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Affairs and International Trade. 
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Foreword

The Pearson Peacekeeping Centre is pleased to present the second issue of 
its eleventh volume of The Pearson Papers: “Opportunities for Enhancing 
Cooperation and Coordination in Peace Operations.”

Our last issue explored the concept of integration by examining different 
challenges to cooperation and coordination in peace operations. The issue 
discussed civil-military relations and the whole of government approach from 
different perspectives, including a coalition and a humanitarian perspective. 
The issue reiterated a known argument: the enhanced and concerted coordi-
nation among all actors involved in peace operations is critical to achieving 
long-term peace and security. Indeed, through experience, we have learned 
that fragmented efforts are counterproductive, providing certain gains but to 
the detriment of any potential overarching achievements.

As we continue to think about integration, we are beginning to view 
and appreciate it, not as a process but as a way of thinking and doing. Far 
from being a set concept, integration can have multiple meanings and can 
take various forms. Common to all approaches of integration, however, is 
the objective of enhancing the effectiveness of peace and security efforts 
through greater cooperation and coordination among all the actors involved 
in peace operations.

In this spirit, the current issue of The Pearson Papers presents four ways 
of thinking about integration in the context of peace operations specifically 
and peace and security generally. Beyond simply acknowledging the need 
for greater cooperation and coordination in peace and security, the articles 
present different rationales and approaches for enhancing cooperation and 
coordination. The current issue also uses examples from Africa, Asia and 
Latin America.

The first article examines whole of government responses in Mongolia 
and examines the link between domestic responses to peace and security 
and Mongolia’s increasing involvement in international peace operations. 
The second article, a joint study on local governance support in Liberia 
by the United Nations Development Programme and the United Nations 
Department of Peacekeeping Operations, examines the concept of County 
Support Teams as an approach to integration at the local level in Liberia. 
The third article discusses the current opportunity in Latin America and 
the Caribbean for supporting initiatives that encourage the incorporation of 
women in peace operations, and for fomenting national debates on this issue. 
The last article explores the challenges of securing peace in Afghanistan, 
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while at the same time defining the need and the opportunities for concerted 
efforts by international and local actors.

We hope that this issue will help strengthen and clarify the theory and 
practice behind current approaches to peace operations and inspire the relent-
less search for greater coherence among all stakeholders. 

We would like to acknowledge the important contributions that have 
been made by others in preparing this issue. In particular, we would like 
to thank Kathryn Robicheau, Publications Coordinator, for her incredible 
eye for detail and her fastidious work ethic, as well as for her commitment, 
continuous assistance, and invaluable inputs throughout the process. We are 
very appreciative of our Editorial Review Board for their contributions of 
expertise and time towards the project. 

We hope that you enjoy this issue and find that it makes a valuable 
contribution to your understanding of complex peace operations.

Ann Livingstone, Ph.D.
Editor

Kristine St-Pierre, M.A.
Managing Editor

Ottawa, Ontario
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Whole of Government Responses in 
Mongolia: From Domestic Response to 

International Implications

Jargalsaikhan Mendee and David Last

Abstract

The Mongolian case illustrates the strong link between domestic responses 
to changing circumstances and the capacity for whole of government 
response in international operations. Both domestic and international pres-
sures since democratisation in 1992 created new divisions between formerly 
unified security organisations, but domestic failures, the July 2008 riot, and 
reliance on some of the skills learned for international peacekeeping have 
pushed military, civil defence, and border police back toward each other. 
Here we trace the evolution in Mongolia of whole of government responses 
to domestic needs, and the two-way relationship with international opera-
tions. As a small country Mongolia does not have its own development 
agency and lacks some of the other tools deployed by larger countries, but 
this is not necessarily a drawback for international operations, and Mongolia 
may offer a better model for other modest but well-intentioned international 
contributors.
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Good-Practice Ideas in Cross-UN Support to 
Post-Conflict Local Governance:  
The Example of Country Support Teams as 
an Integrated Mission Approach at the Local 
Level in Liberia

Joanna Harvey, Judith Karl, Munyaradzi Motsi  
and Nessie Golakai

Abstract

The County Support Team (CST) initiative is a joint mechanism that the 
integrated United Nations presence in Liberia (the UN Peacekeeping 
Mission and the UN Country Team) has developed to combine UN capaci-
ties, knowledge, expertise and resources in support of strengthening local 
government. The CST model has added considerable value in the Liberian 
context, providing a framework for UN action at the local level as well as 
assisting the local authorities to organise, build their capacity and strengthen 
their relationship with the centre. It has also been a means for those UN 
actors without full local representation to extend their reach, and it has 
facilitated UN planning and transition processes. Despite the specificities of 
Liberia in terms of size, support needs, and government structure, the CST 
model has extensive potential for replication or adaptation in other post-
conflict settings. The major success factor is the existence of leadership and 
staff with a commitment to both integrated approaches and national owner-
ship. The report identifies a number of areas of good practice that may be of 
relevance to other missions and UN Country Teams considering a model of 
this nature.
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The Incorporation of Women in Peace 
Operations: A Regional Perspective for  

Latin America and the Caribbean

Marcela Donadio

Abstract

The participation of Latin American and Caribbean countries in peace oper-
ations has increased by 756 percent since the year 2000. However, peace 
operations continue to be seen as a military matter only. In Latin America 
and the Caribbean the participation of women in peace operations is directly 
linked to their incorporation into the military forces and the police and little 
has been done regionally to promote a discussion on the incorporation of 
women into these institutions. Given this context, this article examines the 
challenges to and opportunities for incorporating women in peace operations 
in general and within Latin American and Caribbean countries more specifi-
cally. The article argues that there exists a clear disposition among actors 
to address the challenges and to improve practices in all areas referring to 
peace operations, including the participation of women. The incorporation 
of women not only represents a sign of openness and democratisation of 
Latin American and Caribbean institutions, but also suggests a much larger 
change in how Latin American and Caribbean countries view and under-
stand peace operations. The incorporation of actors other than the military, 
including civilians, police and women, is emerging as the cultural and polit-
ical undertaking of the future.
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Afghanisation, Playing with Fire?

Allard Wagemaker

Abstract

In October 2001 an international military coalition dominated by the 
United States invaded Afghanistan to topple the Taliban and Al Qaeda who 
were considered to have their safe havens in Afghanistan. Quick battle-
field success left the US-led coalition and the United Nations to manage 
a complex political transition. Seven years after the initial intervention, a 
basic lack of security continues to pervade all aspects of life in Afghanistan, 
hampering both political and physical reconstruction efforts. Economically 
and socially Afghanistan remains far behind its neighbours and remains the 
poorest country in the world outside sub-Saharan Africa. On issues of gover-
nance, the Afghan government remains weak and ineffective. Provided that 
a lasting peace in Afghanistan is the ultimate aim of any intervention, what 
can Afghans do to advance this objective? This article argues that while the 
longevity and sustainability of the ongoing peace process depends on the 
Afghans themselves, they lack the capacities and the means that are required 
to own the process.
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Whole of Government Responses in 
Mongolia: From Domestic Response to 

International Implications

Jargalsaikhan Mendee and David Last

Introduction

The Mongolian People’s Revolutionary Party (MPRP) headquarters in 
Ulaanbaatar was gutted by fire and spattered red by paint bombs in July 
2008, but the statue of Lenin nearby was untouched by the crowd of twenty-
year-olds run amok. One of the authors was surprised; one was not. Events 
like this one have their own logic, which is not always obvious to outsiders, 
and whole of government response does not mean the same in Ulaanbaatar 
as it does in Ottawa. International efforts are inevitably a reflection of the 
structure of government and decision making in national capitals, and that, 
in turn, is shaped more by response to domestic circumstances than to inter-
national expeditions. The Mongolian case provides an interesting example 
of the interplay of domestic and international factors, enabling us to hypoth-
esise about other contributors. Mongolia is significant because it is much 
closer to the median characteristics of states in today’s General Assembly 
than Canada, other G8 countries, and most European and Commonwealth 
countries. 

How do domestic government structures and international contributions 
affect each other? We find that influence works in both directions in the 
Mongolian case, but we also suggest that some aspects of “development” 
and “diplomacy” that are not logical products of domestic operations may 
not make great contributions to international operations in the ways that 
they are sometimes thought to make. Our argument considers the evolu-
tion of government in Mongolia since the end of the Cold War, the decision 
to engage in peace support operations, the consequences of that decision, 
the July 2008 national emergency and the resulting whole of government 
response for purely domestic purposes, with international implications.  

