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4. Multilateral peace missions

RENATA DWAN and SHARON WIHARTA

I. Introduction

Fourteen multilateral peace missions were launched in 2003, seven of which
were in Africa. The conclusion of peace agreements resulted in five new peace
missions: the United Nations (UN) Mission in Liberia (UNMIL); the UN
Mission in Côte d’Ivoire (MINUCI); the African Mission in Burundi (AMIB);
the Economic Community of West African States (ECOWAS) Mission in
Côte d’Ivoire (ECOMICI); and the ECOWAS Mission in Liberia (ECOMIL).
In some cases, the resurgence of hostilities (e.g., in the Democratic Republic
of the Congo, DRC) or the threat of resumed fighting (e.g., between Ethiopia
and Eritrea) led to the reinforcement or extension of the mandates of existing
operations. Eleven of the 14 operations established in 2003 were conducted by
regional organizations or UN-sanctioned coalitions of states. A partial excep-
tion to this is the Multinational Force in Iraq, which received UN Security
Council authorization only in October 2003 but has been in existence since
May 2003.1 The European Union (EU), in its first year of crisis-management
operationality, launched four operations: the EU Police Mission in Bosnia and
Herzegovina (EUPM); Operation Concordia in the Former Yugoslav Republic
of Macedonia (FYROM); Operation Artemis2 in the DRC; and Operation
Proxima in FYROM. African regional organizations carried out four opera-
tions: one by the African Union––AMIB; two under ECOWAS—ECOMICI
and ECOMIL; and one by the Communauté Economique et Monétaire
d’Afrique Centrale (CEMAC, or the Economic and Monetary Community of
Central African States) in the Central African Republic. Although the Inter-
national Security Assistance Force (ISAF) in Afghanistan is not a new opera-
tion, it has since August 2003 operated under the banner of the North Atlantic
Treaty Organization (NATO). In the South Pacific, two operations were initi-
ated by coalitions of states, both of which are led by Australia: the Regional
Assistance Mission in the Solomon Islands (RAMSI); and the Bougainville
Transition Team (BTT) in Papua New Guinea. The UN undertook three new
missions in 2003: UNMIL; MINUCI; and the UN Assistance Mission in Iraq
(UNAMI).

A number of new operations are co-located, either concurrently or consecu-
tively, and are therefore closely linked. In Côte d’Ivoire, ECOMICI, together

1 The Multinational Force in Iraq is an operation tasked and authorized by UN Security Council Reso-
lution 1511, 16 Oct. 2003, but carried out by an ad hoc coalition of states. This and other UN Security
Council resolutions cited in this chapter are available on the United Nations Internet site at URL
<http://www.un.org/documents/scres.htm>.

2 Operation Artemis is also referred to as the Interim Emergency Multinational Force (IEMF).
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with a battalion of French troops (authorized under the provisions of Chap-
ter VIII of the 1945 UN Charter),3 provides the security framework for the
implementation of the 2003 Linas-Marcoussis Agreement.4 MINUCI was
established with a view to coordinating all peace-building activities in Côte
d’Ivoire. The EU launched Operation Artemis, an 1800-strong force, to sup-
plement the UN Organization Mission in the Democratic Republic of Congo
(MONUC) in the eastern Ituri region of the DRC, until the UN was able to
strengthen its presence there. ECOMIL and Operation Artemis were initiated
specifically to serve as short-term holding mechanisms until a sufficiently
mandated and equipped UN operation could be deployed. As such, both
missions were authorized under Chapter VII of the UN Charter, in addition to
their respective organizations’ legal instruments.5 The lack of institutional
links between UNAMI and the Multinational Force in Iraq was a function of
the ambiguous relationship between the UN presence established in July and
an occupying force that did not receive UN authorization until October 2003.6

Moreover, UNAMI did not get off the ground in 2003: the deadly bomb attack
at the UN headquarters in Baghdad in August resulted in the withdrawal of
most of the mission’s personnel.7

The UN Security Council strengthened the mandates of ISAF and MONUC
in 2003 in an effort to better address ongoing security problems in Afghanistan
and the DRC, respectively. MONUC troop strength was increased to stand at
just under 10 500 personnel, with 4800 earmarked for the Ituri region.8 In
October, after repeated calls from the Afghan Government, the UN Assistance
Mission in Afghanistan (UNAMA) and humanitarian agencies, the Security
Council passed Resolution 1510, expanding the geographical mandate of ISAF
beyond Kabul.9 However, NATO opted for a more limited interpretation of
this mandate and extended ISAF’s scope only to provide security for the
German-led Provincial Reconstruction Teams (PRTs) in and around the north-
ern Kunduz province.10 The term of operation of the UN Mission in Ethiopia
and Eritrea (UNMEE) was extended beyond its expected closure date as a
result of Ethiopia’s reluctance to abide by the decision of the Eritrea–Ethiopia

3 UN Charter Chapter VIII, on regional arrangements, is available at URL <http://www.un.org/
aboutun/charter/>.

4 See chapter 3 in this volume. For the Jan. 2003 Linas-Marcoussis Agreement see URL <http://
www.african-geopolitics.org/show.aspx?articleid=3570>.

5 UN Charter Chapter VII, on action with respect to threats to the peace, breaches of the peace, and
acts of aggression, is available at URL <http://www.un.org/aboutun/charter/>.

