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I. Introduction

A total of 11 new multilateral peace missions were launched in 2004. With the
exception of the African Mission in Sudan (AMIS) and the United Nations
Advance Mission in Sudan (UNAMIS), all of these missions followed a pre-
vious international or regional peace operation and addressed, albeit in differ-
ent contexts and phases, peacekeeping and peace-building in internal conflict.
Seven of the 11 new missions were carried out by regional organizations: two
by the African Union (AU)––AMIS and the Military Observer Mission to the
Comoros (MIOC); two by the European Union (EU)––the EU Rule of Law
Mission to Georgia (EUJUST THEMIS) and the EU Military Operation in
Bosnia and Herzegovina (ALTHEA); one by NATO––the NATO Training
Implementation Mission in Iraq (NTIM-I); and two by the Organization of
American States (OAS)––the OAS Special Mission for Strengthening Democ-
racy in Haiti and the Mission to Support the Peace Process in Colombia
(MAPP/OEA, Misión para Apoyar el Proceso de Paz en Colombia). The
remaining four new missions––the UN Operation in Côte d’Ivoire (UNOCI),
the UN Stabilization Mission in Haiti (MINUSTAH, Mission des Nations
Unies pour la Stabilisation en Haiti) and the UN Operation in Burundi
(ONUB, Opération des Nations Unies au Burundi)––were UN operations.1 A
total of 35 operations were carried out by regional organizations and UN-
sanctioned non-standing coalitions of states, with a total of 225 385 military
and civilian personnel deployed.2

It is against this backdrop that the High-level Panel on Threats, Challenges
and Change presented its report to UN Secretary-General Kofi Annan in
December 2004. The initial purpose of the panel, convened at the invitation of
the Secretary-General in the wake of the US-led war in Iraq in 2003, was not
to address UN peace operations but, as its report pointed out, ‘peacemaking,
peacekeeping and post-conflict peacebuilding in civil wars have become the
operational face of the United Nations in international peace and security’.3

1 ALTHEA took over from NATO’s Stabilization Force, and UNOCI followed the closure of the
Economic Community of West African States Mission in Côte d’Ivoire.

2 Of this number, 173 000 personnel were deployed to the Multinational Force in Iraq, which consti-
tutes 77% of the total number of personnel deployed.

3 United Nations, ‘A more secure world: our shared responsibility’, Report of the High-level Panel on
Threats, Challenges and Change, UN documents A/59/565, 4 Dec. 2004, and A/59/565/Corr.1, 6 Dec.
2004, URL <http://www.un.org/ga/59/documentation/list5.html>, para. 84. The synopsis and summary
of recommendations of the report are reproduced in the appendix to the Introduction in this volume.
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Table 3.1. Number of peace missions conducted by the United Nations, regional
organizations and non-standing coalitions worldwide, 1995–2004

1995 1996 1997 1998 1999 2000 2001 2002 2003 2004

UN peace missions 26 24 23 21 24 22 18 20 18 21
  (DPKO- and DPA-
  administered)
Peace missions 16 18 22 26 30 25 26 21 26 29
  conducted or led by
  regional organizations
  or alliances
Peace missions led   6   4   7   8   7   7   7   7   8   6
  by non-standing
  coalitions

Total 48 46 52 55 61 54 51 48 52 56

DPKO = UN Department of Peacekeeping Operations; DPA = UN Department of Political
Affairs.
Source: SIPRI peacekeeping missions database.

This was reflected in the 64 000 military and civilian police personnel and
4000 civilian personnel deployed in 21 UN missions in 2004.4 Any discussion
of the future role of the UN and of how consensus on it could be built will
inevitably, therefore, give substantial attention to multilateral engagement in
peace efforts. In this context, the High-level Panel’s report drew particular
attention to the challenge of post-conflict peace-building. Peace-building is an
increasingly important dimension of multilateral peace missions: for 17 of the
UN missions launched since 1999, peace-building tasks are included in their
mandates, while a growing number of the operations of regional organizations
and non-standing coalitions of states explicitly encompass activities that meet
the UN’s definition of peace-building, described below.

This chapter examines the question of peace-building in the context of mul-
tilateral peace missions. Section II traces the evolution of the concept of
peace-building by the UN in the 1990s, while section III identifies the chal-
lenges of magnitude and of legitimacy of the current peace-building agenda.
Section IV examines four specific dimensions of this agenda that were promi-
nent in 2004: disarmament, demobilization and reintegration (DDR); the rule
of law; economic reconstruction; and elections. Section V concludes by sur-
veying possible responses to the challenges of peace-building.

4 The long-standing UN Verification Mission in Guatemala closed in 2004. UN, Background note on
peacekeeping operations, updated 31 Dec. 2004; and UN, ‘Monthly summary of military and CivPol
personnel deployed in current United Nations operations as of 31 Dec. 2004’, 17 Jan. 2005, both at URL
<http://www.un.org/depts/dpko/dpko/home.stml>.
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II. The evolution of peace-building in multilateral peace
missions

Peace-building is a post-cold war concept and practice. The term first
appeared in the 1992 report An Agenda for Peace, in which UN Secretary-
General Boutros Boutros-Ghali defined it broadly as ‘action to identify and
support structures which tend to strengthen and solidify peace to avoid a
relapse into conflict’.5 The introduction of peace-building as a legitimate area
for UN attention reflected post-cold war optimism about the potential for
international collective action to resolve violent conflict among and within
states. An emerging consensus that conflict, particularly the intra-state con-
flicts dominating the 1990s, was inextricably linked with underdevelopment
and inequality facilitated increased UN engagement in the management of
peace. Peace-building went beyond physical security and reconstruction: it
involved non-military instruments and addressed the political, social and
economic development of a post-conflict society.

While An Agenda for Peace noted the importance of including peace-
building in peace-making and peacekeeping operations so as to ‘consolidate
peace and advance a sense of confidence and well-being among people’,6

peace-building was initially seen as a strategy that followed, rather than
accompanied, UN peace missions. It was a way of mobilizing international
assistance to enable the post-conflict state to make the transition from a short-
term focus on security to a longer-term focus on development. This sequential
approach was exemplified by the creation of UN peace-building support
offices in Liberia (1997), Guinea-Bissau (1999) and the Central African
Republic (2000). All of these initiatives followed a multilateral peace opera-
tion, involved only civilian personnel and operated under a relatively broad
mandate. A large part of their task was to coordinate and harmonize the
activities of different UN agencies present in the country.

The increase in complex UN peace operations in the 1990s—involving sig-
nificant civilian as well as military components and with mandates that
included disarmament, human rights, election monitoring, refugee return and
support for the rebuilding of state institutions—demonstrated the difficulty of
a linear progression from peacemaking, via peacekeeping to peace-building.
Many of the conflicts in which the UN and other international actors were
engaged throughout the 1990s proved resistant to such an orderly sequence.
Relapse into armed conflict, sporadic political violence and public disorder
were persistent challenges for peace operations deploying to civil conflicts.
These challenges led to increased emphasis on the need for an earlier start to
peace-building activities to provide incentives to commit to peace as well as to
build confidence in its potential durability among post-conflict populations.

5 UN, An agenda for peace: preventive diplomacy, peacemaking and peace-keeping, Report of the
Secretary-General pursuant to the statement adopted by the summit meeting of the Security Council on
31 January 1992, UN document A/47/277–S/24111, 17 June 1992, URL <http://www.un.org/Docs/SG/
agpeace.html>.

6  UN (note 5), para. 55.
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The UN acknowledged the need for peacekeepers to engage in immediate
peace-building in the 1995 Supplement to An Agenda for Peace but stressed
that this was a temporary and contingent activity: a multifunctional peace
operation should turn over responsibility for ‘the economic, social,
humanitarian and human rights activities’ identified as the tasks of peace-
building to the appropriate UN agencies and offices as soon as conditions
permitted.7 This caution was motivated, in part, by a recognition of the lengthy
nature of peace-building and of the unsuitability of short-term peacekeeping
operations drawn primarily from military personnel seconded by UN member
states to take on responsibility for it. It was also a reflection of the politics
surrounding international peace-building: the increased engagement of Euro-
pean regional organizations in the Balkans during the 1990s meant that peace-
building was no longer the exclusive preserve of UN missions. Complex peace
operations involved a host of different actors––UN, regional organization and
state actors as well as non-governmental organizations––operating independ-
ently of each other with little coordination and often in fierce competition. The
result, as the peace operations in Bosnia and Herzegovina demonstrated, made
the task of peace-building even more difficult to define and implement.

The most significant test of the international commitment to identify and
support structures to consolidate peace came in 1999, when the UN assumed
responsibility for the post-conflict administration first of Kosovo and subse-
quently of East Timor. The military interventions that preceded these opera-
tions rested on the contention that the states in question (the Federal Republic
of Yugoslavia and Indonesia, respectively) had failed to protect the human
rights of the populations of their territories. These operations testified to a
view that conflict was a consequence not only of a lack of development but
also of the way in which a society was governed. The assertion of the primacy
of human rights made sovereignty conditional on the extent to which the state
guaranteed and protected those rights.8 Kosovo and East Timor brought the
UN into the business of state administration and governance as a temporary
replacement for a state that was judged to have ‘failed’ in its obligations. In
this context, peace-building addressed the functioning of the state. It was
intended to assist the replacement of dysfunctional and illegitimate structures
with durable institutions that would protect the rights of the population and
sustain peace.

While the UN has so far not sought to take on additional transitional
administrations, the remits of all UN peace operations launched since 1999
have explicitly included tasks addressing the reconstruction of the state, and
peace-building perspectives have shaped the development of regional organi-

7 UN, Supplement to An agenda for peace: position paper of the Secretary-General on the occasion of
the fiftieth anniversary of the United Nations, UN document A/50/60–S/1995/1, 3 Jan. 1995, URL
<http://www.un.org/documents/ga/docs/50/plenary/a50-60.htm>.