The concept “whole of government” or “connected government” origi-
nated within the English-speaking world—mainly in the United Kingdom, 
Australia and Canada. A Canadian working in the UK, Dr. Anne Fitz-
Gerald, referred to “joined-up government” as early as 1998. It was intro-
duced as a policy framework in Canada’s Performance 2002 and appears in 
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Australian government documents at least as early as 2004, in the US State 
Department by 2006, and in the Organisation for Economic Co-operation 
and Development’s approach to fragile states by 2007.1 Related policy docu-
ments like Canada’s International Policy Statement (2005) refer to defence, 
diplomacy and development (3D) as the elements of a cohesive national 
strategy for intervention in conflicts such as those in Afghanistan and Sudan. 
These elements typically correspond to defence ministries, foreign affairs 
ministries, and international development agencies respectively. However, 
the majority of the 119 countries contributing to United Nations peace-
keeping in June of 2008 do not have development agencies. Even amongst 
the top 20 troop and police contributors, 17 do not have active aid programs, 
and all contributors have a variety of economic and diplomatic motives 
for contributing to peacekeeping. Moreover, the idea that international aid 
agencies make a positive contribution to peace and development has been 
roundly criticized.2 So, for the majority of potential contributors to interna-
tional peace support operations, what does “whole of government” mean? 
Rather than imposing the 3D concept, we take it to mean “working across 
departmental or portfolio boundaries to achieve government objectives 
using all available resources.”3 This raises the questions, for most states: 
what resources are available and how are they combined? 

The Mongolian case illustrates the potential for a response to domestic 
events to generate a more cohesive international commitment and for 
international commitments to develop skills and characteristics useful for 
internal security. A closer look at motivations for international deployment, 
however, suggests that if Mongolian diplomatic assets are deployed in the 
service of peacekeeping, it is to target governments in Moscow, Beijing and 
Washington, not local actors in Freetown and Baghdad. If development assets 
are eventually deployed, it will likely be with similar diplomatic targets in 
mind.

1 Government of Canada, Canada’s Performance 2002 (Ottawa: Public Works and 
Government Services, 2002). See also Government of Australia, Connecting Government: 
Whole of Government Responses to Australia’s Priority Challenges (Canberra: Australian 
Public Service Commission, 2004); Office of the Coordinator for Reconstruction and 
Stabilization, A Whole-of-Government Approach To Prevent, Resolve, and Transform 
Conflict (Washington, DC: US Department of State, 23 August 2006); and Organisation 
for Economic Co-operation and Development, Whole of Government Approaches to 
Fragile States (Paris: OECD, 2006).

2 William Easterly, The White Man’s Burden (London, England: The Penguin Press, 2006); 
Joseph E. Stiglitz, Making Globalization Work (London: Penguin Books Ltd, 2007).

3 Government of Australia, Connecting Government, p. v.
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Evolution of Security Institutions Since the Cold War

A country of about 2.8 million people, almost half of whom live in the capital, 
Ulaanbaatar, Mongolia is landlocked but strategically located between China 
and Russia. It is one of about 20 states that emerged from the Communist 
world after the end of the Cold War. Independence goes back to a nationalist 
revolt against the Chinese in 1921. Soviet assistance against the Japanese 
and a security guarantee against the Chinese (who have not always acknowl-
edged Mongolian independence) have strengthened Mongolian affinity with 
Russia. Mongolia uses the Cyrillic script, and many Mongolians have been 
educated in Russia; a smaller number read and speak Chinese. Mongolian 
political institutions and security sector broadly followed Soviet models 
until 1992, making the country a useful case for insight into other post–Cold 
War states. 

The main elements of the security sector in Mongolia under Communist 
rule were the armed forces, civil defence, internal security, border troops, 
national police and the intelligence service. The Mongolian Armed Forces 
(MAF) were responsible to a civilian defence minister, who also controlled 
the civil defence forces responsible for responding to natural disasters. 
Internal security troops responsible for guarding critical infrastructure oper-
ated under police control and reported to the Ministry of Justice and Internal 
Affairs, as did the national police and Mongolian Intelligence Service. 
Finally, the border troops, responsible for securing Mongolia’s borders and 
border-crossing points, reported independently to the Ministry.

Mongolia’s transition to democracy began in 1990 when the ruling 
MPRP responded to anti-government protests by establishing a multiparty 
constitution and holding elections, in which it won majorities in 1990 and 
1992. During the demonstrations of 1990–1992, police and internal troops 
were used to increase the security on government buildings and infrastruc-
ture, but the army did not become involved. Mongolia thus provides a model 
of peaceful transition.4

After winning a majority in the 1996 election, the government of the 
Democratic Party (DP) sought to unify the armed forces, border troops and 
civil defence organization, placing them all under a civilian defence minister 

4 Tom Ginsburg, “Political Reform in Mongolia: Between Russia and China,” Asian Survey 
35, no. 5 (May 1995), 459–471. Ginsburg describes elements of both Chinese-Asian and 
Soviet–East European models of political and economic transition.
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for the first time.5 The effort to amalgamate the border troops and armed 
forces triggered bureaucratic conflict over control of resources and autonomy 
for the border troops. As 10 of Mongolia’s 18 provinces have borders, border 
troops are widely dispersed and there is political competition to retain bases 
and stations, which are important to local economies. Incremental steps 
towards amalgamation included uniting the Border Force Academy and 
the National Defence University, the song and dance ensembles, and the 
hospitals of the two forces. The border force hospitals, however, were also 
responsible for support to the intelligence service and the internal security 
troops, who still reported to the Interior Ministry. Some strong lobbying, 
and several reports of mismanagement in the new structure, resulted in the 
border troops being transferred back to the Ministry of Justice and Internal 
Affairs in 2000, with the aim of improving cooperation with the National 
Centre for Citizenship Records and Information (the equivalent of an immi-
gration and naturalization office).

The MPRP was returned to power in 2000. The Civil Defence Agency 
sought independence from the Ministry of Defence on the grounds that 
it would be eligible for foreign assistance. On 1 July 2004, the Law on 
Protection from Disasters established the National Emergency Management 
Agency (NEMA) by amalgamating the Civil Defence Agency, the Fire 
Protection Service and the National Reserve Service. The intent was to meet 
international expectations for a unified civilian agency, which it was hoped 
would result in assistance.6 However, the three agencies took on a more para-
military form, with new uniforms, police ranks and a code of service disci-
pline, in order partly to improve responsiveness but also to extend to NEMA 
the retirement, pension and health benefits that were already enjoyed by the 
civil defence and fire protection services.

Following the closely contested election of 2004, several members of 
the opposition Democratic Party broke into the Mongolian National Radio 
Television Corporation building to protest unbalanced media coverage 

5 This was seen as evidence of democratic consolidation. Tom Ginsburg, “Mongolia in 
1997: Deepening Democracy,” Asian Survey 38, no. 1 (January 1998), 64–68.

6 The United Nations Development Programme (UNDP) has since undertaken the project 
“Strengthening the Disaster Mitigation and Management System in Mongolia” (UNDP 
Project MON/08/305), which is designed to help Mongolia to develop the disaster mitiga-
tion and management system. There has been criticism of UNDP from some quarters in 
Mongolia because the project has not produced as much real impact on the capacity to 
manage disasters as had been anticipated.
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and succeeded in making a forced broadcast of their grievance.7 In 2006, 
civilian trade unions demonstrated in front of the MPRP headquarters, but 
MPRP supporters retaliated by rallying in front of the DP headquarters. Both 
groups were non-violent and were monitored by unarmed police without 
the involvement of internal security troops. The Mongolian government 
and civil society groups were justifiably proud of their standing as a model 
for peaceful transition from communism. There was, therefore, no incen-
tive before July 2008 to change the basic structure of security forces or to 
increase the coordination between them, as the 2004 disaster protection 
legislation had attempted. 

From 2004 to 2008 there was a fragile coalition government under 
the MPRP. It was confronted by the normal run of emergency situations, 
including fires in July and August of most years and several heavy winter 
snowfalls that required rescues and evacuations. Problematic response to 
these routine emergencies demonstrated that the new civil defence structures 
were not an improvement. Although the post of minister for emergencies had 
been established in 2000, there were no agencies or assets reporting to him 
until NEMA in 2004. NEMA tried to reorganise the emergency response 
capabilities at every level but lacked the resources to do so; in addition, 
it was dogged by scandals and accusations of mismanaged resources. In 
June 2007 the crash of a military helicopter borrowed by NEMA resulted in 
15 deaths. The investigation found that there had been miscommunication 
between the pilot and the ground staff, that firefighters had been misdirected 
to lower-priority areas and that there had been inadequate control over 
aviation resources. As this was the second preventable crash in a small air 
force, there was public concern and political pressure. The reorganisation, 
which had been undertaken to enhance response, had clearly not achieved 
its purpose.  