6 UN Security Council Resolution 1500, 14 Aug. 2003.
7 As of Dec. 2003, UNAMI had not been redeployed to Iraq. UN Security Council Resolution 1511

(see note 1) mandates the Multinational Force in Iraq to provide security for UNAMI personnel.
8 United Nations, Fourteenth report of the Secretary-General on the United Nations Organization

Mission in the Democratic Republic of the Congo, UN document S/2003/1098, 17 Nov. 2003, pp. 2, 22.
9 UN Security Council Resolution 1510, 13 Oct. 2003.
10 ‘NATO/Military Committee meetings: ISAF, capabilities, command structure—OPLAN for ISAF

extension—exercises with Russia’, Atlantic News, no. 3525 (19 Nov. 2003). The governments of
Ethiopia and Eritrea signed an agreement on 12 Dec. 2000 in which they agreed to set up a neutral EEBC
which would delimit and demarcate the borders between the 2 countries. The parties agreed to abide by
the decision of the Commission. United Nations, Progress report of the Secretary-General on Ethiopia
and Eritrea, UN document S/2001/45, 12 Jan. 2001.
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Boundary Commission (EEBC) and the subsequent failure to complete the
border demarcation between Ethiopia and Eritrea.11

Eight multilateral peace missions were closed in 2003, four of which had
begun in 2003. They were closed either because they had successfully dis-
charged their mandates or because they were judged insufficient to address
new conditions and new operations were required. The UN Iraq–Kuwait
Observation Mission (UNIKOM) wound down as a result of the US interven-
tion in Iraq. NATO’s Allied Harmony operation in FYROM, the EU’s Opera-
tion Concordia in FYROM and Operation Artemis in the DRC all fulfilled
their mandated goals in 2003. ECOMIL and the South African Protection and
Support Detachment (SAPSD) in Burundi were integrated into larger
missions––UNMIL and AMIB, respectively. The emphasis on peace-building
in Papua New Guinea meant that a more appropriately mandated peace opera-
tion was needed to replace the Bougainville Peace Monitoring Group (PMG).
The BTT, a primarily civilian-staffed mission, was set up for a period of six
months to facilitate this changeover.

Two of the largest UN missions––the UN Mission in Sierra Leone
(UNAMSIL) and the UN Interim Administration in Kosovo (UNMIK)––
began scheduled downscaling in 2003. The planned drawdown of the UN
Mission of Support in East Timor (UNMISET) was slowed after riots in the
capital Dili in early 2003 demonstrated deficiencies in the local management
of security threats.12

The year 2003 highlighted a number of features of contemporary crisis-
management and peace operations, including the reinforced emphasis on the
role of the UN in post-conflict peace-building and the diverse nature of non-
UN peacekeeping activities. The latter trend includes out-of-area operations
by European regional organizations, a renewed focus on regional peacekeep-
ing capacities in Africa and the increasing prevalence of interventions by non-
standing coalitions of states. Another area of attention in 2003 was the dangers
of peacekeeping. Sections II–IV discuss these trends and developments while
section V offers some short conclusions. The table of multilateral peace
missions which were initiated, ongoing or terminated in 2003 is presented in
section VI.

II. The role of the UN in post-conflict peace-building

The build-up to and subsequent war in Iraq dominated the UN agenda in 2003
and marked one of the deepest political crises in the turbulent history of the

11 United Nations, Progress report of the Secretary-General on Ethiopia and Eritrea, UN document
S/2003/858, 4 Sep. 2003, p. 9.

12 UNMISET troops drew down from 3300 to 1750 in the last quarter of 2003. A formed police unit
was added to UNMISET and further training provided to the Timorese police force to facilitate better
public order management. United Nations, Special Report of the Secretary-General on the United
Nations Mission of Support in East Timor, UN document S/2003/243, 3 Mar. 2003. East Timor, under
the new name Timor-Leste, was admitted as a member of the UN General Assembly on 27 Sep. 2003.
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UN Organization.13 Divisions within the Security Council over how to address
the alleged threat of Iraq to international peace and security, the overriding of
UN mechanisms established to monitor Iraq’s compliance with UN resolu-
tions, and the eventual decision of the United States and the United Kingdom
to use non-authorized force against Iraq shook the UN system severely.14 The
subsequent bombing attack on the UN headquarters in Baghdad on 19 August
2003, only five days after the establishment of UNAMI, dealt a catastrophic
blow to the confidence of UN officials in their efforts to maintain an indepen-
dent and useful role in the wake of the war.

By the end of the year, however, the UN was arguably in a stronger position
than at any time in recent years: in 2003 it deployed a monthly average of over
38 500 military peacekeepers in the field.15 First, the unique legitimizing role
of the UN was reflected in widespread domestic protests in many of the
countries that chose to support the US–British war against Iraq and in the
difficulty experienced by the USA and the UK in securing international assis-
tance during and after formal hostilities in Iraq. The coalition’s dogged pursuit
of a UN Security Council resolution after the invasion reflected this acknowl-
edgement and eventually led to a resolution recognizing the USA and the UK
as occupying powers but stressing the need to restore Iraq’s sovereignty and
self-rule as quickly as possible.16

Second, the work of UN inspection mechanisms, notably the UN Monitor-
ing, Verification and Inspection Commission (UNMOVIC), was increasingly
vindicated by the failure of coalition search efforts to shed any new light on
Iraqi weapon programmes and by the findings of domestic investigations
within both the USA and the UK on their respective governments’ decision to
go to war.17 Third, and most important, the need for active UN engagement in
managing and assisting post-conflict peace-building in Iraq became increas-
ingly obvious in the chaotic aftermath of the war. The UN’s experience in the
administration of post-conflict authority and/or assistance—most recently in
Cambodia, Kosovo, Timor-Leste and Afghanistan—and the range of coordi-
nated agencies and experts it can bring to bear in this effort are unique. This,
combined with the unique authority of the UN, makes it a crucial actor in post-
conflict peace-building.

The emphasis on UN primacy in post-conflict peace-building and conflict
prevention, rather than peacemaking and peace enforcement, predates the Iraq
war and reflects wider changes in the international system since the end of the

13 This fact was acknowledged by the UN Secretary-General in his annual report; see United Nations,
Report of the Secretary-General on the Work of the Organization, UN document A/58/1, 28 Aug. 2003,
chapter 1, ‘Achieving peace and security’.

14 ‘Irrelevant, illegitimate or indispensable’, The Economist, 22 Feb. 2003, p. 25; and O’Brien, T. L.,
‘US dismisses calls for peace’, International Herald Tribune, 20 Mar. 2003, p. 3. See also chapter 2 in
this volume.

15 The monthly average number of military peacekeepers sent to the field peaked in 1994 at just over
72 000 and was at the lowest point in 1999, at 13 600. From 1999 there was a general rise in the number
of deployed peacekeepers until 2001. United Nations, Department of Peacekeeping Operations,
‘Monthly summary of military and CivPol personnel deployed in current United Nations operations as of
31 Dec. 2003’, URL <http://www.un.org/Depts/dpko/dpko/contributors/index.htm>.