8 See, e.g., Annan, K. ‘Two concepts of sovereignty’, The Economist, 18 Sep. 1999, pp. 49–50; and
International Commission on Intervention and State Sovereignty (ICISS), ‘The Responsibility to Pro-
tect’: Report of the International Commission on Intervention and State Sovereignty (International
Development Research Centre: Ottawa, Dec. 2001), URL <http://web.idrc.ca/es/ev-9436-201-1-
DO_TOPIC.html>.
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zations’ peace operations, particularly those of the EU. The consequences of
the 11 September 2001 terrorist attacks on the USA, and the US and European
identification and prioritization of ‘failed states’ as a security threat, have
maintained momentum for the understanding of peace-building as a form of
state-building.9 In the process, this has opened the potential for peace-building
to expand beyond post-conflict contexts to become a ‘pre-emptive’ or pre-
ventive strategy.10 The December 2004 report of the High-level Panel, with its
focus on prevention, articulated the emerging norm: ‘there is a clear
international obligation to assist States in developing their capacity to perform
their sovereign functions effectively and responsibly’.11

III. The challenges of the peace-building agenda

From one perspective, peace-building could be seen as a conservative inter-
national activity, an effort to maintain the sovereign state as the cornerstone of
the international system. Peace-building builds on the assumption that the state
is the best framework to prevent international and domestic anarchy and con-
flict. The contemporary slant on this is that the state provides the best means
of protecting and promoting the rights of its citizens. From another perspec-
tive, however, peace-building constitutes a radical challenge to a system built
on the basis of non-interference in the state’s domestic affairs. It proposes that
the internal structures and functioning of a state affect international peace and
security, and asserts the right, even obligation, of external actors to a role in
their design and management. Moreover, it puts forward a particular state
model to be implemented. Peace-building presents substantial challenges for
peace operations, whether UN or non-UN, in both the magnitude of the project
and its legitimacy.

Challenges of magnitude

International peace-building efforts currently under way in Afghanistan, the
Democratic Republic of the Congo (DRC), Iraq, Liberia and Sierra Leone con-
front the legacies of decades of conflict, neglect, corruption and mismanage-
ment. This extends beyond the functioning of the state to the entire population:
for example, 15 years of war in Liberia have led to a decline in the country’s
literacy rate relative to the rest of the region––in 2002, 44.1 per cent of the

9 Center for Global Development, On the Brink: Weak States and US National Security, Report of the
Commission on Weak States and US National Security, Washington, DC, 8 June 2004, URL
<http://www.cgdev.org>.

10 Tschirgi, N., Post-conflict Peacebuilding Revisited: Achievements, Limitations, Challenges, Paper
presented at the War-torn Societies Project (WSP) International/International Peace Academy (IPA)
Peacebuilding Forum Conference, New York, 7 Oct. 2004; Council of the European Union, ‘A Secure
Europe in a Better World: European Security Strategy’, Brussels, 12 Dec. 2003, URL
<http://ue.eu.int/ueDocs/cms_Data/docs/pressdata/EN/reports/78367.pdf>; and The White House, ‘The
National Security Strategy of the United States of America’, Washington, DC, Sep. 2002, URL
<http.//www.whitehouse.gov/nsc/nss.html>.

11 UN (note 3), p. 83.
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population was illiterate, compared to 36.7 per cent in the rest of Sub-Saharan
Africa. In Afghanistan, 20 per cent of children died before the age of five
years in 2004. In the eastern provinces of the DRC, the number of victims of
sexual violence was estimated to have increased thirtyfold in 2003. The World
Health Organization estimates that 8 million people worldwide died as a result
of disease in 1999 in conflict-ridden countries.12 The extent of human suffer-
ing and the substantial humanitarian assistance response it demands distracts
from as well as shapes the process of state-building. In addition, the creation
of structures and order after conflict does not take place in a vacuum but has to
confront informal power structures, economies and social mechanisms that
emerge during and after conflict to replace or provide alternatives to formal
structures. The presence of warlords and shadow economies in, for example,
Afghanistan and Sierra Leone are obvious examples of the structures that need
to be dismantled by a peace-building process before state-building can even
begin.13

The magnitude of the task requires priorities in peace-building. A fair
degree of consensus has emerged in the past few years on the tasks to be
accomplished, and there is some agreement on the order in which they should
be tackled. This order is based on the idea of a hierarchy of political goods
provided by the state.14 The first and prime function of the state is to provide
security and, correspondingly, the first priority of post-conflict peace-building
is to re-establish it.15 This includes the maintenance of ceasefires between
warring parties and their disarmament, the establishment of secure borders, the
‘renationalization’ of the use of force and the prevention of violence within
the society. The second priority area is the establishment of functioning law
and order within the society. The current emphasis on the importance of the
rule of law for post-conflict peace-building reflects the lessons from peace
operations in the past decade that economic reconstruction and social

12 World Bank Development Data Group, ‘ICT at a glance: Liberia’, URL <http://www.
worldbank.org/data/countrydata/countrydata.html>; United Nations Development Programme, National
Human Development Report–Afghanistan 2004: Security with a Human Face, 21 Feb. 2005, URL
<http://www.undp.org.af/nhdr_download.htm>; Pratt, M. et al., Sexual Terrorism: Rape as a Weapon of
War in Eastern Democratic Republic of Congo: An Assessment of Programmatic Responses to Sexual
Violence in North Kivu, South Kivu, Maniema, and Orientale Provinces, US Agency for International
Development (USAID)/Democracy, Conflict, and Humanitarian Assistance (DCHA) Assessment
Report, 18 Mar. 2004, URL <http://www.peacewomen.org/resources/DRC/USAIDDCHADRC.pdf>;
and Ghobarah, H. A., Huth, P. and Russett, B., ‘The post-war public health effects of civil conflict’,
Social Science & Medicine, no. 59 (2004), pp. 869–84.

13 Giustozzi, A., Respectable Warlords? The Politics of State-Building in Post-Taleban Afghanistan,
Crisis States Programme Working Paper no. 33 (Sep. 2003); Reno, W., ‘The politics of insurgency in
collapsing states’, Development and Change, vol. 33, no. 5 (Nov. 2002), pp. 837–58; and Pugh, M. and
Cooper N., War Economies in a Regional Context: Challenges of Transformation (Lynne Rienner:
Boulder, Colo., 2004), pp. 45–142.

14 See, e.g., Center for Strategic and International Studies (CSIS) and the Association of the US Army
(AUSA), Play to Win, Final Report of the bipartisan Commission on Post-Conflict Reconstruction,
(CSIS and AUSA: Washington, DC, and Arlington, Va., 2003); Fukuyama, F., Statebuilding: Govern-
ance and World Order in the 21st Century (Cornell University Press: Ithaca, N.Y., 2004); and Rotberg,
R. (ed.), When States Fail: Causes and Consequences (Princeton University Press: Princeton, N.J., 2004)

15 UN, Report of the Panel on United Peace Operations, UN document S/2000/809, 21 Aug. 2000;
and UN (note 3).
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rehabilitation cannot proceed without legal and administrative structures and
mechanisms in place. Bosnia and Herzegovina and Kosovo offer two clear
examples of this.16 Law and order tasks also include restorative and retributive
justice to set in motion social reconciliation and confidence building.17 The
third and fourth priority areas for peace-building are social and economic
reconstruction and governance and participation. Here there is less consensus
on the order of priorities. It is clear that a basic degree of economic recon-
struction is a prerequisite for building confidence among post-conflict
societies before potentially divisive political processes are undertaken. Some,
however, claim that the establishment of legitimate and effective government
is a necessary basis for sustainable economic reconstruction, which may be a
lengthy and destabilizing process involving painful market-oriented reforms.18

The domestic focus of peace-building tends to make it an introspective
process. Experiences over the past decade, however, have demonstrated the
importance of regional dynamics for post-conflict peace-building. The tasks of
multilateral peace operations are influenced to a significant degree by the
politics and actions of neighbouring states. Afghanistan’s relative stability
after the US-led overthrow of the Taliban in 2001, some have argued, is as
much a function of a benign regional environment as of the international pres-
ence in the country.19 The continued instability of eastern DRC, by contrast, is
significantly influenced by the policies of neighbouring Rwanda.20 However,
the mandate for a multilateral peace mission, whether UN or non-UN, is usu-
ally focused on the state in question and provides the international community
with little scope to engage with and in neighbouring states. In the past few
years there has been some effort to redress the missing regional dimension in
international peace-building efforts: in the Balkans, for instance, donor states
and regional organizations have been behind a drive for regional cooperation
to address shared problems such as organized crime.21 The three UN missions
in West Africa, meanwhile, have formally agreed to coordinate in a number of
areas, including DDR and joint cross-border patrolling to prevent arms
smuggling and the movement of combatants.22

16 Crawford, C., ‘Winning the peace? Identifying best practices in mature peace processes’, Lessons
Learned and Best Practices from the Western Balkans, Conference Proceedings no. 1 (Folke Bernadotte
Academy: Stockholm, Oct. 2003).

17 Wiharta, S., ‘Post-conflict justice: developments in international courts’, SIPRI Yearbook 2004:
Armaments, Disarmament and International Security (Oxford University Press: Oxford, 2004),
pp. 191–206.

18 See, e.g., Paris, R., At War’s End: Building Peace After Civil Conflict (Cambridge University
Press: Cambridge, 2004); and Stewart, F. and Fitzgerald V. (eds), War and Underdevelopment, vol. 1,
The Economic and Social Consequences of Conflict (Oxford University Press: Oxford, 2001).

19 Dobbins, J. et al., America’s Role in Nation-Building (Rand: Santa Monica, Calif., 2003), p. 138;
and Chesterman, S., ‘Bush, the United Nations and nation-building’, Survival, vol. 46, no.1 (spring
2004), pp. 101–16.

20 For further details of the conflict in the DRC in 2004 see chapter 2 in this volume.
21 See, e.g., European Commission, ‘The EU’s actions in support to the Stabilisation & Association

Process’, URL <http://europa.eu.int/comm/external_relations/see/actions/sap.htm>; the Stability Pact for
South Eastern Europe, at URL <http://www.stabilitypact.org> and in the glossary in this volume; and the
Southeast European Countries Initiative, URL <http://www.seciturk.org.tr/index_eng.html>.

22 UN Security Council Resolution 1528, 27 Feb. 2004.
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The magnitude of peace-building is complicated by the time frame in which
it is undertaken. Peace-building attempts to compress into a few years
evolutions that have taken centuries. The limited duration of most inter-
national peace operations is a particular problem for effective peace-building.
If the process is too short, the risk of a return to conflict is high. Haiti’s relapse
into conflict in 2004, after six peace missions over the past 10 years, is the
most potent illustration of the dangers of the international community
departing before post-conflict state structures and processes are sufficiently
stable and durable to provide public security, welfare and opportunities for
development. The question of time frame is complicated by the lack of any
international mechanisms to objectively assess when the structures of a state
have reached a level of stability that can make peace-building self-sustaining.
In the absence of such mechanisms, the end of an international peace-building
operation is determined more by the political interests, priorities and financial
resources of the states and organizations involved than by a comprehensive
assessment of the needs of the post-conflict state.23 Greater international
awareness of the minimum time commitment required for peace-building was
evident in January 2005 when, for the first time, the UN Secretary-General
outlined the envisaged period of a peace operation—seven years—in the case
of the planned UN peace support operation in Sudan.24

The magnitude of the peace-building challenge also puts demands on the
personnel who make up international peace operations: 92 per cent of the cur-
rent personnel in UN operations are military from less developed countries.25

While the demands of peace-building in unstable environments require a large
security presence and while many personnel from the less developed countries
can relate to the operational and practical challenges of a peace-building
environment, traditional military peacekeepers do not have the skills to
perform peace-building tasks. Peace-building as state-building requires size-
able civilian resources and experts in civil administration, management,
judicial and penal management, and financial auditing. The lack of such
capacity is not confined to the UN: regional organizations and individual
states are encountering similar problems in identifying, recruiting and
deploying experts with careers in their own countries.26 Even when such
individuals are recruited for international service, they face significant
challenges in negotiating systems of government of which they have no exper-
ience or knowledge.