In December 2007 the slightly strengthened MPRP coalition sought to 
reduce the size of government bureaucracies, and proposed downsizing agen-
cies and ministries including NEMA, which it hoped to bring back under the 
Ministry of Defence. The investigation of the second helicopter crash and 
the surrounding publicity added impetus to this decision. The Ministry of 
Defence was tasked to provide the secretariat for the National Emergency 
Commission. In 2008 all helicopters were brought back under the Ministry 

7 Center for Citizens’ Alliance, State of Civil Society in Mongolia (2004–2005): CIVICUS 
Civil Society Index Report for Mongolia, follow-up project to the International Civil Society 
Forum 2003 and the Fifth International Conference of New and Restored Democracies 
(Ulaanbaatar, Mongolia: ICSFD Ulaanbaatar Secretariat, 2006), 67.
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of Defence, with the air defence force responsible for training, safety, main-
tenance and operations.  

The capacity for coordinated government response on any particular 
issue is a function of legislative frameworks, past experience and practice, 
and bureaucratic politics. In Mongolia’s case, modest emergencies and 
budget constraints had begun to push independent agencies and departments 
back towards a coordinated approach that included the military in planning 
and execution. International operations were pushing Mongolia in the same 
direction, but it was not until the events of July 2008 that there was an incen-
tive to bring the whole of government together to work across organisational 
boundaries for a common purpose.

The Decision to Engage in Peace Support

The evolution of Mongolia’s security institutions after the Cold War was 
affected by its international aspirations. As early as 1992, Defence staff 
began to discuss the desirability of contributions to the United Nations, but 
it was not until 2002 that Mongolia was able to meet the evolving UN stan-
dards for deployed units, including organisation, equipment, and language 
capabilities.8 

Without being privy to Mongolia’s inner councils, public sources 
suggest at least four motivations for involvement in peace support opera-
tions. First, Mongolia sought to be noticed by the international community. 
Like Canada’s “third way” under Trudeau (neither UK nor US), Mongolia’s 
“third neighbour” policy (neither China nor Russia) seeks to attract like-
minded allies through multilateral action to balance the influence of imme-
diate neighbours. A second motivation was the need to modernise and re-
equip forces, with a limited budget; reimbursement for missions that provide 
operational experience is an attractive prospect. A third motivation was the 
utility of external standards for readiness, which in turn demand commit-
ment to training and equipment that might otherwise be a lower priority. 
Finally, “rebranding” the army for international service helps Mongolia to 
move beyond the Cold War images that no longer serve national purposes. 
The four motivations were most acutely perceived within the Ministry of 
Defence but formed an all-party consensus that survived successive changes 
of government.

8 Directorate of Peace Support Cooperation, Ministry of Defence, Ulaanbaatar, interviews, 
23 July 2008.
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These motivations have affected the choice of missions, which in turn 
have affected the skills and capabilities that Mongolia has had to develop. 
Further, the demands of the missions, combined with domestic experiences, 
have pushed commanders and staff to rethink the way the whole government 
undertakes international missions. 

Consequences of Peace Support

With the decision as early as 1992 that a Mongolian flag on the international 
stage was a policy objective, working towards that goal and conducting both 
UN and coalition missions had consequences for training standards, logis-
tics, police cooperation, and increasing integration of civilians. 

The standards for UN troop-contributing nations have changed since 
1990, and this has been a moving target for Mongolian planners and trainers. 
While it might have been possible for Mongolia to provide a battalion under 
the rather loose standards that applied to contributions in 1992 or 1993, by 
1994 there were quite stringent requirements governing structure, training, 
equipment, and language capability.9 Unable to meet the standards for units 
even today, Mongolia has fallen back on contributing platoons and compa-
nies to multinational units; for example, the Mongolian platoon in Iraq is 
part of the Polish-led Multinational Division South-Central.  

All international deployments require training in essentially the same 
tasks for individuals, small units, and staffs. Individual weapons and first-aid 
competence, section patrolling, searching, convoy operations, riot control 
and guard duties are the start. Mongolian training for Iraq is more combat 
oriented, with a higher ammunition allocation, a focus on quick-reaction 
forces, and responses to improvised explosive devices. Training for the 
Sierra Leone mission, in which Mongolians are guarding the International 
Criminal Court, relies more heavily on the training modules of the United 
Nations Institute for Training and Research (UNITAR) and does not assume 
a lethally hostile local enemy. It is becoming more common to hold joint 
command post exercises and to invite border forces and internal security to 
participate. 

Meeting UN standards for international deployment has triggered a major 
language-training effort, led by the National Defence Academy, with English 
at its centre. Language centres at the Police Academy and the Border Training 

9 United Nations Department of Peacekeeping Operations, United Nations Military 
Observers Handbook (New York: United Nations, 1995), 22–23.
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Institute have also increased their efforts on English language training, albeit 
with domestic rather than international motives, and Chinese and Russian 
continue to be important second languages for Mongolian officers. 

Individual training for officers and non-commissioned officers has been 
adapted to UN demands; UNITAR staff-training, military observer, and UN 
logistics courses are now being offered in Mongolia, and there is the poten-
tial for a regional centre at the Five Hills Training Area. Collective training 
has also been affected, most notably by equipping and practising military 
units for crowd-control duties. Crowd control is significant because army, 
police, and internal security forces need this skill set, but only the army’s 
standards are externally validated and updated with international expertise, 
thus creating an incentive for inter-organisational cooperation.  

Along with a new benchmark for training standards, developing the 
capacity of staff to plan logistics is essential for international deployments. 
Knowledge of aircraft capacities, pallet and container loading, and practices 
of allies has been developed within the general staff. The former Soviet style 
of staff organisation has had to be adapted so that units are structured with 
S1 (personnel), S2 (intelligence), S3 (operations) and S4 (logistics) to fit 
with international practice.10 While logistics planning formerly concentrated 
on deployment within Mongolia, it now draws on UN and US expertise 
to support international deployment, with the aim of being able to deploy 
complete battalions in the near future. The Ministry of Transport is beginning 
to be implicated in planning for the use of international civil aviation.11

The Mongolian contingent in Sierra Leone has recently sustained two 
deaths and a charge for brawling, each of which required investigation. 
National law does not accept evidence collected by the contingent, so it has 
been necessary to deploy police with the military mission. The availability 
of police has enhanced discipline under the Status of Forces Agreement 
and presents the opportunity for better police-to-police liaison with the host 
nation, should that be necessary. General staff want to develop a cadre of 
police who understand international deployments, and police are interested 
in increasing opportunities for UN civilian police deployments.12 In summer 
2005, civilian police training was conducted in Mongolia by the integrated 
training service of the UN Department of Peacekeeping Operations (DPKO), 

10 This is an aspiration; in practice, staff structure is still a combination of the Western and 
Soviet models. General Staff, Ulaanbaatar, interviews, 17–18 July 2008.

11 So far, its involvement has been limited to flight safety and planning permissions of, for 
example, chartered flights for movement of units.

12 Police Academy, Ulaanbaatar, interview, 22 July 2008.  
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with joint military and police participation. The Ministry of Defence plans to 
ask for a contribution from the border force, possibly at section or platoon 
strength, to broaden opportunities and increase the range of skills avail-
able within a contingent.  Border troops have special knowledge of border 
management, logistics, and international law that might be useful in some 
missions in the future, and there is already one military unit in western 
Mongolia tasked with cooperation with the border troops.13 In the event that 
prison or corrections expertise is required, internal security forces may be 
solicited for missions. 

Intelligence is integral to military staff at battalion level and above, 
but intelligence officers have routinely deployed with national contingents 
at even sub-unit level.14 In the future, there is potential to seek specialized 
civilian intelligence expertise from other government departments, particu-
larly for media and information operations. In the same way, civilian medical 
personnel have already begun to train with contingents. When deployed, 
they wear uniform without rank insignia and may carry weapons for self-
defence if they are properly qualified. 

To make a credible international commitment, Mongolia has been 
pushed to mobilize most of the assets of its security sector. On the diplo-
matic front, bilateral military contacts are most obvious because they relate 
directly to the international efforts in Afghanistan, Iraq and Sierra Leone. 
Less obvious are the diplomatic efforts in Washington, London and New 
York, where Mongolia seeks to capitalise on its international commitments 
through better relations with the allies on whom it depends for improved 
security. Mongolia has not, so far, been a donor of development aid, because 
it is not a wealthy country, but it may in the future contribute expertise rather 
than cash or commodities. Expertise in arid land husbandry and environ-
mental management may be more valuable to Sudan and Iraq than typical 
Western consultancies.