16 UN Security Council Resolution 1483, 22 May 2003.
17 For more on these investigations see chapter 16 in this volume.
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cold war. These include an international environment that no longer regards
the principle of state sovereignty as sacrosanct, the rise of regional actors and
a shift away from UN-brokered peace agreements to internally negotiated
peace processes.18 It is also based on an explicit recognition of the UN’s limi-
tations, particularly in the making and enforcing of peace through military
force.19 The practical focus of UN peace activities, from West Africa to
Afghanistan and Kosovo to Timor-Leste, has increasingly come to rest on the
establishment of frameworks and mechanisms for sustainable peace and
development. Considerable experience and learning have been amassed within
the UN system in this area, resulting in a substantial body of doctrine20 and a
wide range of activities, including humanitarian aid and food relief, refugee
protection and return, health and human rights, civilian administration and
expertise, election organization and monitoring, and civil society and gover-
nance. Under the tenure of UN Secretary-General Kofi Annan and spurred on
by the recommendations of the Brahimi Report in 2000, significant progress
has been made in improving coordination among UN agencies and offices as
well as with other actors in the field.21 No other single state or international
organization can call upon a similar panoply of instruments and experts.22 It is
this capacity that drove the setting up of substantial multidimensional UN
operations in Liberia and the DRC as well as demands for a greater UN role in
Iraq in 2003.23

At the same time as peace-building, and the UN’s role in peace-building, are
receiving renewed attention, concerns remain about the potential for the UN to
become bogged down in long and costly operations. Thus the initiation of new
peace operations in 2003 has been accompanied—in Sierra Leone, Kosovo
and Timor-Leste—with a significant scaling down of existing multidimen-
sional peace operations. Although this insistence on transition to local respon-

18 For a discussion of these trends see, i.a., Pugh, M. and Singh Sidhu, W. (eds), The United Nations
and Regional Security: Europe and Beyond (Lynne Rienner: London, 2003); Osman, M., The United
Nations and Peace Enforcement: Wars, Terrorism and Democracy (Ashgate: Aldershot, 2002); and
Darby, J. and MacGinty, R. (eds), The Management of Peace Processes (Macmillan: Basingstoke, 2000).

19 For a comprehensive discussion see Findlay, T., SIPRI, The Use of Force in UN Peace Operations
(Oxford University Press: Oxford, 2002).

20 See, e.g., Reports of the Secretary-General, Implementation of the United Nations Millennium Dec-
laration, UN document A/58/323, 2 Sep. 2003, and UN document A/57/270, 31 July 2002; and United
Nations, ‘No exit without strategy: Security Council decision-making and the closure or transition of
United Nations peacekeeping operations’, UN document S/2001/394, 20 Apr. 2001. See also Caplan, R.,
International Institute for Strategic Studies (IISS), A New Trusteeship? The International Administration
of War-torn Territories, Adelphi Paper 341 (Oxford University Press: Oxford, 2002); and Chesterman,
S., You, the People: The United Nations, Transitional Administration and State-Building, Final Report of
the Project on Transitional Administrations (International Peace Academy (IPA): New York, Nov.
2003), available at URL <http://www.ipacademy.org>.

21 United Nations, Report of the Panel on United Nations Peace Operations, UN document A/55/305,
21 Aug. 2000, known as the Brahimi Report, is available at URL <http://www.un.org/peace/
reports/peace_operations/>; for a full discussion of the report see Dwan, R., ‘Armed conflict prevention,
management and resolution’, SIPRI Yearbook 2001: Armaments, Disarmament and International Secur-
ity (Oxford University Press: Oxford, 2001), pp. 71–74. See also Durch, W., ‘Picking up the peaces: the
UN’s evolving postconflict roles’, Washington Quarterly, vol. 26, no. 4 (autumn 2003), pp. 195–210;
and Berdal, M., ‘Ten years of international peacekeeping’, International Peacekeeping, vol. 10, no. 4
(winter 2003), pp. 5–11.

22 For a brief overview of the various agencies’ activities see United Nations (note 13).
23 Planning for future UN operations in Burundi, Côte d’Ivoire and Sudan was also set in motion.
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sibility as soon as possible is based on genuine concerns about democracy and
human rights, it is shaped, in calculation as much as in practice, by the
resource constraints continually facing the UN. The UN has sought to balance
its emphasis on peace-building with the reality of its limited financial and
manpower resources in three overlapping ways. The first is internal and
focuses on improving coordination across the UN system. Previously, special
political missions and peace-building operations were administered by the UN
Department of Political Affairs (DPA) and were distinct from UN Charter
Chapters VI and VII operations under the responsibility of the UN Department
of Peacekeeping Operations (DPKO).24 In early 2003 all multidimensional
operations (e.g., UNAMA) were put under DPKO administration. Part of the
thinking behind this is to enable the DPA to be more of a political and strate-
gic unit and the DPKO a more operationally focused body. Efforts have also
been made to develop integrated mission planning within the UN and to bring
all the relevant UN bodies into the process.25 The Secretary-General has made
extensive use of Special Representatives in a country to serve as the principal
UN authority and to coordinate the various UN actors and agencies in the
field. These efforts acknowledge the development challenge at the heart of
peace-building and attempt to accelerate and improve the transition from a
short-term crisis approach to a development perspective.

A second option is to hand over responsibility for longer-term development
support to regional organizations, but this is as yet only practically feasible for
wealthier European institutions (e.g., the transition from UN to EU operations
in the Balkans). A third option is through bilateral development activities (e.g.,
the case of Afghanistan, where different European states have taken on
responsibility for a particular sector, e.g., the UK and drug production). How-
ever, this approach depends on the strategic or other interests of external
actors in the host state (e.g., British and French former colonial links in
Africa) and risks a patchy approach to multidimensional peace-building, as
has been evidenced in Afghanistan.26

These considerations serve to underscore the wide range of actors involved
in international peace operations and the coordination that is required among
them. If the UN’s capacities give it a unique role in peace-building, it also has
reason to claim a special role and responsibilities in setting out the principles
for intervention and coordinating international peace-building efforts. In so
doing, it asserts a legitimate right to involvement in how that peace is made.