23 Dobbins et al. (note 19); and Chesterman, S., Ignatieff, M. and Thakur, R., Making States Work:
From State Failure to State-Building, International Peace Academy–United Nations University project
report (International Peace Academy: New York, July 2004), URL <http://www.ipacademy.org/
PDF_Reports/MAKING_STATES_WORK.pdf>.

24 UN, Report of the Secretary-General on the Sudan, UN Security Council document S/2005/57,
31 Jan. 2005, URL <http://www.un.org/Depts/dhl/da/dad.htm>.

25 ‘Western’ countries account for only 5337 personnel out of the 64 720 UN peacekeepers deployed
as of 31 Dec. 2004. UN, Department of Peacekeeping Operations, ‘Ranking of military and civilian
police contributions to UN operations’, 31 Dec. 2004, URL <http://www.un.org/Depts/dpko/dpko/
contributors/>.

26 Dwan, R., ‘Civilian tasks and capabilities in EU operations’, eds M. Kaldor and M. Glasius, A
Human Security Doctrine for Europe: Project, Principles, Practicalities (Routledge: London, 2005).
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The scope of the peace-building challenge has an impact on cost. Peace-
building is an expensive proposition and the present system for funding falls
far short in terms of total amount, coherence and duration. While UN peace
operations, in contrast to the ad hoc funding mechanisms of regional
organizations’ operations, are funded from the assessed peacekeeping budgets,
substantive peace-building programmes such as DDR, elections and rule-of-
law reform are entirely reliant on voluntary contributions, usually raised at
ad hoc donor conferences on individual countries. Such a mechanism does not
promote sustainability, produces pledges that often do not materialize and
encourages rival bidding for fashionable projects.27 Moreover, donor confer-
ences raise funds for a country immediately after conflict at the time when it is
least capable of absorbing it. Recent research by the World Bank suggests that
the average period of time for which donor assistance is needed for sustainable
peace-building is approximately a decade and that the optimal rate of aid
‘absorption’ (the capacity to manage aid) occurs only in the fourth or fifth
year.28

Coordination in donor assistance is central.29 Recently improved mech-
anisms include comprehensive post-conflict needs assessments, carried out
jointly by the UN, the World Bank and the state in question to determine
funding needs and longer-term reconstruction plans, as well as trust funds to
manage the immediate influx of post-conflict aid.30 A good example of such
improved mechanisms was the Afghanistan Interim Administration Fund, an
unearmarked fund for start-up and recurrent costs established during the
transition phase preceding the convening of the December 2003 Loya Jirga
(Grand Council).31 Efforts to improve pooling of donor assistance around
thematic clusters in 2004 included the Afghanistan Reconstruction Trust Fund
and the International Reconstruction Trust Fund Facility for Iraq.32

27 See Forman, S. and Stewart, P. (eds), Good Intentions: Pledges of Aid for Post-conflict Recovery
(Lynne Rienner: Boulder, Colo., 2000).

28 Collier, P. et al., Breaking the Conflict Trap: Civil War and Development Policy, World Bank Pol-
icy Research Report, 2003, pp. 166–69.

29 For an example of a coordinated approach between Germany, the Netherlands, Norway and the UK
see Smith, D., Towards a Strategic Framework for Peacebuilding: Getting Their Act Together, Over-
view Report of the Joint Utstein Study of Peacebuilding, Evaluation Report 1/2004 (Royal Norwegian
Ministry of Foreign Affairs: Oslo, Apr. 2004).

30 See World Bank, ‘Post-conflict needs assessment’, URL <http://lnweb18.worldbank.org/ESSD/
sdvext.nsf/67ByDocName/OperationalResourcesPost-ConflictNeedsAssessment>. Other examples of
financial modalities to channel timely support and funding for post-conflict reconstruction include Con-
solidated Appeal Processes, the Poverty Reduction and ‘Low-Income Countries Under Stress’ Strategy
Plans, the Consultative Group mechanism, Round Tables and agency-specific mechanisms.

31 UN, Report of the UNDG/ECHA [UN Development Group/Executive Committee on Humanitarian
Assistance] Working Group on Transition Issues, Feb. 2004. URL <http://www.peacebuild.ca/
dw/documents/3330-UNDG_ECHA_WG_on_Transition_Issues__Report__-_Final_Report.doc.>.

32 Both trust funds are jointly managed by the national government and international aid agencies.
UN, Report of the Secretary-General on the situation in Afghanistan and its implications for inter-
national peace and security, UN document S/2004/230, 19 Mar. 2004; and the UNAMI Internet site,
‘International Reconstruction Trust Fund Facility for Iraq’, URL <http://www.uniraq.org/
donors/irffi.asp>.
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Legitimacy challenges

The issue of legitimacy is a serious, although less frequently addressed, chal-
lenge for peace-building. Contemporary peace-building as state-building i s
founded on the assumption that a particular type of state can best guarantee
human rights and development, that is, one founded on democratic
principles.33 In today’s globalized world, the democratic state has taken on a
particular paradigm—the liberal market economy state. Large parts of the
industrialized world hold this paradigm to be the most efficient and
sustainable model for democratic statehood and the model for developing
countries.34 Thus, peace-building not only involves external actors in the
internal workings of the state but also prescribes the direction of that
transformation. This is a highly political endeavour that raises important
questions of legitimacy at the international and local levels.

The international legitimacy dimension is most often raised in the debate on
the right to intervene, in which the sanction of the UN, as the primary
authority in the maintenance of international peace and security, is central.
This has been particularly sensitive in the cases of Afghanistan and Iraq,
where multilateral peace missions are a consequence of regime overthrow by
US-led interventions. Peace-building pushes the debate on legitimate authority
further in raising the issue of what the tasks of international interveners are in
a country and what the ‘responsibility to protect’ implies for post-conflict
peace-building. What this responsibility entails for the substantive tasks and
duties of multilateral peace missions has not yet been spelled out.35 For some
states, the state-building focus of contemporary peace operations is not a part
of the international responsibility: rather, it is an infringement of sovereignty
and perceived to be more serving of a ‘Western agenda’ than of the human
rights of the population in question.36

Competing views as to what constitutes the appropriate scope of activity of
the international community during and after conflict complicate the already
difficult task of coordinating multilateral peace-building. For some, regional
organizations or multinational coalitions represent a better framework for
peace-building. Apart from the greater probability of reaching consensus on
the tasks involved, regional organizations, motivated by self-interest in
stability in the immediate neighbourhood, are seen to be more likely to com-
mit the time and resources required for peace-building and, potentially, to
share common historical and cultural traditions with the post-conflict country.
Such links, however, risk partisanship by regional organizations, while the

33 See, e.g., Russett, B., Grasping the Democratic Peace: Principles for a Post-Cold War World
(Princeton University Press: Princeton, N.J., 1993).

34 Richmond, O. P., ‘The globalization of responses to conflict and the peacebuilding consensus’,
Cooperation and Conflict, vol. 39, no. 2 (2004), pp. 129–50.

35 See Wills, S., ‘Military interventions on behalf of vulnerable populations: the legal responsibilities
of states and international organizations engaged in peace support operations’, Journal of Conflict &
Security Law, vol. 9, no. 3 (winter 2004), pp. 387–418.

36 Donini, A. et al., ‘The future of humanitarian action: mapping the implications of Iraq and other
recent crises’, Disasters, vol. 28, no. 2 (June 2004), pp. 190–204.
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presence of a regional hegemon can further skew the impartiality on which
legitimacy depends.37

In reality, only a few European and Euro-Atlantic organizations possess the
resource capabilities to undertake peace-building. The EU’s takeover of peace
operations from the UN and NATO in the Balkans stands in contrast to the
pattern in Africa, where large UN peace operations have replaced shorter and
limited operations of ECOWAS and the AU. Nevertheless, as demonstrated by
the continued increase in the number of peace operations carried out by
regional organizations in 2004, regional actors provide an important resource
for international peace and security management in terms of quick response,
military prowess and targeted regional or specialist attention.38 Resources
alone, however, cannot replace legitimacy. This was clearly demonstrated in
the significant efforts which the USA expended to secure UN sanction for and
engagement in the post-war operation in Iraq, both during the US-led
coalition’s period as an occupying authority and in the context of its
subsequent role in leading the Multinational Force after Iraq regained sov-
ereignty. The High-level Panel reiterated the call for greater engagement of
regional and sub-regional groups in peace operations as well as alliance
organizations, notably NATO, while underscoring that this can only take place
within the framework of the UN Charter and the purposes of the UN. It
explicitly recommended that UN Security Council authorization be sought for
operations carried out by regional organizations.39

The other, frequently neglected aspect of legitimacy is that derived from the
acceptance and support of local populations and their leaders. Local legiti-
macy extends beyond the initial invitation or acceptance of the host state of an
international presence on its territory. Rather, it is a dynamic factor that is cru-
cial for the success of peace-building as state-building and can be gained or
lost over the course of an operation. At their worst, international peace
operations personnel have perpetrated the same crimes and human rights
abuses on civilian populations as those carried out in conflict. The allegations
of widespread rape by peacekeepers in the UN Organization Mission in the
Democratic Republic of Congo (MONUC, Mission de l’Organisation des
Nations Unies en République Démocratique du Congo) in 2004, as well as
repeated incidences of the involvement of UN and NATO military and civilian
personnel in human trafficking in the Balkans in the 1990s, testify to the way
in which legitimacy can be lost as a result of actions on the part of an
internationally mandated peace mission.40 The lack of accountability of

37 Pugh, M. and Sidhu, W. (eds), The United Nations and Regional Security: Europe and Beyond
(Lynne Rienner: Boulder, Colo., 2003)

38 Boulden, J. (ed.), Dealing with Conflict in Africa: The United Nations and Regional Organizations
(Palgrave: Basingstoke, 2004); and Heldt, B. and Wallensteen, P., Peacekeeping Operations: Global
Patterns of Intervention and Success, 1948–2000, Research Report no. 1 (Folke Bernadotte Academy:
Stockholm, 2004).