The July 2008 National Emergency

Like the effort to participate in international peacekeeping, the July 2008 
emergency has galvanized and shaped Mongolia’s whole of government 
mechanisms. Parliamentary elections were held on 29 June 2008. Within 
48 hours of the polls closing, the ruling MPRP had a significant lead in the 

13 Border Training Institute, interview, 22 July 2008; General Staff, Ulaanbaatar, interview, 
25 July 2008. 

14 Officers of the Sierra Leone contingent, Five Hills Training Area, interviews, 14 July 2008. 
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returns, albeit more from rural than urban areas. The opposition Democratic 
Party and the recently formed Citizens’ Union called for demonstrations, 
and a crowd began forming in Sukhbaatar Square in front of the parliament 
building on the afternoon of 1 July. International observers declared the elec-
tion to be largely free and fair, but the criticism of opposition groups helped 
to instigate riots amongst the largely youthful crowd of demonstrators.15  

By 1600 hours the crowd of several hundred, mainly young men, began 
to riot, moving from Sukhbaatar Square down a side street to the east towards 
the five-storey, square stone building that housed the MPRP headquarters 
and party offices. Reports in the international press and local witnesses 
described rioters tearing up fences and lamp posts, battering down the door 
to the MPRP and setting fires, which engulfed the building and spread to the 
neighbouring Museum of National Culture. According to police records, the 
MPRP headquarters were broken into at about 1800 hours, and the fires were 
started by about 1930 hours. 

Several different stories are told about the progress of events. According 
to one account, the rioting accelerated when protesters broke into a duty-
free alcohol stock on the ground floor of the headquarters, and the fires 
might have been the result of a drunken barbecue. Other accounts suggest 
more seriously planned violence, including an assembly line for Molotov 
cocktails, truck transport to provide throwing rocks, and a planned assault 
on banks and police stations in order to search for cash and weapons. This 
assault is given some credence by subsequent efforts to recover weapons 
and ammunition: “General Police Department Acting Chairperson Ch. 
Amarbold said . . . police were still searching for the missing 103 guns and 
60,000 bullets.”16 Events are still under investigation with the aid of eyewit-
ness accounts and police tapes and with the cooperation of opposition and 
civil society groups. About 400 people remained in detention at the time of 
writing (the end of July 2008), and opposition protests continue in an effort 
to secure their release.

The initial response to the attack on the MPRP building was by unarmed 
private security guards. District police back-up had been called to the scene 
by 1700 hours. At this point there were about 700 police on the scene, but 

15 Tania Branigan, “Mongolia Declares State of Emergency as Riots Kill Five,” Guardian, 2 
July 2008. 

16 B. Ooluun, “Government Survives Calls for Dissolution,” The Mongol Messenger, 23 July 
2008, p. 1. There are more than 7,000 registered gun-owners in Ulaanbaatar. Reported 
lost were 103 weapons (mostly hunting) and 60,000 rounds of ammunition. Unuuduriin 
Mongol, 8 July 2008, no. 130/783. 
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the crowd separated them from the MPRP building. When the fire services 
arrived at about 1800 hours and were obstructed by the mob, the police went 
into action to try to clear a route. Police discussed using fire hoses to clear 
the mob, but the tanks were loaded with fire-retardant chemicals that could 
not be used against people. The police national emergency unit arrived on the 
scene by 1900 hours and attempted to bring the situation under control. The 
national emergency unit had received some riot control training from US-
based Swanson Foundation as recently as 2007, but it had not yet procured 
modern riot control equipment or practised the procedures involved.17 The 
national emergency unit continued to attempt to bring the situation under 
control for almost five hours, resorting to rubber bullets and water canon. 
Military forces with riot control equipment and training arrived on the scene 
by midnight. 

At about 2300 hours, the fire spread from the MPRP headquarters to the 
adjacent Modern Art Museum building, where historical costumes and arte-
facts had been assembled for the upcoming national holiday and festivities 
of Naadam. The museum is adjacent to the senate offices of the Government 
of Mongolia and within about 200 metres of the recently renovated parlia-
ment buildings. The National Security Council had been convened at about 
2030 hours, and by 2340 hours the President had announced a national emer-
gency. The Presidential Decree is translated below.

PRESIDENTIAL DECREE ON DECLARATION OF EMERGENCY
(2340 HOURS, JULY 1, 2008)

Due to an increasing social disorder caused by a group of people, the President declared 
the state of emergency for 4 days starting from 2400 hrs on July 1, 2008 in order to 
prevent future escalation of social disorder, loss of lives of law-enforcement personnel, 
property damage, fire, and to enforce social order for the sake of citizens.  

The following measures need to be taken:

Reinforce protection for critical state infrastructure and the main sources of public 
livelihood

Disperse any public gatherings, demonstrations and crowds

Limit traffic movements in the central part of the capital and to search transportation

Disperse and or detain people suspected of organizing or planning demonstrations 
and confiscate weapons and equipment in their possession

1.

2.

3.

4.

17 Police Colonel Navaanl Gantulga, Deputy Director of Police Training, Police Academy, 
presentation, 24 July 2008.  
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Enforce a curfew in the central part of the capital between 2200 and 0800 hours and 
detain violators without proper documentation for up to 72 hours to permit confirma-
tion of personal records

Prohibit media and use of mass media, if necessary by temporary confiscation, and 
cease all broadcasts except of National Radio and Television programs

Prohibit any sale of alcoholic beverages

Control and monitor use of weapons, chemical substances, and explosives in the 
possession of private citizens or public and private enterprise, and control the use of 
equipment and weapons for combat or training

Assign the Minister of Justice and Internal Affairs to implement the above-mentioned 
tasks and mobilise all necessary state assets as prescribed in the Law on the State of 
Emergency and other legislation

5.

6.

7.

8.

9.

Almost half the strength of the Mongolian Army, including an elite 
battalion in the west end of the city, is located within an hour of Ulaanbaatar. 
The national emergency headquarters staff is collocated with the General 
Staff and responds to the Minister and the Chief of Defence, who were 
appointed to the emergency task force when it formed. Before that happened, 
as the situation escalated, designated units went on higher alert via a fan-
out to their commanders. When the Presidential Decree was issued, the 
response units were immediately available. Other ministries were organised 
in a similar way; the Ministry of Justice and Internal Affairs, for example, 
determined the resources necessary for critical infrastructure protection, 
checkpoints and so on.

Upon the declaration of emergency, almost 3,000 additional security 
force personnel were immediately made available. According to local news-
papers, these included 1,800 police and internal security force personnel, 400 
traffic police, 300 additional firefighters and emergency service personnel 
from the city, 200 military personnel (predominantly on checkpoint duty) 
and 50 border force personnel.18  

In addition to five killed in the rioting and one from asphyxiation in the 
fire, 221 demonstrators were injured and 31 hospitalized, while 108 security 
force members were injured and 19 were hospitalized.19 The numbers indi-
cate that the violence was not one-sided. 

By dawn of 2 July, the situation was under control. Heavy equipment 
and most checkpoints were withdrawn by 3 July, although troops and police 
continued to patrol both in the city and on approaching roads until 5 July. 

18 Unen newspaper, 3 July 2008, no. 130.
19 Ibid. 
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At the time of writing, 187 of the 700 people originally detained are under 
criminal investigation, as are the actions of the police by an independent 
prosecutor.20 The political fall-out will continue at least until investigations 
are complete and the last of the detainees has been charged or released, but 
the survival of the MPRP government and the inauguration of its new session 
on 23 July bode well for a return to normalcy.  

Whole of Government Response for Domestic Operations

Seen from a distance, the events of 1 July do not seem particularly violent 
or traumatic, but it is hard to overstate the impact that they had in Mongolia. 
One reason for the apparently unprepared police is that since 1921 Mongolia 
had not seen such violence. The National Emergency Law had been passed 
on 14 November 1995 and had never been invoked until now. Under its 
provisions the president is permitted to declare a national or a partial emer-
gency when Parliament is not in session. Parliament is then required to ratify 
or cancel the emergency within seven days. When an emergency is declared, 
the National Security Council is responsible for supervising the response and 
appointing the chair and members of a task force according to the nature of 
the emergency. The National Security Council consists of the president, the 
speaker of parliament, and the prime minister, with the president presiding 
as chair. In this instance, the Minister of Justice and Internal Affairs was 
appointed to head the task force, and most of the members of Prime Minister 
Bayar’s cabinet and agency heads were members.