24 UN Charter Chapter VI, on pacific settlement of disputes, is available at URL <http://www.
un.org/aboutun/charter/>; on Chapter VII see note 5.

25 The ‘integrated mission task force’ concept was first introduced in the 2000 Brahimi Report
(note 21).

26 In parallel with the UK’s efforts, Germany has taken responsibility for police reform while Italy has
the lead in law reform in Afghanistan. Despite the fact that all 3 areas are interlinked, there is little for-
mal coordination between the European lead nations and there are very different paces of reform within
each bilateral programme. See Sedra, M., ‘Security first: Afghanistan’s security sector reform process’,
Ploughshares Monitor, winter 2003, available at URL <http://www.ploughshares.ca/content/MONITOR/
mond03a.html>.
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III. Regional organizations—back to the centre?

The increased engagement of regional organizations in international peace and
security is one of the most salient and discussed features of the post-cold war
environment. While the primacy of the UN in the management of peace and
security is set out in the UN Charter, the Charter explicitly recognizes the
legitimacy of regional activity in dispute settlement and conflict resolution,
and the potential advantages regional organizations bring to peacekeeping
activities are well known. Regional organizations, depending on their nature,
size, capacity and location, may be able to make and implement decisions
more cohesively, deploy faster to a conflict area, and undertake peacekeeping
and peace enforcement with greater skill and efficiency than a UN peacekeep-
ing force. Attention has focused especially on the relatively greater success of
regional peacekeeping forces in dealing with the problem of ‘spoilers’ in post-
conflict environments.27

A wide range of regional actors are currently engaged in peace operations
(see table 4.3). Moreover, as suggested in section I, one of the features of this
engagement is the diversity of partnerships between regional actors and the
UN in particular peace operations. The activities of these regional organiza-
tions include: temporarily holding the ground until UN peace operations are in
place (as in the transition from ECOMIL to UNMIL and from Operation
Artemis to MONUC II); operations that follow on from UN operations (such
as EUPM); participation in overall UN missions (e.g., the activities of the
Organization for Security and Co-operation in Europe in UNMIK); dual pres-
ence with some control retained by the UN (as in earlier NATO operations in
Bosnia and Herzegovina); complementary deployment (e.g., in ISAF and
UNAMA); and participation in coalitions of states endorsed by the UN that
may or may not become UN peace operations (as SAPSD in the former case
and RAMSI in the latter) as well as in coalitions acting independently of UN
authorization or control (e.g., the multinational coalition in Iraq prior to the
adoption of UN Security Council Resolution 1511).28

Out-of-area operations by the EU and NATO

One of the most noteworthy developments in the context of partnerships
between the UN and regional organizations in 2003 was the initiation of out-
of-area operations by two organizations—the EU in the DRC (Operation
Artemis) and NATO in Afghanistan (the takeover of ISAF). This was new and
striking for a number of reasons. First, many in the UN have been extremely
concerned at the recent development of European organizations’ crisis-
management capacities. This is not so much out of fear of what European

27 On spoilers see Stedman, J. S., ‘Spoiler problems in peace processes’, International Security,
vol. 22, no. 2 (autumn 1997), pp. 5–53.

28 For more on partnerships between the UN and regional organizations see Cater, C. (Rapporteur),
International Peace Academy (IPA), The Regionalization of Conflict and Intervention, IPA Seminar
Report (IPA: New York, May 2003), available at URL <http://www.ipacademy.org/PDF_Reports/
REGIONALIZATION_OF_CONFLICT.pdf>.
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actors might do but rather what European states will not do, that is, contribute
to UN peacekeeping. UN officials, noting the existing lack of contributions of
personnel from developed states to UN peace operations, have been concerned
that a focus on EU and NATO crisis-management capacity building will lead
Western states to give still less attention and assistance to UN operations in
Africa and Asia.29 The deployment of the EU’s Operation Artemis explicitly to
assist a UN operation to manage a dangerous security situation went some way
towards addressing this concern. The rapid deployment of the force surprised
those sceptical of the reality of EU capabilities. More significantly, the intro-
duction of African conflicts onto the EU agenda went some way towards clos-
ing the gap between Western states’ rhetoric and action on the need to
strengthen UN peacekeeping. The EU pledged to reinforce development assis-
tance to the DRC and by the end of 2003 was exploring the possibility of
sending a police training mission to Kinshasa to help establish integrated
police units there.30

At the institutional level, the DRC experience helped spur the deepening of
formal UN–EU coordination, evidenced in the September 2003 Joint Declara-
tion on EU–UN Cooperation in Crisis Management.31 It remains to be seen,
however, whether the EU’s foray into Africa will be a one-off effort. The EU
still lacks the logistic and command and control capacities to mount and run a
sizeable military operation: Operation Artemis was a French-led operation,
mounted and run from Paris headquarters. Its autonomy from UN control and
its limited time span testify to EU member states’ continued hesitancy about
risky out-of-area peace operations. The incorporation of 10 new EU members
on 1 May 2004, none of which has active interests in Africa, may reinforce
these hesitations. Nevertheless, the experience offers a potential model for the
delivery of EU short-term assistance and capabilities for UN crisis-
management efforts. The elaboration in 2003 of an EU Security Strategy, in its
forceful articulation of an EU responsibility for global security, appeared to
point to the likelihood of future EU contributions.32

In some respects, NATO’s takeover of the command of ISAF appeared to be
an even more fundamental departure for Euro-Atlantic out-of-area engage-
ment, given Afghanistan’s relative distance from Europe and the lack of a
legacy of a colonial relationship with any European state. Moreover, in terms
of troop size and the open-ended period of the operation, the commitment is
far greater than in Operation Artemis.33 In reality, however, NATO’s first out-

29 See, e.g., an article by the Deputy Secretary-General for peacekeeping: Guéhenno, J. M., ‘Maintien
de la paix: les nouveaux défis pour l’ONU et le Conseil de sécurité’ [Peacekeeping: the new threats for
the UN and the Security Council], Politique Étrangère, vol. 68, no. 3–4 (autum/winter 2003). For more
on the lack of troop contributions by developed states see Durch, W. et al., The Brahimi Report and the
Future of UN Peace Operations (Henry L. Stimson Center: Washington, DC, 2003), pp. 70–74.

