of it is facilitated through massage parlours, karaoke bars and
“health clubs”. “Grey area” prostitution takes place in restaurants, bars
and nightclubs. Prostitution is not illegal in Timor Leste, which currently
still uses Indonesian legislation on this issue. Under this legislation, pro-
viding or buying sexual services is not a criminal act but third-party facil-
itation is. The sanctions for UN staff caught buying the services of sex
workers vary, ranging from no sanctions, to reprimands, repatriation and
possible discharge. This reflects the lack of a unified policy on the issue
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and the variations in how seriously these cases are taken by the mission
staff and national contingents.

There are also “ripple” effects in the region, with prostitution occur-
ring in “‘rest and recreation” places for UN mission staff, such as in Bali.
According to interviewed customers, the drawdown of the UN missions
also led to a reduction in the presence of sex workers — and a shift in the
nationalities of the international sex workers. Some of the establishments
have apparently closed, with some of the owners rumoured to have
moved on to other UN peace operation staging areas, such as Sierra
Leone.

Besides “professional” sex workers, there are also cases where locals —
especially minors — are offered money or material benefits in exchange
for sex more or less at random, i.e. where the person would not have
had any prior intention of offering sexual services for money or goods.
Paedophilia is also an issue in Timor Leste: of the 110 male sex workers
surveyed in Dili by the Alola Foundation, 75 per cent were under 18.2°

Sex workers

Sex workers include locals and foreigners. Trafficking, especially of
women, for work in the sex industry is also an issue in Timor Leste,
though it seems to be confined to trafficking into and not out of the coun-
try, at least for now. According to a baseline study on prostitution and
trafficking, approximately 370 sex workers were active in Dili, a city of
approximately 150,000 inhabitants, towards the end of UNMISET.?” Of
these, 260 were female (110 East Timorese, 150 foreign) and 110 male
(100 local, 10 Indonesian). The foreign sex workers tend to be from East
and Southeast Asia, mainly from neighbouring Indonesia, Thailand, the
Philippines and the People’s Republic of China. Individual cases of Aus-
tralian and Vietnamese sex workers were also reported.

Customers

According to the data gathered by the Alola Foundation study and corro-
borated by the interviews carried out as part of this study, the customers
of the sex workers included both locals and internationals. No detailed
data are available on the numbers and background of customers during
the UNTAET/UNMISET missions. Based on a comprehensive study car-
ried out by the Alola Foundation on sex work and trafficking in Timor
Leste, oral information and our field experiences during the UNTAET/
UNMISET missions, the vast majority of customers were men. Inter-
views with sex workers and customers were carried out as part of the
field studies. They revealed that both foreign and local men were the
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most common customers, the majority being civilians (e.g. civilian UN
staff, contractors, journalists, workers with non-governmental organiza-
tions, businesspeople and other internationals) and not members of the
security forces. Both local and international military and police were,
however, also mentioned as being customers. One non-Timorese sex
worker interviewed claimed to have had up to ten customers a day during
“peak” times but was down to one or none a day towards the end of
UNMISET.

The most “eye-catching” cases are those of foreign UN staff, especially
members of the PKF or CIVPOL components. In one of our interviews
in April 2004 with a Thai sex worker in Dili, it became evident that her
clientele consisted mostly of expatriates.

Quantifying the correlation between the existence of UNMISET and
the scale of prostitution is difficult. However, according to our interviews
with both sex workers and clients, ‘“‘business” had reduced dramatically
with the drawing down of the UNMISET staff. Expatriates also use the
services of part-time or “grey area’ sex workers in the bars and night-
clubs of Dili. We observed UN staff — including a Russian CIVPOL -
negotiating prices for sexual services in a Dili nightclub in April 2004.
The CIVPOL even offered — possibly in jest, but perhaps not — to help
one of us in similar “‘negotiations” in order to gain a lower rate. In com-
parison with Cambodia, however, UN personnel have not been so
actively involved in prostitution in Timor Leste.

Actions taken by UNMISET

The UNTAET/UNMISET missions did not lead to such a highly visible
increase in prostitution as was the case with UNTAC in Cambodia. Nev-
ertheless, the presence of UN staff, contractors, the press and interna-
tional non-governmental organizations (NGOs) has led to a marked in-
crease in prostitution. This has been mainly concentrated in Dili.

The change in approach and attitude has not, however, always been
consistent, nor has progress been linear. For example, the Portuguese
peacekeepers in Bosnia-Herzegovina were subject to much stricter con-
trols than those involved in the subsequent UNMISET mission. There
seems to have been a change in the “rules of engagement” in this re-
spect, with Portuguese UNTAET PKFs adhering to stricter regulations
than under UNMISET. With Australian PKFs, the opposite could be ob-
served, with a corresponding change in the attitude of the local popula-
tion vis-a-vis the respective PKF contingents. Although there has been
progress between UNTAC and UNTAET/UNMISET, missions that have
commenced since the Timor missions have had much graver problems in
terms of prostitution, the spread of HIV/AIDS and gender insensitivity.
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In a sense, the PKFs are easier to control because it is possible to place
them under curfew and sanctioning is easier. Controlling the activities of
CIVPOL, civilian UN staff and even other foreigners (contractors, hu-
manitarian aid workers, media personnel) is much more difficult, because
they are not under a military regimen and they do not live in barracks. It
is also debatable whether confining UN staff to their quarters, leading
to an increased gap between the “‘internationals’ and the local popula-
tion, would be desirable. The key to changing the undesirable behav-
iour is therefore a change in attitude amongst UN staff. One of the in-
terviewees put it in somewhat drastic terms: “If someone cannot keep
their libido in check for six months, they should not be deployed on a
mission.”

The use of sexual services by peacekeepers has been severely re-
stricted, especially during UNMISET, by the imposition of an early
curfew on peacekeeping contingents. Some contingents, such as the Aus-
tralian one, have limited the number of alcoholic drinks per day that the
soldiers can drink. The only exception in terms of curfews was the Portu-
guese Battalion (PorBatt), which had a laissez-faire attitude towards the
nocturnal activities of its soldiers and hence gained a certain notoriety in
Dili. Its soldiers were known to visit massage parlours regularly, they got
involved in bar brawls and there were several reported cases of children
fathered by PorBatt soldiers. As noted above, the rules applying to the
Portuguese peacekeepers in Timor Leste were much less strict than in
the other missions they have participated in.

Although a circular was put out by the SRSG in 2003 barring UN staff
from visiting places where prostitution takes place, there was, unlike for
example in Bosnia-Herzegovina or Kosovo, no specific “‘blacklist” of bars
or nightclubs for the mission. However, individual contingents did bar
their members from entering certain bars, although this was owing to
the high probability of bar brawls there, not to concerns about the possi-
bility of prostitution. The police contingent of the mission, UNPOL, un-
dertook several raids together with the Timorese police force, PNTL,
against suspected brothels employing trafficked women, with somewhat
mixed results.?® In one “‘sting”, several Singaporean CIVPOL in UNMI-
SET were caught in a massage parlour and were repatriated, as was a
CIVPOL officer of undisclosed nationality in another PNTL/UNPOL
raid.

Sexual assault and misconduct by UN personnel in Timor Leste
In Timor Leste, the Jordanian contingent gained a particularly notorious

reputation for sexual assault. The first case of rape occurred before their
arrival in Timor Leste, during a 45 minute stopover at Darwin Airport in
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northern Australia. Further cases of rape and of bestiality followed. Ac-
cording to a UN source interviewed by us, several members of the contin-
gent were court-martialled and executed upon their return to Jordan. We
were not able to access any written documentation of these cases but
they were mentioned repeatedly in discussions and interviews with both
Timorese and international respondents. The identity and rank of those
executed were not known to the source. In 2000, several Australian
peacekeepers who were part of the Interfet forces were accused of sexu-
ally harassing Timorese women. They were repatriated and dishonour-
ably discharged. According to an UNTAET worker based in the area at
the time, several of the engineers in the Japanese PKF contingent were
accused of harassing adolescents at a local orphanage in the exclave of
Oecussi, and were reportedly confined to their barracks when not on
duty following several incidents.

The spread of HIV/AIDS

HIV/AIDS has not as yet reached epidemic proportions in Timor Leste,
although the potential for explosive growth exists and is linked to the sex
trade. A survey carried out in 2003/2004 among sex workers revealed 3
per cent of them to be HIV positive. Given that 40 per cent of the sex
workers interviewed had never even seen a condom, let alone practised
safe sex on a regular basis, this figure could easily increase very rapidly.?®
Unfortunately, no reliable national HIV/AIDS statistics are available for
Timor Leste to date, because there is no national testing programme nor
is the healthcare sector in a state to implement such a programme. A
handful of HIV/AIDS cases were reported amongst UNTAET staff and
possibly in one to two cases the virus was transmitted by UN personnel
to local sexual partners in Darwin, Australia, according to the local press.
This has prompted calls by the local authorities for mandatory HIV/
AIDS testing of UN personnel.

Local women and children left behind by UN staff

A further unintended legacy of the UN missions has been the “widows”
and “orphans” left behind by expatriate UN staff. We were not able to
gain any information on the numbers involved because no thorough as-
sessment of this situation has been carried out. Based on our interviews,
we would estimate that the number of children left behind would be in
the dozens and the number of women in the range of tens to a maximum
of one hundred. Undoubtedly, male partners were also left behind, by
both male and female expatriates. As previously noted, these relation-
ships have been much more inconspicuous and have attracted much less
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attention than the use of sex workers, both in the public eye and in terms
of research. Thus, the figures are even vaguer for these groups, but in
general would seem to be smaller than those for the prevalence of the
use of sex workers.

Some particularly disturbing individual cases came up in the inter-
views. For example, a Portuguese peacekeeper in Ainaro, Timor Leste,
fathered a child to a mute and deaf Timorese woman (raising questions
about how consensual the sexual acts were) and refused to support the
child that she bore him.

The local partners left behind by their foreign partners are in a very
precarious position. Given the traditional concepts in Timorese society,
which look down on pre-marital sex, the women are viewed as “damaged
goods” and often face ostracization by the community. Former male
partners tend not to be ostracized, unless they are openly homosexual.
The children born of these relationships may or may not be in a slightly
better situation if the community is ready to accept them in spite of — or
in some cases even because of — their “foreign” origin. According to
some of the interviewees, both Timorese and international, children of
Fijian peacekeepers have been especially warmly welcomed. Some of
the local partners and offspring have been lucky enough to receive sup-
port from their erstwhile partners, but oral information indicates that
many have not. The local partners have no means of legal recourse to en-
sure that they will indeed receive support from the other parent of the
child.

The intended social consequences of the UN missions
Gendered employment patterns of locals hired for the UN missions

UN missions, especially those on the scale of the Timorese missions,
with their large civilian components, create a range of job opportunities
for locally hired staff. These can be short term (e.g. election staff) or
longer term, unskilled or highly skilled, within the formal UN administra-
tion or outside of it, e.g. as personal drivers or domestic workers for UN
staff.

The UNTAET/UNMISET missions created an unprecedented range
of job opportunities, especially for women, who had previously been
marginalized in the labour markets. In a sense, whole new sectors of la-
bour market were created — such as the NGO sector and the newly estab-
lished national public administration. These opportunities were open to
both men and women, but for women this represented an especially
novel situation. Often, however, the job openings follow traditional con-
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cepts of gender roles. UNMISET, for example, did not hire any female
drivers or security guards. Women were mostly offered administrative
posts or jobs involving tasks similar to domestic work.

Using the Cambodian case as a comparison again, we can gain a view
of what kind of future might exist for Timorese staff previously employed
with the United Nations. The most highly skilled openings have been
within the UN system or in international NGOs. Many of the women, es-
pecially in the Cambodian case, have gone on to work for international
NGOs, drawing on their language skills and expertise gained during the
UN mission, because their advancement in the civil service or in commer-
cial fields had previously been blocked by men. It is still too early to say
whether or not this will also be the case in Timor Leste, though there is
undoubtedly a clear trend for NGOs to employ women.

Changes in gender dynamics brought about by the UN missions

The UN missions have had a more intangible, but nonetheless significant,
effect in terms of changing local gender dynamics. Timor Leste experi-
enced an influx of new concepts, new attitudes and new behavioural pat-
terns with regard to gender roles being displayed by the expatriates, be
they UN staff, NGO workers, contractors or media personnel. Some of
these imported enactments and conceptualizations of gender roles were
more conservative than those prevalent in the local society, but by and
large they were more liberal.

Though the phenomenon is difficult to quantify, our interviews and ob-
servations made during the visits to Timor Leste do point to a ‘“gender
revolution” that has taken place and is taking place in society. The UN
missions played a role in catalysing these processes. The impact was
sometimes direct and intentional, i.e. through specific UN policies such
as the gender awareness training given to the Timor Leste police force.
Sometimes the impact was more indirect and was communicated through
the actions and attitudes displayed by the UN staff. In addition, opening
up these previously relatively closed regions to the influences of the out-
side world led to a change in concepts linked to gender.

As mentioned previously, the UNTAET mission was one of the first
UN missions to incorporate a gender unit, though not without having to
overcome some internal reluctance. Those working with gender issues for
the UN missions were quite circumspect about the scale of the difference
they had made, contending that they had at best been able to ‘“‘sow
seeds’ or create initial spaces for debate.

If the Cambodian experience is any guide to things to come, the long-
term impact on gender dynamics in Timor Leste may be very significant.
For, even without a specific gender unit and with an underrepresentation
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of women in the UNTAC administration,° the mission was able to initi-
ate a slow redefinition of gender roles. As one Cambodian interviewee
put it, the UNTAC presence ‘‘introduced, for the first time, concepts
such as democracy, human rights and gender equality — but also helped
create an atmosphere in which young couples could openly walk hand in
hand in public”.

The gender revolution is visible in a number of ways, such as an in-
creased participation of women in civil society, in both politics and ad-
ministration, in the security forces and in public life in general. Sexual-
ized and domestic violence have become political issues instead of taboo,
though the debate has yet to lead to a substantial reduction in the occur-
rence of either. Gender-based sexualized violence and domestic violence
remain an enormous problem. An encouraging sign, however, is that
both women and men are campaigning against violence, thus opening up
spaces for more non-violent manifestations of masculinity.

In Timor Leste, the new social atmosphere has also led to a tentative
opening of social spaces for the gay and transsexual communities in Dili,
and to a lesser extent for the lesbian and bisexual communities. The situ-
ation is, however, very different in the rural areas of the country where
these social spaces do not exist.

Unintended consequences of UN gender policies

The intended effects on gender relations that the UN missions sought to
bring about have also had unforeseen impacts. According to a number of
Timorese respondents, there has been a feeling among some men in Tim-
orese society that women were being given preferential treatment by the
United Nations and other international actors. Though this is not corro-
borated by the figures (e.g. 74 per cent of parliament members and 87 per
cent of local UNMISET staff were men), the fact that social spaces for
women were opened up where none existed before has led to this impres-
sion.

Measures seeking to empower women have also often led to their
being burdened with even more work. In addition to the training or the
work given by the United Nations, the women also often had to take care
of their domestic chores as well. Many had to ask their husbands for per-
mission to join training courses or to apply for jobs and this was not al-
ways forthcoming.

For women with young children, attending training or having a job
meant having to ask an older female sibling or member of the extended
family to take care of the children. This then meant that the older sibling
or cousin would not be able to attend school full time.
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Conclusions

It is impossible ex post facto to quantify the impact of the UN missions
compared with what would have happened had the missions not taken
place. Other factors such as Timor Leste’s increasing exposure to the out-
side world would have had, for better and/or for worse, its impacts on
gender relations in Timor Leste even without the UN missions. Although
these processes might or might not have taken place without a UN pres-
ence, they were clearly catalysed by the massive outside interventions
that these missions represented.

These processes included certain negative impacts that could have
been prevented or reduced by outside actors such as the United Nations.
Comparing the Cambodian and Timorese missions, the debates around
gender issues and peace operations over the course of the 1990s have
had an impact within the UN system. The international interviewees
tended to see Cambodia — as far as the issue of the missions’ negative,
gendered impacts goes — as a negative benchmark. Local interviewees
tended to be more generous and stressed the longer-term positive im-
pacts in terms of gender. However, there does not appear to have been
any systematic transfer of “lessons learned” from Cambodia to Timor
Leste. Rather, there seems to have been a change of perceptions and at-
titudes within the UN system. Several of the UN mission interviewees in
Timor Leste mentioned that they would have liked to have seen a more
systematic approach to critiquing past missions — as well as their own mis-
sion — and a more structured process of disseminating this information to
those preparing for the new mission.

Whereas the more visible and blatant unintended effects such as pros-
titution, the spread of STDs or sexual misconduct can be dealt with
through relatively simple measures, the more subtle impacts are much
more difficult to address. The more intangible results, such as the empow-
erment of women and sexual minorities, are difficult to gauge but they
are important in the long term. Thus, they should not be overlooked but
rather investigated in more detail.

One point that became very clear during the research is that, despite
pronouncements to the contrary, the term ‘“gender” as it is and was
used by the United Nations and others in Timor Leste is still by and large
equated with “women” or “women and children”. Issues of masculinity
or of sexual minorities were scarcely raised.

Another obvious issue raised as a consequence of this research is that
reliable data are not available. Much information had to be gained from
interviews and personal recollections, often second or third hand. The re-
search community in the field of peace operation studies is only slowly
becoming aware of the relevance of gender analysis. Because of the lack
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of data, the gender analysis has not been able to advance far yet. There is
still much to do, not only for organizations such as the United Nations
but also for the research community.

The Timor missions were, as Whittington put it, a “‘unique experi-
ment” in bringing gender issues into a complex peace operation.>' Al-
though the missions were not as complete a success in this respect as
they are sometimes portrayed, a lot of good work has been done and
lessons have been learned. For the UN system, the missions were a be-
ginning for the process of truly integrating gender issues into peace oper-
ations in reality and not just in speeches and position papers. For Tim-
orese society, the missions meant the sowing of a whole range of different
seeds in terms of gender issues, many of them controversial.
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Protecting civilians from

UN peacekeepers and
humanitarian workers:

Sexual exploitation and abuse

Vanessa Kent

As of January 2005, United Nations (UN) peacekeepers were deployed
in near record numbers, with some 73,000 military, police and civilian
peacekeepers worldwide.! Liberia is host to one of the largest UN mis-
sions, with approximately 17,000 military, civilian and civilian police
personnel, as well as additional humanitarian representatives from UN
agencies and other international organizations, including international
non-governmental organizations (INGOs). As in other modern war con-
texts, the Liberian conflict has had a devastating effect on civilian popu-
lations, particularly women and children. The statement that “[w]arfare
is no longer fought in remote battlefields between armies but is fought
in our homes, our schools, our communities and increasingly on women'’s
bodies™ accurately characterizes this.? Assessments undertaken by IN-
GOs in Liberia observe that, during the 14 years of conflict, pervasive, sys-
tematic and widespread rape and sexual violence occurred, affecting any-
where between 60 per cent and 75 per cent of Liberian women.?

It is unfortunate that the general public is no longer as shocked as it
once was by reports of belligerents engaging in systematic and wide-
spread rape in times of war. But when UN peacekeepers — including
military, police and civilian personnel — and humanitarian workers, man-
dated to safeguard local populations in conflict zones, are accused of sim-
ilar behaviour, we are looking not only at gross violations of human
rights but at the perversion of an international system intended to
prevent crimes against humanity, including sexual and gender-based
violence.

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1



SEXUAL EXPLOITATION AND ABUSE 45

At the policy level, the United Nations has promulgated a comprehen-
sive set of guidelines to deter UN peace operations personnel from com-
mitting acts of sexual exploitation and abuse (SEA), including the 2005
strategy to eliminate future sexual exploitation and abuse.* UN peace-
keepers are expected to abide by the highest standards of conduct at all
times. However, cases of sexual abuse, exploitation and violence com-
mitted by UN personnel are reported with predictable regularity. As far
back as the 1992 UN peace operation in Somalia, peacekeepers were rec-
ognized as vectors in the increase in the number of women and children
resorting to commercial sex work in post-conflict settings.” Lessons from
past missions, including those in Haiti, Mozambique, East Timor, Bosnia,
Kosovo and Cambodia, inform us that the arrival of peacekeepers in-
creases the demand for prostitutes substantially: “rape, trafficking in
women and children, sexual enslavement and child abuse often coexist
alongside peace operations”.® More recently, and in response to the in-
creasing number of reports filed from peace missions that UN personnel
as well as aid workers are soliciting prostitutes and, in some cases, sexu-
ally violating women and children, the Secretary-General appointed his
special adviser on sexual exploitation and abuse, Prince Zeid Ra’ad
Zeid Al-Hussein of Jordan, to report on the efforts undertaken by the or-
ganization to prevent, identify and respond to violations. Although these
violations are met with an outcry from local communities and interna-
tional agencies, the latter have also been found complicit in exploitative
activities. Moreover, reports of peacekeepers’ involvement with traf-
ficked women and prostitution rings have drawn worldwide attention.’
Even where acts of misconduct are not as shocking, they are no less de-
serving of attention and remedial action. Incidents of sexual harassment
by international staff towards locally engaged personnel, for example,
have been called “‘pervasive’ and ‘“‘tolerated” by many civilians working
within missions. The United Nations’ rhetoric about a ‘‘zero-tolerance
policy” regarding cases of sexual exploitation and abuse must be matched
by decisive and accountable action.

Recently, the United Nations’ Department of Peacekeeping Opera-
tions (DPKO) has taken a strong and visible stance against sexual mis-
conduct by implementing preventative measures, including the enhance-
ment of in-mission training and the deployment of in-mission code of
conduct/personnel officers. It has also established responsive measures,
such as the implementation of procedures for proper and rapid investiga-
tions and the identification of SEA focal points for reporting incidents
and coordinating investigations. Encouraging inter-agency coordination
will also serve as an important mechanism, both to prevent incidents and
to respond to allegations in a coherent and coordinated manner. Peace
operation environments, created by the large influx of peacekeepers, so-
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cially and economically affect women and girls. Therefore, educating
local populations on their rights is also an essential component of the
United Nations’ strategy as it can promote an environment that supports
human rights, rather than one that undermines them.

This chapter examines the unintended — though real and predictable —
impact that thousands of personnel — civilian, police and military — have
on levels of local prostitution and, in some cases, on the increase in the
number of trafficked women and children. I will also highlight the current
strategies in place in the United Nations Mission in Liberia (UNMIL) to
investigate allegations of abuse committed by UN personnel. Research
findings affirm that only a plan of action within a broader framework of
protection from all forms of abuse and exploitation can be successful.
Thus, the United Nations must implement and enforce existing preven-
tive and responsive mechanisms within the United Nations, the UN
agency systems and INGOs, as well as work to strengthen local institu-
tions that promote women’s human rights and equality. I also suggest
that, even as it strives to eliminate such practices, the United Nations
must predict the potential negative consequences that acts of sexual mis-
conduct can have on the mission, and immediately and visibly put in
place mechanisms to prevent such acts from occurring. In cases where
acts of misconduct do occur, a weak response will undermine confidence
in the organization and encourage perpetrators to continue without fear
of prosecution or punishment. Protection is a central and indispensable
component of humanitarian action, and only a multi-pronged approach
can lead to a mutually reinforcing strategy. The United Nations must
therefore visibly and credibly implement existing policies by holding indi-
viduals accountable for the reputation of the organization. A list of key
recommendations is provided as a way forward at the end of the chapter.