39 UN (note 3), pp. 85–86.
40 Lacey, M., ‘In Congo war, even peacekeepers add to horror’, New York Times, 18 Dec. 2004, p. 1;

and Amnesty International (AI), ‘So does it mean that we have the rights?’: protecting the human rights
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multilateral peacekeepers to the local communities which they profess to serve
remains a serious problem and one on which the High-level Panel Report
remains silent.

Even in the absence of criminal activity, international peace operations and
their personnel have been routinely criticized for failing to engage local
populations in the transformation they seek to set in motion and in being non-
responsive to local perspectives and concerns. Recent research and UN policy
discussions have sought to emphasize the significance of local engagement
and ownership in peace-building on grounds of legitimacy as well as on
grounds of achieving practical success in peace-building.41 What this also
suggests is that the scope and pace of peace-building should be determined by
the perspectives and priorities of local actors.

Identifying local partners and working closely together is not, however, a
straightforward task. It necessitates going beyond wartime leaders,
government and economic elites and often discredited or dysfunctional
representative structures, such as parliaments, without further undermining the
fragile authority of post-conflict governments. It involves consulting and
engaging with actors that reflect the society’s ethnic, religious, gender and
social composition. It requires distinguishing between the groups and
individuals willing and able to play a part in peace-building and those
‘spoilers’ who threaten the effort, while at the same time avoiding becoming
bogged down in local feuds and rivalries.42 It involves an open position
towards  approaches and initiatives coming from the local community, some
of which may appear to challenge the models and priorities of international
actors, while, at the same time, driving through key reforms, such as DDR,
that are a prerequisite for peace-building. These are sensitive and time-
consuming tasks and highly demanding for multilateral peace operations that
may initially have little access to or knowledge of the country in question.

IV. Dimensions of the peace-building agenda

A number of prominent issues in 2004 highlighted how the challenges of
magnitude and legitimacy intersect to make the practical tasks of peace-
building difficult to address. This section examines four of these issues.

of women and girls trafficked for forced prostitution in Kosovo, AI document EUR 70/010/2004, 6 May
2004, URL <http://web.amnesty.org/library/Index/ENGEUR700102004?open&of=ENG-YUG>.

41 See, e.g., Chopra, J. and Hohe, T., ‘Participatory intervention’, Global Governance, vol. 10 (2004),
pp. 289–305; UN, Report of the Secretary-General on the rule of law and transitional justice in conflict
and post-conflict societies, UN document S/2004/616, 23 Aug. 2004; and Gizelis, T. and Kosek, K. E.,
‘All together now: Local participation and success in peacekeeping operations’, Paper presented at the
American Political Studies Association annual conference, Chicago, Sep. 2004.

42 Chopra, J. (ed.), The Politics of Peace Maintenance (Lynne Rienner: Boulde, Colo., 1998); and
Stedman, S. J. et al. (eds), Ending Civil Wars: The Implementation of Peace Agreements (Lynne
Rienner: Boulder, Colo., 2002).
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Disarmament, demobilization and reintegration

Disarmament, demobilization and reintegration occupied a prominent role on
the international policy agenda in 2004, after almost a decade of relative
inattention. The primary reason was the recognition of the lack of success of
most recent international DDR efforts and the consequences of this failure for
the resumption of conflict. DDR is a crucial component of post-conflict peace-
building as a prerequisite for ending violence and the re-establishment of the
state’s legitimate monopoly of coercive force. Iraq in 2004 testified to the
perils of not engaging in systematic disarmament and demobilization: the
2003 disbanding of the Iraqi armed forces without the provision of
compensation, retraining or employment for former soldiers and without any
weapon collection or management programmes resulted in the presence of
large numbers of unemployed trained fighters and thousands of weapons on
the streets with consequent violent results.43 Equally significant are the social
and economic functions of DDR, which in many post-conflict contexts pro-
vide the principal short-term mechanisms to assist large sectors of the popula-
tion to establish means and capabilities to earn a sustainable peacetime liveli-
hood.

Seventeen current multilateral peace operations—nine UN and eight non-
UN operations—have DDR tasks in their mandate. The scope and magnitude
of DDR processes, however, make them difficult to strategize, coordinate,
fund and implement. They face enormous structural challenges, too: unstable
and violent environments, divided and bitter communities and a very real
‘security dilemma’ facing former fighters. In 2004, only one DDR operation
was seen to have met its goals with any degree of success, the five-year
programme in Sierra Leone. The programme was administered by the National
Committee for Disarmament, Demobilization and Reintegration (NCDDR)
and funded by over 10 international donors. It resulted in the disarmament and
demobilization of over 72 000 fighters (almost 7000 of whom were child
soldiers) at a cost of $36.5 million. Nonetheless, experts warned that Sierra
Leone still faced substantive reintegration and reconciliation challenges with
high unemployment, particularly among young men.44

Four criticisms of DDR programmes have been highlighted: (a) that they are
too often politically constrained; (b) that international-led efforts lack ade-
quate planning, coordination and funding; (c) that they fail to include all stake-
holders in the society, particularly women and children; and (d) that they focus
on the disarmament and demobilization components and neglect reintegration.
The first weakness reflects the peace negotiation context in which DDR pro-
grammes are usually initiated. Although agreement to demobilize armed
forces is crucial in order to persuade all sides to lay down arms, the terms of a
ceasefire or peace agreement can present real dilemmas for the inclusion of a

43 For further detail on the conflict in Iraq in 2004 see chapter 2 in this volume.
44 Integrated Regional Information Network for West Africa (IRIN-WA), ‘Disarmament and reha-

bilitation completed after five years’, IRIN-WA Weekly 213, 31 Jan.–4 Feb. 2004. See also section IV
of chapter 8 in this volume.
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comprehensive DDR process from the outset. Afghanistan is a clear example
of the complexities involved: the political bargains enshrined in the 2001
Bonn Agreement45 as well as the US-led coalition’s emphasis on militarily
defeating the remaining al-Qaeda and Taliban forces in the country shored up,
rather than undercut, the continued political and military influence of key war-
lords. The most obvious example of this was the militia forces loyal to the
Minister of Defence of the Afghan interim government, Mohammad Qaseem
Fahim, only 5 per cent of which entered the DDR programme.46 The lack of
progress in DDR in Afghanistan contributed to the deterioration of the security
situation throughout the country in 2004 as fragile power-sharing arrange-
ments between different factions broke down.47

The failure to initiate demobilization of armed groups is not always a func-
tion of the compromises involved in reaching a peace settlement. In the case
of Iraq, the Coalition Provisional Authority (CPA) made no attempt to disarm
and demobilize the main Kurdish militia groups nor the militia forces that
sprang up throughout the country in the wake of the defeat of the Iraqi regime,
in part because of a desire not to provoke an argument about the future
political order of the country. The more violent the insurgency became, the
more the occupation forces, and subsequently the interim government of Iraq,
came to depend on militia groups for the maintenance of law and order in Iraqi
towns and cities. In many cases, DDR involves incorporating former rebel
groups into the reformed national armed forces, as in the cases of Afghanistan,
Burundi and the DRC. This can make DDR hostage to progress on the
government side in charting national security reform and, moreover, may
compromise the status of the new security forces in the eyes of significant
sectors of the population.48

A second weakness of DDR processes is the lack of adequate planning and
coordination, linked to which is the perennial lack of funding for DDR
operations. Even where agreement to disarm and demobilize formally exists, it
is more often than not only partially implemented. Demobilization, in the
sense of dismantling former military units, often takes place without any real
disarmament, as, for example, in Haiti in both 1994 and 2004. This is in part
because most DDR processes rest on voluntary disarmament and thus the
international presence has to provide incentives for former combatants to give
up their weapons. In most cases, this necessitates the international presence
providing a safe environment in which the collection and destruction of weap-

45 The Agreement on Provisional Arrangements in Afghanistan pending the Re-establishment of Per-
manent Government Institutions (Bonn Agreement) was signed under UN auspices in Bonn on 5 Dec.
2001. See UN Security Council document S/2001/1154, 5 Dec. 2001.

46 UN, The situation in Afghanistan and its implications for international peace and security, Report
of the Secretary-General, UN document S/2004/634, 12 Aug. 2004.

47 See also Roy, O., Afghanistan: la difficile reconstruction d’un État [Afghanistan: the difficult
reconstruction of a state], Chaillot Paper no. 73 (EU Institute for Security Studies: Paris, Dec. 2004),
URL <http://www.iss-eu.org/chaillot/chai73f.html>.

48 Examples of this include Kosovo, where the Kosovo Liberation Army was incorporated into a
civilian agency, the Kosovo Protection Corps, and the Special Forces-led militia units of the Afghanistan
Guard Force.
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ons can be undertaken. In Afghanistan, for instance, widespread insecurity and
the confinement of most of the International Security Assistance Force (ISAF)
to the capital Kabul until 2003 constrained the Japanese-led DDR effort.49

Such DDR progress as did take place focused on disarmament, primarily
heavy weapon cantonment carried out by ISAF, but was undermined by the
lack of a system to store arms and guard cantonment sites.50

Another issue is the lack of accurate knowledge about the number of
irregular combatant forces and small arms and light weapons circulating in the
country. This complicates DDR planning, as the experience in Liberia demon-
strated in 2003–2004. The launch of the disarmament and demobilization
phase by the UN Mission in Liberia (UNMIL) in December 2003 was a fiasco
when more than 12 000 combatants (out of an estimated 45 000) presented
themselves at the opening of a cantonment site outside the capital Monrovia,
overwhelming the facilities and turning to violence when they learned that
they would not immediately receive benefits.51 The ensuing serious riots in
Monrovia forced the suspension of the DDR programme until adequate prep-
aration had taken place including ‘sensitization’ of combatants, the provision
of information regarding numbers of combatants and their weapons to UNMIL
and the establishment of cantonment sites around the country.

The disarmament components of most DDR programmes centre on the
provision of monetary and other incentives to disarm. This approach can be
easily abused, however, where small arms are widely available and where the
payment is lucrative. The price offered for such arms in Sadr City in October
2004 by the interim government of Iraq was criticized by many as
overgenerous and ultimately ineffective as a replacement weapon could be
purchased at a lower price.52 The DDR programme under way in Côte d’Ivoire
offers $900 in subsistence payments spread out over 6 months for the
approximately 30 000 fighters scheduled to participate and is seen as a
potential good model for future DDR programmes.53 It does demonstrate,
however, the significant funds required to even launch a DDR process. This
has remained a substantial problem, for example in Liberia, when at the start
of a fresh DDR programme in April 2004 the UN Development Programme
(UNDP) Trust Fund for DDR had received pledges of only $11.3 million of

49 IRIN-CEA, ‘ISAF must expand to areas of insecurity’, IRIN-CEA Weekly Round-Up 133,
11–17 Oct. 2003; and Williamson, H., ‘Berlin backs mission beyond Kabul’, Financial Times, 25 Oct.
2003, p. 5.