30 European Union, 2541st Council Meeting on External Relations, EU document 14500/03
(Presse 321), 17 Nov. 2003.

31 Joint Declaration on EU–UN Cooperation in Crisis Management, 24 Sep. 2003, available at URL
<http://europa-eu-un.org/article.asp?id=2768>.

32 Council of the European Union, ‘A Secure Europe in a Better World: European Security Strategy’,
Brussels, 12 Dec. 2003, available at URL <http://ue.eu.int/cm3_fo/showpage.asp?id=391&lang=
EN.asp>; see also chapter 1 in this volume.

33 For more on NATO’s takeover of ISAF see chapter 1 in this volume.
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of-area operation reflected commitments already undertaken by its member
states. Command of ISAF had rotated among NATO members (the UK,
Turkey, Germany and the Netherlands), a costly and relatively inefficient
means of sharing the burdens of the operation. NATO planning capabilities
were already used by Germany and the Netherlands in helping to prepare their
joint command of ISAF (February–August 2003). The significance of the
NATO takeover was thus mainly political and internal to the organization: it
signalled assent among NATO member states to the US call for a new role and
identity for an alliance that has its roots in a cold war collective defence
paradigm. It also signalled a bridge-mending effort after the divisive Iraq
experience: NATO entered Afghanistan precisely because a NATO operation
in Iraq was impossible in the immediate aftermath of the war in Iraq. It is
unlikely, therefore, that this experience will in the short term lead to any fun-
damental re-examination of the UN–NATO relationship. Cooperation between
the organizations on the ground continues to be based on their common
experiences in the Balkans, in which large, separate UN and NATO presences
and NATO autonomy of operation were key tenets.

However, two distinct factors make the picture more complicated in
Afghanistan than in previous cases of UN–NATO co-location. First, ISAF’s
presence, limited for the moment to Kabul and Kunduz, sits alongside US-led
coalition forces (mainly in the southern and eastern parts of Afghanistan).
Although the main task of the coalition forces is to hunt down and apprehend
Taliban fighters, they constitute an important security presence in the troubled
country. PRTs have been established under coalition command with responsi-
bility for supporting local government forces, providing local security and
assisting disarmament, demobilization and reintegration processes.34 Second,
the UN presence in Afghanistan is limited and follows, by its own description,
a ‘light footprint approach’.35 UNAMA is a small civilian-staffed peace-
building operation, focused on providing support to the Afghan Interim
Authority and coordinating UN humanitarian and reconstruction activities in
the country. Given the continuing instability in Afghanistan, the UN is thus
heavily reliant on the support and protection of international security forces to
carry out its tasks. The multiplicity of actors, their patchy presence across a
wide terrain and the difficult security environment in which they operate make
international coordination as challenging as it is necessary. In this respect,
Afghanistan constitutes a potentially significant test case for international
peace operations.

34 United Nations, ‘The situation in Afghanistan and its implications for international peace and
security’, Report of the Secretary-General, UN document S/2003/1212, 30 Dec. 2003.

35 United Nations, ‘The situation in Afghanistan and its implications for international peace and
security’, Report of the Secretary-General, UN document S/2002/278, 18 Mar. 2002; and UN Security
Council Resolution 1401, 28 Mar. 2002. See also Cottey, A., ‘Afghanistan and the new dynamics of
intervention: counter-terrorism and nation building’, SIPRI Yearbook 2003: Armaments, Disarmament
and International Security (Oxford University Press: Oxford, 2003), pp. 167–94.



158    S EC UR ITY AND C ONF LIC TS ,  2 0 0 3

Table 4.1. Number of peace missions in Africa, 1994–2003

1994 1995 1996 1997 1998 1999 2000 2001 2002 2003

UN peace operations  8  7  4  4  4  6  5  4  5  6
   (DPKO- and DPA-
   administered)
Peace operations led  3  2  2  5  7  7  6  4  4  6
   by regional organ-
   izations and non-
   standing coalitions

Total 11  9  6  9 11 13 11  8  9 12

DPKO = UN Department of Peacekeeping Operations; DPA = UN Department of Political
Affairs.

Source: SIPRI peacekeeping missions database.

Regional peacekeeping in Africa

The regional peacekeeping capacity of Africa remained a prominent theme in
2003 and was given practical expression with the initiation of new operations
in West and Central Africa. ECOWAS returned as an active peacekeeping
actor in its troubled region with the launch of ECOMICI in Côte d’Ivoire in
February and of ECOMIL in Liberia in July, the first operations it has under-
taken since its controversial interventions in Sierra Leone (1997–2000) and
Liberia (1990–99). The lessons of these operations influenced the shape and
conduct of ECOMICI and ECOMIL. In both cases ECOWAS forces did not
deploy before receiving UN Security Council authorization (under Chapter VII
of the UN Charter) and then only in close coordination with the UN.3 6

ECOWAS is the secondary player in both situations: in Côte d’Ivoire it was
France, the former colonial power, which took the lead in mediating the Linas-
Marcoussis Agreement between the Ivorian Government and northern-based
rebels. Around 3800 French troops, under Security Council authorization,
serve alongside 1500 or so ECOWAS troops in overseeing a ceasefire.37 In
Liberia, notwithstanding the lead role which ECOWAS played in mediating
between rebel forces and the government of Charles Taylor, ECOMIL was
explicitly established only as a bridgehead before a larger UN force (UNMIL)
could be set up. Once this took place, in October, most of the 3800 or so
ECOMIL troops were incorporated into UNMIL. ECOMIL’s efforts to man-
age the chaotic security situation were facilitated by the deployment of three
US warships to Liberian waters, as well as a small number of marines to the
mainland, between August and October.38