Background

That humanitarian aid workers and UN peacekeepers are the perpetra-
tors of sexual exploitation and abuse (SEA) is not news. Among the first
reports of violence against local populations — including murder, torture,
rape and other sexual violence — were recorded in Cambodia and Soma-
lia in the early 1990s. Further to this, the 1995 United Nations High Com-
missioner for Refugees (UNHCR) guidelines on prevention and response
made reference to the fact that refugee women and girls were being ap-
proached for sexual favours in exchange for goods during aid distribu-
tion.® Graca Machel’s 1996 study on the impact of conflict on children
also noted that the arrival of peace operations troops has been associated
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with the rapid rise in child prostitution.® However, it was not until the
2002 Save the Children-UK (SCUK) and UNHCR report on sexual ex-
ploitation of refugees by UN peacekeepers and aid workers in West
Africa'® that global attention was alerted to the fact that peacekeepers
and humanitarian workers were coercing young girls to barter sex for
food, money or shelter.

The UN Office of Internal Oversight Services (OIOS) responded to the
2002 SCUK/UNHCR report by setting up an investigation. The OIOS
findings could not confirm allegations of extensive sexual exploitation of
refugees because many of the stories reported could not be verified. Of
the initial 12 cases reported, “‘no allegation against any United Nations
staff member could be substantiated”.!' Of an additional 43 cases, only
10 were substantiated by evidence. Two years later, a memorandum
written by the UN Organization Mission in the Democratic Republic of
Congo (MONUC) recorded a total of 150 allegations against soldiers, in-
cluding involvement in a prostitution ring and the rape of minors, some
as young as 13. The memorandum prompted another OIOS investigation.
The ensuing report confirmed that sexual contact with peacekeepers oc-
curred regularly, usually in exchange for food or small sums of money.'?
The report also noted that the problem was “‘serious and on-going [and]
equally disturbing was the lack of a protection and deterrence pro-
gramme even at the present time”.** Of great concern is the implication
that peace operations personnel could be motivated by the opportunity
to engage in sex tourism, because it was reported that the investigation
was ‘“‘considering the possibility that MONUC has been infiltrated by ‘or-
ganised pedophiles who recruit their friends’”.'#

The UN mission in Burundi is no exception to scandals involving mis-
conduct. In 2004, one soldier was arrested for rape and murder, and two
other soldiers were accused of sexual misconduct.'® Carolyn McAskie,
the Special Representative of the Secretary-General (SRSG) in Burundi,
noted that the sheer increase in numbers of soldiers on the ground cre-
ated an added burden, that of prostitution: “With more soldiers in the
area, ‘sex workers’ are gathering at the borders. This is not the kind of
income producing activity that we have envisioned for local women.””*®
She added, “[w]ith over 5000 young male soldiers in the peacekeeping
mission there, the challenge to the UN to maintain acceptable codes of
behaviour among the soldiers was formidable”.'” The UN Mission in Li-
beria (UNMIL) has also admitted to probing allegations of SEA by its
peacekeepers in Liberia, a situation unsurprising to some INGOs, which
warned that the lack of a clear and transparent process for reporting sex-
ual exploitation incidents and the delay in identifying community focal
points left the country “‘ripe for another scandal”.*®
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Evidently, the UN resolutions, codes of conduct and other directives
that call for the implementation of preventative and responsive mecha-
nisms, including full prosecution of crimes against women and children
and accountability measures, either are not being implemented or are
not effective. The Secretary-General’s bulletin on Special Measures for
Protection from Sexual Exploitation and Sexual Abuse in October
2003 defines SEA as the “‘exchange of money, employment, goods or
services for sex, including sexual favours”,'® leaving no room for mis-
understanding; the United Nations strictly prohibits acts that could be
deemed exploitative.?® The United Nations also strongly discourages
“sexual relationships between UN staff and beneficiaries of assistance,
since they are based on unequal power dynamics, [and] undermine the
integrity and credibility of the UN”.?! Mission-specific codes also stress
the UN rules that forbid sex with anyone under the age of 18. A mistaken
assumption about the age of the child is not considered a legitimate ex-
cuse. The United Nations thus recognizes that the vast disparity and in-
herent power differential between locals and peace operations personnel,
including their perceived position of wealth, status, privilege and author-
ity, are significant factors in incidences of SEA. “Many people don’t
think it’s wrong”, said one UN agency representative in Liberia, and
noted the need to improve the quality of people hired, as well as to estab-
lish stronger accountability mechanisms among personnel.??

As cultures, gender relations and traditions vary from country to coun-
try, UN peacekeepers must be seen to reinforce, rather than undermine,
existing human rights and other international standards. The Secretary-
General’s special adviser on SEA, Prince Zeid, noted that, despite the
United Nations’ stance of zero tolerance regarding SEA, “‘the situation
appears to be one of ‘zero compliance with zero tolerance’”.?® Jane
Holle Lute, Assistant Secretary-General in the DPKO, noted that: “We
recognize that sexual exploitation and abuse is a problem in some mis-
sions and we’re working for a systematic and coordinated approach to
strengthen the measures we have in place.... It’s obvious that the mea-
sures we have had in place have not been adequate to deal with the
changing circumstances found in some missions.”?*

In a 2005 report to the General Assembly, the Secretary-General
noted that the number of allegations of SEA made by and about United
Nations personnel in 2004 was more than double the number reported in
2003.25 A total of 121 new cases were registered, 105 from the DPKO:
“Forty-five per cent of those allegations involved sex with minors and
15 per cent involved rape or sexual assault. Over one third (31 per cent)
involved prostitution with adult women and the remaining 6 per cent
involved other forms of sexual exploitation and abuse”.?® However, the
Secretary-General noted that the data gathered on cases of sexual exploi-
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tation and abuse perpetrated by personnel affiliated with the United
Nations “may still not reflect the true extent of these deplorable inci-
dents””.2” The United Nations claims that, in cases where misconduct
was found to have occurred, appropriate action was taken. As this chap-
ter will examine below, one can only assume that this implies that perpe-
trators were repatriated, but not necessarily prosecuted.

The legal aspects

The legal status of UN personnel is a complex and delicate issue. Military
members of national contingents remain under the exclusive criminal ju-
risdiction of their own national authorities, and therefore have immunity
from local prosecution. The United Nations is bound by Status-of-Forces
Agreements (SOFAs) between the United Nations and the host country
for the peace operation, and Contribution Agreements, or a Memoran-
dum of Understanding (MOU), between the United Nations and coun-
tries sending personnel to the peace operation. This agreement assumes
that the troop-contributing country (TCC) will meet its responsibility to
exercise criminal jurisdiction over national personnel in return for immu-
nity from local prosecution. However, as countries are not legally bound
to undertake this responsibility, few meet this requirement. Repatriation
is often the United Nations’ only disciplinary option and, once suspects
are repatriated, the United Nations loses any influence to ensure the
troop- and police-contributing countries (TCCs/PCCs) report back on
the issue. Thus, additional disciplinary action depends upon the will and
capacity of the country of origin. Most are reluctant to bring charges
against their own troops and police for alleged actions that took place
in foreign lands. In many cases, contributing countries do not have the
requisite legislation to prosecute their peacekeepers upon repatriation.
Some countries do not even criminalize many forms of rape and other
sexual offences. For example, marital rape is not an offence in many
countries. “In light of the fact that ‘forced marriages’ have been reported
in different UN missions, this gap can result in impunity for serious and
severe violations of women’s human rights if so-called husbands are al-
lowed to sexually assault their ‘wives’ with impunity.”?8

Military personnel

As recommended in the 2005 report by the Secretary-General’s Special
Adviser on sexual exploitation and abuse, all future agreements include
a legal obligation for member states to take appropriate action, including
punitive sanctions, against those who commit acts of SEA. The MOU
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should, therefore, contain a clause that indicates that, after an investiga-
tion concludes that the allegation is well founded and that there is a
prima facie case of misconduct, the national contingent commander of
the TCC in question is responsible for forwarding the case to its national
authorities. The SRSG is also responsible for informing the Secretariat,
which in turn informs the TCC’s Permanent Mission to the United Na-
tions in New York. The decision to repatriate can be made by the TCC,
and the UN Secretary-General can also recommend dismissal or repatri-
ation. Although the decision on whether or not to prosecute is a national
responsibility, the agreement to follow this procedure should be an es-
sential condition for acceptance of an offer from a TCC to provide troops
for UN peace operations. The Secretary-General must therefore receive
formal assurances that TCCs will implement their legal obligation to
exercise criminal jurisdiction over their troops in return for immunity.
Moreover, it is recommended that a reporting procedure be established
whereby a TCC must inform on the actions taken as a result of a mis-
sion’s investigation. Failure to comply with this obligation would result
in a ‘“name and shame” of the country (not the individual) in a report
by the Secretary-General to the Special Committee on Peacekeeping.?®

“Experts on mission’’ and civilian personnel

Military Observers and Civilian Police hold the status of ““‘experts on mis-
sion”, affording them immunity in their official functions. Similarly, UN
civilian staff benefit from “functional immunity”’ and are further bound
to observe the standards of conduct expected of international civil ser-
vants.*® All are obliged to respect local laws and customs. In cases where
personnel commit illegal acts in the host country that do not form part of
their official functions, they can be subject to local civil and criminal juris-
diction.®! However, because peacekeepers are usually deployed in areas
that do not have functioning legal systems, initiating local prosecution is
extremely difficult. Moreover, host countries may be ‘“reluctant to be
seen as ‘going against’ those who are there to help them”.3? Peacekeep-
ers seem aware of the United Nations’ limited jurisdiction over them: the
OIOS report from the DRC notes:

despite knowledge that the investigation was ongoing, sexual activities between
the military and the local population apparently continued.... It was clear that
the investigation did not act as a deterrent for some of the troops, perhaps be-
cause they had not been made aware of the severe penalties for engaging in
such conduct, nor had they seen any evidence of a negative impact on individ-
ual peacekeepers for such behaviour. Without strong reinforcement of the legal
requirements and prompt sanctions for violations, they may well continue this
behaviour.33
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Currently, many missions lack sufficient capacity to monitor personnel,
and weak coordination between civilian and military police allows for in-
complete reporting and follow-up. Thus, there is a need to implement
transparent procedures to ensure accountability to victims balanced with
a fair judicial review to properly manage the investigation. This may
require that the United Nations appoint investigators with specialized
expertise to investigate and monitor cases pending before a Board of In-
quiry, and to ensure that the proper process required to prepare a case is
met. As recommended in the report, the establishment of a permanent
professional investigative mechanism to investigate cases of serious mis-
conduct could provide capacity to appropriately undertake investiga-
tions, afford witness protection and ensure due process is met. In addi-
tion, to ensure that procedures followed during investigations satisfy the
requirements of national laws of the TCC, the report suggests that an
expert in military law, such as a prosecutor from the TCC concerned,
participate in the investigation. Meeting national standards of evidence
may propel the TCC to undertake further action, such as prosecution.
The report further suggests the organization consider allowing for on-
site courts martial in order to gain access to witnesses and evidence and
to demonstrate a transparent, accountable and remedial procedure to the
local population.*

Thus, for now, the United Nations’ room for remedial action is se-
verely restricted. Ensuring action is taken will require a combination of
efforts including: the establishment of a professional investigative capa-
city, the implementation of lines of accountability and standards of con-
duct for UN, UN agency and other humanitarian personnel and the stan-
dardization of disciplinary measures. This will further serve to impart a
very clear threat of repatriation and prosecution. As long as national au-
thorities retain exclusive jurisdiction to repatriate and prosecute military
and police peacekeepers, and humanitarian agencies are negligent in im-
plementing and enforcing their codes of conduct, the pursuit of breaches
will be ad hoc. The United Nations, its agencies and member states must
all improve their response mechanisms and work in coordination to
strengthen the resolve to prevent, as well as enable it effectively to re-
spond to allegations of, SEA, rather than undermine the process in the
name of sovereignty or self-protection.

Post-conflict societies: An enabling environment for abuse?
UN peacekeepers arrive in the aftermath of conflict in which sexual and

gender-based violence (SGBV) has been used as a deliberate war strat-
egy or features significantly in the daily lives of women and girls. In fact,



52 VANESSA KENT

different forms of SGBV can become institutionalized as many of the
conditions that created the violence remain unchanged: women and
children in post-conflict settings can be particularly vulnerable to exploi-
tation and abuse. Poverty, weak economic structures, the lack of employ-
ment opportunities and the loss of family and community support net-
works leave them susceptible to prostitution and at risk of recruitment
by human traffickers.

Human trafficking is a form of serious exploitation and abuse that is in-
creasingly present in the UN peace operation environments. Trafficking
exploits human beings for revenue through sex, forced labour and the
trade in human organs. For peace operations (UN and other) there is a
crisis of perception in relation to trafficking and the linked issue of SEA,
which sees peace operations branded as more part of the problem than
the solution, along with criticisms that the issue is not taken seriously by
peace operation institutions. Allegations and incidences of peacekeeper
involvement with trafficking can be extremely damaging to missions by
undermining implementation of police reform and rule of law mandates,
perpetuating linkages to organized crime and providing material for anti-
UN elements, obstructionists and negative media campaigns. DPKO pol-
icy addresses the reality of conflict and post-conflict environments and
acknowledges that the arrival of even the initial personnel in preparation
for a mission can create a new demand for human trafficking.*> Although
data remain anecdotal, the people involved in mission leadership should
presume that elements of organized crime can be expected, because they
view the mission as a lucrative business opportunity.

Thus, with limited economic opportunities, many women in UN peace
operation environments are sometimes obliged to engage in transactional
sex as a means of livelihood for themselves and their families; the oppor-
tunity for peacekeepers to engage in seemingly consensual relations is
without question. The organization therefore faces the challenge of main-
taining ethical standards and codes of behaviour among its disparate
troops. UN officials already have a difficult task in recruiting troops and
worry that “naming and shaming” the countries of the soldiers involved
in sexual abuse cases will make it even harder. In October 2004, UN
Deputy Secretary-General Louise Fréchette appealed to international
parliamentarians for help with UN peace operations, stating that the
United Nations required an additional 30,000 military as well as civilians
to satisfy the current demand.?®

Different nationalities, levels of training and cultures can impose nega-
tive perceptions on how men and women should relate in society. Some
peacekeepers are insensitive to local cultures and customs and behavi-
oural boundaries, and their presence can be seen as a continuation of the
assault and harassment inflicted during the conflict. In an environment
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where peacekeepers are deployed alongside local populations, it is in-
cumbent upon the United Nations to ensure it creates and maintains an
environment that supports the equal application of human rights. Clearly,
gender, cultural and human rights training is only a means to an end, and
does not necessarily engender a change in behaviour; what is really key
will be identifying a way to affect mindsets and attitudes. Many coun-
tries have, for instance, a clear and enforced ‘‘no sex” policy on mission,
but others do not impose such constraints. The countries that have suc-
cessfully implemented strict non-fraternization policies have succeeded
through a variety of measures such as enhanced pre-deployment training,
paid leave (especially for those in-mission for over six months), the pro-
vision of adequate recreational facilities and a clear chain of command
that, from the highest levels, creates an environment that does not toler-
ate SEA and immediately repatriates a member alleged to have commit-
ted any such action. Countries that do not have ‘“no sex” policies should
consider investing some of the monies they receive from peace opera-
tions into similar activities and facilities. Troop- or police-contributing
countries receive over US$1,000 per person per month. This money gets
paid to governments, not to individual peacekeepers. Rewarding good
behaviour and punishing bad could be seen as an incentive for those
who do not want to jeopardize their opportunity to deploy on a UN mis-
sion, and a deterrent to those who may be forced to pay compensation to
victims. Harsher disciplinary measures combined with incentives for good
behaviour may make clear to troops that misconduct carries significant
benefits as well as serious consequences.

The abundance of international military, police, civilian, humanitarian
and other INGO personnel of a sexually active age, with relative wealth
and power, living in difficult conditions far from their homes, suggests
that sexual liaisons should be expected. In particular, security forces (mil-
itary and police personnel) are considered key vectors in the spread of
HIV/AIDS. Soldiers have been called a “‘bridging’ group, acting as a
conduit for the spread of HIV into the wider population”.?” As local
women barter or sell sex for survival, they are increasingly exposed and
vulnerable to contracting HIV/AIDS and other sexually transmitted in-
fections. The possibility of putting host communities at risk of increased
levels of HIV/AIDS and sexually transmitted infections is only part of
DPKO’s concern; it has also been suggested that “HIV/AIDS levels in
host nations may soon be a key variable in the calculations of member
states considering whether to contribute troops to a particular mission’’,38
thus potentially limiting the already small pool of troop- and police-
contributing countries.

To curb the spread of HIV/AIDS in mission areas, the United Nations
provides in-mission training and distributes condoms (five condoms per
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officer per week). This, however, has been called a mixed message: on
the one hand the United Nations promulgates abstinence and faithfulness
to family or partner, and on the other distributes condoms, which is per-
ceived as encouraging sex. The United Nations must work diligently to
ensure personnel are clear on the United Nations’ rule that strongly dis-
courages relationships between UN personnel and local populations,
while acknowledging the practical realities related to condom distribu-
tion, training and awareness-raising. Furthermore, it is essential that se-
nior UN management do not appear apathetic towards misconduct: not
only must they combat SEA through visible action and implementation
of strategies, but they must enforce UN codes of conduct by disciplining
those who are guilty of breaching them. In reality, however, many are
aware that such acts are rarely punished owing to weak and/or inconsis-
tent policies and mechanisms, regular troop rotation and a lack of coher-
ent and coordinated systems for investigating and following up on allega-
tions made against UN personnel. The lack of accountability for peace
operations personnel is a serious problem: experts contend that what
little punishment the United Nations can impose does not adequately ad-
dress the crime and does not provide a deterrent to other people who
may be tempted to commit similar acts. The United Nations should be
provided with adequate resources to establish units dedicated to mini-
mize and effectively manage acts of misconduct and enforce UN stan-
dards of conduct.*® The monitoring of exploitation and abuse of local
populations can be achieved by recording and publishing the licence
plates of UN vehicles picking up under-age girls for sex in mission, and
regular circulation and monitoring of off-limits location lists.

UN missions must also work to uphold international norms relating to
the prevention, investigation, prosecution and punishment of crimes con-
ducted by its personnel. The United Nations must be prepared to conduct
investigations in a manner that meets national evidentiary standards to
ensure proper process is followed to prepare a case, as well as implement
transparent procedures to ensure accountability to, and protection of,
the victim. Currently, however, the absence of a responsible and respon-
sive system gives rise to the perception that the United Nations is not
concerned about the welfare of those abused. For example, a complaint
lodged by an NGO in Liberia accused UN peacekeepers of videotaping
young refugee girls in the shower. According to the complainant, the sub-
sequent interview conducted by the United Nations as part of the investi-
gation was undertaken in full view of the alleged perpetrators, thereby
intimidating and compromising the rights of the victims.*°

The opportunity to strengthen local awareness of women’s civil, politi-
cal, economic and social rights is another essential component of any
strategy aimed at reducing vulnerability. For example, the Gender and
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Human Rights Sections in UNMIL work with civil society groups, includ-
ing national NGOs, churches, the transitional government and other ser-
vice providers on, inter alia, “‘training of trainers” workshops on issues
related to international human rights standards (for example, the Con-
vention to Eliminate all Forms of Discrimination Against Women, the
Convention on the Rights of the Child, the Convention Against Torture
and the International Covenant on Civil and Political Rights) and sexual
and gender-based violence. Liberia has a large number of national NGOs
working to empower local communities and community groups to collec-
tively advocate for their welfare and speak against human rights viola-
tions, particularly those committed against women and children, the el-
derly and other vulnerable groups. These NGOs include the Concerned
Christian Community, the Centre for Democratic Empowerment, the
Association of Female Lawyers of Liberia, the Women in Peacebuild-
ing Network, the Liberian Women’s Initiative and Mano River Women
Peace Network. Supporting the community’s capacity to inform, educate
and respond to cases of SGBV should thus be regarded as a UN respon-
sibility aimed at protecting communities from exploitation and abuse
committed by peace operations personnel, and could further support
and strengthen their rights on a national level writ large.

The importance of gender balance in peace operations

Until recently, the United Nations has been a male-dominated organiza-
tion. Ten years ago, women occupied only 13 per cent of decision-making
positions within the Secretariat, and 4 per cent within the DPKO. These
figures have risen within the system and as of June 2004, with regard to
international civilian staff administered by the DPKO, women consti-
tuted 27.5 per cent overall, and 12.0 per cent at the director level and
above, up from 24.0 per cent and 4.2 per cent, respectively, in 2002.4!
Currently, out of 27 peace operations, 2 are headed by women: the UN
missions in Burundi and Georgia. Three women serve as deputy Special
Representatives (the United Nations Verification Mission in Guatemala,
the United Nations Assistance Mission in Afghanistan, and the United
Nations Observer Mission in Georgia). However, these figures do not ac-
curately represent at what levels. According to the Office of the Special
Adpviser to the Secretary-General on Gender Issues and Advancement
of Women, women were represented as follows at 31 December 2005:
GS 61 per cent, P-2 49 per cent, P-3 42 per cent, P-4 35 per cent, P-5 31
per cent, D-1 27 per cent, D-2 28 per cent, USG 15 per cent, ASG 20 per
cent.*? As of August 2004, none of the 18 humanitarian coordinators
within humanitarian entities in the United Nations system was a woman.
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At UNHCR and the World Food Programme, women constitute 40 per
cent of professional staff, with approximately 25 per cent of them at the
senior level.*® There also remain many challenges related to the recruit-
ment of female military and police personnel: between 1989 and 1993
only 1.7 per cent were women. Today, these figures remain very low: as
of June 2004, women constituted 1 per cent of military personnel and 5
per cent of civilian police personnel assigned by member states to serve
in UN peace operations. The Memorandum of Understanding (MOU)
between the United Nations and TCCs cannot make requests based on
sex for the composition of contingents. Often, the composition of women
is directly related to their representation in national armed forces.