50 UN (note 46).
51 ‘Liberian soldiers hand over guns’, BBC News Online, 7 Dec. 2003, URL <http://news.bbc.co.uk/

1/3298955.stm>.
52 International Crisis Group, ‘What can the U.S. do in Iraq?’, Middle East Report no. 34 (22 Dec.

2004).
53 Gberie, L. and Addo, P., Challenges of Peace Implementation in Côte d’Ivoire, Report on an expert

workshop at the Kofi Annan International Peacekeeping Training Centre with the Zentrum für Inter-
nationale Friedenseinsätze, Accra, Ghana, 31 May–2 June 2004, published as Institute for Security
Studies (ISS) Monograph no. 105, Pretoria, Aug. 2004, available at URL <http://www.iss.co.za/
pubs/Monographs/No105/Contents.html>.
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the estimated cost of $50 million.54 The High-level Panel Report proposed to
provide DDR processes with more regular and sustainable funding through
including provisions for DDR assistance programmes in the assessed budgets
for UN peacekeeping operations.55

A third weakness of DDR programmes that is commonly identified is the
focus on ex-fighters. For some groups in the community, the programmes may
appear to be rewarding the perpetrators of violence and crime and must
therefore be accompanied by initiatives targeted at the wider community. In
that context DDR must be seen to be compatible with any truth and
reconciliation process under way. In Mozambique, for example, ritual
purification ceremonies run by traditional healers and involving the whole
community facilitated the reintegration of former combatants.56 Equally
significant is the importance of distinguishing the different categories of com-
batants and, in particular, providing for the specific needs of child soldiers and
women combatants. Child and women fighters are a particularly significant
issue in Liberia and Sierra Leone. Swift family reunification is a crucial
component in assisting child soldiers to make the transition to peace as well as
specially focused education programmes. Women combatants, many of whom
have been abducted for sexual services, are often neglected in programmes
that concentrate on armed groups or are treated only in the context of their
male partners. The social and economic reintegration of these women into
society is often complex as, in addition to and as a consequence of the legacy
of sexual abuse, they may be rejected by their families and communities.57

Ultimately, the area in which DDR has had least success is in providing for
the medium-term reintegration of ex-combatants into their communities of
origin or new communities. The most significant problem is the failure to
provide for or generate alternative sources of employment and revenue for
ex-combatants, without which the prospects for long-term peace-building are
dim. Economic development programmes are also often conceived of and
developed separately from the DDR process, with other priorities such as
economic liberalization dominating strategy.58 Delays in the start of economic
activities and the end of disarmament and demobilization hamper the social
and economic reintegration of ex-combatants and encourage their entry into
criminal activities. DDR in Mozambique, in the past seen as a success, is
being reassessed in the light of the growth of widespread organized crime at

54 UN, Second progress report of the Secretary-General on the United Nations Mission in Liberia, UN
document S/2004/229, 22 Mar. 2004; and Agence France-Presse (Paris), ‘Liberia: UNMIL begins dis-
armament of ex-combatants in Gbarnga, UN envoy reacts’, 14 Apr. 2004, in Foreign Broadcast Informa-
tion Service, Daily Report–Sub-Saharan Africa (FBIS-AFR), FBIS-AFR-2004-0415, 16 Apr. 2004.

55 UN (note 3), p. 72.
56 Pouligny, B., The Politics and Anti-politics of Contemporary ‘Disarmament, Demobilization and

Reintegration’ Programs, Report of a seminar organized by Centre d’Études et de Recherches Inter-
nationales (CERI) and Secretariat General de la Défense Nationale (SGDN), Paris, Sep. 2004, URL
<http://www.ceri-sciences-po.org>.

57 See, e.g., de Watteville, N., Addressing Gender Issues in Demobilization and Reintegration Pro-
grams, African Region Working Paper Series (World Bank: Washington, DC, 2002).

58 Pouligny (note 56).
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the hands of gangs of former combatants.59 High unemployment among ex-
combatants in Haiti resulted in the rise of armed criminal gangs that in turn
were used increasingly by the embattled government of President Jean-
Bertrand Aristide to maintain power.60 These examples testify to the threat to
peace-building posed by high levels of criminal violence.

Behind all of these weaknesses lies the problem of coordination of DDR
efforts where so many different security and development actors are involved.
The High-level Panel Report suggested that the mandate and resources of all
future UN peace operations should include DDR tasks. While this might go
some way towards ensuring a quicker start to DDR and a degree of coordina-
tion in the field, multilateral peace operations alone have neither the capacity
nor the reach to undertake extensive DDR programmes. Coordination with
development actors, in particular the UNDP, the World Bank and bilateral
agencies, will continue to be crucial both for funding and for planning and
launching operational projects in DDR. A recent phenomenon is the growing
number of private security companies involved in DDR processes, particularly
in aspects of security sector reform (training of police and armed forces), an
issue that raises prospects as well as challenges for the implementation of
comprehensive DDR.61

The rule of law

The rule of law was a central theme of the international peace-building agenda
in 2004, in part through the release in August of the Secretary-General’s report
on the rule of law and transitional justice in conflict and post-conflict socie-
ties.62 The rule of law implies an effective justice system that is accessible,
transparent, impartial, independent, efficient, and that is reinforced by the
democratic application and enforcement of the law. Its establishment in a
peace-building context is a multifaceted undertaking, involving the adminis-
tering of justice for war crimes and transforming the justice system (judiciary,
prosecution office, law and enforcement agencies, penal institutions and law
associations). The Secretary-General’s report underlined the importance of
striking a balance between the different rule of law components and the need
for careful sequencing of activities. The emerging consensus on the centrality
of rule-of-law reform and the notion that it must be tackled in its entirety is
drawn from the lessons of previous international engagement, where only one
aspect of the rule of law was targeted or the implementation of ill-designed

59 McMullin, J., ‘Reintegration of combatants: were the right lessons learned in Mozambique?’,
International Peacekeeping, vol. 11, no. 4 (2004), pp. 625–44.

60 International Crisis Group (ICG), ‘Haiti’s transition: hanging in the balance’, Latin Ameri-
can/Caribbean briefing no. 7 (8 Feb. 2005), URL <http://www.icg.org/home/index.cfm?id=3255&l=1>.

61 Reuters Alert Net, ‘Liberia: US hires private company to train 4,000-man army’, 15 Feb 2005,
URL <http://www.alertnet.org/thenews/newsdesk/IRIN/3db1c51f108f10cad0f867865f6ecfd4.htm>. For
a detailed discussion of the private military and security industry and its impact on various security con-
texts see Holmqvist, C., Private Security Companies: The Case for Regulation, SIPRI Policy Paper no. 9
(SIPRI: Stockholm, Jan. 2005), URL <http://www.sipri.org/contents/publications/Policypaper9.html>.

62 UN (note 41).
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assistance programmes undermined progress in other sectors.63 For instance,
the disproportionate emphasis on bringing war criminals to justice in Bosnia
and Herzegovina arguably delayed international assistance with institutional
legal reforms in areas such as civil law (including commercial and contractual
law), which in turn has had a damaging impact on economic growth and
efforts to move away from a shadow economy.64

Since 2003 the mandates of all the new UN peace operations––UNOCI,
MINUSTAH and ONUB––explicitly address the rule of law.65 In some non-
UN operations, the rule of law is the focus of the entire mission. In January
2004 the European Union launched its first rule-of-law mission, EUJUST
THEMIS, with the purpose of assisting the Georgian Government to reform
the justice system, particularly the criminal justice sector; the Australian-led
Regional Assistance Mission in the Solomon Islands (RAMSI) has a similar
remit to assist the government in restoring law and order.66

Although rule-of-law reform is now a component of peace operations, nei-
ther the UN nor other international actors have so far succeeded in fleshing out
the strategies and tools required for it: in this respect the Secretary-General’s
August report adds little specific detailing. The absence of a strategic
approach has hampered reform efforts in current peace operations.67 Progress
in Afghanistan for example, has been impeded from the outset by the failure
of the December 2001 Bonn Conference to give prominence to the issue. As a
result, an overall strategy for the rule of law was absent in the Bonn
Agreement. The implementation of a comprehensive reform programme on
the ground has been further hampered by the division of responsibility for
reform between different lead states.68 In cases where the rule-of-law reform is
explicitly provided for in the mission’s mandate, for example, that of UNMIL,
progress has been hampered by the sheer scale of the project and the need to
set up a temporary skeletal legal system before embarking on a substantive
overhaul of the rule of law. The emphasis in Liberia in 2004 was on the
immediate functioning of the criminal courts in Monrovia, augmenting the

63 Khouri-Padova, L., ‘Haiti: lessons learned’, DPKO Best Practices Unit, Discussion paper, Mar.
2004, URL <http://www.un.org/Depts/dpko/lessons/>.

64 Williams, P. R. and Scharf, M. P., Peace with Justice? War Crimes and Accountability in the For-
mer Yugoslavia (Rowman and Littlefield: Landham, Md., 2002), pp. 63–90; and Canadian International
Development Agency, ‘Balkans: rule of law concept paper’, URL <http://www.acdi-cida.gc.ca/
cidaweb/webcountry.nsf/europe_e.html>.

65 The rule of law is also expected to be included in the mandate of the proposed multidimensional
operation in Sudan in 2005. UN Security Council resolutions 1528, 27 Feb. 2004; 1542, 30 Apr. 2004;
and 1545, 21 May 2004; and UN (note 24).

66 European Union, Council Joint Action 2004/523/CFSP of 28 June 2004; and ‘RAMSI–Fact Sheet’,
1 Dec. 2004, URL <http://www.dfat.gov.au/geo/solomon_islands/helpemfren/ramsi.html>.

67 UN, Third special report of the Secretary-General on the United Nations Organization Mission in
the Democratic Republic of the Congo, UN document S/2004/650, 16 Aug. 2004.

68 In Afghanistan, Germany has responsibility for police reform, Japan for DDR, Italy for rule of law
and the UK for combating drugs (and law enforcement of drug control). Friborg, A. T., ‘Afghanistan:
lessons learned from a post-war situation’, DIIS Working Paper no. 2004/5.
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national police force and the rehabilitation of penal institutions.69 At the end of
2004 the focus continued to be on securing funds to support quick impact
projects (QIPs) aimed at rebuilding basic infrastructure.70 A national Law
Reform Commission to undertake a comprehensive review of the status of
Liberia’s judicial system is not expected to commence work until 2005.71

The lack of progress in identifying rule-of-law needs and strategies to
address them is hampered by the lack of qualified personnel and resources
within the host state. The case of Timor-Leste illustrates the implications this
can have for the length of the reform effort where, after six years of significant
international engagement, financial support and technical expertise, local
capacity in the justice sector remains extremely weak. International advisers
are still heavily depended on to perform basic line functions.72 Strengthening
institutional capacity in judiciary and law enforcement agencies requires not
only legal professional training but also the development of a broad range of
capacities, including organization management, financial administration and
personnel training.