36 UN Security Council Resolution 1464, 4 Feb. 2003; and UN Security Council Resolution 1497,
1 Aug. 2003.

37 See chapter 3 in this volume.
38 ‘US pulls out of Liberia’, BBC News Online, 29 Sep. 2003, URL <http://news.bbc.co.uk/2/hi/

africa/3150650.stm>. See also chapter 3 in this volume.
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The first peace operation of the new African Union, AMIB, followed a simi-
lar pattern to those of ECOWAS. AMIB was established on the basis of
agreement with the government of Burundi to supervise and monitor the
implementation of the Ceasefire Agreement and the consolidation of the peace
process in Burundi.39 AMIB is seen explicitly as a precursor to a larger UN
force expected to be deployed in 2004. The planning and deployment of the
mission took place in close coordination with the UN Secretariat in New
York.40

The time-limited nature of these three peace operations is based wholly on
financial considerations. African regional organizations and their member
states do not have the capacity and resources to mount and maintain large
multidimensional peace operations. A number of African states, namely
regional powers such as Nigeria, South Africa and potentially Ethiopia and
Angola, are capable of deploying military peacekeeping forces at short notice
but only with financial and logistical international support. A sustained and
large autonomous operation is simply not an option for African countries.
Western assistance—in the form of either direct financial support for African
regional initiatives or direct bilateral engagement in crisis management (such
as the engagement of the UK in Sierra Leone, France in Côte d’Ivoire and the
USA in Liberia) or through UN funding—is therefore vital to international
peace and security efforts in Africa. The increased political will among
African states to develop African institutional capacities for crisis manage-
ment, particularly in the frameworks of the AU, ECOWAS and, more hesi-
tantly, the Southern African Development Community (SADC), is welcome.
However, it is only likely to reap results with sustained international support.
Recent signs of some redirection of emphasis from the provision of peace-
keeping training to individual African states and regions towards regional
institutional capacity building for crisis management and peacekeeping by the
Group of Eight industrialized nations (G8), the EU and individual Western
nations is a positive sign.41

39 African Union, Communiqué of the Seventh Ordinary Session of the Central Organ of the Mech-
anism for Conflict Prevention, Management and Resolution at Heads of State and Government Level,
document no. Central Organ/MEC/AHG/Comm.(VII), 3 Feb. 2003; and Boshoff, H. and Francis, D.,
‘The AU Mission in Burundi: technical and operational dimensions’, African Security Review, vol. 12,
no. 3 (2003). On the conflict in Burundi see chapter 3 in this volume.

40 African Union, Executive Council, 3rd Ordinary Session, 4–8 July 2003, Maputo, Mozambique,
‘Report of the Interim Chairperson on conflict situations in Africa’, document EX/CL/42 (III), URL
<http://www.au.org/african union>.

41 In July 2003 EU foreign ministers agreed to provide financial support to African peacekeeping
capacities, and the EU is currently exploring the establishment of a Peace Support Operation Facility for
the African Union. See European Commission, Proposal for a Council Decision on the position to be
adopted by the Community within the ACP–EC Council of Ministers regarding the use of resources from
the long-term development envelope of the ninth EDF for the creation of a Peace Facility for Africa
(presented by the Commission), COM (2003) 638, 27 Oct. 2003. See also Council of the European
Union, Council Common Position concerning conflict prevention, management and resolution in Africa,
5268/04, 20 Jan. 2004. On the G8 initiatives see chapter 7 in this volume, and for the members of the G8
and the EU see the glossary.
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Table 4.2. Number of peace missions conducted by the United Nations and
non-standing coalitions worldwide, 1994–2003

1994 1995 1996 1997 1998 1999 2000 2001 2002 2003

UN peace operations 24 26 24 23 21 24 22 18 20 18
   (DPKO- and DPA-
   administered)
Peace operations led   6   5   4   7   8   7   7   7   7   8
   by non-standing
   coalitions

DPKO = UN Department of Peacekeeping Operations; DPA = UN Department of Political
Affairs.

Source: SIPRI peacekeeping missions database.

Coalitions of the willing

The war in Iraq brought a renewed focus on the growing use of ad hoc
‘coalitions of willing states’ for external interventions. This has become a
more controversial issue in the light of the US–British action in 2003. It is
therefore important to note: (a) the variety of such coalitions, (b) the diversity
of their relationships with the UN, and (c) the number of interventions that
have been carried out by such coalitions in the past decade.42

Coalitions of the willing, where they are large, can be an expression of
widespread international support for a particular action. For example, a num-
ber of countries provided support for Operation Desert Storm, the US-led lib-
eration of Kuwait in the 1991 Iraq War, and for the launch of US–British mili-
tary operations against the Taliban and al-Qaeda in Afghanistan in October
2001.43 In the former, the US-led coalition acted under the authority of UN
Security Council Resolution 678,44 while in the latter the legal basis for the
operation was provided by the Security Council’s condemnation of the terror-
ist attacks of 11 September 2001 as a threat to international peace and security,
and by its reference to member states’ right to self-defence, including retalia-
tory action.

In the parts of the world where regional organizations are not well
developed and/or have eschewed peacekeeping roles (e.g., the Association of
South-East Asian Nations), coalitions of the willing can act as a replacement
regional partner for the UN. They are therefore, more often than not, com-
prised mainly of states from the region in question. Thus in the South Pacific,
Australian-led coalitions provided peace support operations in 2003 to sta-
bilize and implement post-conflict agreements in Papua New Guinea and the

42 See Wilson, G., ‘UN authorized enforcement: regional organizations versus “coalitions of the will-
ing”’, International Peacekeeping, vol. 10, no. 2 (summer 2003), pp. 89–106.

43 Seybolt, T. B., ‘Major armed conflicts’, SIPRI Yearbook 2002: Armaments, Disarmament and
International Security (Oxford University Press: Oxford, 2002), pp. 21–62; and Cottey (note 34).