Although the United Nations strives to achieve the equal representa-
tion of men and women in its organization, this is not only to support
efforts aimed at gender equality; in practice, the presence of women
amongst military personnel is very important. Professor Gerard J.
DeGroot argues that militaries, often conventionally trained, are unable
to channel their male capacity for violence. A peacekeeper must combine
the qualities of a soldier with those of a social worker: ‘““Because peace-
keeping can be violent, combat training is essential. But the peacekeeper
must also be conciliatory, patient and peaceful.”** Because few soldiers
combine these qualities, peace operations have been shamed by aggres-
sive behaviour: “Soldiers win wars, but they also occasionally commit
atrocities when aggression rages out of control””;*> in particular, the in-
ability to control sexual violence can undermine the United Nations’
credibility writ large. Other benefits to deploying increased numbers of
women include their capacity to calm stressful situations and their dis-
inclination towards violence.*®

Moreover, because peacekeepers are deployed alongside civilians, who
comprise primarily women and children, victims of SGBV often prefer to
report cases of abuse to other women, and men cannot always speak to
unmarried women without the latter having a relative present. The UN
DPKO notes that:

[W]omen’s presence improves access and support for local women; it makes
male peacekeepers more reflective and responsible; and it broadens the reper-
toire of skills and styles available within the mission, often with the effect of
reducing conflict and confrontation.*’

A 1995 study undertaken by the UN Division for the Advancement of
Women found that incidents of rape and prostitution fall significantly
with just a token female presence, signifying that ‘““men behave when in
the presence of women from their own culture ... as it more closely re-
sembles civilian society. Its members are therefore more likely to observe
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social conventions and define civilised behaviour.”*® DeGroot adds that
“[t]here is no evidence that women make better peacekeepers, but a
great deal of evidence to suggest that the presence of women improves

an operation’s chances of success”.*’

Standardizing mechanisms: The case of Liberia
UNMIL

To address allegations of SEA in mission, former SRSG and UNMIL
Coordinator Jacques Paul Klein made numerous statements regarding
UNMIL’s zero-tolerance policy on sexual exploitation and reminded his
senior staff that any breach of conduct would result in ‘“‘serious conse-
quences”.’® However, an internal UN document states that, despite cir-
culation of memoranda on the zero-tolerance policy, “direct opposition
to the current ‘zero-tolerance policy’ [has been] strongly voiced by mem-
bers of senior management”.>! The note further warns that open and
strong disregard for the Department’s policy, particularly on the prohibi-
tion against prostitution, is sending a strong message to mission person-
nel that they can behave with impunity. Often, senior managers fail to
draw the line and establish clear standards of behaviour.

Managers play an important role in creating an environment that dis-
courages sexual exploitation and abuse by taking action against alleged
perpetrators and serving as role models. Thus, managers must be at the
forefront of efforts to combat all forms of sexual exploitation and abuse
and be held accountable for discharging that role. To ensure compliance,
the Special Adviser on sexual exploitation and abuse recommends that
senior staff (including national contingent commanders and senior man-
agers) be evaluated, for example as part of their performance goals,
on the basis of implementing measures aimed at eliminating SEA. The
United Nations urgently requires increased capacity to enforce UN
standards of conduct relating to SEA, including the monitoring of off-
limit locations.®? To prevent incidents and address allegations of SEA
in mission, UNMIL has identified SEA focal points (located in the traf-
ficking, human rights and human resource offices) to receive reports,
monitor incidents and identify patterns. All newly arrived personnel re-
ceive induction training on, among other topics, HIV/AIDS, gender and
SEA.

UNMIL’s mechanism to investigate allegations of abuse is the follow-
ing: once a report has been filed, the focal points decide on whether or
not to investigate. The investigation team comprises a UN legal adviser,
a UN security representative, a military police officer (of a nationality
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other than the alleged perpetrator’s) and one of the UN SEA focal points
(‘“a female”’). However, this system was widely called “biased” by IN-
GOs (““UN security are often found in bars” and have ‘“‘no investigatory
experience”), and focal points admitted being “too busy to assist with in-
vestigations, and neither is it part of our TORs [terms of reference]”.?
Following the investigation, the focal points will make a recommendation
to the SRSG, who will then follow up with the DPKO in New York. Once
a decision has been made, UN Headquarters will report back to the
SRSG, who will task the focal points to take further action. To date, only
a handful of UNMIL personnel have been repatriated based on incidents
of SEA.

UN agencies and INGOs

Allegations against humanitarian personnel are dealt with on an ad hoc
basis, from agency to agency, which can limit the effectiveness of a com-
mon strategy. Thus, despite recommending that ‘‘accountability needs to
be addressed at individual agency level and collectively ... to ensure a
common approach to protecting against sexual exploitation and abuse
and to foster a concept of collective responsibility”,** there exists no
common system of accountability for the humanitarian community. At
the time of research, not one humanitarian worker had been repatriated
on grounds of sexual misconduct, although one was allegedly identified
by trafficked women as a client.>>

In order to better respond to allegations of SEA, coordinate investiga-
tions and streamline policies, a Task Force of UNMIL, UN agencies and
INGO representatives has been established in Liberia. They will coordi-
nate preventive and responsive mechanisms to SEA: the United Nations
Children’s Fund has taken a lead role amongst UN and associated per-
sonnel, and the International Rescue Committee has taken the lead for
INGOs. In July 2004, SEA focal points were identified, trained and
tasked with implementing policies and procedures within their own or-
ganizations, as well as coordinating information between organizations.
At the time of the research, these focal points had only just been nomi-
nated and trained, and as a result regular coordination between UNMIL,
UN agencies and NGOs had yet to be systematically implemented. More-
over, whether the NGOs and UN agencies actually intend to follow up on
allegations of abuse is unclear because “there is still a lot of confusion
within agencies on what to do ... and anyway, there remains no effective
procedural mechanism to pursue allegations of abuse”.’® Many inter-
viewed in the mission area,>” however, felt that UN agencies and NGOs
were more concerned with providing a “‘culture of protection” for their
staff members rather than holding staff accountable for their actions.
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Nevertheless, the monthly convening of focal points is an important first
step in the recognition of the severity of the issue and the need to ex-
change and coordinate information, best practices and lessons learned,
establish investigatory mechanisms, set up a blacklist of those whose con-
tracts have been terminated on grounds of misconduct and provide in-
house training. The group must eventually move beyond coordination to
create a list of gaps that remain to be addressed in areas such as training,
empowerment, procedures and community reporting.

Despite statements declaring UNMIL’s zero-tolerance policy, and the
establishment of the Task Force in Liberia, the mission still lacks appro-
priate “‘responses from a broad range of actors and a shift in the organi-
sational culture and approach [among] ... agencies”.>® Within mission
areas, a standardized code, i.e. one set of guidelines, for all UN and asso-
ciated staff should be prioritized. This should include a common code of
conduct and standards governing individual behaviour of peacekeepers
and humanitarian workers. Clearly, all agencies must work together in a
coherent and complementary manner to both prevent and respond to
cases of SEA. One agency cannot be perceived as more or less lenient
than another. Best practices or lessons learned should be disseminated
as widely as possible. All prevention and response initiatives must be
balanced; providing for prevention mechanisms without providing for
response methods for recourse and support systems is as harmful as pro-
viding no systems at all.’® Implementing mechanisms that monitor and
evaluate the success or failure of preventive and reactive strategies and
policies will assist in developing longer-term measures required to pre-
vent acts of misconduct from occurring in the first place.

The challenge of reporting and identifying perpetrators lies not only in
the absence of weak responsive mechanisms; victims are often reluctant
to come forward because most often they — and their families — depend
largely upon the income generated by UN peacekeepers and associated
personnel. Moreover, the stigma attached to rape and prostitution means
that sexual assault or exploitation is the single most underreported crime
in most societies.®®

Perhaps it is time for the United Nations to take bold steps and em-
power an authority to investigate allegations of abuse independently and
to mete out swift and visible justice in the countries where the missions
are based. This will enable witnesses to testify and communities can see
action taken. If applied, this would remove national jurisdiction from
contributing countries. This is not inconceivable: the NATO agreements
allow host states to exercise secondary jurisdiction over nationals of a
contributing state in cases where the contributing country, awarded with
primary jurisdiction, is “unwilling” or ““‘unable” to prosecute its own na-
tionals. In 2005, the UN Secretary-General requested additional funding
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to hire extra employees to staff Personnel Conduct Units in the DPKO as
well as seven existing missions to ensure compliance with tightened regu-
lations for conduct.®! In the field, the units would “establish mechanisms
to receive complaints of misconduct, review and verify facts, forward al-
legations of misconduct and liaise with Headquarters on the follow-up to
investigations™.®? Unless paper policies are matched by a commitment
from the international community to protect those they purport to assist,
mechanisms and strategies, while well intentioned, serve to perpetuate
the rhetoric of “prohibiting” acts of SEA, rather than the reality of
merely “‘discouraging” these acts.

Way forward

In order to prevent negative consequences from occurring with the de-
ployment of peace operations personnel, the following is a list of sugges-
tions that could be taken into consideration when planning future peace
operations.

Troop- and police-contributing countries (TCCs/PCCs) must enhance
pre-deployment training. The main focus should be on human rights,
and issues related to gender, culture and SEA should take a rights-based
approach; a common understanding must be developed on the values the
United Nations is deployed to uphold, such as the principles of equality
and non-discrimination.®?

All personnel should receive standardized in-mission training. Al-
though pre-deployment training is a national responsibility, the United
Nations can reinforce certain issues and provide for an understanding of
the repercussions of misconduct. Training is important but not a “‘cure-
all’’: it is a means to an end and not an end in itself. Solving the problem
will require a multifaceted approach: the United Nations must ensure it
has very clear, enforceable codes of conduct, widely disseminated, visible
and reinforced through a clear chain of command.®* The quality and pro-
fessionalism of all personnel serving in UN peace operations must contin-
ually be improved through the application of more rigorous standards,
better training and responsive leadership. Senior leadership must set
standards by actively supporting the UN policy of zero tolerance; any
perception of apathy can encourage misconduct and demoralize staff.
Managers in particular must be responsible for creating an environment
that discourages SEA and should be held accountable for discharging
that role. A recommendation is to evaluate their performance on the ba-
sis of implementing measures aimed at eliminating SEA.

TCCs/PCCs must be more accountable to the United Nations by pros-
ecuting repatriated personnel and informing the United Nations of re-
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sults. Immunity from local prosecution should not imply impunity. The
United Nations’ MOU must make contributions from countries contin-
gent upon this. TCCs/PCCs must provide better conditions for personnel
serving abroad in UN peace operations, including paid leave and recre-
ational facilities. TCCs/PCCs must ensure deployment is based on merit
and that only the most qualified personnel are deployed in UN missions.
TCCs/PCCs should consider withholding any additional pay granted while
serving in a UN mission until the personnel return home with a clean
record.

The United Nations should provide some form of assistance and reha-
bilitation to victims. This can be achieved through the establishment of a
voluntary trust fund or by imposing financial penalties on peacekeepers
found guilty of serious misconduct (or a combination of the two).

TCCs/PCCs and all agencies should aim to examine policies in place
that may prevent women from joining peace operations, and identify
strategies and mechanisms to encourage them to do so, with the effect of
increasing the number of women participating in peace and humanitarian
operations.

All missions and agencies should have policies and procedures for the
protection of women and children. All missions and agencies should have
confidential systems for directly and indirectly receiving reports about
possible SEA. The development of appropriate and common disciplinary
procedures for violations should be considered.

UN agencies and international NGOs should identify a qualified mem-
ber to conduct an analysis of internal response exercises undertaken by
the various players. Recommendations should be implemented to stan-
dardize response mechanisms.

Member states should support the Secretariat’s efforts by support-
ing the budgetary request to establish Personnel Conduct Units in the
DPKO, as well as in the field. UN civilian and/or military police and/or
UN security should be used to identify and monitor establishments and
well-known corners or streets where prostitution is known to take place
and UN vehicles are repeatedly seen stopping to pick up girls.

A database of all personnel whose contracts have been terminated or
who have been repatriated because of misconduct should be developed
in order to bar them from future employment in mission areas.

There must be similar lines of accountability for military, civilian/
humanitarian and police personnel. Common approaches and collective
responsibility, matched with accountability to beneficiaries, are necessary
steps towards creating an environment that discourages sexual exploita-
tion and abuse.

The Task Force concept should be replicated, if it has not been al-
ready, at the country level in all missions. The Task Force terms of
reference include: the establishment of a common information and dis-
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semination strategy, the coordination of efforts and the promotion of a
consistent approach. UN mission gender offices must be provided with
funds to continue to support local community empowerment and civil so-
ciety training. SEA focal points should be identified in mission. Focal
points should preferably not be in the gender affairs office as this would
reinforce the perception that SEA and gender issues are one and the
same thing.

Self-reliance opportunities should be a critical aspect of the UN inter-
vention to support local communities and ensure those most vulnerable
to SEA are provided with alternatives. Gender-sensitive skills training,
income-generating activities and access to credit are recognized to greatly
diminish women’s vulnerability to sexual exploitation. The United Na-
tions and its agencies must invest more in such activities in the field in
order to provide women with opportunities other than commercial sex
work.

Conclusion

Incidents of SEA are often pervasive in countries characterized by vast
wealth disparities, such as those existing in peace operation environ-
ments. Most peacekeepers are aware of the power differentials and do
their job with integrity and honour. The frequent reporting of instances
of SEA, however, suggests that, unless more aggressive measures are
put in place to mitigate or prevent cases of exploitation and abuse, the
presence of a large number of male peacekeepers may become the driv-
ing force of the local sex industry. Unchecked, this peace operations
economy spurs the establishment of brothels, bars and sex clubs, which
further contributes to a demand for women. The female victims of this
trade are not the key: they suffer disproportionately during and after
war and are often forced to barter their bodies simply to survive. Addi-
tionally, the absence of the rule of law in most post-conflict settings, in-
cluding an effective and properly functioning police force, judiciary and
penal system, allows transnational criminal networks, official corruption
and weak immigration policies to flourish. Human trafficking takes place
undeterred by the authorities, and traffickers thrive on the presence of a
large number of UN peace operations personnel.

This chapter has argued that there is not one solution to the problem,
but rather a multifaceted approach, focusing on both prevention and re-
sponse, with a particular focus required on the former. No matter the
actual extent of the problem, the United Nations’ lack of response to
this phenomenon creates the impression that it fails to take the issue seri-
ously. There is much the United Nations and other organizations can do
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to guarantee the rights of women and children: they can actively ensure
that employees, whether civilian experts, police or military, uphold the
“do no harm” principle and respect the beneficiaries they intend to serve.
If the United Nations is to regain credibility in the eyes of the interna-
tional community, it must bridge the gap between rhetoric and reaction.
The lack of accountability and effective response mechanisms within
peace missions should compel reform. The United Nations should con-
sider revoking immunity and prosecuting perpetrators in circumstances
where countries are unable or unwilling to do so. As the guarantor of in-
ternational peace and security, the United Nations and its representatives
in the field must uphold human rights values and give local populations a
reason to trust in the system. It is essential that those mandated to pro-
tect and assist use their power for good, and do not violate those who
look to them for protection.
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Unintended consequences of peace
operations on the host economy
from a people’s perspective

Katarina Ammitzboell

From peacekeeping to complex peace operations

Peacekeeping missions have existed for over 50 years and evolved over
time in terms of mandate, focus and scope.! Traditional peacekeeping
operations focus on maintaining an ending to fighting and hostilities
such as observation of cease-fire agreements and separation of the fight-
ing parties. The process can be described as a state of negative peace. To-
day, the definition of peacekeeping has been expanded in most cases to
encompass complex peace operations as the military component has
been coupled with large and comprehensive nation-building tasks. Peace-
building deals with the underlying causes of conflict, including structural
problems, and aims to rebuild the nation and state, political stability, eco-
nomic recovery and social transition towards a more equal distribution of
wealth and resources to prevent the eruption of open hostilities.? This
thinking has been translated into the multifaceted mandate and opera-
tion of the UN peacekeeping missions, which in this book are referred
to as peace operations. (See Chapter 1 for more detail on the terminol-
ogy used in this book.)

Thus, peace operations are rather comprehensive missions as experi-
enced in Kosovo, Sierra Leone, East Timor and Afghanistan. Although
their mandates and set-up differ in several aspects, they all share a grow-
ing emphasis on state-building. The missions in East Timor (Timor Leste)
and Sierra Leone, for instance, are complete UN missions with blue
helmets and UN leadership over civilian affairs, but in Afghanistan and

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1



70 KATARINA AMMITZBOELL

Kosovo the international forces are under the command of NATO. The
United Nations Interim Administration Mission in Kosovo (UNMIK)
involved multiple actors, including the European Union (reconstruction),
the Organization for Security and Co-operation in Europe (institution-
building), and the United Nations High Commissioner for Refugees
(humanitarian issues).® Peace operations are increasingly being carried
out jointly by multilateral, regional and bilateral actors.

Complex peace operations require larger budgets and more non-
military personnel than traditional military peacekeeping operations.
For instance, the total cost of the United Nations Transitional Adminis-
tration in East Timor (UNTAET) for the first seven months (until June
1999) was US$386 million, divided almost equally between the civilian
component (the establishment of an entirely new public administration)
and the military component. The proportions for the next 12 months
were the same. The Security Council was thus fully aware that the cost of
UNTAET was running at about US$500,000 per day.* The cost of inter-
national assistance can exceed — many times over — the GDP of the coun-
try it is aimed to assist. The GDP of East Timor was $US80 million in
2001 and the cost of UNTAET amounted to $US547 million annually.>

As the mandate of UN operations has become more comprehensive
and complex, local expectations continue to rise, which can be a chal-
lenge to manage. It is generally known that the perceptions of the local
population tend to change from a state of optimism with the arrival of a
peace operation and international support to a general sense of frustra-
tion as time passes and the livelihoods and living conditions of the local
people do not improve as expected or perhaps even deteriorate. Dis-
appointment is aggravated when local people compare their situation
with that of the internationals. The negative perceptions of the inter-
national assistance and presence may be based on only a few issues and
situations, but these may have a disproportionate effect and create wide-
spread resentment among the local population, damaging collaboration
and effective institutional development and capacity-building.

Unintended consequences for the host economy can be addressed and
measured in different ways. Impact assessments are complicated by the
fact that most war-torn societies lack statistics and baseline indicators.
There is significant documentation on lessons learned concerning peace-
keeping, the economy of war and the impact of aid flow by researchers,
by institutions and also by the United Nations.® Woodward has examined
key lessons learned on economic issues and policy recommendations in
particular, which can be summarized as follows: ““A need for broad-based
impact assessment of peace operations, early emphasis on employment,
investment in building institutional and social capital, conscious donor
decisions about who to finance and how lending assistance shall be pro-
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vided.”” Anderson’s concept of “do no harm” was a first attempt to
address how negative effects can be prevented or mitigated.® Limited
documentation exists about the different kinds of unintended economic
consequences or side-effects, and how these may harm local people’s
attitudes, trust and faith in the peace operation’s effectiveness in trans-
forming the conflict-prone country. Most views emerge from anecdotal
experiences.

This chapter aims to provide an analysis of local people’s perceptions
of the unintended economic consequences of peace operations. The ob-
jective is to shed light on how and why peace operations can have ad-
verse effects on people’s standard of living and economic opportunities,
in spite of peace operations’ benign ambitions (conflict transformation,
reconstruction and recovery). On the other hand, there is growing recog-
nition that there is great scope for better utilization of the economic re-
sources and technical expertise that are brought into a war-torn society,
because peace operations may also create unintended positive economic
consequences.® This study will also try to identify the positive side-effects
of peace operations that can improve local people’s economic prospects.
The field of research is vast, and a careful selection of topics was made
based on experience, consultation with local researchers and feedback
from pilot surveys.

Methodology

The analysis is based primarily on two case studies: Afghanistan and Ko-
sovo. The United Nations Interim Administration Mission in Kosovo
(UNMIK) was established in 1999 as the first comprehensive peace oper-
ation with both a large civilian component and a military component.'® A
year later, in August 2000, the Brahimi High-level Panel report was pub-
lished. The report presented a critical review of past peace operations
and provided new considerations and approaches for peace operations
based on lessons learned.!! It received immediate prominence, and its
recommendations provided a new strategy for the establishment of peace
operations. Brahimi himself was appointed as Special Representative
of the Secretary-General for the United Nations Assistance Mission in
Afghanistan (UNAMA), which was established in March 2002. This pro-
vided an opportunity to apply the recommendations in practice, which
makes Afghanistan an interesting case study. Brahimi’s approach was
better known as the “light footprint”, and he cautioned against a heavy
influx of international assistance to try to avoid adverse economic effects
on the host economy. According to this approach, in order to foster
national ownership very early on, the local government should be in
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the “driver’s seat”” and be part of the decision-making. The role of the
United Nations was to guide and advise but not to govern or manage
government, as was the case in Kosovo and East Timor.

The planning of UNAMA followed the recommendations for a new
“integrated mission” concept, which implied that all relevant UN bodies
and agencies should be involved in order to optimize the United Nations’
resources and synergy. The United Nations was also to pay attention to
the local economy to procure and use local resources as far as possible.
In addition, planning was to be done carefully and the agencies were en-
couraged to use a minimum of international staff and resources to run
their operations. However, the integrated planning of UNAMA took
more time than usual and, owing to a need to “be on the ground”, the
UN agencies and other aid organizations went ahead and established
their operations in a more or less conventional manner.'? UNAMA was
established as a simple two-pillar structure (Political and Recovery, Re-
habilitation and Relief) with eight lightly staffed regional offices.

In East Timor, in the absence of state institutions and government
management capacity, the United Nations was granted executive and leg-
islative power and acted as the government.!* Compared with other tran-
sitional administrations, such as Eastern Slavonia (UNTAES) and Ko-
sovo (UNMIK), UNTAET was the most extreme form of transitional
administration. It was a rather unusual situation and is more the excep-
tion than the modus operandi of complex peace operations and therefore
was not included as a case study. Some of the missions in Africa, such as
the United Nations Mission in Sierra Leone, could have been relevant to
get another regional perspective. However, given the framework of this
research, two case studies were considered sufficient and manageable.
Therefore, the choice was made to focus on Kosovo and Afghanistan.
Kosovo was the first comprehensive operation where the planning pro-
cess did not aim to mitigate the possible adverse effects of the United
Nations’ presence in the country. In contrast, Afghanistan actively took
the ““light footprint approach”, which was deliberately developed to min-
imize the adverse effects as much as possible.

My assessment applies a broad definition of peace operations, includ-
ing bilateral support or support from international organizations other
than the United Nations. The research would result in a skewed picture
if the analysis was confined to the unintended consequences of only the
United Nations, because it operates in a context that comprises various
UN agencies, the Bretton Woods institutions, multilateral and bilateral
agencies and non-governmental organizations (NGOs).

One criterion when selecting the case studies was that it was possible
to identify competent national research teams to undertake surveys and
local research. In Kosovo, local researchers were identified through the
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university in Prishtina. University students carried out the study and the
research team leader was a former businessman and academic. In Af-
ghanistan, a local NGO that specialized in conducting surveys undertook
the research. Interviews were used as the main method of data collection
based on qualitative research techniques.'* A comprehensive question-
naire was developed and pilot tested. Interviews were undertaken in per-
son to ensure understanding of the questions and to obtain explanations
of the answers. Another 13 interviews were conducted with internation-
als with experience of the peace operations. These interviews were con-
ducted on-line by the author. In Afghanistan, interviews were conducted
with 204 people (131 men and 73 women) in Kabul and the neighbouring
provinces of Nangarhar, Wardak and Logar. In Kosovo, 30 local people
were interviewed from all parts of the country. The survey teams inter-
viewed different kinds of local people, including business representatives,
government officials, women, police, nationals employed by international
organizations and local NGOs, to get as broad a representation as possi-
ble. A second category of interviewees comprised internationals, includ-
ing UN staff, members of the diplomatic corps, multilateral and bilateral
aid representatives and representatives from international assistance
forces. It was relatively difficult for the Afghan national researchers to
approach representatives from the International Security Assistance
Force and diplomatic missions and an international survey adviser was
required to facilitate appointments. The surveys in Kosovo and Afghani-
stan were conducted between September and December 2004.!° The
case studies are not exhaustive or fully comparable, because of the differ-
ences in location and number of interviewees. The findings are aimed to
underpin assumptions and to identify critical unintended economic con-
sequences that it is recommended should be mitigated.