Reform of the rule of law is a profoundly political enterprise: at its core, it is
about altering the nature of the social contract between the individual and the
state.73 If the reform process is to be legitimate and sustainable, it must build
on existing judicial systems and legal traditions and reflect the culture and
values of the country in question, even as it affirms international law, norms
and standards. Meaningful consultations with and participation of local
stakeholders to establish objectives and priorities and to assess progress are
needed if substantial political and popular support is to take root.74 Bosnia and
Herzegovina provides a clear example of the legitimacy of the rule-of-law
reform process being brought into question by the way in which it has been
implemented by external actors. Some argue that the powers of the Office of
the High Representative to introduce substantial legislation, and the way in
which these powers have been used to dictate the priorities of reform,
undermine the very same democratic principles which the international
community claims to promote.75 Others, however, challenge the view that
rule-of-law reform must be built on local ownership, arguing that this
approach merely reinforces the established legal order, one which may have

69 United Nations, World Bank, with the National Transitional Government of Liberia (NTGL),
‘Liberia: Joint Needs Assessment’, UN Development Programme, Monrovia, Feb. 2004, URL <http://
www.lr.undp. org>.

70 UN, Fifth progress report of the Secretary-General on the United Nations Mission in Liberia, UN
document S/2004/725, 10 Sep. 2004.

71 United Nations, World Bank and NTGL (note 69).
72 UN, Progress report of the Secretary-General on the United Nations Mission of Support in East

Timor, UN document S/2004/888, 9 Nov. 2004.
73 Rose-Ackerman, S., ‘Establishing the rule of law’, ed. Rotberg (note 11), pp. 182–221.
74 UN (note 41), pp. 6–7.
75 Knaus, G. and Martin, F., ‘Travails of the European Raj’, Journal of Democracy, vol. 14, no. 3

(July 2003), pp. 60–74; and Caparini, M., ‘Security sector reform in the Western Balkans’, SIPRI Year-
book 2004: Armaments, Disarmament and International Security (Oxford University Press: Oxford,
2004), pp. 251–82.
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been a source of grievance in the first place.76 This is particularly sensitive in
cases where local law runs up against Western legal systems in issues such as
the death penalty and humane punishment and gender equality before the law.

Economic reconstruction

Economic reconstruction is central for peace-building: in the short term to
build confidence in the potential of peace and to ensure that former warring
parties buy into a common state-building project. In the medium to longer
term, it is crucial to address the root causes of conflict, such as poverty and
economic inequity.77 In 2004 the particular challenges of peace-building in
countries that are rich in natural resources such as oil, diamonds and timber
was in focus. Although resource-rich countries possess inherent potential for
economic growth, competition within the society over the control and
profitable exploitation of these resources can trigger a return to conflict.
Peace-building thus requires the rapid assertion of the state’s authority and
regulation over those domestic and international actors that formerly profited
from the exploitation of natural resources. In recognition of these challenges,
the High-level Panel made a somewhat controversial recommendation that the
UN provide assistance to weak states, especially those emerging from conflict,
in the management of their natural resources.78

In practice, the UN, other relevant international actors and the private sector
are already working with governments in, for example, Chad and Sierra Leone
to design transparent accounting practices and develop schemes for equitable
and socially beneficial sharing of resource revenues.79 An expanded notion of
this has been proposed for Liberia: an international trusteeship would be
established for the collection of revenue from key customs services at major
border crossings, including airports and seaports, and from natural resources
such as timber, diamonds and gold, which would then be deposited in a central
account.80 Proposals such as that for Liberia are controversial as they arguably
impinge on a state’s sovereign rights to exercise control over revenue collec-
tion and raise the question of whether such an international presence would
constitute occupation. Moreover, the authority of international management of
natural resources was somewhat undermined in 2004 with continued investi-
gations and probes into the CPA’s alleged mismanagement of oil revenues in

76 Jensen, E. G., and Heller, T. C. (eds), Beyond Common Knowledge: Empirical Approaches to the
Rule of Law (Stanford University Press: Palo Alto, Calif., 2003)

77 Collier (note 28); Collier, P. and Hoeffler, A., ‘On the economic causes of war’, Oxford Economic
Papers, vol. 50, no. 4 (Oct. 1998), pp. 563–73; and Berdal, M. and Malone, D. M. (eds), Greed and
Grievance in Civil War: Economic Agendas in Civil Wars (Lynne Rienner: Boulder, Colo., 2000).

78 UN (note 3), para. 92.
79 E.g., the Diamond Area Community Development Fund, the Kono Peace Diamonds Alliance, and

the Chad–Cameroon Development and Pipeline Project. Nitzschke, H., ‘Transforming war economies:
challenges for peacemaking and peacebuilding’, Report of the 725th Wilton Park Conference in associa-
tion with the International Peace Academy, Sussex, 27–29 Oct. 2003, URL <http://www.
wiltonpark.org.uk/web/conferences/reportwrapper.asp?confref=WP725>.

80 ICG, ‘Liberia and Sierra Leone: Rebuilding failed states’, Africa Report no. 87 (8 Dec. 2004),
p. 27.
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Iraq.81 The investigation into the corruption of UN officials involved in the
management of the Oil-for-Food Programme in Iraq between 1996 and 2003
cast a further shadow on the notion of international resource management.82

The challenge of economic development is compounded by the need to
eradicate shadow economies––criminal activities conducted outside of state-
regulated frameworks––which provide important and, in most cases, long-
established sources of income.83 Poppy cultivation in Afghanistan is a clear
example of this challenge. While opium production has a long history in the
country, since the 2001 fall of the Taliban revenue generated from poppy
cultivation and opium trade has risen dramatically and accounts for 40 per
cent of Afghanistan’s economy, which the International Monetary Fund (IMF)
estimates is growing at 20–30 per cent annually.84 Ironically, the opium trade
achieves many of the development and economic objectives of the licit
economy, such as employment, access to land and credit, and links between
the centre and the periphery, albeit through illegitimate means.

The challenge of balancing short-term versus long-term development
projects is a real one. Economic activities based on emergency relief bear no
real sustainable prospects for a country but they may be vital in the initial
post-conflict phase. The 2000 Report of the Panel on United Nations Peace
Operations, chaired by Lakhdar Brahimi, Special Adviser to the Secretary-
General, recommended that QIPs be implemented to improve the local quality
of life, establish the credibility of a new UN mission and most importantly
demonstrate results.85 Since then, several missions have implemented QIPs
with mixed results. Surveys in Afghanistan show that the population attached
greater priority to the restoration of an accountable civil service, customs
collection and payments system, and the commencement of large, multi-year
infrastructure projects, than to the provision of a myriad of small-scale
projects, which can be cost ineffective.86 Large, expansive public sector
programmes can be another way of bridging the gap between relief and

81 The International Advisory and Monitoring Board, set up by the UN to monitor the Development
Fund for Iraq, which holds proceeds of oil sales, issued a report in which it criticized the CPA for poor
management of the Fund. Iraq Revenue Watch, ‘Disorder, negligence and mismanagement: how the
CPA handled Iraq reconstruction funds’, Sep. 2004, URL <http://www.iraqrevenuewatch.org/>.

82 The Oil-for-Food Programme was established in Apr. 1995 by UN Security Council Resolu-
tion 986, 14 Apr. 1995; implementation of the programme commenced in Dec. 1996 and was terminated
at the end of 2003. Volcker, P. A., Goldstone, R. J. and Pieth, M., Interim Report of the Independent
Inquiry Committee into the United Nations Oil-For-Food Programme, 3 Feb. 2005, URL <http://
www.iic-offp.org>.

83 Pugh and Cooper (note 13), p. 7; and Napoleoni, L., Modern Jihad: Tracing the Dollars Behind the
Terror Networks (Pluto Press: London, 2003).

84 Goodhand, J., ‘From war economy to peace economy?: reconstruction and state building in
Afghanistan’, Journal of International Affairs, vol. 58, no.1 (fall 2004), pp. 155–74.

85 See Report of the Panel on United Nations Peace Operations (Brahimi Report), Identical letters
dated 21 August 2000 from the Secretary-General to the President of the General Assembly and the
President of the Security Council, UN document A/55/305–S/2000/809, 21 Aug. 2000, URL <http://
www.un.org/peace/reports/peace_operations/>; and Durch, W. J. et al., The Brahimi Report and the
Future of UN Peace Operations (Henry L. Stimson Center: Washington, DC, 2003), p. 26.

86 Organisation for Economic Co-operation and Development (OECD), ‘Senior level Forum on
Development effectiveness in fragile states: harmonisation and alignment in fragile states’, Draft report
by the Overseas Development Institute (ODI), 17 Dec. 2004.
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development. Labour-intensive infrastructure projects, such as road
construction, can yield immediate and long-term benefits: they can generate a
high level of employment quickly and at a relatively low cost; result in
improvement of the state’s infrastructure, leading to improved access for trade
and industry; and facilitate the reintegration of demobilized combatants and
returning refugees.87

The problem with large infrastructure projects is, first, that they require a
substantial degree of state capacity which the post-conflicts states are unlikely
to possess and, second, that they go against liberal economic orthodoxy that
has been preached by international financial and development assistance
actors. One potential way around this is the proposal that the private sector be
brought in from the beginning to provide infrastructure services and help
eliminate short-term donor-driven projects that are not sustainable or
conducive to long-term economic recovery.88 The international peace-building
presence often constitutes one of those non-sustainable economic projects by
creating an economic bubble in the capital city of the country. This is a
function of the service industries that spring up to cater almost exclusively to
the international presence. Afghanistan, again, offers an example of this
dilemma, where the international community’s presence has generated
employment for approximately 40 000 Afghans. These individuals often have
the higher education and specialized skills that are vital to state-building but
instead choose the well-paying but less qualified positions that are offered by
international organizations.89

Debt was a major issue for peace-building in 2004. Because most post-
conflict countries do not have the necessary financial resources to embark on
significant reconstruction programmes, the immediate normalization of
relationships with the international financial institutions (IFIs) and with the
Paris Club is necessary to obtain financial assistance.90 The emergency assist-
ance loans disbursed by the IMF often go towards repaying bridging loans
from bilateral donors, which in turn are used to clear arrears to the IMF.91

87 Some scholars have made comparisons between current economic reconstruction activities with the
post-World War II Marshall Plan. Madlala-Routledge, N. and Liebenberg, S., ‘Developmental peace-
keeping: what are the advantages for Africa?’, African Security Review, vol. 13, no. 2 (Dec. 2004); and
Dunne, J. P., ‘Challenges of armed conflicts to jobs and other socio-economic issues in Africa’, ed.
E. Date-Bah, Jobs After War: A Critical Challenge in the Peace and Reconstruction Puzzle (Inter-
national Labour Organization: Geneva, 2003), pp. 33–51; and Chesterman, Ignatieff and Thakur
(note 23), pp. 12–13.