44 UN Security Council Resolution 678, 29 Nov. 1990.
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Solomon Islands. The legal basis for such operations is agreement with the
host state and endorsement by the UN Security Council. In the case of East
Timor, the Australian-led International Force for East Timor (INTERFET)
operation provided the rapid military intervention required to stabilize an
intensifying conflict situation before a larger UN mission could be deployed.
The US-led intervention (Operation Uphold Democracy) in Haiti following
the 1994 military junta is a similar example. These interventions received UN
authorization.45

The viability of most coalitions of the willing depends on the leadership of
one state and the capabilities it can bring to an operation, for example, the
French-led Operation Turquoise in Rwanda in 1994, or the roles of the USA
and Australia in the cases mentioned above. This has prompted fears that such
coalitions risk being the vehicle for the interests and policies of a particular
state. While this is undoubtedly a concern, it is not one from which regional
organizations are immune, as past ECOWAS operations in Liberia, the 1999
SADC intervention in the DRC and the Commonwealth of Independent States
(CIS) peace operations in the Southern Caucasus amply demonstrate. More-
over, few states are willing or capable of intervening alone in a civil conflict,
whether sanctioned or not by the UN, to enforce and keep peace. This is par-
ticularly the case in Africa. Examples such as the UK in Sierra Leone in 2001
and France in Côte d’Ivoire in 2003 reflect the legacies of colonial relation-
ships and the responsibilities that these may incur, as well as a sense of being a
last and short-term resort. Such UN-supported unilateral action is likely to
remain the exception rather than the rule. Nevertheless, where it does take
place, it raises challenges of legitimacy, responsibility and transparency.

IV. Safety of personnel in peace operations

In the wake of the Secretary-General’s reports on the UN’s failure to prevent
the massacres in Rwanda and Srbrenica, the 2000 Brahimi Report and the
2001 report of the International Commission on Intervention and State
Sovereignty (ICISS), attention has focused on the protection of civilians in
armed conflict and the mandates required for UN peace operations to provide
protection.46 The inclusion of protection principles in the mandates of peace
operations in dangerous environments (e.g., MONUC, Operation Artemis and
ECOMICI) and better UN inter-agency coordination are two ways in which
this has been implemented.47 In 2003, the focus shifted somewhat to the safety
of the peacekeepers themselves. Although the growing risk faced by peace-

45 UN Security Council Resolution 1264, 15 Sep. 1999; and UN Security Council Resolution 940,
31 July 1994.

46 United Nations, Report of the Independent Inquiry into the actions of the United Nations during the
1994 genocide in Rwanda, UN document S/1999/1257, 15 Dec. 1999; United Nations, Report of the
Secretary-General pursuant to General Assembly Resolution 53/35: the fall of Srebrenica, UN document
A/54/549, 15 Nov. 1999; United Nations (note 21); and International Commission on Intervention and
State Sovereignty (ICISS), The Responsibility to Protect (International Development Research Centre:
Ottawa, 2001), available at URL <http://www.dfait-maeci.gc.ca/iciss-ciise/menu-en.asp>.

47 United Nations (note 13), p. 21.
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keepers and humanitarian aid workers has been acknowledged for many years,
the bombing of the UN headquarters in Baghdad in August and repeated tar-
geted attacks against UN and other international aid personnel in Afghanistan
underscored how difficult the environment of peace operations has become.48

The UN has sought to strengthen the international legal framework for the
protection of peacekeeping and humanitarian personnel through the 1994
Convention on the Safety of United Nations and Associated Personnel; the
1998 Rome Statute of the International Criminal Court, which defines an
attack on such personnel as a war crime; and, in 2003, UN Security Council
Resolution 1502, which reiterates this definition.49 The Secretary-General’s
annual report to the General Assembly on the safety and security of personnel
is another way in which the UN has sought to remind member states of their
obligations to provide safe environments and, where necessary, support for
UN personnel.50

There is also recognition that practical measures are required within the UN,
not least because safety concerns remain a major factor behind the reluctance
of some Western member states to contribute personnel to UN missions. In the
wake of the attack in Baghdad, Annan appointed an Independent Panel on the
Safety and Security of UN Personnel in Iraq to investigate the incident and,
following the panel’s conclusion that the UN’s current security management
system was ‘dysfunctional’, set up an expert team to determine accountability
within the system and review responsibilities for decision-making, to report by
early 2004.51 Although many within the UN fear that this may be more of an
attempt to find a scapegoat, it has exposed the weaknesses of the UN’s secur-
ity management system.

This also touches upon another controversial area—the relationship between
military intervention forces and humanitarian aid actors. The distance between
them has become increasingly blurred in the light of: (a) the number of mili-
tary interventions carried out for the declared purpose of humanitarian relief;
(b) the interdependence between military and humanitarian aid actors in the
field for personnel protection, support in the delivery of humanitarian aid,
early warning and local information; (c) the targeting of civilians in conflict;
and (d) the growing diversity of interventions, especially in the context of the
global war on terrorism.52 None of these elements is particularly new, and they

48 Between Jan. 1992 and Apr. 2003, 220 UN civilian staff were killed. Currier, N., ‘“Protecting the
protectors”: strengthening staff security: priorities and challenges’, United Nations Chronicle, vol. 40,
no. 2 (2003), available at URL <http://www.un.org/Pubs/chronicle/2003/issue2/0203p5.html>.

49 The Convention on the Safety of United Nations and Associated Personnel is available at URL
<http://www.un.org/law/cod/safety.htm>; the Rome Statute, opened for signature on 17 July 1998, at
URL <http://www.icc-cpi.int/php/index.php>; and UN Security Council Resolution 1502 was adopted
on 26 Aug. 2003.

50 United Nations, ‘Safety and security of humanitarian personnel and protection of UN personnel’,
Report of the Secretary-General, UN document A/58/344, 5 Sep. 2003.

51 United Nations, Report of the Independent Panel on the Safety and Security of UN Personnel in
Iraq, 20 Oct. 2003, available at URL <http://www.un.org/News/dh/iraq/safety-security-un-personnel-
iraq.pdf>. The panel was led by former Finnish President Martti Ahtisaari.

52 On the last point see Macrae, J. and Harmer, A., Humanitarian Action and the ‘Global War on
Terror’: A Review of Trends and Issues, Overseas Development Institute (ODI) Humanitarian Policy
Group (HPG) Report 14, July 2003.
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form part of the perennial dilemma over neutrality/impartiality. However, their
conjunction in 2003 has sparked a new debate within the humanitarian and
development communities on the merits and desirability of close links
between them and military and peacekeeping actors. The question of security
of personnel in peace operations also throws up the entire issue of cooperation
and interaction between UN and regional actors. The gains made in the past
decade in linking the security and development communities in a more
cooperative relationship in conflict zones are by no means secure.