An overview of complex peace operation assistance and
matters of the economy

A post-conflict country is faced with major recovery programmes. These
include the rebuilding of a public administration and the establishment of
state bodies that can provide basic social services, rebuild infrastructure
(including roads, power supply, and water and sanitation), demobilize
ex-combatants, conduct reintegration and recovery, return refugees and
facilitate economic recovery.

The post-war developmental stage has a significant impact on a coun-
try’s ability to recover and its capacity to absorb foreign assistance.
For instance, the Balkan countries (including Kosovo and Croatia), El
Salvador and Namibia are middle-income countries with GDP per capita
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of $US1,000-2,000. These countries had a greater capacity to absorb peace
operation assistance for recovery and development in comparison with
poor countries such as Afghanistan, East Timor, Sierra Leone, Burundi,
Sudan and Liberia.!® Although the poorer countries are often in greater
need, they may also be more vulnerable to the possible implications of a
massive influx of peace operation assistance resulting in distortions and
other unintended negative economic consequences. In East Timor, for in-
stance, about 70 per cent of the infrastructure was destroyed, including
public buildings, power and water supplies, roads and private houses. A
rapid reconstruction programme was deemed critical for recovery and
peacebuilding, but foreign contractors did most of the reconstruction be-
cause East Timor could not provide a sufficient number of skilled la-
bourers, and the potential for training and the transfer of knowledge
and skills was not utilized.

The capacity and infrastructure of the central and local government are
obviously fundamental for the administrative and managerial capacity
and ability to absorb assistance. Funding of a newly established govern-
ment’s recurrent costs and core budget is critical to transform war-torn
political structures into sound institutions, such as responsible public
administration and efficient provision of public services.!” Often donors
prefer to fund concrete programmes with relatively quick results, or pro-
grammes with high visibility, transparency and financial control. Anxiety
about seeing a donor “label” on the result and the difficulty of demon-
strating results and impact from funds invested in recurrent costs lead
to a reluctance to directly fund operational costs such as salaries and ad-
ministrative support.

Afghanistan has just come out of 23 years of war. The country is as-
sessed as ranking 173rd out of 178 countries according to the United Na-
tions Development Programme (UNDP) Human Development Index.'®
Afghanistan has limited water and food supplies, and the need for recon-
struction is enormous, of both physical and human capital. The govern-
ment’s options are limited to general local revenue from taxes. In 2004
the annual revenue of the Afghan state was US$256 million, and in 2005
it was expected to reach some US$377 million. The bill for civil ser-
vants’ salaries is approximately US$480 million.'® National expenditures
amounted to about US$1.5 billion in 2004. A target growth rate of 9 per
cent is assessed to be necessary for generating economic growth and em-
ployment. However, the real growth rate in 2004 was about 4.5 per
cent.?? Some 24 donors finance the deficit. Hence, the country is heavily
dependent on foreign support and assistance. Credits obtained from the
Bretton Woods institutions pose a potential risk that Afghanistan may
find itself in a debt trap from 2012.%! It is vital to stimulate economic
growth and job creation as an integrated part of the reconstruction pro-
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cess. In fact, the Afghan president Hamid Karzai has said that the “econ-

omy is key to beating Taliban”.??

Wrong policies or unintended consequences

It is difficult to make a clear distinction between wrong polices or a lack
of policies and unintended consequences. A lack of coordination in de-
sign and planning leaves little margin for flexibility regarding the coor-
dination of projects and programmes. Hence, a duplication of efforts
readily occurs. Speed seems to be a major concern for peacebuilding
projects in post-conflict situations, but the need for speed has trade-offs.
More costly solutions are often applied in such instances. Local partners
do not get substantively involved in the project cycle, and learning oppor-
tunities and experience are missed. Local partners believe that they have
several competitive advantages in terms of local knowledge and insight
into local power structures and informal institutions. This knowledge
can be used for implementation in a less costly way and can be more ef-
fective than what international organizations can manage.??

“Unintentional policies”

The most predominant frustrations with regard to unintentional policies

are found to be as follows:

e promises made but not kept (defined by the number of announced
projects that never started, even though they are funded, the number
of projects excessively delayed before implementation, and the number
of projects remaining incomplete or behind schedule);

® higher costs and extended project duration;

® lack of comprehensive and coordinated tracking and reporting systems
(defined by a lack of verification of the accuracy of individual reports
by intergovernmental organizations and NGOs to donors or taxpayers,
duplication of efforts, over-saturated areas and neglected areas, repeti-
tion of unsuccessful methods, and the “loss” of knowledge of lessons
learned and best practices);

e high turnover of expatriate staff (defined by short-term contracts and
no proper handover, unaddressed stress resulting from unrealistic
work expectations, dissatisfaction with the working environment);

e excessive use of international consultants (defined by high costs of
travel, high fees and a failure to share expensive experts with local
NGOs, other local actors or even among themselves);

¢ insufficient efforts to identify and hire qualified nationals for major pro-
grammes because of a lack of people who can speak English, a lack of
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trust, or a lack of pre-job training programmes (defined by a failure
to include existing capacity and local knowledge, also, particularly for
Kosovo, patronage of Kosovar inputs in international programmes and
projects, and local suggestions being discounted and ignored);

¢ the creation of economic and social problems (examples given include
paying drivers monthly salaries that are more than what doctors,
teachers, professors and other professionals earn in a year, so that
students leave university, in particular in Kosovo, to be drivers,
guards or translators, and doctors and other professionals leave to
work in administrative roles in NGOs or other internationally sup-
ported programmes).

Unintended economic consequences

At an aggravate level, the survey from Kosovo indicates that the majority
of Kosovars are critical of the economic consequences of the peace oper-
ation. With the passage of time and as Kosovo has faded from the inter-
national community’s memory, financial assistance has also receded,
making the locals discontented with the international effort. It was indi-
cated that international assistance has not trickled down to remote vil-
lages and that the locals feel that Serbs received better treatment from
international helpers compared with the Albanians.?* The situation is
more balanced in Afghanistan, although the general optimism that pre-
vailed in the wake of the Bonn Agreement in December 2001 is declin-
ing, but not to as low a level as in Kosovo. The Afghans emphasize the
importance of the international community’s role in ensuring security
and single out stability as the engine of economic growth that is a positive
side-effect of the presence of the peacekeeping forces. A majority of the
Afghans are of the view that their economic situation has turned for the
better since the arrival of the international community. There is some
hope and people have higher expectations as a consequence of the inter-
national presence. The Afghans are generally in agreement that, if the in-
ternational community left Afghanistan, this would adversely affect their
businesses and job opportunities because it would disrupt the stability of
the country.

Salary disparities

In general, national salary levels become inflated by international assis-
tance. In Kosovo, locals who work with international organizations earn
four to five times more than their local colleagues who stay within local
institutions. This can cause tremendous problems, when a cleaning lady
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working for the United Nations in Prishtina earns three to four times
more than a government minister (official income).

In Afghanistan, reform of the public sector did not begin until more
than two years after the signing of the Bonn Agreement in 2001. There
was no certain information about the total number of people on the
government payroll. The overall estimation was 700,000 in security and
about 300,000 civil servants. If all these people had been offered a com-
petitive salary, none of them would have had an incentive to leave the
public administration. It was not economically feasible or sustainable to
maintain such a large number of civil servants. The salary for civil ser-
vants was set at approximately US$30 per month, which is below the pov-
erty line of US$2 per day. The assumption was that the low salary would
lead to an exodus of civil servants and, hence, the public sector would au-
tomatically be downsized to reach an economically sustainable level.?>
There was automatic redundancy. Talented and skilled civil servants left
their government jobs immediately in favour of international NGOs, the
United Nations, embassies and other employment opportunities that ma-
terialized when the international community arrived. The new jobs paid
salaries from 10 to 50 times more per month.

“Unfortunately the brain drain damaged the state system. First the skilful men
left the country for abroad and the remaining skilful employees in the govern-
ment left jobs for work with international and non-governmental organizations
for high salaries. Due to this situation, most of the governmental administration
is managed by unskilled persons, bureaucracy and corruption are largely pre-
vailing and badly affect the function of the state.””?°

“Unfortunately, it seems that (with Afghanistan as an example) there appears
to be a brain drain with government employees shifting to NGOs, and from
there, shifting to UN or bilateral organizations. Certainly, the salary structure
of international organizations prevents the desired effect, which should be that
the best and brightest from their national cadres should shift into senior gov-
ernment positions. There have been many efforts to alleviate this through
offering people substituted positions to the government. Some localized, indi-
vidual successes have been achieved from this but are unlikely to have a broad
impact.”?’

In Kosovo, the international staff agree that the presence of UN per-
sonnel and institutions (the European Union, the OSCE and diplomatic
missions) affected the local population because the salaries of interna-
tional staff in UN bodies were at least three to four times higher than
those of the local staff. The local staff working for internationals receive
significantly higher salaries than any other locals, resulting in a price rise
for standard commodities. So the locals are often forced to take more
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than one job to be able to support their family. This phenomenon is also
widespread in Afghanistan.

The average salary for national staff with the United Nations for tem-
porary support staff is US$400-500 per month and for national pro-
gramme officers is US$700-1100. This is about 300 per cent higher than
government salaries. Attempts have been made to establish a code of
conduct and ceilings for pay and grading, but this has not prevented
the inflation of salary levels or the brain drain. This is a critical issue
that requires further research. The short-term and massive need for
skilled labour versus the implications for state-building must be ad-
dressed. It is important to keep in mind that there is a lack of incentive
for qualified nationals to seek employment with the government, let
alone the effect of the diaspora, which can bring new and necessary skills
and competencies.

The disparity in wage levels made most of the interviewees suspicious
of UNMIK. They are under the impression that some of the government
employees “have” to take bribes on account of their inadequate remu-
neration. In Afghanistan, corruption existed prior to the arrival of the in-
ternational peace operation, but all findings indicate:
® an increase in corruption because of very low salaries, forcing civil

servants to look for alternative incomes;
¢ poor financial management capacity in government;

e the penetration of the drug economy giving people an alternative
source of income;

e the continuation of politicized appointments rather than a merit-based
and competitive process.

The significant wage differences create antagonism between the differ-
ent kinds of contracted staff working in the public sector. These include
international advisers, national staff hired by international projects, inter-
national NGOs for service delivery, and civil servants. In Afghanistan, it
was noticeable that the patriotic and loyal civil servants, who had been
there through the “hard times” of war, developed resentment towards
national staff working for international organizations within the public
sector. They are perceived to be capitalizing on the distorted labour mar-
ket and move from one internationally paid contract to another, with a
vacillating loyalty to the state administration.?®

A new job area is the private security sector, which offers highly lucra-
tive employment. This industry is poaching personnel from all institu-
tions, including the international assistance community, but also newly
trained national police and national army personnel. The emerging priva-
tization of what once were military functions to civilian contractors is a
new but growing phenomenon in Afghanistan. It is worth mentioning
that hundreds of people carrying guns are employed by private compa-
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nies. This obscures who is in control of security — the international
forces or the new private security companies. Who out of these groups
holds liability?

As already mentioned, the government is not able to retain qualified
staff, leading to continued weak management, which hinders efficient
government output and delivery of services. Ineffective bureaucracies
continue to operate. It adds to the level of disappointment that the local
populations feel as time passes and development has no visible results.

“A large amount of donations were pledged for the rehabilitation of the health
sector, which was not used by the government because of the inefficiency of the
health ministry. The health services in Afghanistan are near to zero for the
common people. Meanwhile the health ministry of Afghanistan has announced
that they have saved international donations!’’?°

Inflation in the wage structure, in combination with rigid concerns
about the premature economic sustainability of the peace operation’s
budget, continues to depress civil service salaries, resulting in continued
loss of competent staff from government. The attempt at attaining eco-
nomic sustainability is also half-hearted in Afghanistan, where an army
is being created for US$7 billion and the cost of maintaining this army is
estimated at approximately US$800 million per year. This is about twice
the amount of government revenues per year.

The “dual public sector syndrome”

To overcome the shortage of capacity to spend and administer funds
within the government, internationally managed trust funds have become
conventional for post-conflict reconstruction. An international agency,
often the UNDP or the World Bank, is in charge of disbursements, but
rarely, if ever, are any accountability mechanisms or requirements to re-
port to the national government put in place. International assistance
tends to be centralized and biased towards control and accountability
that allows only limited trust in the national governmental management
capacity. The funding mechanisms make use of their own implementation
arrangements and operate on an intrinsic assumption of trickle-down and
limited flexibility to fund subnational administration directly.

As an unintended economic consequence, two public sectors are emerg-
ing. In Afghanistan, public sector assistance and services are provided by
both the new Afghan Transitional Administration and the international
assistance programmes supplied by development agencies and NGOs.
They are both working for the reconstruction and recovery of Af-
ghanistan, but the national administration, which should be in charge, is
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under-resourced in terms of capacity resources. Government assets are
not adequately protected, risking a depletion of state resources. In Ko-
sovo, the presence of UNMIK has created a dichotomy within the pub-
lic administration such that the local government possesses hardly any
authority, resulting in low morale among local employees. This pre-
dominance of UN control has thwarted the ability of the local Koso-
var government to build capacity for exercising authority and public
management.

The question is whether it is economically efficient and effective to
invest in capacity-building because of sustainability problems? Newly
trained civil servants will most likely leave for jobs with the international
assistance community because of the attractive salaries. The regularity of
this happening was discussed earlier in this chapter. When civil service
reform is slow and partial, as it is in Afghanistan, international advisers
tend to find that it is not worth investing in the national colleagues —
who are the “‘lost generation”, because they may become redundant. In
general, the priority of international technical advisers has been to “get
the job done” because of the need to ‘‘deliver”, outpacing the time and
resources for transfer of knowledge and skills.?® In addition, there is gen-
erally a relatively high turnover of international advisers, resulting in
abrupt capacity-building and institutional development. Proper needs
assessment should be a precondition. Comprehensive capacity-building
plans should be developed through consultation and reflect mutually
agreed goals and performance measures and be based on mutual contrac-
tual arrangements, such as a compact, between the international donor
and the host government. Conditionalities are controversial and difficult
to enforce because there may be a variety of reasons why, for instance, a
ministry would fail to meet all the set targets. It is important to ensure
that the ministry or department is provided with sufficient and proper
technical guidance. Experience from the requirements and support as
part of the accession process for new members of the European Union
could be relevant in exploring post-conflict situations further.?!

Balance between delivery and sustainability

Because many post-conflict countries receiving aid from peacekeeping
forces are developing countries, these countries are obliged in many
cases to launch short-term economic stabilization programmes. These
programmes are aimed at regulating balance of payments and improving
the efficiency of the local economy. Medium- to longer-term adjustment
programmes will include downsizing of government, public sector reform,
ceiling on salaries and wages and overall a decrease in government
spending and an improvement in conditions facilitating the growth of a
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market economy.?? The adjustment programmes are criticized for not be-
ing applicable to post-conflict situations. This survey points clearly to the
negative implications of maintaining an unacceptably low salary level for
civil servants in order to achieve economic sustainability. A transitional
administration or newly elected government walks a fine line between
becoming a credible government if it is able to perform or becoming an
unwanted government that might be overturned or set the peacebuilding
process back.

Macroeconomic stabilization policies, including efforts to reduce the
size of the public administration, can counteract the need for public ex-
penditure for recovery job creation and to support development country-
wide. In Afghanistan, the potential for a market economy is fading owing
to a lack of infrastructure, including financial resources, a lack of proper
legislation to secure investors, a lack of defined property rights and a lack
of investment in human capital such as tertiary education, public and pri-
vate sector management courses, and accounting. A balance is needed
between, on the one hand, creating incentives and enabling an environ-
ment for private sector development and, on the other hand, maintaining
a level of public expenditure that supports the building of a credible and
effective public administration and the creation of jobs until private sec-
tor growth begins to generate work and services.

In Kosovo, government workers are dissatisfied and dejected about the
state of affairs. They feel a loss of dignity. A large number of civil ser-
vants in both countries have extra jobs in order to support their families,
and they spend as little time as possible on their government job. Such a
work attitude is obviously detrimental to the efficiency and performance
of the public administration. The legitimacy and stability of the new gov-
ernment are further challenged by this low staff morale.

Economic opportunities or illusions

In Afghanistan, the survey found that there is an overwhelming belief in
the international community supporting the government in running a
good economy through training and restoring administrative structures.
The respondents are of the opinion that the general economy has im-
proved. However, progress should be viewed in the context of a baseline
of almost zero. In pre-war Afghanistan, the economic growth rate was
about 2-3 per cent per year; in 2004 it was 4.5 per cent, which is less
than that of its regional neighbours.

Complex peace operations require services, goods and facilities. The
impact of this demand on the host economy is mixed. Many of the re-
quirements of international organizations have little to do with the devel-
opment of sustainable economies in post-conflict societies. On the other
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hand, the establishment of UN peacekeeping operations in conflict areas
sends important signals both to local entrepreneurs and to interna-
tional entrepreneurs who have a particular affinity with the conflict area
(through language, culture, family ties, etc.). In Kosovo, the general feel-
ing is that the presence of international personnel has led to an increase
in demand for goods and services, which has benefited the local econ-
omy. It has stimulated business growth and entrepreneurship among the
locals. Housing, food, clothing, entertainment, restaurants, transportation
and prostitution have gained momentum on account of the presence of
these personnel.

The closure of inefficient industries and mines in the new reality under
UNMIK is regarded as a setback to the local economy. Particularly in the
area of basic commodities and services, local company owners and entre-
preneurs are quick to grasp opportunities and rapidly expand their oper-
ations to enable them to offer more complex services. This appears to
characterize the general situation in Kosovo. However, even for local
people who have benefited from the presence of international staff, for
example in Prishtina (capital of Kosovo), the difference made to the local
landscape in terms of infrastructure and capacity enhancement has been
minimal. Some stated that the policy of procuring imported goods and
services through international contractors, though essential at times,
needs to be reconsidered because procurement at a local level, though
risky, could have had a far greater impact in benefiting the local econ-
omy. It is perceived that the withdrawal of international staff would affect
the service industry, because there would not then be enough affluent
clients among the locals to support the services that sprang up as a con-
sequence of the presence of the internationals.

The Afghans are of the opinion that the international presence has
benefited the transport, business and construction sectors of the economy
as well as being helpful to the hotel and restaurant industry, food stores
and retail stores. There is, however, criticism that major purchases of
goods are made overseas because these purchases have no beneficial im-
pact on the local economy. Some even regard these choices as a deliber-
ate ploy by the international community to keep the local economy weak.
The survey found that, in both Kosovo and Afghanistan, the interna-
tional presence has resulted in an unprecedented rise in prostitution —
a profession that is strongly condemned in traditional and conservative
religious societies.

The expatriate community is mostly in charge of entrepreneurship.
In Timor Leste, Australians, Portuguese, Chinese Timorese and certain
elements of the local expatriate community carried out most of the re-
construction work. Only local shops and restaurants boomed during the
time of the UN Transitional Administration in East Timor in Dili. The
situation is similar in Liberia, where the Lebanese control business to a
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large extent. In Afghanistan, international private entrepreneurs took
on large-scale reconstruction projects (Turkish), electrical goods (Leba-
nese) and catering. Road-building, refurbishment works, public sector
developments and restaurants contribute very little to furthering a
sustainable economy, so restaurants, works projects and, in particular,
capital-intensive infrastructure projects close down once the international
organizations leave the area, because there is no self-sustaining economic
base in place.

There was an opinion that donors do not encourage local contractors
involved in trades such as plumbing, carpentry and catering, which could
be handed over to local contractors with minimal effort. Local innovation
and entrepreneurship are required to sustain an economy in the long
term. However, this aspect is usually not given much priority by interna-
tional donors. They tend to focus on political roadmaps, good gover-
nance, human rights, education and health. Foreign investments do not
always pay off owing to a lack of stability, financial predictability and
the necessary infrastructure, including financial management systems
such as banks and enabling legislation. The lack of clarity about the fu-
ture status of Kosovo is seen to be a major impediment to foreign invest-
ment and economic growth.

The NGO community tends to boom in the wake of peace operations.
Before the armed intervention in Afghanistan in October 2001, there
were about 250 national NGOs; today there are more than 1,000. Some
are dedicated and tireless and work for the right reasons. The largest em-
ployer of national staff in Afghanistan is the Swedish Committee, which
employs some 8,000 nationals. Others are simply local business NGOs
that consist of a couple of people trying to capitalize on international as-
sistance for private reasons. In general, there is a lack of transparency
and information about how NGO funding is prioritized and spent. The
NGOs are not properly involved in the overall state-building and recon-
struction through, inter alia, the preparation of national budgets. The
government has so far neglected to adopt proper regulations that would
ensure that genuine NGOs are not mixed with commercial organizations
and that their obligations are clarified. In Afghanistan, the NGOs have
become the scapegoat for the lack of development and progress.

Job creation is generally the most pressing problem after security
in post-conflict situations. Other issues include the reintegration of ex-
combatants, returnees, economic growth and development, and transfor-
mation of a culture of war to a culture of peace. The international com-
munity creates and contracts national experts for government positions
to attract competent nationals, often from other countries as a conse-
quence of diasporas, who would not apply for a job on a national civil
service pay scale. Before 11 September 2001, and before the bombing of
Afghanistan, the UNDP employed 47 staff in total. By the end of 2002,
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UNDP employed 427 national staff, and by the end of 2003 it employed
1,915 people.®? Most of the jobs are with its own programmes and other
UN agencies, but some positions in government are also financed through
this agency (93 UNDP government-sponsored jobs and 117 other UN
agency jobs with the government). Most of the respondents, both nation-
als and internationals, are of the opinion that employment with the inter-
national assistance community provides training and capacity-building,
which can help to secure assured employment in the future.

The international assistance forces — NATO or UN Peacekeeping —
provide hardly any job opportunities at the onset of peace operations.
They use mainly a limited number of translators and bring in all their
equipment and goods to ensure that required standards are met. Accord-
ing to the survey, there is unanimity that the presence of peacekeeping
forces does not lead to a growth in goods and services. Yet, three and a
half years after the peace operation was established, the NATO head-
quarters of the International Security Assistance Force in Afghanistan
was proactively trying to use local labour for construction, catering and
cleaning and to procure locally. ““Procuring locally can save a lot of
money. For example it costs US$300,000 to fly in 120,000 litres of fuel to
Afghanistan and we are looking into how we can purchase fuel locally
instead.”?*

In a post-conflict situation, the massive influx of billions of dollars into
a country with a weak administrative infrastructure and limited demo-
cratic and managerial governmental capacity clearly increases the risk of
corruption. About 20 per cent of the national respondents in Afghanistan
are of the opinion that international assistance has increased corruption.
A businessman from Pakistan said, after more than three years of operat-
ing in Afghanistan, “I am on my way to close my business in Afghanistan.
Before, there was one element of corruption per project but today there
is at least nine”’.> The challenge is how to prevent the escalation of cor-
ruption. This would require further research on relevant wage levels,
management capacity priorities, public awareness, a strong media and ac-
countability requirements both to the host government and also to inter-
national agencies, bilateral donors and NGOs. Enforcement measures
need to be created in an unorthodox way in a context where law and
order are weak and also prone to corruption.