The city mayor’s office also took steps immediately upon the declara-
tion of the emergency. Additional security was added to the power, sewage 
and heating grids, to central and sub-power stations, and to the water treat-
ment and supply network. Measures were also taken to increase security on 
government offices, diplomatic missions (especially those close to the site of 
the demonstration) and the main food production and warehouse units that 
might be subject to looting.21

The Parliament was recalled for a special session on 2 July 2008, and 54 
of 58 members present supported the Presidential Declaration of Emergency. 
The task force headquarters that was established on 2 July included represen-
tation from the Foreign Ministry, Health Department, Ministry of Defence 
and General Staff, civil defence forces, border troops, and national police. 
The task force met immediately after the decree and discussed policies for 

20 Unuuduriin Mongol newspaper, 30 July 2008, no. 145/818.
21 Unuuduriin Mongol, 8 July 2008, no. 130/783.
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the dispersal of mobs, tasks for the maintenance of order, and priorities for 
security of critical infrastructure. They directed that banks, media centres 
and power stations be secured as a matter of priority. Military units were 
directed to provide this security, but under the national emergency law they 
could employ only police tactics and equipment, and minimal and propor-
tionate use of force. Hospitals were mobilised to prepare for further casual-
ties. A curfew was declared for four nights, restricting movement after 2200 
hours.22 

The national police, army, and border forces all have special troops. Police 
SWAT teams were deployed to strategic locations around the capital, with 
a view to rapid access to government buildings, media centres, the banking 
district and main routes. The army’s special force, a parachute battalion, was 
in readiness at its barracks in the west end of the city, and selected army and 
border force units were recalled to duty and put on standby. Since the police 
were involved in some of the violence in which protestors were injured, 
and there were two deaths from firearms, the investigation has been handed 
over from the police to the office of the prosecutor to ensure an impartial 
investigation.

On 4 July, Parliament established a joint study group, including members 
from both main parties, to examine the events of 1 July and the govern-
ment’s response. Within days, recommendations followed about improving 
inter-agency coordination, information management, and responsiveness of 
key organisations. On 22 July the Prime Minister was tasked to organise an 
inter-agency working group on preventive measures and improvement of 
government coordination. This was a genuine whole of government effort.  
Chaired by the Minister for Justice and Internal Affairs, the group included 
senior officials from the 12 ministries and agencies listed in the right-hand 
column below.

22 Officials supporting the task force, interviews conducted in Ulaanbaatar, 23 July 2008.
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Table 1. Whole of Government Response to 1 July Events

Task Force to Manage National 
Emergency—Established on 1 July 2008

Inter-Agency Working Group—
Established on 22 July 2008

Minister of Justice and Internal Affairs 
(Chair)
Minister of Foreign Affairs
Governor of Ulaanbaatar
Director of Police
Chief, National Emergency 
Management Agency
Director, General Intelligence Agency
Chief, Border Protection Department

•

•
•
•
•

•
•

Minister of Justice and Internal Affairs 
(Chair) 
Ministry of the Treasury
Ministry of Construction and Urban 
Development
Ministry of Education
Ministry of Culture and Science
Ministry of Defence
National Emergency Management 
Agency
National Centre for Citizenship 
Records and Immigration
Border Protection Department
General Intelligence Agency
Police Department
Capital City Governor’s Office

•

•
•

•
•
•
•

•

•
•
•
•

It is interesting to note that although the initial task force included 
foreign affairs expertise, it was dropped from the subsequent inter-agency 
working group; the latter included expertise from a more diverse range of 
domestic agencies. By 22 July it was clear that the riot had been a local, 
domestic event, but the connections with Mongolia’s international aspira-
tions continued to be relevant. 

The Domestic-Foreign Interface

Based on recent experience and interviews, we have identified aspects to the 
connection between domestic and foreign operational readiness. Each aspect 
suggests areas of organisational learning from one circumstance that can 
be directly applied to the other, and the learning clearly goes in both direc-
tions: international experience has affected domestic response, and domestic 
response will shape the capacity for future international action. It is valuable 
to catalogue and examine these connections in more detail because they are 
still nascent developments. 
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Strategic and Operational Coordination 

July 2008 was the first time that Mongolia had used the emergency legislation 
to provide military force in support of the police in a domestic emergency, 
and there were no procedures in place or agreed operating procedures. Staff 
officers were uncertain who was in charge of specific tasks such as planning 
checkpoints, patrol routes, and liaison between police and military. It was 
widely recognised by participants that coordination and planning mecha-
nisms should have been in place before the event. Although the Democratic 
Party’s motion of non-confidence in the government on 1 July was defeated, 
there was a surprising amount of criticism about coordination from all sides 
including MPRP members. As long as all parties and departments remember 
the sense of urgency that motivated them on 1 July, the emergency has created 
a window of opportunity to develop greater coordination.

Police-Military Tactical Cooperation

Police have been deployed on international operations because Mongolian 
domestic law will not accept evidence collected by a military investigator in 
the event that a deployed soldier is charged under national law in order to 
conform to the Status of Forces Agreement. Minimally employed on missions, 
police have an opportunity to develop cooperation with the soldiers carrying 
out military tasks such as guarding the International Criminal Court in Sierra 
Leone or patrolling in Iraq. Commanders can also rely on police expertise to 
serve as liaison with international police.  

Under the emergency law, military forces are constrained to minimal and 
proportional use of force—the same standard to which the police are held. 
As they are deployed for patrolling, cordon and search, or checkpoint duty, 
the military forces are under police supervision to ensure that they adhere to 
the necessary constraints. Although the tactical coordination was not smooth, 
military units did meet with the necessary police advisers and military tasks 
were effectively executed under police supervision within 24 hours of the 
emergency declaration.

Police Riot-Control Skills and Military Support

Although police have received riot-control training within the last three years, 
they have not practised or developed tactics, nor bought new equipment. Their 
shields are low quality, often breaking on impact. They have no adequate 
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personal protection and were not prepared to handle a riot. Improving the 
tactics and equipment of the police was a major recommendation coming out 
of the parliamentary debate on 1 July. However, the police are aware of the 
riot-control training done by the military. The annual multinational platoon-
training event sponsored by the US Pacific Command is an opportunity to 
share current knowledge, and Mongolia supported the riot-control exercise in 
2005, 2006 and 2007. The Mongolian army also co-hosted the Seventh Annual 
Non-Lethal Weapons Seminar in October 2007 at the Five Hills Training 
Centre. Although the army has been the conduit for this expertise, it is recog-
nized that the knowledge should be passed on to police, internal security and 
border troops, and the July events have accelerated this process.

Intelligence for Local Operations

Like other democracies, Mongolia must draw a clear distinction between 
foreign and domestic operations for purposes of intelligence support. 
Contingents in Iraq and Sierra Leone have to rely on intelligence provided by 
the mission, but they routinely deploy intelligence officers below unit level, 
mainly to use their language skills. The officers are therefore more sensi-
tive to changes in local conditions and are trained in collecting and sharing 
useful information.23 Military intelligence is not used in domestic operations, 
and the General Intelligence Agency provides information through the civil 
police and the Ministry of Justice and Internal Affairs. As the military is 
restricted to using police tactics, under supervision and with police liaison, 
sharing of information is enforced procedurally.  

The government has had to defend itself against accusations that it 
helped to instigate events with agents provocateurs, and the experience 
of subjecting the intelligence agency’s actions to bipartisan scrutiny in an 
atmosphere of crisis has been useful. There is an opportunity to share lessons 
between the domestic General Intelligence Agency and the military intel-
ligence officers involved in international operations.

Civil-Military Influence Operations

The concept of unity of message is well understood in Ulaanbaatar; there 
is only one spokesperson for the government in domestic operations, and 
the military is not authorized to issue its own statements. For international 

23 Officers of Sierra Leone contingent, Five Hills Training Area, interviews, 14 July 2008.
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operations such as the missions of the Mongolian contingents in Iraq and 
Sierra Leone, there is a media officer working out of the Ministry of Defence; 
however, staff officers acknowledge that more experience and planning is 
necessary. The July riot and its aftermath have raised questions about the 
government’s ability to manage public information in the case of a domestic 
disaster of larger proportions, or of one more remote from the seat of power, 
such as an environmental disaster or large-scale population movements. These 
questions are under discussion by the Institute for Strategic Studies, which 
supports the National Security Council with independent academic advice.