V. Conclusions

Notwithstanding the bruising inflicted on the concept of UN primacy in peace
and security in 2003, the UN remains very much in the business of peace
operations and, in particular, the demanding field of post-conflict peace-
building. Two of the three new UN missions established in 2003, MINUCI
and UNAMI, were peace-building missions: UNMIL was the only new opera-
tion authorized under Chapter VII provisions of the UN Charter. The UN is
increasingly focused on peacebuilding, in part because of its peacekeeping and
peace enforcement limitations, and in part because of the skill it brings to it. It
is currently the organization that brings the widest range of security and
development actors together across the widest geographical spectrum and with
some degree of coordination in multidimensional peace operations. This may
not be a particularly comforting thought, given the UN’s evident weaknesses,
but it should serve to underscore the international community’s continued
reliance on the UN.

Regional actors, whether standing organizations, ad hoc coalitions of states
or leading states, are not a replacement for the UN. They are, however, an
important reinforcement for the UN and the multilateral system it represents as
a number of examples in 2003, particularly in Africa, demonstrated. Regional
actors can bring the military capabilities required for rapid and effective peace
enforcement; they bring knowledge and comprehension of the historical, reli-
gious, ethnic, social, economic and political factors that lie behind complex
emergencies; and they offer mechanisms for the provision of emergency aid
and the implementation of sustainable development. The issue is how this can
be done in a way that is consistent with the principles of the UN Charter and in
coordination with the UN and international donors. Guidelines and principles
are urgently required at the strategic and operational level if UN–regional part-
nerships in peace operations are to successfully meet the challenges of joint
peace and security management. These include principles of command and
coordination, transparency and reporting in the field as well as at headquarters
levels. Such procedures are particularly necessary for non-standing coalitions
of states, given their lack of institutional frameworks and formal relations with
the UN.

On a practical level, operations run by regional actors, in particular, coali-
tions of the willing, might well benefit from the input and advice of experi-
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enced UN actors. Operational liaison (seconded UN officials, points of con-
tacts, and so on) should be considered as a basic principle for any such coali-
tion and institutionalized as part of the standing relations between the UN and
regional organizations with a crisis-management capacity. Consideration
could also be given to joint evaluation and lessons learned for ongoing as well
as completed operations. Steps taken by the EU and the UN in 2003 to inten-
sify practical cooperation are therefore welcome, as is the evidence of closer
coordination between the UN and African regional organizations, AU and
ECOWAS.

The most comprehensive review of UN peacekeeping, the 2000 Brahimi
Report, had little to say about the relationship between the UN and regional
actors in peace operations. The year 2003 demonstrated forcefully that it is no
longer possible to set this question aside. It is likely to be a central question
for the High-Level Panel on Threats, Challenges and Change, established by
Secretary-General Annan in September 2003, and, as such, the start of a chal-
lenging and overdue process of change.53

VI. Table of multilateral peace missions

Table 4.3 lists 52 multilateral peace missions (peacekeeping, peace-building,
and combined peacekeeping and peace enforcement operations) initiated,
ongoing or terminated in 2003. The table lists only missions that are con-
ducted under the authority of the UN, of regional organizations and/or by ad
hoc coalitions of states sanctioned by the UN, with the stated intention to:
(a) serve as an instrument to facilitate peace agreements already in place,
(b) support a peace process, or (c) assist conflict prevention and/or peace-
building efforts. This list does not include peace-building offices established
by the DPA. Peace missions comprising non-resident individuals or teams of
negotiators or operations not sanctioned by the UN are not included.54 The
missions are grouped by organization, either sole or lead, and are listed chron-
ologically within these groups.

The first group, covering UN missions, is divided into three sections:
14 operations run by the Department of Peacekeeping Operations; 4 missions
that are defined as special political missions and peace-building operations;
and 1 mission authorized by UN Security Council resolutions but carried out

53 The panel is charged with examining the major threats and challenges in the field of peace and
security, including socio-economic issues, and with making recommendations for a collective response.
United Nations, ‘Secretary-General names high-level panel to study global security threats and recom-
mend necessary changes’, UN document SG/A/857, 4 Nov. 2003.

54 E.g., a coalition of countries initiated a peace operation in the Nuba Mountains Region of Sudan as
part of the 2002 Nuba Mountains Ceasefire Agreement; in Aceh, a group of international peace monitors
was sent at the end of 2002 to observe the ceasefire between the Gerakan Aceh Merdeka (Free Aceh
Movement) and the Indonesian Government; in the Philippines, Malaysia sent a team of observers to
monitor the ceasefire between the government and the Moro Islamic Liberation Front; and in Sri Lanka,
the Sri Lanka Monitoring Mission was set up under the auspices of the Norwegian-led peace process to
observe the ceasefire between the Sri Lankan Government and the Liberation Tigers of Tamil Eelam.
See also chapter 3 in this volume, and the chapters on major armed conflicts in previous editions of the
SIPRI Yearbook.
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by an ad hoc coalition of states. The next five groups cover missions con-
ducted or led by regional organizations: 10 by the OSCE; 4 by NATO; 5 by
the EU; 3 by the CIS, including 1 mission carried out by Russia under bilateral
arrangements; 1 by the AU; 2 by ECOWAS; and 1 by CEMAC. The final
group lists seven missions led by other organizations or ad hoc coalitions of
states recognized by the UN.

Missions which were initiated in 2003, or new participating states in an
existing mission, are listed in bold text; operations or individual participation
which ended in 2003 are shown in italics. Legal instruments underlying the
establishment of an operation—UN Security Council resolutions or formal
decisions by regional organizations—are cited in the first column. Start dates
of the missions refer to actual deployment dates. Personnel numbers include
civilian observers or civilian staff only where indicated. The main exception is
for observers in OSCE missions, who are usually civilian. Mission fatalities
are recorded from the beginning of the mission until the last reported date for
2003 and as a total for 2003. Unless otherwise stated all figures are as of
31 December 2003. Budget figures are given in millions of US dollars. For
UN operations, unless otherwise stated, budget figures are for the fiscal year
1 July 2003–30 June 2004. Conversions from budgets set in other currencies
are based on 30 December 2003 conversion rates.
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