Inflation, skewed markets and social disturbance

The growth in business does not help all nationals: prices seem to in-
crease significantly because the post-conflict assistance tends to overheat
parts of the local economy. In Kosovo, the international presence has led
to increased prices for goods and services for nationals, taking prices be-
yond the reach of the local population. The cost of living increased in
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general by about 50 per cent in Afghanistan, and for some goods the in-
crease was much greater. For example, 1 kg of meat (mutton) was 80 Af-
ghanis (US$1.7/kg) in late 2002 and increased to 180 Afghanis (US$3.9/
kg) in 2004. The same applies to other food commodities.

The need for housing and premises has led to a chronic bottleneck in
the housing sector, since demand far exceeds supply. The national re-
spondents are especially critical of the excessive rise in rental costs in
areas inhabited by foreigners, pushing rents beyond the reach of the lo-
cals. The monthly rent of a three-room apartment in Kabul in an area
where many nationals live who are employed by international organiza-
tions was approximately US$80-100 per month in early 2002 and had in-
creased to almost US$250-300 per month by 2004. Salaries did not in-
crease over this same period. When the Taliban were in power, market
prices for apartments were US$5,000-7,000. Now apartments cost more
than US$60,000. Many nationals are losing their houses because property
rights are not regulated and, since the war, documentation proving own-
ership is missing. People are evicted from their homes by local, powerful
people who either take ownership of the property for themselves or
simply want to rent houses out to foreigners. This creates resentment
among the nationals, who feel that they are unfairly treated in compari-
son with expatriates who earn 10 times as much as them or more. Houses
in certain areas in Kabul cost US$4,000-8,000 per month.

The Afghans are unanimous in their view that price levels have risen,
causing rampant inflation. The Kosovars feel that the presence of the in-
ternational staff has led to inflation and contributes to a large degree to-
wards the failure of local businesses and to the high rental costs and low
profit margins forced upon retailers. Some people have had to abandon
living in Prishtina, because they can no longer pay the inflated rental
costs in the city (rental costs for houses for internationals are about
€2,000 per month). The switch to the euro from the German Mark is re-
garded as the catalyst of the inflation. However, the increased prices have
led to the availability of luxury goods in the local market. The majority of
Kosovars say that it is by flagrantly spending the aid money that the in-
ternational staff maintain a lifestyle completely incongruous with that of
the locals. They feel that social strife is created when locals working as
drivers with these agencies earn more than university professors. The
presence of the international staff results in higher wages for semi-skilled
and unskilled workers, whereas skilled workers have been left in a diffi-
cult financial position.

The international organizations have shown a visible preference for re-
cruiting women rather than men. In societies where women normally do
not have jobs, if 25-50 per cent of women are employed this can fuel so-
cial tensions. There have also been cases of abuse of women translators
by international peacekeepers, which has led to a lowering of the prestige
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of the international community in local eyes. In Afghanistan, where the
international presence has allowed women to work, although this is a
welcome change it has affected the cultural spectrum in Afghanistan, a
traditional society. The new jobs that emerge with the international com-
munity can have unintended implications for the local power structure
and the hierarchy in socio-cultural institutions such as the family. Sud-
denly young graduates and also skilled women become new breadwin-
ners or perhaps the only breadwinner and the husband and former resis-
tance fighter is unemployed.

According to the survey, the Kosovars view the presence of UNMIK as
providing opportunities for them to work and earn a living, whereas un-
der Serbia’s rule they were forced out of their jobs. It is the economic im-
pact of the presence of the internationals that the locals are critical of,
because it has led to the development of fissures in society; a majority
claim to be worse off financially under UNMIK. The financial conditions
have led people to commit suicide, being unable to provide for their fam-
ilies. There are also allegations of bias towards the Serb minorities in
contrast to the Kosovar Albanian majority, with money being spent in
Serb-dominated areas such as Mitrovica. The hyperinflation is blamed
on the presence of internationals, which has led to an artificial rise in
rental costs and property prices, bringing misery on the locals. As already
mentioned, in Afghanistan prices have skyrocketed, but most feel they
have stabilized, even though they are still high.

Sustainability is critical, and peace operations are criticized for creating
a “balloon” economy. In Kosovo, massive unemployment has resulted in
people leaving school or university early, finding no reason to pursue
their studies and instead taking up jobs as drivers, etc., with UNMIK.
They choose a salary over completing their education. In spite of the
“light footprint approach” in Afghanistan, the local people are very scep-
tical about job security. When local people were asked what they think
will happen when international agencies withdraw, all respondents indi-
cated that their businesses will suffer seriously and jobs will be lost.
Worst of all, factional fighting would start again and war could break
out. Job creation is critical to redirect behaviour and normative change.
It is fundamental for the successful reintegration of ex-combatants, the
integration of returned refugees and internally displaced persons, and to
maintain peace>® — peace by satisfaction.

Concluding discussion and preliminary recommendations

There is often a debate about the importance of bridging relief to devel-
opment. The debate seems to have less importance if the focus is on
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whether the relief and recovery assistance support the implementation of
peace accords and address the underlying causes of the conflict.>” As the
situation stabilizes during a complex peace operation, it is critical to
value considered planning, implementation modalities and benchmarks
above speed. Humanitarian assistance, for example wheat distribution,
should be ended if it distorts local production or offers incentives to
grow alternative but undesirable crops such as poppies.

Benchmarks should be a combination of comprehensive peacebuilding
goals, financial planning and targets and include an examination of the
implications of a lack of accomplishments and potential counterfactual
implications including costs. There is probably no disagreement that
there is an inter-linkage between economic development and peacebuild-
ing, yet there is a lack of comprehensive impact assessments. Compre-
hensive research and assessment are vitally important for more effective
peacebuilding assistance and to prevent the creation of two parallel and
almost competing public sectors and two separate economies. It is crucial
to identify sound solutions for maximizing job creation and preventing
distortions within the host economy, leading to increased resentment.
Technical assistance should be organized and delivered within a frame-
work of comprehensive capacity-building strategies that are carefully
prepared on the basis of a vision and thorough needs assessments that
clearly spell out goals and performance indicators.

There are excellent studies about the economic implications of war and
the loss of life, about destroyed infrastructure and production appara-
tus and about the loss of productive labour that remind us of the hor-
rific costs of conflicts. Research on post-conflict situations should be as
comprehensive.

It is recommended that a framework and tools for a conflict-sensitive
cost—benefit analysis be developed. Risk assessments, with a focus on po-
tential unintended consequences, need to be carried out during the plan-
ning and design phase, as well as regular comprehensive impact assess-
ments during implementation. Furthermore, accountability to the host
government should be a requirement and assistance could be based on
partnerships and mutual commitments such as a compact. Public informa-
tion strategies are important to balance expectations and to keep people
informed about progress, obstacles and plans.
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Unintended consequences
of peace operations on
humanitarian action

Shin-wha Lee

The issue

The primary purpose of the United Nations, as enunciated in its Charter,
is to maintain global peace and security. Accordingly, United Nations
peace operations are one of the unique activities of the United Nations
and also serve as the organization’s raison d’étre in that they aim to es-
tablish peace and security in conflict areas. Although the term “peace-
keeping” does not appear in the Charter, peacekeeping through peace
operations has evolved into a mechanism for maintaining peace in con-
flict areas around the world.! With authorization from the UN Security
Council, peace operations are carried out by UN forces and multinational
troops serving under UN operational command. Each UN peace opera-
tion is given a specific mandate to implement and achieve certain peace-
keeping, peacebuilding or peace enforcement functions. However, in the
process of carrying out such functions, there have been situations in
which results have been different from what was originally intended.
These results, in turn, have influenced — both positively and negatively —
all the actors involved, including the conflicting parties, civilians and the
peacekeepers themselves.

This problem has become more serious in the post—Cold War era.
Whereas peace operations in the Cold War era were mostly ‘‘traditional”
unidimensional military actions that were established in order to monitor
cease-fire agreements, post—Cold War peacekeeping missions have often
been referred to as complex and multidimensional operations and have

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1
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often involved non-military elements such as humanitarian relief assis-
tance and state rebuilding efforts in areas of internal conflict. This depar-
ture from traditional peacekeeping coincides with the precipitation of
“new’”’ types of post—Cold War crises in which civilians have become the
primary target of hostility and assault, thus increasing the impact of the
“unintended humanitarian consequences’’ that arise in the process of car-
rying out peacekeeping missions.

Because of this, the United Nations would be unable to achieve its task
of maintaining global peace and security in the twenty-first century if it
did not provide protection to individual citizens in the process of carrying
out its peacekeeping activities. If the United Nations does not place
“human security” concerns (including the respect for human rights and
humanitarian law) at the crux of its peacekeeping missions, unintended
(negative) consequences of peace operations on humanitarian action
could work towards weakening the credibility of UN peacekeeping ef-
forts, and eventually undermine the raison d’étre of the United Nations
as an organization for maintaining global peace and security.

In this context, this chapter will discuss the concepts and causes of
unintended consequences with special reference to the humanitarian as-
pects. Since it is difficult clearly to define unintended consequences, ex-
planations and analysis will be based on observations that illustrate the
inadvertent outcomes of peace operations. Therefore, this chapter will
examine changes in the global security environment since the end of the
Cold War and proceed to examine specific cases studies, some of which
can be sorted into similar categories.

Unintended consequences of peacekeeping: Concepts and
causes

There are no clear definitions of the parameters or scope of the unin-
tended consequences of peacekeeping. However, they could be simply
referred to as the unintended effects — both positive and negative — of
peace operations. Unintended consequences can be observed in various
aspects, including the following: the status of women and children (e.g.
an increase in prostitution and sexual violence against women and chil-
dren), the economic structure (e.g. distortions in the local economy ow-
ing to inflation and illegal economic activities), civil-military relations
(e.g. relations between peacekeepers and international humanitarian aid
groups, the impact of peacekeepers on local people), political institution-
alization (e.g. the effects of newly established democratic institutions on
the local community) and the culture and society (e.g. the impact of new
cultures and values on traditional values and lifestyles) of a country, as
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well as the humanitarian consequences of peace operations and their
impact on troop-contributing countries. In some cases, these aspects
could overlap. Nevertheless, such consequences occur regardless of
whether or not the peacekeeping job was successful in achieving its
assigned mission.?

The causes of all these consequences can be largely ascribed to
changes in the nature of post—Cold War conflicts. There have been a
total of 61 operations (16 ongoing) since the United Nations Truce Su-
pervision Organization was established as the first United Nations Peace-
keeping Operation (UNPKO) in June 1948 to monitor the Arab—Israeli
conflict, 15 of which were carried out during the Cold War era.* The ma-
jority of Cold War peacekeeping missions were traditional, unidimen-
sional military operations, deployed with the objective to monitor cease-
fire agreements and troop withdrawals, and thus acted as a buffer zone
between the belligerent forces. Most importantly, they remained impar-
tial and neutral to the conflict. These operations were conducted under
the following five principles: (i) consent of the parties involved, (ii) im-
partiality of the United Nations, (iii) non-use of force except in self-
defence, (iv) voluntary contributions from neutral states and (v) com-
mand and control of UN forces by the UN Secretary-General. These
were all based on fundamental principles stated in the UN Charter in-
cluding the principle of national sovereignty.*

However, the advent of the post—Cold War era required peace opera-
tions to take on a broader range of responsibilities in order to respond to
newly emerging types of crises.” That is, whereas conflicts during the
Cold War were mostly waged between states, post—Cold War conflicts
were more complex in that they had to deal with many domestic factors
(e.g. ethnic rivalries, struggles for self-determination and armed conflict
over political control of the government). Out of a total of 57 major
armed conflicts during the period 1990-2004, 53 were fought within
states. All the 19 active conflicts observed in 2004 were intra-state.® Ac-
cording to SIPRI Yearbook, major armed conflicts refer to those causing
over 1,000 battle-related deaths in any one year. Indeed, ‘“‘new’’ conflicts
were often based on ethnic, racial and religious differences within a state,
and often became intractable when factors such as political power and
core economic resources came into play. In such cases, a national gov-
ernment was often unable (or unwilling) to protect its citizens, thus in-
creasing the risk of state failure. The most serious crisis situations that
emerged in the midst of intra-state conflict or state failure were often de-
fined along humanitarian lines. In fact, more than 90 per cent of casual-
ties in such conflicts were civilian, most of them women and children,
who were often the target of hostility and assault in the course of vio-
lence and war.
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At this point, it was increasingly difficult for the United Nations to ad-
dress these new conflicts through its traditional peacekeeping operations.
Contemporary peace operations were often deployed to establish peace
in areas of conflict, where there was no peace to keep, and where neither
cease-fires nor peace agreements, not to mention agreement within the
UN Security Council, had been secured.” In response to the increased
demand for effective peace operations in the post—Cold War era, the
United Nations and the international community have made an attempt
to develop ‘““complex, multi-dimensional or second generation peacekeep-
ing operations” in order to incorporate a variety of new elements in peace
operations, which would encompass observer, peacekeeping, peacebuild-
ing and peace enforcement functions rather than just the traditional
peacekeeping role.® These new tasks include the settlement of ethnic
and civil conflicts, post-conflict state-building activities (e.g. demobiliza-
tion, disarmament, reintegration, election assistance and economic recov-
ery) and the provision of support to humanitarian relief (e.g. assisting the
return of refugees, restoring education and medical facilities, and moni-
toring human rights violations). However, these multidimensional mis-
sions have not been so clear-cut in defining their activities, thus increas-
ing the possibility for unintended consequences to arise during and/or in
the wake of peacekeeping missions.

Unintended consequences have increased the level of uncertainty of
peace operations because such results remain as obstacles to implement-
ing UN peacekeeping plans, and have thus weakened UN control on the
ground. They have also undermined the credibility of UN operations in
general, as well as the legitimacy of UN intervention itself as a means
for conflict management. Therefore, it is important to understand the
various aspects, especially the humanitarian aspects, of unintended con-
sequences of peace operations and to develop corresponding mechanisms
that would increase the United Nations’ capacity in managing and pre-
venting such occurrences.

Humanitarian aspects of unintended consequences

One of the most serious challenges to peace operations has to do with
clarifying the relationship between peacekeeping activities and parallel
humanitarian relief efforts. According to the United Nations Office for
the Coordination of Humanitarian Affairs (OCHA), today’s armed con-
flicts are coupled with the “‘active and deliberate targeting of civilians, in-
cluding humanitarian aid workers, widespread human rights violations,
the use of rape and other crimes of sexual violence as brutal weapons of
war, particularly against women and children, and the forced displace-
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ment of hundreds of thousands of people”.® Denial of civilian access
to basic needs such as food, water and shelter and limited international
humanitarian access to crisis zones are also the main causes of human
suffering, while ethnic cleansing or genocide is the worst form of human-
itarian crisis situation in an area of conflict.

In addition, the safety of humanitarian aid workers in conflict zones
has been increasingly jeopardized because warring parties often deliber-
ately attack humanitarian aid missions to disrupt international relief aid
activities and also to attract media attention. In recent years, particularly
after the events of 11 September 2001, international humanitarian efforts
in Afghanistan, Indonesia, Iraq, Sudan, etc., seem to have been caught
between two recalcitrant contenders, i.e. the West (represented by the
American-led coalition in Iraq) and Islamic insurgents. In particular,
with the US-led war on terrorism, aid workers argue that “[b]y sending
U.S. troops to conduct what would ordinarily be seen as development
work, or by requiring aid workers to coordinate their activities with those
of the Western coalition, it becomes easier to identify aid workers —
however falsely — as pro-Western and therefore justifiable targets for
violence”.'° For example, the truck-bomb attack on the UN office in
Baghdad that killed 15 people including UN Special Representative Ser-
gio Vieira de Mello in August 2003, confirmed apprehensions about the
likelihood that the United Nations could be designated by Islamic terror-
ists or the Iraqi resistance as an instrument in realizing US interests in
Iraq. It is also believed that radical Islamic groups in Indonesia, the
world’s largest Islamic nation, are suspicious of Western aid workers,
who are mainly held responsible for spreading Christian doctrines, which
will consequently have negative connotations for impartial humanitarian
operations.!’ Although the United Nations has strongly condemned
attacks on humanitarian workers in conflict zones as war crimes, aid
workers are increasingly becoming a target in areas of conflict.

In response to growing humanitarian concerns in conflict zones, the
United Nations has seriously re-examined its approach to security in car-
rying out complex peace operations. One distinct example is the Report
of the Panel on United Nations Peace Operations (August 2000), or the
“Brahimi Report”, which recommends that the Secretary-General sub-
stantially restructure the UN Department of Peacekeeping Operations
and promote an integrated task force at the UN Headquarters to plan
and support each UNPKO from its inception. It also emphasizes the
need to enhance the field operation planning and preparation capacities
of UN humanitarian agencies such as the Office of the UN High Commis-
sioner for Human Rights (OHCHR).'? One of the primary objectives
of the OHCHR is to promote the human rights aspect of complex UN
missions, whether they are carried out in the form of peacekeeping,
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peacemaking or peacebuilding activities, by closely collaborating with the
DPKO and the UN Department of Political Affairs. Yet, factors in con-
flicts that often involve humanitarian crisis situations are not fully accom-
modated when a decision is made to establish a peacekeeping mission in
a conflict area since the United Nations is continually preoccupied with
how to secure financial and material contributions necessary for carrying
out effective peace operations.

The United Nations also has to consider the humanitarian conse-
quences (whether they be positive or negative) of its intervention, most
of which are unintended. Such consequences are ascribed not only to
the wrongdoings of individual peacekeepers but also to the fact that,
when international humanitarian and development assistance is provided
in the context of violent conflict, ‘it becomes a part of that context and
thus also of the conflict”.!?® Although peacekeeping missions in complex
crisis situations seek to be neutral toward all the parties involved in the
conflict and to ““do good” by helping to reduce tensions and rebuild the
country, they can ‘““do harm” since the impact of their operations, like
that of other international assistance given in conflict situations, is not
neutral and could aggravate, protract or abate the conflict.'*

How do peace operations generate the unintended
consequences on humanitarian action?

First, unintended consequences occur in humanitarian aspects when the
initial mandate of a peace operation is expanded by the UN Security
Council to include not only a military mission but also humanitarian as-
sistance. The core principles for peacekeepers (i.e. consent, impartiality
and the minimum use of force) have proven to be inadequate in coping
with new forms of conflicts.!®> Peacekeepers’ neutrality between warring
factions could instead result in “‘inaction” in crisis situations that could
arise because their use of force is limited to self-defence purposes. Since
the use of force is also dependent upon international law and regulations
(because of its obligation to obey the principle of “the rule of law”’), this
limitation could result in avoiding any kind of reaction or intervention in
situations of humanitarian crisis.'®

The military capacities and objectives of peace operations are also lim-
ited. Many peacekeepers do not have the proper training needed to pro-
vide appropriate support to humanitarian aid organizations. Therefore,
because soldiers are often unprepared and lack the discipline to handle
crisis situations that could arise, reaction to such situations is at the dis-
cretion of the force commanders. Yet, most of the force commanders
who are newly assigned to a mission do not have the guidelines on the
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changes of mission objectives and mandates, nor do the military compo-
nents of the mission have the proper training needed for carrying out hu-
manitarian aid operations. Peacekeepers are often left with no authority
to respond to extreme situations such as ethnic genocide.'” Eventually,
the situation would worsen and in turn force peacekeepers to withdraw,
thus creating an additional humanitarian crisis situation, as seen in the
case of the 1994 Rwandan genocide.

In addition to the problems associated with the limited nature of mis-
sion objectives, different positions and attitudes of member states con-
cerning the mission itself could also create further problems, as analysed
by the Brahimi Report. As discussed below, problems with peacekeeping
strategies could also be the cause of unintended consequences when
the ““blue helmets” are unable to act effectively in a situation where the
institution or legislative system does not function properly owing to a
weakened or failed government, as well as when peacekeepers avoid in-
tervention in conflicts between the major warring factions.

Second, there are situations where the principles of humanitarian or-
ganizations are violated with an encroachment by the military component
through their undertaking humanitarian-type activities. The objectives of
humanitarian organizations are to provide relief aid without discriminat-
ing between warring factions, based on the principle of impartiality and
neutrality. However, the expansion of humanitarian action carried out
by military personnel has increased the suspicion of partiality. For in-
stance, the partiality of humanitarian assistance in the Kosovo crisis was
raised when NATO forces provided humanitarian services in the refugee
camps.'® This could, in turn, threaten the safety of aid workers of human-
itarian organizations such as the International Federation of Red Cross
and Red Crescent Societies and could eventually lead to the refusal to re-
ceive international aid by major domestic political parties. The outcome
would be increased civilian suffering.!®

The issue also applies to conflict states that are under embargoes or eco-
nomic sanctions. The issue of providing humanitarian aid to the people
of these countries becomes a matter of concern when it has been decided
by the UN Security Council to impose economic sanctions as a means to
resolve a conflict. The question of whether humanitarian aid should be
restricted because of a ‘“larger mission” is a controversial and thorny
question that is still under debate.

Third, human rights violations of civilians by UN peacekeepers are not
an old issue. The composition of peacekeeping forces is usually a mixture
of soldiers from both developed and developing nations. In the case of
many developing countries, forces are sent because of the high salaries
paid to troops for service in UN peacekeeping operations. Thus, there
are cases where peacekeepers lack the proper training and commitment
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or the military discipline to carry out peacekeeping activities. Human
rights violations by undisciplined peacekeepers, such as sexual miscon-
duct and human trafficking of local civilians and refugees, are a notable
example of the unintended humanitarian consequences of peacekeeping
operations.?® There are also several documented cases of abuses commit-
ted by peacekeepers from the developed world, e.g. the whole contingent
of Italian peacekeepers repatriated from Mozambique, the repatriation
of a French civilian peacekeeper from the Democratic Republic of Congo
(DRC) and the American police officers linked to human trafficking in
Kosovo.

Case analysis of unintended humanitarian consequences

There are several cases of UN peacekeeping operations that have re-
sulted in unintended humanitarian consequences. First, a UN peace
operation acting beyond its original mandate of providing humanitarian
assistance is often regarded by domestic political parties as an act of ag-
gression. In the case of Somalia, a fight between UN peacekeepers and
domestic political parties broke out. Second, UN peacekeepers could
avoid intervening in conflicts between warring political factions and thus
fail to prevent humanitarian crisis situations from occurring, as demon-
strated in the case of Rwanda where, despite warning signals of genocide,
the international community and the United Nations did not forestall or
stop the genocide from taking place. Third, the unclear division of roles
between peacekeeping forces and other international agencies and the
lack of coordination among them, as well as the delayed reaction and in-
adequacy of peace operations as witnessed in the Liberian civil war, led
to a failure to respond effectively to human rights violations and secure
enabling environments for humanitarian aid. Fourth, peacekeepers could
violate the human rights of local citizens. Sexual abuse or torture by
members of an international contingent of UN peacekeepers have been
problematic, as revealed in the cases of Bosnia-Herzegovina, Sierra Le-
one, Kosovo, Somalia and the DRC.?!