Gendarme-Style Operations

Gendarmeries are characterised by paramilitary organisation and weap-
onry tailored for use in internal security and policing operations. Chapter 
VI international peacekeeping operations have in the past been labelled 
constabulary missions, calling for gendarme rather than military capabilities, 
although throughout the Cold War they were conducted primarily by mili-
tary forces. Since 1996, beginning with the Multinational Specialised Unit 
in Bosnia, forces like the Italian Carabinieri and the Dutch Marechaussee 
have been in demand to deal with the combination of organised crime and 
ethnic extremism that complicates protracted social conflicts. Since 2006, 
the Western European Union has sought to develop a European gendarmerie 
force capable of both European and international operations.24 In Mongolia, 
gendarme capabilities are vested in the large border security forces, and 
while their attention is squarely on their own borders, the potential for inter-
national deployment has already been raised and is under examination.25 The 
experiences of the 1990s have led commanders and staff to be wary of the 
dangers of inadequate coordination, and there seems to be willingness to talk 
about joint operations. 

From the list of domestic and foreign operation connections so far, it 
would seem that most of the influence was felt within the security sector, but 
this is not the whole story. The memberships of the task force and the subse-
quent working group (Table 1) refute any suggestion of a purely security 
focus, except in its broadest possible meaning. 

24 Baroness Taylor of Bolton and Ignacio Cosidó Gutiérrez, “The Role of the European 
Gendarmerie Force,” report submitted on behalf of the Defence Committee, Assembly 
of the Western European Union, Inter-Parliamentary European Security and Defence 
Assembly, Document A/1928.

25 Border Training Institute, Ulaanbaatar, discussions, 22 July 2008.
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Medical  

The mobilisation of hospitals was significant because of Mongolia’s desire 
to develop a deployable disaster-assistance response, including medical 
assets. Mobilising major hospitals for domestic emergencies can be seen as 
the first step.

Media

Management of national media in a political emergency is a sensitive issue 
in Mongolia, given the prior history of resistance to one-party media control. 
President Enkhbayar’s reasoning was that monopolising the flow of infor-
mation in the early stages would prevent media reports from inflaming the 
situation or disparaging the response, but the opposition quite understand-
ably is now calling for more transparency. The upshot of these pressures is 
likely to be renewed emphasis on media management and public affairs as a 
tool of policy in both domestic and international operations.

Diplomacy and the Foreign Ministry 

In the initial task force the Foreign Ministry representatives were concerned 
for the safety of embassies, particularly those close to the scene of the riot. 
Another concern was that the riots would damage Mongolia’s reputation 
and that tourism would be affected, requiring a charm offensive. We can 
ask about the role of diplomacy in supporting international deployments in 
general, and the Mongolian approach is instructive. While rich countries are 
thinking in terms of extending diplomacy down to encompass a field pres-
ence (for example, in Afghan Provincial Reconstruction Teams), countries 
like Mongolia have to remain focused on their strategic purpose. Diplomatic 
effort accompanying international deployment is likely to be concentrated 
in the embassies and foreign ministries of allies with whom Mongolia is 
building political capital.

Infrastructure

We have no evidence that the Ministry of Roads and Infrastructure and the 
Ministry of Construction and Urban Development are interested in inter-
national deployments. However, bringing their expertise into a discussion 
of unified government response to emergency within weeks of the earth-
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quake in China’s Sichuan Province had obvious implications for a whole of 
government response to international disasters, whether or not the latter are 
combined with violent conflict. Low-cost solutions to urban infrastructure 
problems are likely to be in demand in future international deployments, and 
Ulaaanbaatar might offer lessons to Kabul or Khartoum more effectively 
than might richer cities.

Development 

Mongolia has no international development agency, but officials of the two 
ministries mentioned above might consider some of the urban development 
implications of the crisis. We are not aware of any suggestion to involve 
the Ministry of Mining and Agriculture in international outreach, but this 
might come after Mongolia addresses its own urgent need to balance mining 
and agricultural demands. There is reason to expect that United Nations 
Development Programme efforts in Mongolia will foster the existing cadre 
of local expertise, encouraging them to become involved in international 
missions, if only because it is interesting and rewarding work.

Conclusion: Implications for Future Responses

Under a one-party system, Mongolia’s government response was tightly 
coordinated. A party chairman managed a politburo of just nine people. In 
the move to democracy and a market economy, each department and agency 
has a separate budget, and funding is uncertain under a system of ministe-
rial accountability and parliamentary votes that is familiar to the West. As in 
any democracy, it is always possible for agencies or services to lose funding, 
leaving the government without the tools it might need at a critical time. Crises 
like the 1 July riot help focus attention on capabilities and coordination.

The riot was an opportunity to manage a tense situation under democratic 
civilian control, testing the limits of inter-agency and interdepartmental 
cooperation. Our impression was that, aware that the emergency legislation 
had never been applied, every player made extraordinary efforts to obey the 
rule of law. Recommendations to improve equipment, training and organi-
sation and to develop new mechanisms for cooperation and management 
across departmental boundaries have been heeded, and work towards those 
ends was proceeding as we conducted the research for this article within 
weeks of the event. More transparency will come with greater government 
confidence in managing public relations, and Ministry of Defence experi-
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ence abroad has already fed into the lessons process to inform police, border 
troops and domestic agencies. Mongolia’s plans to develop a peacekeeping 
brigade capable of deploying a battalion of up to 600 at a time, including 
civilian contractors and specialists, will probably benefit from the whole of 
government response to the domestic crisis on 1 July.

On the front door of the Bogd Khan’s winter palace in Ulaanbaatar is 
a panel depicting the story of four friends: a dove perched on a rabbit, the 
rabbit balancing on a monkey, and the monkey positioned on the back of an 
elephant are all collaborating to pick fruit. It is an apt metaphor for whole 
of government response—very different creatures having special character-
istics that are all required to achieve an objective, however unnatural it may 
seem. Driven by their recent experience of domestic operations, Mongolian 
government departments and agencies are developing new procedures and 
mechanisms for international cooperation.
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Good-Practice Ideas in Cross-UN Support  
to Post-Conflict Local Governance:  

The Example of County Support Teams as  
an Integrated Mission Approach at the  

Local Level in Liberia 

Joanna Harvey, Judith Karl, Munyaradzi Motsi  
and Nessie Golakai

Introduction

Prepared jointly by the United Nations Department of Peacekeeping 
Operations (DPKO) and the United Nations Development Programme 
(UNDP), this good-practice article examines an innovative effort in Liberia 
to pool UN resources in support of the restoration of state authority at the 
local level. The Liberia approach draws on the UN resources available, in 
terms of field presence, project resources, and capacity-building or program-
matic expertise—to support county superintendents and other local authori-
ties through integrated UN County Support Teams (CSTs). 

The Liberian context is highly specific in its centrist tradition and 
absence of structures and capacity at the county level. This slate, virtually 
blank in terms of a formal state presence, constitutes both an opportunity and 
a challenge for building structures and practices that will bring the govern-
ment closer to the people. Despite these specificities, the Liberia model can 
have considerable relevance to other countries’ settings and is, therefore, 
documented for the benefit of other integrated missions that may wish to 
learn from this experience.  

The report first provides a descriptive overview of the County Support 
Team initiative and of the context within which the approach has been devel-
oped. There follows an analysis of the value added by the County Support 
Teams and point to some good practices, success factors, and challenges 
that may be of relevance to peacekeeping missions and UN Country Teams 
(UNCTs) considering similar approaches.

First published in November 2007, this paper is reprinted with the permission of the United 
Nations Department of Peacekeeping Operations (UNDPKO). It is the result of a joint 
UNDPKO-UNDP study conducted from 24 June to 1 July 2007 and reflects the personal views 
of the authors; it does not necessarily represent the policies of the United Nations.
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Local Government in Liberia

Structure

Liberia has a land area of under 100,000 square kilometres, divided into 15 
counties. The county is the largest sub-national political division, headed 
by a county superintendent, with a deputy called the assistant superinten-
dent for development or, simply, the development superintendent. Below 
the county level (in some instances) there are statutory districts, headed by 
statutory superintendents. Each county is further subdivided into administra-
tive districts that are headed by district commissioners. The district is the 
lowest administrative unit at which central government operates. Below the 
districts are chiefdoms, clans and cities or towns.  

Notably, and in contrast to many other post-conflict environments, the 
county superintendents, statutory superintendents, district commissioners 
and township commissioners are all appointed by the President rather than 
elected, and are accountable to the President through the Ministry of Internal 
Affairs. Sector ministries second officials to the county and district levels 
(although many have not been deployed to their intended destinations). 
These officials are accountable to their line ministries.