88 Schwartz, J. et al., ‘The private sector’s role in the provision of infrastructure in post-conflict
countries: patterns and policy options’, Conflict Prevention & Reconstruction Paper no. 16 (Aug. 2004),
URL <http://www.worldbank.org/conflict>.

89 Chesterman, S., You, the People: The United Nations, Transitional Administration, and State-
Building (Oxford University Press: Oxford, 2004), p. 201; and Goodhand (note 84).

90 E.g., Burundi’s classification by the IFIs as a ‘post-conflict country’ was a necessary measure to
facilitate Burundi’s ability to obtain loans. United Nations, Second report of the Secretary-General on
the United Nations Operation in Burundi, UN document S/2004/902, 15 Nov. 2004

91 Boyce, J. K., ‘The international financial institutions: postconflict reconstruction and peacebuilding
capacities’, Paper prepared for the seminar on Strengthening the UN’s Capacity on Civilian Crisis Man-
agement, for the UN Secretary-General’s High-level Panel on Threats, Challenges and Change, Copen-
hagen, 8–9 June 2004.
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While this mechanism enables the country in question to elicit more IMF
engagement, it does little to rehabilitate the economy. Many policy makers
and academics challenge this system and advocate debt relief or debt reduction
to facilitate quicker economic reconstruction. In 2004 several post-conflict
countries––Burundi, the DRC, Liberia, Iraq and Sierra Leone—received
partial debt relief.92 The issue of debt cancellation was particularly
controversial in Iraq because a significant portion of its $137 billion debt can,
arguably, be considered odious debts––loans ‘obtained against the interests of
the population of a state, with the full awareness of the creditor’––thus
removing any obligation on the part of the new government to service the
debt.93

Elections

Since 1989, elections have been highlighted as the principal means to legit-
imate the institutions and leadership of countries emerging from conflict and
have been seen as a central task for UN peace operations, for example, in
Cambodia and Namibia.94 The successful holding of national elections is one
of the most visible and effective means of enabling popular participation in
state-building and one of the clearest signals that legitimate domestic authority
has been restored. Elections are, in the words of Terence Lyons, ‘one of the
very few mechanisms available to provide internal and external legitimacy as
a new government’.95 For that reason alone, domestic pressures for rapid
elections in a post-war context can be intense, as Kosovar Albanian demands
after the NATO-led intervention in July 1999 and Shia pressure for elections
in Iraq in 2004 demonstrated. In both these cases, formerly disenfranchised
sectors of the society have seen post-conflict elections more as the principal
means of asserting their majority status than as a step in building a durable
peace. The international community, for its part, also has an interest in seeing
that elections take place within a short space of time to establish a recognized
sovereign authority, uphold the human rights in the name of which it may
have intervened, legitimate its own presence in the country and lay the ground
for its future departure.

At the same time, there are equally strong factors militating against the
holding of national elections too soon after conflict and, indeed, the current

92 E.g., the UK-led Commission for Africa was established in 2004 to address debt relief and poverty
reduction in Africa. See Our Common Interest: Report of the Commission for Africa, Mar. 2005, URL
<http://www.commissionforafrica.org>. In Dec. 2004 the US Government announced that it would
cancel Liberia’s debt, which amounted to $3 billion. IRIN-WA, ‘Liberia: US says willing to cancel debt
but warns more progress needed’, IRIN-WA Weekly Round-up 254, 4–10 Dec. 2004.

93 ICG, ‘Reconstructing Iraq’, Middle East Report no. 30 (2 Sep. 2004); and Boyce (note 91).
94 See, e.g., Newman, E. and Rich, R. (eds), The UN Role in Promoting Democracy: Between Ideals

and Reality (United Nations University Press: Tokyo, 2004); and Doyle, M. et al. (eds), Keeping the
Peace: Multidimensional UN Operations in Cambodia and El Salvador (Cambridge University Press:
Cambridge, 1997).

95 Lyons, T., ‘Transforming the institutions of war: postconflict elections and the reconstruction of
failed states’, ed. Rotberg (note 14), p. 270.
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emphasis in the research debate is on the desirability of a long lead-in time.96

The electoral process represents, in practical terms, the transfer of a dispute
and the means to resolve it from the battlefield to the ballot box, through a
contest over political power. A divided and traumatized society emerging from
internal conflict may well be unable, in the short term, to manage this transi-
tion without endangering the entire peace process. The potential negative
impact of national elections on the tentative peace process under way in
Burundi prompted the postponement of national elections, originally
scheduled to take place in November 2004.97 International actors may wish to
delay national elections in order to prevent a potentially divisive election
process from distracting or undermining the peace-building efforts. This is all
the more so where peace-building as state-building involves economic,
political and military reforms that challenge the existing status quo. A
pertinent example of this was Bosnia and Herzegovina, where the first post-
war national elections resulted in a victory for the nationalist factions most
opposed to the state-building enterprise. Another reason for international
caution is the substantial military, financial and monitoring resources required
to hold a nationwide election in an insecure environment, as Iraq demonstrated
in 2004. Should violence mar the elections and lead to the results being
contested, this could fatally undermine the progress made in peace-building
made and shake whatever public confidence previously existed in the reform
process.

Even without the threat of large-scale violence, conducting national elec-
tions is a complicated, laborious and expensive process, entailing substantial
procedural and legal preparations over, ideally, 12–18 months.98 In countries
with a long legacy of dysfunctional government, such as Afghanistan and
Liberia, basic prerequisites such as the holding of a census may lengthen the
preparatory process still further. In the case of Afghanistan, the 2001 Bonn
Agreement initially set an ambitious target of June 2004 for the formation of a
fully representative and elected government. This depended on the holding of
the Emergency Loya Jirga within six months of the Bonn Agreement to
establish the Afghani interim government, followed by the development and
approval of a new constitution in 2003, which set the parameters for the type
of elections. It also provided for a nationwide census to be undertaken and for
the registration in two phases of approximately 11.5 million voters.99 The
decision in July 2004 to hold presidential elections separately from parlia-
mentary elections rather than simultaneously, as initially announced, and later
than originally planned testified to the magnitude of the electoral challenge.
Parliamentary elections were rescheduled for April 2005, while the pres-

96 Chesterman (note 89); and Paris (note 18).
97 ‘New delay to Burundi referendum’, BBC News Online, 14 Dec. 2004, URL <http://

news.bbc.co.uk/1/4095961.stm>; and UN, Second report of the Secretary-General on the United Nations
Operation in Burundi, UN document S/2004/902, 15 Nov. 2004.

98 Jain, P., Remarks at the seminar Elections in Times of Conflict, International Institute for
Democracy and Electoral Assistance, Stockholm, 21 Feb. 2005.

99 ICG, ‘Afghanistan: From presidential to parliamentary elections’, Asia Report no. 88, 23 Nov.
2004.
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idential election was reset for October 2004. Nonetheless, the painstaking
three-year electoral process, which cost approximately $200 million, paid off
on 9 October when a large voter turnout, a peaceful ballot and the declaration
by international observers that the vote was free and fair resulted in the
election of the incumbent interim president, Hamid Karzai, as president.100

In both Afghanistan and Iraq the grave security situation was the predomi-
nant obstacle to successful elections. National elections, in both countries,
intensified this violence as the electoral process became a target of rebel
groups. In Afghanistan, the extensive voter registration process got off to a
slow start, the consequence of threats of violence from re-emerging Taliban
forces and forces loyal to influential warlords. The offices of the electoral
secretariat and UN electoral workers throughout the country were targeted by
bomb attacks, kidnappings and shootings.101 The deployment of some
80 000 Afghan troops and soldiers, 19 000 US forces and 9000 ISAF forces on
election day facilitated the provision of security for the vote itself, which
passed off peacefully.

In contrast, the short preparatory time for the election in Iraq complicated
attempts to contain spiralling violence and undermined the entire electoral
process. The decision to hold elections to an Iraqi transitional national
assembly on 30 January 2005 was the result of a political compromise in
March 2004 between the unofficial leader and moral authority of the Shia
community, Grand Ayatollah Ali al-Sistani, and the CPA on the basis of a UN
assessment that it would not be possible to hold free and fair elections by the
end of the year. The 30 January date had little operational consequence in
terms of electoral planning: voter registration and electoral preparations did
not begin before December 2004 and in some parts of the country never took
place because of the security situation.102 Extraordinary security measures by
the Multinational Force and Iraqi security forces enabled an orderly voting
process on the election day itself, notwithstanding continued bomb attacks on
civilian targets. The relatively good level of turnout among Shia sectors of the
population (an estimated 60 per cent of registered voters) was undermined,
however, by the lack of participation of the minority Sunni community in the
election. This gave rise to fears that the election would only hasten the onset
of increased sectarian violence within Iraq. It also cast practical and
legitimacy questions over the transitional national assembly, potentially
undermining it as it embarks on its primary task of drafting a permanent con-

100 Integrated Regional Information Network for Central Asia (IRIN-CA), ‘Karzai confirmed
president as fraud team endorses election’, IRIN-CA Weekly Round-up 188 covering the period
30 Oct.–5 Nov. 2004; and ‘Observers approve Afghan election’, BBC News Online, 10 Oct. 2004,
<http://news.bbc.co.uk/1/3731746.stm>.

101 UN (note 46).
102 UN, ‘The political transition in Iraq: report of the fact-finding mission’, Annex to Letter dated

23 February 2004 from the Secretary-General to the President of the Security Council, UN document
S/2004/140, 23 Feb. 2004; and Filkins, D., ‘Rising violence and fear drive Iraq campaigners
underground’, New York Times (Internet edn), 16 Jan. 2005, URL <http://www.nytimes.com/2005/
01/16/international/middleeast/16election.html>.
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stitution for Iraq.103 The Iraq experience demonstrated the essential dilemma
elections present for peace-building: although a necessary condition of democ-
racy, they are not a sufficient one and, moreover, they may conflict with the
state-building enterprise to which the international community is committed.