Case I: Somalia

General Muhammad Siyad Barre of the Marehan clan assumed dictator-
ial control of Somalia after a successful coup d’état in 1969. There were
various armed anti-governmental uprisings from the early 1980s, and in
January 1991 Barre was deposed in an anti-government campaign led
by the United Somali Congress (USC). After the collapse of Barre’s re-
gime, civil war erupted as several clan-based military factions competed
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for power. Fighting broke out between the two rival factions of the USC,
respectively led by interim President Ali Mahdi Mohammed and General
Mohammed Farah Aidid (formerly in charge of military operations in the
USCQC). In 1993, after two years of civil war, Aidid’s Somali National Alli-
ance (SNA) emerged as the dominant force in Mogadishu, the capital
city.??

The crisis in Somalia attracted international attention when a severe
drought, coupled with the devastation of civil war, struck the country in
1991-1992; an estimated one-third of the entire Somali population was at
risk of dying from starvation. The United Nations authorized the deploy-
ment of the United Nations Operation in Somalia (UNOSOM I) with an
initial force of 4,500 troops in April 1992 and successfully prevented fur-
ther starvation. In addition to UN peacekeeping forces in the country,
the US-led multinational Unified Tasked Force was deployed in Decem-
ber 1992 in order to facilitate the safe and effective delivery of humani-
tarian assistance to people in need. In January 1993, under the mediation
of the United Nations, the 15 warring factions, including the forces of
interim President Mohammed and General Aidid’s SNA, gathered in
Addis Ababa to sign a cease-fire agreement. However, Aidid opposed
the establishment of the UN-administered Transitional National Council
and did not submit to disarmament agreements.>?

In May 1993, UNOSOM I was replaced by a stronger and larger UN-
OSOM 11, which had a force composition of 30,800 troops. However,
clashes between UNOSOM and the SNA escalated, resulting in the
deaths of 24 Pakistani soldiers in June. Consequently, UNOSOM II
launched retaliatory attacks on the SNA and attempts to disarm the
SNA and capture Aidid lasted through October, provoking hostile reac-
tions in Mogadishu. In the same month, an operation by a force of US
Army Rangers and Delta Force operators to capture Aidid’s militia
members in Mogadishu resulted in the deaths of 18 American soldiers
and some 350 Somalis. This incident completely reversed the course of
events and hastened a US withdrawal from Somalia by March 1994. The
United Nations also concluded that there was nothing more to do and
declared all UN operations in Somalia a failure. UN peacekeeping con-
tingents started to withdraw in December 1993 and completed all UN
operations by March 1995. Aidid then launched a campaign to drive all
opposing factions out of Mogadishu and declared himself president of a
new Somali government that failed to receive international recognition.

The original mandate of UNOSOM I was to support the effective de-
livery of humanitarian aid to starving Somali people. However, during
the course of the mission, the mandate was first changed to the mediation
of political reconciliation among all the warring factions and the estab-
lishment of a “‘secure environment” in the country, then to the removal
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of Aidid, and eventually to seek a compromise with him. By choosing to
expand the mandate of the mission beyond its original focus (i.e. pro-
viding a secure environment for humanitarian assistance to reach the in-
tended beneficiaries, which was a success), the UN mission (directly and
by association with the US Rangers) lost its impartiality and became
a party to the conflict and, in so doing, lost the ability to achieve its
core mandate of supporting humanitarian assistance. This, in turn, led
to local misunderstanding of UN intervention as an act of aggression,
drawing UN peacekeepers into the fighting. Although UNOSOM I and
IT were successful in alleviating the suffering of famine victims in the
country and repatriating thousands of refugees, they were forced to
withdraw without achieving their ultimate goal of resolving the civil war,
thus leaving the Somali crisis unresolved. Aidid died in August 1996 in
a fight with competing factions, raising the prospect of peace in Soma-
lia. However, it is questionable if there will ever be any future efforts
by the United Nations and the international community to bring about
peace in the country, because numerous warlords and factions are still
fighting in several parts of the country, making the country a harsh en-
vironment for any reconciliation, mediation or even peace enforcement
efforts.

Case 2: Rwanda

The Rwanda civil war was the outcome of violent conflict between the
majority Hutu and minority Tutsi ethnic groups, which was aggravated
by Belgian colonial authorities who gave the Tutsis a monopoly of politi-
cal and administrative power.?* Independence in July 1962 resulted in
the empowerment of the Hutu majority and ended the dominance of the
Tutsi minority. In the wake of bloody inter-ethnic conflicts between 1963
and 1967, many Tutsis were killed and tens of thousands of Tutsis fled to
neighbouring countries, though most of them fled to Uganda. In 1988,
Tutsi refugees and dissident Hutus in Uganda formed the Rwandan
Patriotic Front (RPF), which invaded the northern part of Rwanda in Oc-
tober 1990. In August 1993, the government of Rwanda and the RPF
signed a peace accord in Arusha, Tanzania. In October 1993, the United
Nations Assistance Mission for Rwanda (UNAMIR) was established
with the mandate to monitor the observance of the cease-fire agreement,
repatriate Rwandan refugees and coordinate humanitarian assistance ef-
forts. However, the security situation in the country continued to deteri-
orate in the early months of 1994. On 11 January 1994, Romeo Dallaire,
UNAMIR'’s Force Commander, informed UN Headquarters of plans for
ethnic attacks on the Tutsis, as well as of the existence of accumulating
arms caches, which UN Headquarters did not take seriously.
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The genocide in Rwanda was unleashed on 6 April 1994, immediately
after the death of President Habyarimana in a plane crash. On the fol-
lowing day, the prime minister, a moderate Hutu, was killed by Rwandan
militia, together with 10 Belgian soldiers. As a result, the Belgian contin-
gent (the most well-equipped in UNAMIR) withdrew and killings of
Tutsi civilians escalated. In the midst of all these events, discussion at
the UN Security Council on Rwanda in April 1994 had little to do with
the possibility of a civilian massacre, but rather was focused on the
cease-fire agreement between the government and the RPF. Further-
more, on 21 April, the Security Council unanimously decided to reduce
the size of UNAMIR to 270 from 2,539 troops. On 17 May 1994, the Se-
curity Council adopted a resolution to expand UNAMIR to a maximum
of 5,500 forces. However, this resolution was too late in stopping the
killings that took place during the five weeks between early April and
mid-May in 1994. The genocide lasted a total of 13 weeks until the
Tutsi-dominated RPF defeated the Hutu-led government on 18 July. At
least 800,000 (with claims as high as 1 million) Rwandans were killed,
mostly by interahamwe militia — or gangs of Hutu youths.

UNAMIR was intended to be an impartial third-party mediation oper-
ation, but because of Belgian participation it was not seen as one by the
Hutus. In addition, the 2,500 troops that were deployed were under-
equipped and lacked both coordination and discipline. There was also
confusion within the mission over the rules of engagement, not to men-
tion the fact that there was insufficient planning for any possible humani-
tarian crisis situations that could arise. Still, it is unfortunate to note that
the genocide in Rwanda took place in a country where UN peacekeepers
were deployed and expected to maintain peace. The overriding causes of
the failure were, on the one hand, a lack of resources on the ground and,
on the other hand, the limited political will and commitment of UN mem-
ber states to act. Moreover, the mandate of UNAMIR appears to have
been based on an over-optimistic assessment of the peace process at the
time, and thus was inadequate to meet the needs of the real situation in
the country.

There were also problems of command and control owing to a lack of
communication between UN Headquarters and UNAMIR. In his cable
of 11 January 1994, Dallaire announced his intention to take action to
disarm the militia. However, his action plan was rejected by UN Head-
quarters because it was outside UNAMIR’s mandate. Furthermore, UN-
AMIR was often called an “orphan operation”, because it was created in
the aftermath of Somalia. UN member states, fearing for the lives of their
soldiers, were also reluctant to send their forces to Rwanda, leaving UN-
AMIR unable to assemble the quantity and quality of troops it required
to effectively manage the situation in the country.



HUMANITARIAN ACTION 101

The delay in identifying events in Rwanda as genocide was also moti-
vated by a lack of political will among the UN member states to act. This
is because states that were parties to the 1948 Genocide Convention
would have been obliged to intervene if the killings that were taking
place in Rwanda had been identified as acts of genocide. Another critical
issue related to the Rwandan case was that the UNAMIR mandate did
not keep pace with the developments that were rapidly taking place and
was, therefore, neither precise nor relevant to the prevailing situation. In
light of the above, UNAMIR was unable to function as a cohesive oper-
ation once the killing started in early April.

The Rwandan tragedy indicates that the UN Security Council failed to
give the peace operation (UNAMIR) the authority and means to prevent
or stop the genocide. The mission made several attempts to seek author-
ity to take preventive steps, but each time the Headquarters ordered the
mission to stop its intended actions and reminded it of its limited man-
date. Indeed, there can be no neutrality in the face of the threat of geno-
cide or massive violations of human rights. As a result most new missions
are deployed under a Chapter VII mandate so that they would be able to
react to similar developments without having to first seek additional au-
thorization from the Security Council.

It is also crucial to recognize that the mere presence of a UNPKO,
whether or not its mandate includes the protection of civilians, will create
a certain expectation, if not “false illusion”, that it will protect people
from violence and create an enabling environment for humanitarian as-
sistance. Failure to do so will cause serious harm to the UN reputation,
as observed in Rwanda and the Srebrenica massacre, where more than
8,000 Bosnian Muslim men and boys were killed by Bosnian Serbs in
July 1995, while the town of Srebrenica was designated a ‘“‘safe area”,
guarded by the United Nations Protection Force (UNPROFOR) during
the 1992-1995 war in Bosnia.?> UN peace operations should thus, as a
minimum, include sufficient authorization to protect civilians in imminent
threat of violence and guarantee a hospitable environment for humani-
tarian action.

Case 3: Liberia

Liberia, which was founded in 1847 by freed American slaves, was a US
forward base for anti-communist operations during the Cold War. The
Reagan administration offered substantial financial assistance to Liberia
during the first half of the 1980s.%° In particular, Samuel Doe, who estab-
lished a military regime through a military coup in 1980, diverted much of
US aid of tens of millions of dollars from development and investment
spending to the military budget. Consequently, Liberia’s highly devel-
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oped military later became the main tool for Doe’s long-term dictator-
ship as it was used for removing political opposition forces in the process
of consolidating the regime.?”

This oppressive regime came to an end when the National Patriotic
Front of Liberia (NPFL), led by Charles Taylor, waged an insurrection
in December 1989 and captured Monrovia, the capital city, in July 1990.
However, in the course of the fighting, the NPFL was divided into two
factions, one led by Taylor and the other by Prince Johnson, thus leading
the country into a civil war. The civil war (1989-1996), which left 200,000
people dead and displaced at least 850,000 people from their homes,
came to an end through an enforced cease-fire in 1995 with the interven-
tion of the United States, the United Nations, the Organization of Afri-
can Unity (now the African Union) and the Economic Community of
West African States (ECOWAS).?8

Although elections were held under UN supervision and Taylor was
elected as president in July 1997, many of the Liberian people questioned
the legitimacy of Taylor’s government. As a result, political opposition
and fighting between various political factions continued, eventually lead-
ing to a second civil war (1999). There were two main opposition groups:
(1) Liberians United for Reconciliation and Democracy (LURD), which
was based in the northern part of the country and had been fighting Tay-
lor’s forces since 1999, and (2) Movement for Democracy in Liberia
(MODEL), which began incursions into Liberia from Cote d’Ivoire in
April 2003, uprooting an estimated 700,000 Liberians.>® Several aborted
attempts were made to enforce a cease-fire agreement between LURD,
MODEL and the government in June and early July of 2003, increasing
international pressure for US military intervention. On the other hand,
President George W. Bush kept calling on Taylor to step down from
power. In August 2003, Taylor fled to Nigeria and power passed to an in-
terim government.>°

As in the first civil war, ECOWAS intervened during the initial stage
of the second civil war. Security Council Resolution 1509 also authorized
the United Nations Mission in Liberia (UNMIL) to provide support for
implementing the cease-fire agreement and the peace process, provide
protection to UN staff and civilians, support humanitarian assistance ef-
forts and provide support in forming a new and restructured military.>!
However, there are several issues that remain, which indicate that the
UN mission is far from complete.

The primary problem was the delay in troop deployment on the ground.
Although the United Nations approved the deployment of 15,000 peace-
keepers in September 2003, the mission reached only half its total author-
ized strength by the end of 2003. Troop numbers hovered at 14,665 in
September 2004 and 15,775 in January 2005.*? The delay of UN troops
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has slowed the post-conflict reconstruction operations of UN administra-
tive officials and humanitarian relief workers. Also, the UN failure to de-
ploy a sufficient number of peacekeeping forces prevented peacekeepers
from effectively responding to cases of severe human rights violations
such as robbery, abduction, torture and rape.

Although the primary task of UNMIL was to disarm rebel forces by
collecting small arms in return for economic compensation, this process
of what is called “DDRR” (disarmament, demobilization, reintegration
and repatriation)®* was not properly implemented owing to the lack of
thorough preparation and, accordingly, it generated negative effects. For
one, there were not enough troops to carry out the task, not to mention
the lack in financial resources to provide the promised support. In addi-
tion, poor border control allowed the flow of small arms into the country
to continue, driving more arms into the black market along the border
with Sierra Leone. This in turn provided Sierra Leone with another
threat factor at the stage of the peacemaking process in 2003. Moreover,
the two rival groups, MODEL and LURD, whose cooperation was essen-
tial to the peace process, continued to demand more influence than the
other group in establishing the new government. Yet, UNMIL launched
several public campaigns in order to disconnect the rebel leaderships
from the rest of their respective groups. As a result, there still exists po-
tential conflict between UNMIL and the two rebel groups.**

UNMIL has also failed to develop effective and sustained cooperation
with other UN agencies such as the World Food Programme, the UN
High Commissioner for Refugees (UNHCR), the United Nations Devel-
opment Programme and the United Nations Children’s Fund, as well as
other non-governmental organizations. According to a high official serv-
ing in UNMIL, UNMIL'’s coordination, partnership and control structure
was paralysed to the point that rebel groups easily looted humanitarian
relief supplies for refugees. Furthermore, refugee camps have become a
main target for rebel soldiers, turning the camps into a hotbed of system-
atic rape and pillage.?®

It can be argued that the aforementioned problems of the Liberian
case, such as slow deployment of peacekeeping troops and their poor
coordination with humanitarian agencies, resulted from unfulfilled or
poorly executed intended actions rather than from unintended ones.
Yet, this case clearly shows that, owing to the delay and inadequacy of
peace operations, the UN mission lost its capability to effectively stop se-
vere human rights violations. Also, unclear role distinctions between UN
peacekeepers and other international agencies, and the lack of coordina-
tion among them, caused critical damage to the authority and reputation
of the UN mission in conflict-ridden Liberia, thus making humanitarian
assistance difficult. These problems should be seriously considered in the
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context of unintended consequences of peace operations for humanitar-
ian purposes.

Conclusion

In the aftermath of the chain of unintended consequences, a full review
of peace operations was initiated through the Independent Panel on UN-
PKO (and the Brahimi Report). The panel’s work, which took place after
two UN independent inquiry reports (on the UN failures to prevent the
genocide in Rwanda in 1994 and to protect the civilians of Srebrenica in
Bosnia and Herzegovina in 1995) were released in 1999, acknowledged
that civilians have increasingly become the target of assault and killings
as warring parties have sought to forcibly displace, annihilate or intimi-
date groups or individuals that do not share ethnicity with, or are per-
ceived as hostile to, one of the conflict parties. This casualty pattern sug-
gests that it is crucial to identify a more comprehensive approach to
peacekeeping, as well as identify the conditions for successful intra-state
peacekeeping missions.>°

In addition, the Security Council and the General Assembly examined
the structure, deployment and mission operation procedures of peace-
keeping operations in order to better counter the changing nature of re-
cent conflicts. Among the topics that were examined, the following were
included: the need to clearly identify the definition and principles of hu-
manitarian activities; the reinforcement of the Code of Conduct among
individual peacekeepers; the enhancement of the observation and human
resource capacities of missions; and improved cooperation with other UN
agencies and NGOs. In anticipation of future cases of UN intervention,
further studies on successful cases, along with an evaluation and analysis
of cases of failure, are needed. Further research on the unintended con-
sequences of UN peacekeeping is also needed in order to increase the in-
ternational community’s control over peace operations.?” It is important
too to improve the UN response to the challenge of increasing ‘“grey
zones”’ that require UN action, which will be neither in the form of tradi-
tional peacekeeping activities nor in the form of full-blown enforcement
action.?®

For all these, a paradigm shift in the politics of the United Nations, and
the Security Council in particular, is required. UN member states have
no legal and political responsibility, and at most a moral responsibility,
to respond to the humanitarian crisis situations, with the exception of
genocide.®® The Security Council has often been criticized for its uneven
“case-by-case” decisions to rescue victims of war and violence.*° Unless
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the humanitarian imperative is not overshadowed by the strategic inter-
ests of the member states, particularly power politics, the role of UN
peace operations as a whole would be at risk of being discredited, as
demonstrated in the failed peacekeeping missions in Somalia, Bosnia-
Herzegovina and Rwanda.

Moreover, the understanding of various examples of unintended con-
sequences of UN peacekeeping should be incorporated into the present
PKO system as part of the short-term reform plans concerning UN
peacekeeping. Of course, its long-term reforms, which would be in line
with the long-term reform plans of the organization as a whole, would
be pursued at the same time. As seen through the cases of Somalia and
Rwanda, the United Nations would have to develop a credible way to as-
sess a particular conflict situation before and after it deploys a mission,
and thus adapt a method to define its mandate and strategy according to
developments on the ground. Also, sufficient explanation of the purpose
of the mission and its mandate should be made in advance to the local
parties in order to increase their trust of UN forces. On the other hand,
UN forces should be sufficiently equipped so that they would be able to
respond effectively to emergency situations that might erupt. In addition,
a clearly defined command system would need to be established within
the mission, not to mention the fact that peacekeepers should be sulffi-
ciently informed of the social dynamics in the area of conflict before
they begin their activities.

Still, it would be difficult to prevent or minimize the unintended nega-
tive consequences of peacekeeping through the reform of UNPKOs,
given the limited resources and the lack of political will of member states
due to differences in their national interests and positions. Also, assis-
tance at the official and governmental level would not be the only means
to avoid a large-scale crisis. It would be possible to stop or decrease the
possibility of humanitarian crisis situations from occurring through the
network of international NGOs and coordination between field workers.
The thorough review of lessons learned from both successful and failed
cases of UN peacekeeping missions should be continued in order to im-
prove the United Nations’ capacity to deal with such unintended conse-
quences. It is also important to seek ways of adapting the cases that
have produced positive consequences (e.g. the United Nations Operation
in Mozambique and the United Nations Observer Mission in El Salva-
dor) to other crises through the process of classifying them.

In conclusion, despite the malfunctions and negative consequences of
UN peace operations, it would be wrong to denounce peacekeeping alto-
gether because of its past failures. It would be imprudent and invalid to
decide that the absence of peace operations would do less harm than the
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harm that peacekeeping has done. Just as we should continue to provide
international aid to people in conflict zones, despite the possibility that
assistance efforts could be distorted by local politics and misappropriated
by warriors to aggravate conflict, peacekeeping missions should pro-
ceed.*! In fact, a decision to suspend or postpone peace operations in
conflict zones would very likely result in greater negative humanitarian
consequences and thus threaten the future of UN peacekeeping itself.
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Unintended consequences
of civil-military cooperation
in peace operations

Stuart Gordon

The end of the Cold War witnessed increasing occurrences of external
military and peacekeeping forces being deployed alongside civilian polit-
ical and humanitarian agencies in pursuit of “‘coherent’ responses. These
presupposed both a shared objective, a sustainable peace, and the possi-
bility of synergies between the various elements of the intervention. Sim-
ultaneously, there has been a wider debate on what constitutes an ap-
propriate relationship between politico-military and humanitarian action
and whether the latter could, and should, simultaneously and impartially
relieve suffering while also contributing to building a peace. The core of
this discourse has been a recognition that differing aspects of an interna-
tional intervention may both hinder and mutually reinforce one another.

From the military perspective, the concept of “‘civil-military coopera-
tion”, or CIMIC, is frequently portrayed as the mechanism that can un-
lock synergies between the politico-military and humanitarian aspects of
an intervention. Although this is often the underlying assumption, this
chapter suggests that CIMIC may often result in a set of, frequently neg-
ative, unintended consequences.

The growth of policy “coherence’?

Debates over the viability and desirability of CIMIC take place in the
context of the broader debate over the relationship between political
and humanitarian activity. There is a strong sense within the humanitar-

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1
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ian community that “‘integrating” diplomatic, military and humanitarian
responses to conflict has led not necessarily to synergies, but to encroach-
ments upon humanitarian space. In effect, humanitarianism is perceived
to be under siege from both the military and the political strands of the
international response. This reflects broader changes within international
interventions in conflict. Slim argues that international intervention is in-
creasingly conceived of as an “impartial humanitarian pursuit through
the UN rather than an aggressive and side-taking military strategy car-
ried out on a bilateral basis” but is conducted in the context of live
wars. Consequently, such interventions have increasingly engaged in
building peace within conflict environments.! The Brahimi Panel paral-
leled Slim’s analysis, concluding that, in circumstances where neither bel-
ligerent had achieved a decisive military victory and not all parties had
fully committed themselves to a peaceful resolution, the United Nations’
role should be transformed from underpinning a peace agreement into
creating the conditions in which one could be achieved. Peacekeeping
and peacebuilding have, therefore, been transformed from largely “se-
quential’ activities into parallel, simultaneous and interdependent ones.
Arguably this has resulted in the co-option of humanitarian action by
the “the dominant neo-liberal political agenda’ using ‘“humanitarian as-
sistance as part of a wider policy of state-repair which aims to produce
liberal democracies from war-torn societies”.? In effect, Brahimi con-
ceives of humanitarian action as a tool in the diplomatic armoury of state
repair.

Such changes are part of a much broader trend involving the general
politicization of aid policy. In an apparent return to the Cold War era,
states, once more, have demonstrated a tendency to pursue both domes-
tic and foreign policy objectives through essentially humanitarian means.
The global war on terror has accentuated this process, causing a more
considered and deliberate link between the failed state, development
and traditional state security agendas in an increasingly “integrated”
approach to interventions. The belligerent status of major donors, the
prevalence of donor power and donors’ obvious strategic agenda have
also caught the humanitarian community almost unawares, throwing the
relationship between political and humanitarian action into disarray and
complicating humanitarian agencies’ operational responses.