The local government structure in Liberia is fragmented, in part due to 
the creation of new entities for political and patronage purposes. Since 1964, 
Liberia has seen the addition of six new counties and numerous statutory and 
administrative districts.

The Liberian constitution does not define the powers of counties; nor 
does it provide for a constitutionally guaranteed functional relationship 
between central and local government. It does call for elections of municipal 
heads and chiefs, but debate continues over how and when such elections 
might be held. The balance of power favours central government, and the 
counties and districts do not have budgets at the local level from which to 
operate; all budgets are centrally controlled. Similarly, counties do not have 
the authority to collect and manage revenue, and all revenue collected is 
reported directly to Monrovia. Due to a lack of clarity in the constitution and 
in the rules and regulations governing local government, there are overlap-
ping roles and functions both within local government and between local 
government and the centre. Most lines of reporting are vertical, from line 
ministries to their central ministries, leaving the superintendent with no clear 
authority to define and coordinate a development agenda for the county.

Criteria are needed for the redesign of local government entities and the 
re-designation of urban entities, as is a review of the regulations governing 
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local government (including a critical re-examination of the various layers, 
their roles and functions, and the titles of office holders). 

Capacity

In addition to the structural problems described, local government in Liberia 
is operating at an extremely low level of capacity. By the end of the hostili-
ties most government buildings were in need of rehabilitation, and very few 
county superintendents were in residence at the county level. During the 
years of conflict there had been a tendency for county superintendents to 
spend a large proportion of their time in Monrovia, close to their patron but 
away from the counties. The presidential election in 2005 and the subse-
quent appointment of new county superintendents marked a step forward 
because the appointees were required to have a higher-education degree and 
to originate from the county to which they were appointed. Despite this, 
the capacity problems faced at the county level and below are vast. Civil 
servants at the sub-national level are currently operating, to a large extent, 
without any office equipment or means of communication or mobility. A 
capacity assessment also identified the need of training in financial manage-
ment, human resource management, and planning.1

National Level 

The Liberia Reconstruction and Development Committee (LRDC), chaired 
by the President, is the coordinating body for the recovery and development 
programmatic framework of the government, and monitors delivery against 
national objectives. The LRDC has a four-pillar framework, mirrored in the 
interim Poverty Reduction Strategy (PRS), comprising security, economic 
revitalization, governance and rule of law, and infrastructure and basic 
services. The government has set a target date of March 2008 for the comple-
tion of the full PRS Papers and has set out an ambitious plan of county-based 
consultations and county development agendas (CDAs) to achieve this. 
Speedy completion of the PRS is also intended to meet the necessary condi-
tions for debt restructuring through the International Monetary Fund. Within 
the LRDC, a governance commission is responsible for all issues related to 
governance, including issues related to decentralisation. 

1 Assessment commissioned by UNDP and undertaken by Dr. Winnie Mitullah of Nairobi 
University.
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Challenges of capacity at the national level of government, coupled 
with competing priorities and a centrist tradition, indicate that it is likely 
to be some time before the structural and capacity problems related to local 
governance outlined above are fully and comprehensively tackled by the 
central level of government. At the moment, the main focus is on obtaining 
accurate data from the county level to feed into national planning processes, 
and some issues—such as information management and the development 
of a county-based development plan—are foreseen for the near term. In the 
meantime, however, tangible and visible progress is important outside the 
capital in order to consolidate the progress that has been made toward estab-
lishing a durable peace.  

The County Support Team Initiative 

The CST mechanism is a joint UN initiative aimed at building the capacity of 
local government to increasingly assume responsibility at the county level. 
Focusing on superintendents, assistant superintendents for development, and 
field-based line ministry staff, the CSTs bring together the United Nations at 
the county level to ensure a coherent approach to developing capacity and 
related programmatic responses. 

In addition to being a mechanism for joint UN work, the CST also has 
project funds (UNDP managed) directly attached to it. 

Three core elements of the project are: 
Support to improving administrative infrastructure, including 
buildings, power supply, telecommunications and vehicles. 

Capacity development—training in the basics of administration 
(including reporting and running meetings) and related training 
in civic education, human rights, Millennium Development 
Goals, etc. 

Information management—aiming to enhance field-based multi-
sector information collection and compilation by analysis and use 
in the preparation of reports and proposals for priority actions at 
the county level.  

The CST initiative was introduced in early 2006; its structure and proce-
dures have evolved in response to the needs and opportunities presented in 
different localities and to the changing context of national political, develop-
ment and planning dynamics. The initiative is steered from the capital by a 

•
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•
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committee that includes central government representation, supported with 
technical guidance by a central team comprising all relevant UN actors. The 
following section provides a broad overview of how the CST initiative is 
currently structured and run.

County Level

Each of the 15 counties in Liberia has a County Support Team, ideally 
comprising all the UN actors present in the county. Each team is coordinated 
by a CST facilitator, an alternate facilitator, and a United Nations volun-
teer (UNV) officer from United Nations Mission in Liberia (UNMIL) Civil 
Affairs.2  Facilitators and alternates are drawn from the UN entities oper-
ating at the field level—often UNMIL Civil Affairs, but also UNDP, the UN 
High Commissioner for Refugees (UNHCR), or one of the other substantive 
civilian UNMIL components. The selection of facilitator and alternate is 
based on the individual skills and experience of the various staff at the field 
level. Against the ideal of three-person support, the real situation depends 
on the level of UN presence at the local level and may range from only Civil 
Affairs staff to the full range of UN agencies. UN Liberia prefers to have a 
wider presence at the local level.  

The team meets on a regular basis with the county superintendent, the 
development superintendent and the line ministry representatives present in 
the counties. In some counties the district commissioners also attend these 
meetings; as do, in some instances, representatives of non-governmental 
organisations (NGOs) operating in the counties. These meetings are (in some 
counties) called county assessment and action meetings (CAAMs)3 and are 
usually chaired by the county superintendent; in some counties they are still 
chaired by the CST facilitator. The structure of these meetings varies, but 
in most cases it is organised around the four pillars identified in the interim 
PRS, sometimes further divided into sub-clusters of activity. In some cases, 
pre-meetings take place in the pillar or cluster areas, from which a report is 
provided by the relevant line ministry to the CAAM participants.

2 Other UNMIL CST staff are usually, but not exclusively, UNMIL field-based Civil Affairs 
officers with the support of the Humanitarian Coordination Section (HCS), the Office of 
the Deputy Special Representative to the Secretary General for Recovery and Governance, 
and Civil Affairs Monrovia.

3 In some counties the meetings held between county authorities and the county support 
teams are called county support team meetings, although this terminology can lead to 
some confusion as local authorities clearly cannot be part of their own support team. There 
is now a movement afoot to call these meetings county development meetings.
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A monthly reporting system has been established, based on the material 
covered in these meetings, in the form of a county assessment and action 
report (CAAR). Initially this report was intended to serve the information 
needs of the United Nations (in terms of reporting on indicators of prog-
ress and key issues at the local level). As such, the report has hitherto been 
collated by the UN, consolidated at UNMIL and UN Country Team head-
quarters, and subsequently shared with central government for information. 
Increasingly, however, this reporting mechanism has become a tool for 
central government planning and monitoring of activity at the county level, 
and plans are underway with the LRDC to adjust the focus of the CAAR and 
establish full government ownership of the information collection process.

In addition to being a mechanism for coordination and information 
sharing or collection with the county authorities and between the UN bodies, 
the CST initiative has a project element. The project aspect of the CST 
covers:

Rehabilitating or constructing county administrative buildings, and 
providing vehicles and office and communications equipment.

Developing the capacity of county officials through training, 
including training jointly organised with the Liberian Institute of 
Public Administration (LIPA).

Strengthening information management capacity in the counties 
(through the development of county information packs, informa-
tion management offices and other tools).

The CST project has a total budget of US$5 million, of which US$2.3 
million is currently funded through support from the Swedish and Irish 
governments and the UNDP Bureau for Crisis Prevention and Recovery. The 
funds of the joint project are administered by UNDP. The broad direction on 
how the CST project should allocate funds is provided by a joint steering 
committee (see below), which meets on a monthly basis and is co-chaired by 
the Minister of Internal Affairs and the Deputy Special Representative to the 
Secretary General for Recovery and Governance (DSRSG/RC/HC). Details 
on disbursement are discussed within the project’s joint government-UN 
working groups, which also include members of the CST technical team.  