The security, logistic and political difficulties posed by early elections have
led to the more frequent establishment of interim national administrations in
post-conflict contexts. This is seen as a way of balancing the demands of
legitimacy with the need to maintain a basic degree of stability and, at the
same time, continue the process of post-conflict transformation. Interim
government processes represent a first step in creating joint consultative and
decision-making processes among former combatants and provide for
meaningful consultative dialogue between the international community and
local stakeholders in shaping the democratization process. They can,
potentially, encourage local involvement in state-building and facilitate the
maturation of political participation among the population, particularly where
it involves elections. The Loya Jirga processes in Afghanistan and the sub-
sequent Transitional Administration were seen to be crucial interim steps
towards the October 2004 elections. Similarly, the establishment of the
National Transitional Government of Liberia in 2003 was a necessary measure
as it offers a partner for the international community to engage with in devel-
oping joint peace-building strategies and projects.

Another approach that can facilitate participatory governance in lieu of
national elections is to concentrate on representative and participatory local
administrations. In Kosovo, municipal elections were held prior to province-
wide elections because they were deemed less political and controversial since
the elected officials were only responsible for the administration of local
services.104 Some have pointed to the success of British forces in southern Iraq
in facilitating local city and town administrations that served as partners of the
occupying forces.105 Even if national elections are given priority, there is a
strong argument to ensure that they are accompanied or soon followed by
local or provincial elections because often the trickle-down effect of national
elections is too slow to be concretely felt by the population. Sierra Leone’s
local elections in May 2004 were seen as a milestone in the extension of state
authority and restoration of the system of local government and one of the
most tangible demonstrations to the population that the country had turned a
corner.106

103 Filkins, D., ‘Low voting rate risks isolation for Sunni Iraqis’, New York Times (Internet edn),
3 Feb. 2005, URL <http://www.nytimes.com/2005/02/03/international/middleeast/03iraq.html>.

104 Reilly, B., ‘Elections, democratization and human rights’, Paper presented at the UN University
Global Seminar 4th Okinawa Session: From Conflict to Peace, 19–22 Dec. 2002.

105 Diamond, L., ‘What went wrong in Iraq’, Foreign Affairs, vol. 83, no.5 (Sep./Oct. 2004).
106 UN, Twenty-third report of the Secretary-General on the United Nations Mission in Sierra Leone,

UN Security Council document S/2004/724, 9 Sep. 2004.
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V. Conclusions: responding to the peace-building challenges

The continued increase in international peace-building in the face of the
enormous practical and legitimacy challenges it presents raises the question of
its future as a policy and practice. A variety of responses have been offered.
The minimalist answer is to narrow the scope of peace-building so as to better
carry out a limited range of tasks. In this perspective, international inter-
vention should concentrate on the goal of establishing security over the
medium term for local populations while ‘they are sorting out on their own
what kind of future for that territory makes the most long-term sense’.107 In
this vision security tasks should focus on the provision of security along the
territorial borders of the state, on support for the delivery of humanitarian aid
and on broad-scale public order––tasks that require the presence of a robust
and well-trained international military operation willing to use force ‘to
forestall the possibility of anarchy’.108 Peace-building, as well as state-building
in this paradigm, is about enabling a society that is capable of functioning, not
a liberal democratic state.

A more refined variation of this minimalist response is the ‘light footprint’
approach, most commonly associated with Special Adviser to the UN
Secretary-General Brahimi and which guided the UN’s response to post-
conflict peace-building in Afghanistan. This approach warns of the dangers of
raising the expectations of post-war populations too high by rash promises of
what peace-building will bring and emphasizes that local knowledge and
expertise is much more attuned to the needs of a society than international
actors. Peace-building, in this perspective, should be demand- rather than
supply-driven, focused on addressing basic needs rather than a comprehensive
vision of statehood and operate, as much as possible, through local ownership
and management.109

The maximal response, on the other hand, acknowledges the scope and
legitimacy challenges of peace-building but points out that local ownership is
a false panacea: the presence of a post-conflict peace operation is indicative of
the inability of a society to govern itself. From the perspectives of both
effectiveness and coherence, a period of ‘benevolent autocracy’ from external
actors offers the best chance for successful peace-building.110 This view, based
often on a revisiting of 19th century British colonialism, acknowledges the
inconsistency of Western engagement in peace-building around the world but
argues that more, rather than fewer, international transitional administrations
might better address the problem. Such external administrations would, in the

107 Zisk Marten, K., Enforcing the Peace: Learning from the Imperial Past (Columbia University
Press: New York, 2004), pp. 155–56.

108 Zisk (note 107), p.163.
109 Statement by Lakhdar Brahimi, Special Adviser to the Secretary-General, at the Conference on

Strategies for Economic Reconstruction and Post-Conflict Management, Bertelsmann Stiftung, Berlin,
27 Oct. 2004; and Chesterman, S., ‘Walking softly in Afghanistan: the future of UN statebuilding’,
Survival, vol. 44, no. 3 (autumn 2002), pp. 37–46.

110 Chesterman (note 89); and Caplan, R., International Governance of War-Torn Territories: Rule
and Reconstruction (Oxford University Press: Oxford, 2005).
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short term and for a limited period, subordinate legitimacy concerns to
efficiency in tackling the peace-building challenge and setting the state more
firmly on course for a stable and durable peace.111 Variants of this approach
address how a single state or small group of like-minded states could more
efficiently implement a maximal vision of peace-building than the UN.112

While a UN sanction might be required to provide international legitimacy for
such groups, local legitimacy would be built on the basis of the success of an
efficient peace-building operation.

The December 2004 report of the High-level Panel tried to chart a path for
the UN between the minimal and the maximal vision of peace-building and to
avoid defining what the end goal of peace-building as state-building should
be. It stresses the importance of the UN as the legitimator of any peace-
building effort but also acknowledges that regional organizations and alliance
organizations such as NATO may be best placed to implement it. It concen-
trates on the magnitude of peace-building and the challenges this presents for
coordination, proposing the creation of a Peacebuilding Commission to work
with local governments and the international community in marshalling,
assisting and sustaining ‘post-conflict peace-building over whatever period
may be necessary’.113

This is a compromise position and, for all the concrete suggestions of the
report of the High-level Panel, will not overcome the challenges presented by
contemporary peace-building. The report seems to suggest as much in arguing
that more attention should be paid to the prevention of state collapse, so as to
avoid having to undertake comprehensive international post-conflict peace-
building to the extent possible. Earlier and more comprehensive international
prevention would certainly mitigate some of the challenges of magnitude and
legitimacy presented by peace-building. In so doing, it may also call into
question the dominance of the ‘peace-building as liberal market economy
state-building’ paradigm.

In practical terms, much of the current discussion of peace-building is
focused on the macro level. What current operational experiences appear to
illustrate, however, is that peace-building fails most often at the micro level, in
the content and delivery of specific security, rule-of-law, economic, social and
political reforms. Although an improved strategic and coordinated approach is
a prerequisite for meeting the challenges of peace-building, it is important that
this be accompanied by substantive and careful work on the specific details of
international peace-building operations. The examples identified in this chap-
ter, like the lessons learned from past operations, testify to the uniqueness of
each peace-building case. The conclusion to be drawn is that peace-building
will remain a difficult, inevitable challenge for the international community.

111 Paris (note 18).
112 Daalder, I. H. and Lindsay, J. M., ‘Our way or the highway’, Financial Times, 5 Nov. 2004, p. 11.
113 UN (note 3), pp. 83–84.
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VI. Table of multilateral peace missions

Table 3.2 lists the 56 multilateral peace missions that were ongoing or termi-
nated in 2004. The table lists only those operations conducted under the
authority of the UN and operations conducted by regional organizations or by
ad hoc coalitions of states that were sanctioned by the UN or authorized by a
UN Security Council resolution, with the stated intention to: (a) serve as an
instrument to facilitate the implementation of peace agreements already in
place, (b) support a peace process, or (c) assist conflict prevention and/or
peace-building efforts. SIPRI employs the UN Department of Peacekeeping
Operations description of peacekeeping as a mechanism to assist conflict-
ridden countries to create conditions for sustainable peace––this may include
monitoring and observing ceasefire agreements; serving as confidence-
building measures; protecting the delivery of humanitarian assistance;
assisting with the demobilization and reintegration process; strengthening
institutional capacities in the areas of judiciary and the rule of law (including
penal institutions), policing, and human rights; electoral support; and
economic and social development. The table thus covers a broad range of
peace missions to reflect the growing complexity of mandates of peace
operations and the potential for operations to change over the course of their
mandate. The table does not include good offices, fact-finding or electoral
assistance missions, nor does it include peace missions comprising non-
resident individuals or teams of negotiators or operations not sanctioned by the
UN.114

The missions are grouped by organization and listed chronologically within
these groups. The first group, covering UN operations, is divided into two
sections: 16 operations run by the Department of Peacekeeping Operations;
and 5 operations that are defined as special political missions and peace-
building missions. The next nine groups cover operations conducted or led by
regional organizations or alliances: 3 by the AU; 1 by the Economic and
Monetary Community of Central African States (CEMAC, Communauté
Economique et Monétaire d’Afrique Centrale), 3 by the Commonwealth of
Independent States (CIS), including 1 mission carried out by Russia under
bilateral arrangements; 1 by ECOWAS; 5 by the EU; 4 by NATO; 2 by the
OAS; and 10 by the Organization for Security and Co-operation in Europe
(OSCE). A final group lists 6 operations led by ad hoc coalitions of states
sanctioned by the UN.

Missions which were initiated in 2004, and new states participating in an
existing mission, are listed in bold text; operations and individual state
participation which ended in 2004 are shown in italics. Legal instruments
underlying the establishment of an operation—UN Security Council resolu-
tions or formal decisions by regional organizations—are cited in the first col-
umn. The start dates for the operations refer to actual deployment dates. Lead

114 E.g., Malaysia, in its capacity as a mediator in the conflict in the Philippines, has deployed a team
of observers to monitor the ceasefire between the Philippine Government and the Moro Islamic Libera-
tion Front.
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states (those that either have operational control or contribute the most
personnel) are underlined in the table. Local support staff are not included in
the figures presented in the table but, where possible, information on the
number of local staff is given in the notes below the table. Mission fatalities
are recorded from the beginning of the mission until the last reported date for
2004 and as a total for 2004. Where possible, information on cause of deaths
is included. Unless otherwise stated all figures are as of 31 December 2004.
Budget figures are given in millions of US dollars. For UN operations, unless
otherwise stated, budget figures are for the financial year 1 July 2004–30 June
2005. Conversions from budgets set in other currencies are based on
30 December 2004 exchange rates.

Data on multilateral peace missions are obtained from the following
categories of open source: (a) official information provided by the secretariat
of the organization; (b) information from the mission on the ground, either in
official publications or in responses to annual SIPRI questionnaires; and
(c) information from national governments contributing to the mission in
question. These primary sources are supplemented with secondary sources
consisting of specialist journals and newspapers. The sources are given in the
notes.
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