The blurring of distinctions between political and humanitarian action
has not simply been imposed upon the humanitarian community. In part it
also results from the greater convergence of (or at least a much stronger
recognition of the link between) humanitarian and human rights norms.
The institutional topography of relief has also changed with the expan-
sion of the role of non-governmental organizations (NGOs) in peace sup-
port operations (PSOs). This has resulted, at least in part, from claims
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that appropriately configured assistance may contribute to peacebuilding
strategies.® Furthermore, commentators such as Abiew argue that:

[this has also occurred in the context of a greater degree of reliance upon
NGOs by western governments] in relief operations and the delivery of devel-
opment programs. The NGO community itself has argued that it and other civil
society actors are more effective than governments in delivering assistance to
people in need. Thus, much of the proliferation of NGO activity has come at
the expense of states and international organizations.*

This has enhanced both the role of NGOs in the process of delivery and
the perceived links between the various aspects of an international re-
sponse to a crisis. It has also raised the prominence of a number of “op-
erational challenges” for the humanitarian community. Slim describes
these as “‘the art of mid-war operations; the need to protect civilian pop-
ulations (who are now within reach) from violence; the management of
military-humanitarian combinations in UN operations; and the focus on
peace programming as a means of ending war”.> These challenges have
raised the importance of understanding the interaction of international
political, military and humanitarian responses to conflict. Few would dis-
agree with the idea that international interventions are likely to be at
their most effective when all of the instruments of influence are deployed
in a manner that retains the integrity of each, yet secures synergies in
a ‘“‘complementary” fashion. Yet diplomacy, sanctions, humanitarian
action, military, economic, development, judicial/rule of law, social and
human rights instruments have a unique capacity to interfere with one
another if their interaction is not effectively regulated. Such encroach-
ments are most likely to be visible in terms of the specific interaction of
international military and humanitarian responses. However, CIMIC is
frequently portrayed as the mechanism that prevents unintended and
negative consequences.

CIMIC definitions: Besieging humanitarian space?

The reality is often different, in that negative and unintended conse-
quences are not always prevented. NATO defines CIMIC in terms of:

[t]he co-ordination and co-operation, in support of the mission, between the
NATO commander and civil actors, including national population and local au-
thorities, as well as international, national and non-governmental organisations
and agencies.®
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NATO'’s approach stresses a presumption not of maintaining humani-
tarian space but of synergies with the commander’s mission entailing
rather obvious implications for humanitarian principles. In particular,
“commanders must take into account the presence of large numbers of
1Os [international organizations] and NGOs with their own aims, meth-
ods and perspectives, all of which may have to be reconciled with those
of NATO”.” The purpose of CIMIC for NATO commanders is to ‘“‘es-
tablish and maintain the full co-operation of the NATO commander and
the civilian authorities, organisations, agencies and population within
a commander’s area of operations in order to allow him to fulfil his
mission””.®

NATO’s definition makes clear that, in any clash between the humani-
tarian imperative and mission primacy, the latter will dominate. This
approach is largely echoed within national doctrines and approaches.
Even French military doctrine, often quite independent by NATO stan-
dards, reflects the mission primacy and strategic framework inherent in
the broader NATO definition.” The US military tend to employ an even
more active term, namely “civil affairs” (CA), to describe operations that
can involve the assumption of executive and administrative authority by
soldiers, defining this in terms of:

those interrelated military activities that embrace the relationship between mil-
itary forces and civil authorities and populations. CA missions include civil-
military operations and civil administration. CA encompasses the activities
that military commanders take to establish and maintain relations between
their forces and the civil authorities and general population, resources and in-
stitutions in friendly, neutral or hostile areas where their forces are employed.
Commanders plan and conduct CA activities to facilitate military operations
and help achieve politico-military objectives derived from US national security
interests.!°

In effect, it appears that, notwithstanding protestations as to the sanc-
tity of humanitarian space, CIMIC doctrines are generally converging
upon the idea that CIMIC action is defined solely by the strategic frame-
work of the intervention as a whole. The promotion of humanitarian
space may, or may not, be a feature of this framework; potentially lead-
ing one to the conclusion that the promotion of humanitarian space and
civilian dominance within this framework may in fact be an unintended
consequence of CIMIC.

The particular need to regulate this relationship is encapsulated in the
virtual abandonment by the Office for the Coordination of Humanitarian
Affairs (OCHA) of the term CIMIC, adopting in its place ‘‘humanitarian
civil military coordination” or CMCoord, defining this as:
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The essential dialogue and interaction between civilian and military actors in
humanitarian emergencies that is necessary to protect and promote humanitar-
ian principles, avoid competition, minimize inconsistency, and when appropri-
ate pursue common goals. Basic strategies range from coexistence to coopera-
tion. Coordination is a shared responsibility facilitated by liaison and common
training.'*!

However, even within the UN system itself, concepts of civil-military
cooperation differ in terms of the importance assigned to the mainte-
nance of humanitarian space. The headline definition adopted by the UN
Department of Peacekeeping Operations (DPKO) contrasts with that
of OCHA in its rather bland downplaying of the possibility of military
encroachment upon humanitarian space, defining CIMIC in terms of a
“system of interaction, involving exchange of information, negotiation,
de-confliction, mutual support, and planning at all levels between military
elements and humanitarian organizations, development organizations, or
the local civilian population, to achieve respective objectives”.?

Whereas OCHA’s CMCoord concept makes a positive feature of its at-
tempt to limit the degree to which humanitarian imperatives are subordi-
nated within civil-military coordinating structures, it contrasts strongly
with the almost imperialistic overtones of definitions used by several in-
ternational and national military establishments. The general failure to
provide definitions of CIMIC that seek unambiguously to guarantee
humanitarian space is problematic in a number of ways, particularly
because it does not firmly close the door to behaviour that protects hu-
manitarian principles. Increasingly, national armies are developing CA
capabilities to manage CIMIC. In part, these reflect the genuine demands
of contemporary multidimensional military operations, but they also re-
flect a type of institutional mimicry explored later in this chapter. These
new civil affairs organizations have developed reinforcing bureaucratic
and personal interests, leading them to demand a strong profile, role
and status within operations that are often readily accepted by their par-
ent armies as being fully in accordance with a predetermined ‘‘cognitive
script”. (The phrase ‘“‘cognitive script” is employed to describe themes,
thoughts and conclusions that are employed or arrived at habitually and
influence our decisions and actions. They are not usually used con-
sciously.) These aspirations are leveraged by other factors (the military
monopoly of information on security, control of road routes, sea and air-
port control and access to needs assessment information in particularly
dangerous and volatile areas) to provide them with the means for “en-
croachment” through controlling access and information flows. These
largely bureaucratic pressures for military “‘growth” are reinforced by
other factors, in particular the concept of “integrated mission’ structures.
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Peacekeeping and the “integration” debate

Although the concept of integrating politico-military and humanitarian
responses within peacekeeping missions is the dominant concept within
the United Nations, particularly within the DPKO, there is actually no
dominant organizational model. The key organizational principle is the
placement of the humanitarian, military and political responses under the
Special Representative of the Secretary-General, generally reporting back
through the DPKO. The intention is to create a structure that can har-
ness UN efforts in support of the consolidation of peace, and support
the creation of stable and viable institutions of governance. This is often
mooted as offering three principal advantages. It:
1. facilitates a common strategic vision, harnessing collective, system-
wide action;
2. ensures the capacity to rationalize resources and systems (e.g. pro-
curement, services);
3. allows for overall direct management of UN system resources.'?

Broadly speaking there are two principal versions of integration. In the
maximalist guise, there is no separate identity for OCHA and the United
Nations’ humanitarian leadership is integrated fully within the overall
mission structure. In the minimalist version, OCHA tends to have a sep-
arate identity, even though a separate Deputy Special Representative of
the Secretary-General (DSRSG) is appointed with responsibilities in this
area. It is also fair to say that in most cases the DSRSG is generally at
least double “‘hatted”, with both development and humanitarian respon-
sibilities, as well as serving as a focal point for integrating the work of
mission field offices.

The ““integrated” model (maximalist) is championed largely by the
DPKO, and is viewed with far less enthusiasm elsewhere, particularly
within the specialized humanitarian agencies, which fear the compro-
mises that it potentially engenders in humanitarian and human rights
agendas as well as operational and institutional autonomy. “Organiza-
tional”” (minimalist) integration threatens to ensure that political agendas
drive, rather than inform, decisions on humanitarian assistance. Further-
more, the blurring of distinctions between military and humanitarian re-
sponses potentially compromises humanitarian space (and therefore the
security of agencies) and the perceived independence and impartiality of
responses.

The UN missions in Liberia and Cote d’Ivoire highlight the latter issue.
In Liberia, peacekeeping troops have engaged in “‘hearts and minds” ac-
tivities (including small-scale food distributions'* and budgeted for ap-
proximately US$1 million annually). However, previously, troops of the
cease-fire monitoring group of the Economic Community of West Afri-
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can States (ECOMOG) used humanitarian assets such as transport and
communications systems in order to facilitate routine military missions
while supporting humanitarian programmes generally only in order to fa-
cilitate mission legitimacy. Furthermore, several NGOs have routinely
used military (logistical and medical) assets to pursue essentially human-
itarian objectives. The United Nations Mission in Liberia (UNMIL) has
also directly, albeit inadvertently, linked the security and humanitarian
agendas through engagement in Security Sector Reform, particularly the
disarmament, demobilization and reintegration processes.'> This involved
food distributions linked to the withdrawal of weapons. There are also
occasions when UNMIL contingents, engaging in hearts and minds activ-
ities, have failed to coordinate sufficiently. Raj Rana records one occa-
sion on which the International Committee of the Red Cross (ICRC)
chose to withdraw its assistance to a hospital once an UNMIL battalion
began, unilaterally, to support it.}®

The blurring of roles and institutional responses may ultimately have
negative consequences. There was a possibility that the Liberian elec-
tions, which took place in 2005, would be opposed, raising the possibility
that the United Nations would employ force or other enforcement mea-
sures. Equally, the breakdown in relationships between French and UN
peacekeeping troops and the Ivorian Army in late 2004 raised similar dif-
ficulties in Cote d’Ivoire. In such circumstances, as well as in the context
of an integrated mission structure, drawing distinctions between the re-
sponsibilities, mandate and actions of humanitarian actors and the UN
politico-military strategy obviously becomes increasingly difficult — with
obvious implications for humanitarian space and independence.

Such difficulties are amplified by the increased probability that force
will be used in peace support operations as (particularly) western states
have moved away from the application of consent-based doctrinal frame-
works in volatile environments. Largely as a consequence of the fragility
of the concept of consent, and the controversies its failure creates, states
such as the United Kingdom have sought to apply a concept of “peace
enforcement” (PE) between traditional consent-based peacekeeping and
war-fighting operations. Peace enforcement emphasizes the application
of “impartiality” rather than consent, endeavouring to create conditions
in which “legitimate” force can be employed by the “Peace Support
Force”. Philip Wilkinson, one of the authors of this approach, concluded
that:

A new doctrine of impartial PE has been designed around an international con-
sensus to ensure that military forces do not become party to a conflict but use
a combination of coercion and inducement to create the conditions in which
other diplomatic and humanitarian agencies can build peace.!’
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Amongst many others, this “compellence” approach'® has been echoed
in the US Army’s Field Manual 100-23, Peace Operations,'® and in
French, Swedish and NATO peace support doctrines.?° It also influenced
the Brahimi Panel’s report on the reform of UN peacekeeping.? Brahi-
mi’s Panel stressed that “consent”, “impartiality” and the use of force
only in self-defence “‘should remain the bedrock principles of peacekeep-
ing”. It also identified that the result of consent-maintaining techniques,
maintaining ‘‘equidistance” between the parties where one party to the
peace agreements is incontrovertibly ““violating its terms”, can “in the
best case result in ineffectiveness and in the worst may amount to com-
plicity with evil”. Brahimi’s conclusion was a call for the Security Council
to show a greater willingness to distinguish “‘victim from aggressor” and
to call upon the Security Council to provide UN troops with the where-
withal to defend themselves. The report specifically called for missions
that are larger and more powerful, with credible forces operating with
“robust rules of engagement” and mandates that “‘specify an operation’s
authority to use force”.??

The convergence of peacekeeping doctrines on more robust ap-
proaches, combined with the increasing prevalence of integrated mis-
sions, is likely to have profound and unintended consequences in terms
of the maintenance of humanitarian space generally.

Afghanistan and CIMIC

By far the greatest perceived challenge to humanitarian space has arisen
from the integration of military, political, reconstruction and humanitar-
ian responses in Afghanistan. These have been integrated both at the
level of the United Nations’ original Integrated Mission Task Force in
New York and at the field level in the UN Assistance Mission in Afghan-
istan (UNAMA). Also, both the NATO-led International Security Assis-
tance Force (ISAF) and the US Operation Enduring Freedom (OEF)
combat forces have employed ‘integrated” civil-military Provincial
Reconstruction Teams (PRTs). Arguably, and notwithstanding the enor-
mous controversy that they have generated, these latter structures repre-
sent the epitome of CIMIC and “integrated’ structures, combining secu-
rity, reconstruction, humanitarian and diplomatic responses within one
overarching, tactical-level and operational (as opposed to planning and
management) structure.

Criticisms of PRTs tend to revolve around three broad themes.
“[Flirst, that the military does development work poorly; second, that
the military’s focus on minor reconstruction projects through PRTs is
an inefficient use of resources; and third, that PRTs contribute to the
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blurring of the lines between military and humanitarian actors, thereby
potentially increasing the risk to NGO staff in the field.”’?3 Barbara
Stapleton’s excellent analyses provide useful summaries of NGO objec-
tions, suggesting that the PRTs’ essentially ““politically’” driven approach
to both humanitarian assistance and reconstruction programmes is funda-
mentally at odds with the principles upon which humanitarian assistance
should be provided: namely that it should be provided in a neutral and
impartial manner and on the sole basis of need. She also highlights
a range of practical oppositions — that they duplicate NGOs’ services,
compete for funding, are less cost effective and, as a consequence of
the militaries’ lack of training and expertise, increase the probability of
harmful side-effects and damage to the relationship between NGOs and
local communities. Furthermore, many NGOs have argued that PRT
encroachment upon humanitarian space has dangerous consequences in
terms of humanitarian space and NGO security.**

The impact of Provincial Reconstruction Teams on NGO
insecurity

NGO security has definitely declined since the fall of the Taliban. In Au-
gust 2003, Mullah Omar famously described the United Nations and
“western aid groups’ as the enemy. Added to this, the number of aid
workers targeted by insurgents has steadily grown. However, establishing
a direct causal link between the existence of PRTs and the erosion of hu-
manitarian space is enormously difficult. The fact of NGO insecurity is
not disputed, but its causality most certainly is. Senior ISAF and coalition
commanders tend to portray it as an inevitable product of the logic of the
insurgency, focusing on the insurgents’ decisions to hit softer, civilian tar-
gets associated with the political end-state pursued by the Karzai govern-
ment, rather than any supposed effect induced by the existence of PRTs.

Nevertheless, the blurring of politico-military and humanitarian re-
sponses by PRTs has been profound. OEF and ISAF PRTs have com-
bined “hearts and minds’’ and humanitarian operations. US and coalition
Special Forces have engaged in simultaneous combat and ‘‘hearts and
minds” operations and OEF PRT activity has frequently preceded and
continued alongside combat operations.?> The scale of this activity has
also been significant. By February 2004 the coalition claimed to have
been involved in the reconstruction of some 125 schools, 82 wells and 50
health facilities across seven provinces. They have also participated in
and even driven the overall needs assessment process, sending represen-
tatives to the range of meetings between the Afghan government officials
and the NGO community and collating information for the Afghanistan
Information Management Services project managed by the United
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Nations Development Fund. As a consequence, PRTs are widely viewed
as exerting an undue influence on information flows as well as being seen
as deeply enmeshed in the setting and communication of priorities.
Equally, the direct provision of humanitarian assistance by (particularly
US) PRTs clearly breaches the “spirit” of a range of existing “military-
humanitarian” guidelines, all of which stress the in extremis and civilian-
ized control of the provision of assistance.?®

The direct links among combat, reconstruction and humanitarian
action have been particularly controversial. The New York Times cov-
ered the activities of a US combat patrol (from Ghazni) using humanitar-
ian assistance as leverage to extract information on al-Qaeda and the
Taliban, quoting US Lieutenant Reid Finn as stating that “the more
they help us find the bad guys, the more good stuff they get”.?” Equally,
there have been inadvertent links between PRT action and humanitarian
or reconstruction work. Christian Aid, for example, records how, within
two days of the completion of a 12 kilometre rebuild of a road to Ghazni,
PRT members rented a house at the end of the road, giving the im-
pression of a direct link between them and organizations involved in
construction.?®

The blurring of politico-military and humanitarian responses has also
been brought on by other factors, particularly the reliance by the US mil-
itary and UNAMA on commercial logistics, reconstruction and private
security companies. This results in the blurring of distinctions between
civilian non-combatants and the combatant community. Equally, there
have been pressures blurring such distinctions from the civilian side. Also,
NGOs, taking advantage of reconstruction money, have proliferated. Be-
fore 11 September 2001, there were some 220 national and 80 interna-
tional NGOs (INGOs) operating. These figures have expanded to over
1,500 national NGOs and 500 INGOs. National NGOs have subcontracted
reconstruction work from PRTs, INGOs and ‘“for profit” organizations
such as the Louis Berger Group — eroding distinctions between profit-
based, politically motivated and exclusively humanitarian responses. This
makes it very difficult to identify and separate the international political,
military, cultural, commercial and humanitarian responses to a crisis and
creates a sense of a multidimensional “‘western” engagement.

Equally, many humanitarian organizations have found it difficult to
separate their own humanitarian and essentially politicized responses.
There is a clear dividing line between those agencies that view the ISAF/
UNAMA/Afghan authorities as a belligerent party to the conflict (e.g.
Médecins Sans Frontieres and ICRC) and those that view them as enjoy-
ing a legitimate status derived from their own sovereignty or the United
Nations’ legitimacy. The latter position leads them to advocate policies
that strengthen the status of the Afghan central state structures and
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UNAMA'’s capacities to support this — such as calls for the extension of
ISAF beyond Kabul?® and vocal criticisms of the failure to contain the
growth of poppy production.

Nevertheless, many of the international NGOs have consistently sought
to avoid blurring wherever possible. In particular, agencies of the UK
Steering Committee for Humanitarian Response and the Agency Co-
ordinating Body for Afghan Relief limit their interaction with ISAF and
OEF military forces, avoid using military assets, share only information
that relates to security and are critical of military involvement in human-
itarian assistance that falls outside of established guidelines. However,
the creation of an “‘organizational” continuum from US combat-related
“hearts and minds” activities through to ISAF PRTSs’ reconstruction
work and NGO-managed humanitarian assistance projects increases the
possibility that humanitarian and political objectives would be viewed as
inextricably bound together — potentially making more likely the type of
response espoused by Mullah Omar.

PRTs’ impact on NGO acceptance strategies

Humanitarian agencies have also encountered difficulties in gaining
or maintaining acceptance by Afghan communities, with some agency
staff ascribing this to the militarization of reconstruction and assistance
strategies. Although it is difficult to prove such a direct causal link, it is
clear that many agencies lack the degree of active support of community
leaders that they find in other regions. Although elements of this are at-
tributable to the overall weakness of Afghan civil society, it also results
from a negative image of NGOs generally. Minear implies that this may
have arisen from the behaviour of some elements of the humanitarian
community itself during the Taliban period:

There have also been serious lapses of professionalism in the form of offensive
individual and collective behavior which has undermined not only effectiveness
but also credibility. The widely observed consumption of alcohol (albeit on pri-
vate premises) by international staff, insensitivity to the lack of separation of
the sexes in agency living quarters, the high profile of female officials, and the
derision often expressed in public of Taliban edicts give international assistance
providers — and the assistance provided — an unnecessarily provocative profile.3°

More recently, the NGO community has been publicly undermined by
elements within the Kabul authorities who, seeking to establish them-
selves as a credible provider of services, have portrayed NGOs as operat-
ing on a much larger scale than they really did and as taking financial ad-
vantage of the system.
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The quality of military development work

A further difficulty with the PRT concept stems from the perceived and
general ineffectiveness of military-led reconstruction and humanitarian
work. Clearly, the 1990s witnessed an increasing military involvement in
the direct delivery and provision of humanitarian assistance. Neverthe-
less, there is a clear consensus within the humanitarian community that
humanitarian assistance has not been dealt with effectively by the mili-
tary. Pugh argues that:

military personnel are not ideally suited to humanitarian work; they lack train-
ing, expertise and appropriate policy configurations for building local capacities
and accountability to local populations; above all, military acts are inherently
political and usually connote partisanship — in contrast to traditional ‘“humani-
tarianism”, which is idealized as morally autonomous and not politically condi-
tioned or imposed.3!

On the other hand, he continues: ‘it is [not] feasible simply to rule out
military involvement in relief”. At times this may be indispensable. For
example in 1999, when the combination of Yugoslav ethnic cleansing
and NATO bombing led to large-scale civilian displacement, NATO’s
role in the construction of refugee camps was of critical importance. Fur-
thermore, the military can play a vital role in circumstances where the
humanitarian community cannot gain access (for security reasons) or
where the scale of the crisis or the speed of onset overwhelms the hu-
manitarian community. Peacekeeping troops’ involvement in immediate
post-conflict recovery of infrastructure may also be useful in the absence
of civilian capabilities. Furthermore, they might also have legal obliga-
tions to become directly involved (e.g. in Iraq in 2003 prior to the re-
sumption of governmental and INGO services). The dangers, at least
those felt in terms of encroachments upon humanitarian space, tend to
arise in circumstances where these military forces are, or may become,
potential belligerents and rely upon ‘“‘militarized humanitarianism’ as a
force protection strategy.

However, ‘“‘militarized humanitarian assistance’”” may be extremely in-
efficient and, at times, even counterproductive. In the aftermath of the
Kosovo refugee crisis, donor states literally threw bilateral development
and reconstruction funding at the region, often channelling this through
their own national military contingents and frequently with damaging
consequences. Over the course of a decade, Kosovar Albanians had con-
structed a parallel civil society, providing healthcare, media and educa-
tional services largely through their own efforts. European and North
American bilateral and CIMIC interventions in this context were fre-
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quently non-participatory, often superficial, unsustainable and poorly
managed. These projects were done ‘‘for” rather than ““with” local com-
munities and ran the risk of “dispossessing’” domestic coping mechanisms
and creating fragile dependency cultures.? In effect, the western pursuit
of political legitimization may have undermined the pursuit of a sustain-
able peace. This may also be an unintended consequence of PRT activity
in Afghanistan. Despite evidence suggesting that some PRTs have made
positive contributions to building Afghan state capacity,®® some com-
mentators warn that donor efforts to coordinate reconstruction efforts
more effectively through highlighting the PRT role may ultimately have
a detrimental effect on the development of the core Afghan subnational
administrative and governance structures. PRTs may create alternative,
better-funded and more effective processes that fall outside the Afghan
constitutional and state-building processes.

There is also evidence that military assistance is routinely more expen-
sive than that provided by either NGOs or commercial organizations.
Military engineers and medical staff routinely apply gold-plated technical
standards of assistance despite their formal, but often only declaratory,
adoption of the standards of the Sphere Project and the United Nations
High Commissioner for Refugees (UNHCR). This has generated well-
documented difficulties in handing over programmes such as refugee
camp management to the humanitarian community.**

The militarization of relief efforts may also have unintended conse-
quences felt in other ways. During NATO’s 1999 Kosovo intervention,
NATO-humanitarian relationships were generally cordial and NATO
troops constructed refugee camps with a view to handing them over to
the humanitarian community as soon as possible. This positive relation-
ship was based on a set of implicit assumptions about the justice and le-
gitimacy of the intervention. However, highly visible cooperation with
western forces may generate dangerous associations in the minds of bel-
ligerents engaged in conflicts elsewhere. For them this raises the possibil-
ity that “humanitarian space” and the principles upon which it is based
are not a fixed and universally applicable reference point, but rather
a confidence trick disguising hidden agendas. These suspicions may be
raised by other factors, such as some NGOs’ dependence on western do-
nors and the largely western face of humanitarian action. Together they
may bring the impartiality and independence of humanitarian action into
question.

Further unintended consequences may be felt in terms of the failure to
create sustainable projects. NGOs have a “hard won appreciation for the
importance of sustainable reconstruction interventions”, says CARE’s
Paul Barker. He continues:
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It is not enough to build a school or clinic or well or irrigation system if there is
not at the same time equal attention given to creating and empowering the
structures at the community level which will ensure the maintenance, operation
and equitable use of whatever is being built. NGOs work to ensure real com-
munity ownership of a project through joint planning, training and requiring
limited cash and/or in-kind contributions. PRTs do not have the time or train-
ing to engage communities in a complete and well-thought-out development
process. The quick impact-output oriented approach used by PRTs often re-
sults in buildings used for purposes other than those intended, wells going idle
when pump pieces inevitably break, irrigation projects being designed to serve
the fields of an already rich farmer, etc. The fact that military QIPs [quick im-
pact projects] require no community contribution and only superficially engage
communities in a development process means that the communities will have
little sense of ownership over things built.>?

Furthermore, there is little training of CIMIC/civil affairs specialists in
the promotion of minority groups or women or of approaches that pro-
mote equity of access to development resources. CIMIC and civil affairs
specialists (both regular and reservist) rarely have appropriate training or
backgrounds in development or a genuine understanding of local customs
and norms — raising the risk that they will misread local power relations
and reinforce forces that are best undermined.

It is with CIMIC projects that require significant community engage-
ment that criticisms tend to emerge most strongly. The Danish Commit-
tee for Aid to Afghan Refugees (DACAAR), one of the largest of the
NGOs operating in Afghanistan and a specialist in water projects, has
identified a range of problems. In particular, PRTs have been unaware
of the need to encourage community participation in the design and man-
agement of the programmes at all stages or contributions to the construc-
tion of these programmes. Wells are frequently sited in order to serve the
often wealthier and self-appointed community elders, and there is no cre-
ation of a water committee and therefore the wells are not maintained.
Similarly, the NGO Ibn Sina records an incident in which a CIMIC team
in Paktika province took over a clinic that it had been running for a
week. The PRT dispensed free medicines, unaware of the requirement
for cost recovery under the Ministry of Health protocols (under which
Ibn Sina had been working), thereby compromising Ibn Sina’s relation-
ship with many of its erstwhile beneficiaries.

Compared with CIMIC and PRT teams, NGOs tend to take longer
to complete projects and require greater commitment from the commu-
nity (in terms of meetings, labour and even cash). PRTs and CIMIC
teams often simply deliver projects (largely out of unsubstantiated claims
that it fosters force protection) and rarely engage communities. The ab-
sence of cost recovery mechanisms may make them popular and speed
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implementation, but a price may also be paid by the NGO community in
terms of their own programmes and relationships. Raz Mohammed Da-
lili, executive director of a Christian Aid partner organization in Afghan-
istan, argues that PRTs ““do not engage in good local needs assessment,
but set up projects on an ad-hoc, ‘pick and choose’ basis with no coher-
ence. When other NGOs come, people get tired of the lengthy selection
process for projects, and the two approaches become confused.”?® He
argues that Afghans have become politically “intelligent” and, as a con-
sequence of living through both the Taliban period and the Soviet occu-
pation, have become ‘“‘suspicious of external invaders who come claiming
to be friends. The Americans think that if they get involved in local com-
munities it is good for propaganda, but in fact the opposite is true. Every-
one knows that it is an American idea and not for the benefit of
Afghans.”?’

Unregulated military activity may also crowd out humanitarian
agencies. The Swedish Committee for Afghanistan (SCA), for example,
relates the story of a school in Laghman where it had already laid the
foundations and had generated sufficient resources to complete the build-
ing. The local PRT commander, apparently under pressure to spend his
budget within the financial year, insisted on building another school, for-
cing the SCA to give up on its project after more than a decade of in-
volvement with this community.

Nevertheless, PRT reconstruction is not without its success stories. Nu-
merous pieces of government infrastructure (Bamiyan University, several
governors’ offices, police stations and road infrastructure development)
would not have been built without PRT efforts and, consequently, many
NGOs recognize this as a valuable contribution. However, these are
largely “‘technical” projects that do not require community participation
and would not necessarily attract NGO engagement.

The ““integrated approach” as organized hypocrisy?

States’ pursuit of ““policy coherence’ through integrating diplomatic, mil-
itary and humanitarian responses has increasingly been reflected in most
western military doctrines — despite the range of potential and actual dif-
ficulties. Lipson implicitly provides an insight into why militaries have as-
siduously pursued such approaches in the face of sustained criticisms and
problems. In his study of the application of organizational theory to the
evolution of peacekeeping structures, he suggests that these structures
are subject to what he describes as ‘““mimetic isomorphism, or modeling
under uncertainty”. In cases where it is difficult to identify and evaluate
output criteria for the measurement of success, success becomes defined
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in terms of the mimetic evolution of structures and doctrines (isomor-
phism). In such cases, success is measured in terms of organizational
mimicry rather than calculating the specific costs and benefits of particu-
lar courses of action. Lipson concludes that the practical consequences of
following such cognitive scripts may be the “standardization of subopti-
mal practices that acquire the status of ‘best practices’ for reasons of
legitimacy rather than performance”.® In part, this may explain the ap-
parent convergence of CIMIC doctrines and the strong support of “inte-
grated” approaches (as currently framed) despite evidence suggesting
that they may often be suboptimal approaches.

PRTs and integrated mission structures are not the only mechanism
for reconciling the civil (humanitarian) and politico-military agendas.
From a (largely western) military perspective, Civil-Military Operations
Centres (CMOCs) are increasingly recognized as the industry standard
for institutionalizing civil-military cooperation in all types of military op-
eration (from war-fighting to PSO). CMOC:s are one of a range of related
coordination structures — Humanitarian Assistance Coordination Centres
(HACCs), Humanitarian Operations Centres (HOCs)/Assistance Centres
(AGs), Civil-Military Cooperation Centres (CIMIC Centres) — that rep-
resent an almost infinite variability in terms of approach, services offered
and structures employed. Nevertheless, they all share the idea that they
are essentially vehicles for NGO, 10 and military interaction and infor-
mation exchange with varying degrees of provision for host nation and
civil community involvement and interaction. Lipson quotes Michael
Williams:

A Civil-Military Operations Centre (CMOC) was established [in Bosnia] in
1993 to share information and make coordination with other agencies, includ-
ing NGOs, easier. The Centre was to prove a major innovation, and was copied
in subsequent peace operations, among them the UN Operation in Somalia
(UNOSOM 11).*?

CMOC:s and their numerous variants represent essentially optional struc-
tures for commanders, to be adopted or adapted according to the prevail-
ing circumstances. Lipson draws from this the idea that this optional sta-
tus and ad hoc approach represent a failure to institutionalize the idea of
civil-military coordination. Many military commanders would be un-
comfortable with the logic underlying this conclusion. Most modern
armies ‘“‘task organize” military formations and units and the idea of a
one-size-fits-all type of institutional arrangement would be anathema.
Nevertheless, even doctrine writers such as Philip Wilkinson appear to
agree with Lipson’s conclusion. Lipson quotes Wilkinson’s observation
that:
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“[w]hile the new doctrinal consensus reflects the broader political, diplomatic,
and humanitarian context of PSO, much that is stated on civil-military coordi-
nation remains an aspiration, not yet reflected in current practice.”*°

The question then becomes, if this is true, why? There is some evi-
dence that, in both the UK and US experience during the 2003 invasion
of Iraq, the civil dimension of military operations was not effectively
managed and that the various CMOC structures often did not work par-
ticularly effectively. They suffered from a paucity of resources, an ineffec-
tive plan and organizational fragmentation. In part, this reflects the issues
raised by the belligerent status of the United States and the United King-
dom, but there may also have been other causal factors. Nils Brunsson
offers some interesting insights into what these may have been. His re-
search into organizational behaviour leads him to conclude that organiza-
tions subjected to strongly conflicting pressures, values, etc. may create
declaratory or symbolic organizational charts and underwrite them with
alternative, action-centred structures that are often unrelated. For Bruns-
son, this is a normal (and possibly even healthy) response on the part of
organizations to divergent or strongly conflicting norms and demands.**

The declaratory structures represent a formal, symbolic and/or ritual-
ized commitment to particular norms or aspirations whereas actual orga-
nizational structures reflect the deeper substructure of the relationship
and the real demands for outputs that may, or may not, have an action
component. Brunsson argues that there is, at times, a pressure to de-
couple organizational responses and structures and that this pressure is
greatest when there are apparently irreconcilable or strongly divergent
norms at play. He raises the possibility that structures designed to man-
age the humanitarian interface (such as CMOCs) may have a function
apart from simply seeking purely optimal outcomes. They may also be
the product of a cognitive script, a formal commitment to ‘“‘norms such
as inclusiveness and humanitarianism without actually giving NGOs a
greater voice, or providing aid more efficiently”.*? In effect, structures
of civil-military cooperation may be a part of the symbolism and super-
structure of military peacekeeping structures, driven by a normative com-
mitment (or cognitive script dedicated) to the concept of cooperation
between militaries and humanitarian organizations, but subject to other
pressures, such as combat mission primacy, that actually define the mili-
taries’ responses.

Perhaps the key point arising from this discussion is that the increas-
ingly widespread use of CMOC- and CIMIC-type structures does not
necessarily imply that the humanitarian—military interface is being man-
aged more effectively or that the terms of the relationship between hu-
manitarian and military action have become easier as a consequence.
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Conclusion

It is clear that the consequences of civil-military cooperation are still not
fully understood or easily managed. In particular, there is a clear require-
ment to protect humanitarian space and principles more adequately.
When the humanitarian imperative meets the dogma of mission suprem-
acy, the former does not simply need to roll over and die.

Although clear limitations need to be in place in order to prevent
military encroachment on humanitarian space, Afghanistan has demon-
strated that western militaries often lack sufficient knowledge of where
the already agreed boundaries lie. More effective mechanisms need to
be in place within the militaries to encourage institutional recognition of
the in extremis involvement of the military in the direct provision of
humanitarian assistance and, wherever possible, external military forces
should limit their role to the provision of framework security. In circum-
stances in which the humanitarian community is unable to respond (for
security reasons or absence of sufficient capacity), the military may play
a useful role in the direct provision of assistance or the immediate resto-
ration of critical infrastructure, but largely as a last resort. In circum-
stances where the external military may be drawn into belligerent action,
however defined, it is incumbent upon both the humanitarian and the
military communities to defend the separation between them. Equally,
the militaries’ blind acceptance that their participation in reconstruction
and humanitarian projects automatically equates to force protection
needs to be explored on a case-by-case basis, rather than simply repre-
senting the default setting.

Soldiers will also need to be more aware that coordination structures
such as CMOC:s are not always an appropriate response and that they
must be aware of institutional mimicry. Lipson provides a warning, argu-
ing that ““according to organizational field theory: ‘Early adopters of or-
ganizational innovations are commonly driven by a desire to increase
performance ... [But as] an innovation spreads, a threshold is reached
beyond which adoption provides legitimacy rather than improves perfor-
mance’.”’*3

All of the problems do not fall on the military side. There is a clear
sense of humanitarianism overextending the objectives of humanitarian
action. In particular, some NGOs have realigned their operational re-
sponses around robust interpretations of impartiality in order to provide
legitimization of their advocacy positions. Although this approach may
be understandable, NGOs might benefit from Oliver Ramsbotham’s sug-
gestion that international humanitarian law generally, and humanitarian
action in particular, are predicated upon the assumption that it is largely
possible to separate out political and humanitarian issues.**
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The humanitarian community also needs to more actively develop
structures to counterbalance the “power’ of the military and political
agendas in integrated structures. Committees serving to guard humani-
tarian principles and lobby on their behalf are already in existence. In
Sierra Leone, several humanitarian organizations have established a
committee (comprising various national and international NGOs, donors,
UN humanitarian agencies and the ICRC) in order to develop, imple-
ment and monitor operational procedures and principles, with the object
of opening up humanitarian space. It may be that such committees are
simply symptomatic of a problem, but they may also be a major part
of the solution. Integration is a process rather than an event, and com-
mittees such as these may contribute to keeping the unintended conse-
quences in check. It is also important to maintain the vitality of “‘fixed”
policy reference points such as the “MCDA” and “Oslo” guidelines.*>
Both enshrine principles that can leverage the maintenance of humani-
tarian space.

Nevertheless, there are dangerous developments. The blurring of com-
mercial, humanitarian, military and political agendas has been reinforced
and distorted by the global war on terror’s dangerous fusion of the secu-
rity, failed state and humanitarian strategies. Undoubtedly this has and
will continue to complicate CIMIC.
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Unintended consequences

of peace operations for troop-
contributing countries from
West Africa: The case of Ghana

Kwesi Aning

There is an underlying liberal assumption that peace operations and the
interventions they undertake are necessarily beneficial and helpful to
those communities in which they serve. By extension and definition,
peacekeepers are perceived as being ‘“‘do-gooders”. Although this is
generally true, this perception of peace operations and peacekeepers as
“do-gooders” has recently been questioned, and in certain instances chal-
lenged, as stories of diverse and sometimes disturbingly excessive atro-
cities committed by peacekeepers have started to emerge.!

The emerging public discourse about the roles, activities and actions
of peacekeepers in theatres of peace operations has two facets. First is
the gradual exposure of such excesses by individuals within the organiza-
tions sending these forces who, through this exposure, hope to generate
debates that might result in improved and better oversight of the per-
formance of peacekeepers. Second are the vehement denials and en-
deavours by affected states to explain these occurrences and, in most
instances, to debunk such claims as orchestrated attempts at tarnishing
the image of particular states. However, several countries that have en-
gaged in peace operations are now beginning to interrogate and discuss
the actions of their troops in different theatres of peace operations both
far and near.

One of the countries with a respected and enviable tradition for peace
operations internationally is Ghana.? As of July 2004, the 10 largest
troop contributors to UN peace operations were from developing na-
tions, with Ghana ranking fourth.® There is now a generally accepted

Unintended consequences of peacekeeping operations, Aoi, de Coning and
Thakur (eds), United Nations University Press, 2007, ISBN 978-92-808-1142-1
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perception in Ghana that “‘if peacekeeping was an exportable commod-
ity, Ghana would have been a rich country by amassing a huge amount
of money from it”.* Since Ghana’s first involvement in peace opera-
tions activity in Congo-Kinshasa — now Democratic Republic of Congo
(DRC) —in the early 1960s, “Ghana has subsequently participated in more
than twenty-nine United Nations peace operations around the world”.
Such peace operations have spanned over 40 years of activities and con-
tributed a total of over 80,000 men and women to this cardinal role.>

Under the aegis of UN peace operations alone, 98 Ghanaians have
made the ultimate sacrifice of giving their lives in the service of peace.®
Participation in UN peace operations has included different activities,
such as undertaking military patrols, providing civilian police officers,
electoral observers, de-miners, cease-fire monitors, and humanitarian aid
workers, fighting rebel forces and collaborating with private military con-
tractors. According to Margaret Novicki, a former director of the UN In-
formation Centre in Ghana, “‘few [states] can boast of Ghana’s consistent
and steadfast willingness to answer this call”.” Ghana’s participation in
international peace operations is a political decision, perceived as fur-
thering the national interest and contributing to the attainment of global
peace. However, there is no doubt that such participation also impacts
unintentionally on troop-contributing countries. In the case of Ghana, it
reduces economic hardship among troops and helps keep them “on
track” and away from potential domestic mutinies. But is this all that
there is to Ghana’s peace operations activities?

In this chapter, I argue that such international exposure through sub-
regional (Economic Community of West African States — ECOWAS),
regional (African Union) and global (United Nations) peace operations
duties has had an immense impact on the Ghana Armed Forces (GAF)
and, since 1995, on the Ghana Police Service (GPS). Public discourse
about Ghana’s participation in such UN peacekeeping operations, and
since August 1990 in the ECOWAS intervention schemes in Liberia and
Sierra Leone, has normally focused on the intended or expected spin-offs
from such participation. As a result, the overarching aims of Ghana’s out-
side engagement have usually been phrased in typically identical terms:
either “to [contribute] to lay[ing] the foundation for lasting peace’®
or to “restore peace and order”.? There is hardly any discussion (or, if
there is, certainly not in the public domain) about the “unintended con-
sequences” of Ghana’s international peace operations activities arising
from such involvement. In this chapter, the emphasis will be on the two
key components of these activities that deal with the impact of such inter-
national exposure on: (a) the GAF as an institution; and (b) the rank and
file of individuals who participate in these activities.

I shall undertake a comparative evaluation and analysis of the peace
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operations missions of Ghana, Nigeria and Senegal as a means of under-
standing and appreciating the unintended consequences and spin-offs
arising from such peace operation activities. Although the main focus is
on Ghana, the cases of Nigeria and Senegal will as much as possible be
applied as controls to contrast and compare with the information gath-
ered on Ghana to examine the extent to which Ghana’s experiences are
either similar to or dissimilar from those of these other countries. I will
not undertake a strict account of such consequences in terms of the indi-
vidual peace operations in which these countries have participated;
rather I will apply a thematic approach. This approach analyses the mul-
tiple ways in which Ghana, a state that since the mid-1970s has been
characterized by severe resource stringency, has managed to utilize peace
operations to attain specific as well as unspecified results. To this end,
some of the themes I will be examining are the multiple and differenti-
ated methods through which Ghana’s participation in peace operations
has become both a resource-generating endeavour for the state and, for
the individuals involved, a scheme to supplement or generate an income.
Especially for individuals, such outcomes have critical and distinguishing
impacts on domestic economies (both national and individual) in multiple
ways.

Although these mutually reinforcing processes are still in operation,
the resource-generating aspect of peace operations for Ghana has moved
into a higher gear with the acquisition of critical weapons that revert to
the GAF after particular operations under the Wet Lease system.!® Al-
though this system enables the replenishment of military stocks and, in
some cases, legitimizes military expenditure in Ghana in terms of partic-
ular military acquisitions, it also opens new vistas for potential misunder-
standings relating to military acquisitions during such peace operations.'!

Two consequences of peace operations, which are almost unwritten
and unspoken about, deal with what in popular parlance have become
known as ECOMOG (ECOWAS cease-fire monitoring group) babies —
the products of relationships between locals and internationals in thea-
tres of peace operations — and the impact of HIV/AIDS on these troops.
Especially in the case of the latter, two dynamics apply: there is the dis-
tinct possibility of troops infecting recipient communities with the virus;
and, inversely, there is the potential for troops serving in high-prevalence
countries to get infected.

This is not a comparative chapter, but it may be useful to discuss
briefly the impact of Ghana’s international experience on its ECOMOG
activities and how such interactions impart knowledge to other ECO-
MOG troop-contributing countries such as Nigeria and Senegal. Al-
though these concerns are widespread, one cannot say that, officially,
Ghana has engaged in or undertaken any official evaluations of how its
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wider international peace operation activities have affected the GAF spe-
cifically and the wider country as a whole.!?

Peace operations and resource stringency: The Ghana case

It has been argued that, for the GAF, the utility of peace operations
comes in different forms and shades. Although countries such as Ghana
are more than willing to contribute troops for UN peace operations, it
must be recognized that, for Ghana and the GAF, international peace-
keeping operations have started to raise particular hurdles and difficul-
ties. Some of the difficulties arise from the increasing regionalization of
peace operations, which, according to Hutchful, poses particular chal-
lenges and complications. He posits that:

This shift in the nature of peacekeeping is imposing unaccustomed strain on re-
gional and domestic resources, as poor countries are forced to divert scarce re-
sources into peacekeeping with little hope of compensation by the UN or the
international community.'3

There are several critical points here. First, there is the argument that
there has been a definite shift in emphasizing and giving key roles to re-
gional and subregional players in international peace operation interven-
tions.'* Secondly, there is the implicit assertion that scarce domestic re-
sources are diverted into peace operation endeavours.'® Finally, there is
the contention about the relative uncertainty of Ghana’s chances of re-
couping what it “invests’’ materially and financially from the UN system.
Although aspects of the argument may be tenable, the point about re-
covery of invested assets from the United Nations is at best tenuous. This
inability to use the UN system implies two separate but complementary
developments: first, the initial Ghanaian involvement in the Liberian in-
tervention, which reflects Hutchful’s points above; and, second, the in-
ability or unwillingness of the Ghanaian authorities to use the available
options within the UN system to claim for compensation.'® The following
point has been succinctly made:

Ghana is currently involved in five peacekeeping missions in Lebanon, Liberia,
Sierra Leone, Cote d’Ivoire and the Democratic Republic of Congo (DRC).
All these missions have stringent logistic requirements, but Ghana has been
able to partially meet these demands. The Wet Lease System only reimburses
the equipment meeting the specifications and in working condition. Ghana
loses significant sums of money for her failure to meet these requirements ...
The Wet Lease System has, therefore, become a recurring theme on Ghana’s mil-
itary agenda.'”
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This has, however, changed since 1995. Through the Wet Lease sys-
tem, Ghana now pre-finances it troops’ material needs, to be refunded
and compensated for by the United Nations at a later time. A recent typ-
ical example of this change of procedure for material acquisition as a
contribution to Ghana’s peace operations activities was the 2003 acquisi-
tion of four helicopters to help with its engagement in peace operations in
the DRC. This shift in procedure and the possible controversies that such
processes can create domestically are discussed in full below.

In previous years, however, Ghana’s peace engagements in the sub-
region have been used as an excuse to seek external funding to support
the structural development of its armed forces in terms of the acquisition
of military hardware and the improvement of buildings. A classic ex-
ample of such disbursement is the Chinese government’s provision of
“10 million yuan to assist the Ghana Armed Forces (GAF) to acquire
military hardware”. This support was extended because of the “GAF[’s]
role in peacekeeping operations, particularly around the West Africa
sub-region”.'® The exploitation of Ghana’s peace operation history to at-
tract external support and funding demonstrates the deeper structural
and financial constraints faced by the GAF and opens the country to po-
tential political manipulation by its financial and material benefactors.
This is because Ghana perceives peace operations as purely political and
humanitarian ventures and hardly exploits the Wet Lease system and the
self-sustaining options for the business opportunities that it provides.
According to a February 2005 newspaper report, China’s rationale for
donating equipment worth US$2 million was “Ghana’s consistent ad-
herence to China’s policies and common concern in international af-
fairs”.1?

For the GAF, funds accruing from peace operations are vital for the
upkeep of the armed forces in different ways, including paying for basic
acquisitions such as land. Budgetary constraints have made it impossible