The project element of the CST is managed and supported at the county 
level by CST project field staff, constituted by 15 Civil Affairs UNVs, one in 
each county. These staff assist local authorities with implementing the three 
areas of the project, namely, infrastructure development, capacity building, 

•
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and information management, and provide day-to-day support to the office 
of the superintendent.

Central Level

A joint steering committee (JSC) for the County Support Teams meets monthly 
in Monrovia, co-chaired by the Minister of Internal Affairs and the UNMIL 
DSRSG/RC/HC. It also includes participation from the Ministry of Planning 
and Economic Affairs, as well as other relevant ministries depending on the 
agenda of the meeting. The UNDP country director and the UNMIL chief of 
civil affairs section also attend the JSC. This body provides strategic vision 
and makes policy decisions. The chairs of the three working groups of the 
CST also attend and provide an update on progress for that month.

A CST technical team, comprising representatives of the office of the 
DSRSG/RC/HC, the office of the Resident Coordinator, UNMIL Civil 
Affairs and UNDP, provides oversight of the CST at an operational level. 
They guide and review progress, assess developments in the national space 
for their potential implications on the CST approach, and assure alignment 
with other important initiatives, notably in decentralisation, returns, commu-
nity development, national dialogue processes around the interim PRS, and 
so on. The process of constant review under the project technical team is an 
essential factor in its continuing relevance and will be critical to assuring 
sustainability of the approach as long as integrated UN support to county 
level is needed. Day-to-day operational coordination is provided by a project 
manager, who sits within UNDP. Tasking for the CSTs is provided directly 
by the Office of the DSRSG/RC/HC. 

Separate working groups on information management, capacity building, 
and infrastructure are also held at the central level, as is the National Field 
Coordination Working Group. The Information Working Group is respon-
sible for advancing the implementation of the data gathering and analysis 
component of the CST project. Membership includes representatives from 
the Liberia Institute of Statistics and Geo-Information Services; the National 
Information Management Centre; the Ministry of Information; and UNMIL’s 
Public Information, Civil Affairs, Humanitarian Coordination Section, Office 
of the DSRSG/RC/HC and UNCT. The Capacity Building Working Group is 
responsible for advancing the capacity-building component of the proposal. 
It comprises representatives of the Ministry of Internal Affairs, LIPA, 
UNCT, Office of the DSRSG/RC/HC and UNMIL Civil Affairs, Ministry of 
Planning and Economic Affairs, and Civil Service Agency. The group also 
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brings in other members from the UN and the government depending on the 
kind of training on the agenda. Finally, the Working Group on Infrastructure 
is responsible for advancing the construction and equipment component 
of the project. The Ministry of Internal Affairs, Ministry of Public Works, 
UNMIL (Civil Affairs and Relief, Recovery and Reconstruction) and UNDP 
are members of this working group. 

Overview of Support to the County Level by External Actors

UNMIL’s work to support local authorities is derived from UN Security 
Council Resolution 1509, which mandates the mission to, inter alia, 
re-establish national authority throughout the country, including a func-
tioning administrative structure at both the national and local levels. As 
well as support from the mission to the central government, UNMIL 
Civil Affairs officers have been operating at the county level since the 
deployment of the mission and have assisted county superintendents 
to return to the counties (including, through quick-impact projects, 
facilitating the establishment of branches of the central bank in order 
to facilitate payment of civil servants). In addition to the work through 
the County Support Team initiative described in the following section, 
Civil Affairs provides ongoing day-to-day logistical and administra-
tive support to the county authorities, in particular given their lack of 
communications and office equipment.

UNDP, through its community-based recovery (CBR) programme, 
has worked with county officials and the communities to support the 
creation and the capacity development of elected district development 
committees (DDCs) throughout the country. These committees are 
currently serving the second year of their first two-year term and are the 
only elected representatives at local level. Members of DDCs provide 
their time voluntarily but are provided basic material means to conduct 
their business (office space, typewriters, mobility) through the UNDP 
project.  Through the DDCs communities identify their priorities, and 
UNDP responds through support of the restoration of basic social and 
economic infrastructure in the districts. The DDCs have also provided 
an entry point for the work of other UNDP projects in the districts, for 
example the programme on sensitisation for small arms collection. Other 
actors such as the European Union (EU) and some international NGOs 
(INGOs) have also used the DDC structures as a means of working with 

•

•
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communities. Linkages between the DDCs and the county structure 
(notably the county superintendent) and the district commissioner (who 
serves as an ex-officio member of the DDC) are currently undefined 
and, in some counties, are a source of tension. Clearer linkages need to 
be defined, particularly in the context of the eventual implementation of 
county development agendas (CDAs).

UN Capital Development Fund, in collaboration with UNDP, is 
supporting the Government of Liberia to develop a decentralisation 
policy and framework and has established a project intended to increase 
the capacities of county and district officials for decentralised plan-
ning, budgeting, and public expenditure management. They also intend 
to pilot the use of county development funds (initially in three coun-
ties). This project, entitled the Liberian National Decentralisation and 
Local Development Programme (LDLD), may be an important vehicle 
through which to provide clarity on the sub-national county and district 
structures. However, because it has not yet begun, interim measures 
may have to be introduced to facilitate dialogue around linkages with 
the interim PRS and the CDAs.

The World Bank, through the Liberian Agency for Community 
Empowerment (LACE), is involved in community infrastructure, with a 
focus on local communities from village to clan levels. A second phase 
of the project, scheduled to begin in September, was to focus on district 
and county levels, and a shift from “direct delivery” toward working 
with established structures at sub-national level including the DDCs. 
The World Bank is also involved in larger scale infrastructure projects 
such as road rehabilitation focused on the local level.

The EU and the United States Agency for International Development 
have been involved in community-based infrastructure projects, working 
directly with local communities through project management commit-
tees, but the focus of both organisations will be shifting upstream toward 
policy formulation.

The UN Office for Project Services has been working with the County 
Support Teams to provide technical support in the construction and reno-
vation of needed infrastructure in the counties. The UN Children’s Fund 
(UNICEF) is working with communities to construct water and sanita-

•
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tion systems and to provide education material and support to schools. 
UNHCR has been working with refugees, internally displaced persons, 
and ex-combatants to provide skills training and return packages so that 
these vulnerable groups may reintegrate into the local communities. The 
World Food Programme has been supporting the feeding programs in 
local schools, and the Food and Agriculture Organisation is beginning 
to undertake some work on seed multiplication and tools provision for 
agriculture re-generation in the counties.

International NGOs such as the German Agency for Technical 
Cooperation (GTZ), International Rescue Committee (IRC), Norwegian 
Refugee Council (NRC), American Red Cross (ARC), International 
Medical Corps (IMC), and International Committee of the Red Cross 
(ICRC) have also been active at the community level, providing direct 
support to basic social services such as health, water and sanitation; skills 
training; agricultural production; and youth employment schemes.

National NGOs are working in a number of areas, mainly as imple-
menting partners for INGOs but also undertaking civic education and 
public awareness on a variety of issues in the local communities. The 
Centre for Transparency and Accountability in Liberia, for example, 
intends to work with local communities to develop a transparency and 
accountability monitoring tool and to build the local capacity to monitor 
local government and advocate for change. 

Value Added by the CST Initiative in Liberia 

The CST framework provides projects like the LDLD, CBR and others 
described above with an anchor for collaboration with relevant county 
officials on joint action. It also provides strong potential (only partially 
realised to date) for anchoring initiatives by other development partners 
(European Commission, World Bank/LACE, national or international 
NGOs, private sector) to county planning and priorities within the 
context of the government’s four priority pillars of the interim PRS. 

Structured interaction with the CST framework and project has provided 
local authorities with a mechanism to bring line ministries together 
for coordinated action at the county level. The initiative has helped to 

•
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strengthen the position of the county superintendent in relation to line 
ministries, enhancing unified state presence in the counties. Within this 
structure, work that has been done to build the capacity of line ministry 
officials to deliver public goods and services to local communities 
brings government closer to the people and provides early demonstra-
tion of the peace dividend in advance of decentralisation discussions.

The CSTs’ capacity development work vis-à-vis local authorities and its 
support to the production of county reporting and information tools provide 
a powerful facilitating force toward greater and more informed communi-
cation between local government and the centre. The county information 
packs (CIPs) alone strongly demonstrated to central government and other 
partners the potential in a strengthened local authority by providing some 
of the first comprehensive data (albeit unverified) at local level since the 
1984 census. The CIPs built upon the county profiles compiled by the 
UNMIL Civil Affairs and Humanitarian Coordination sections and the 
data gathered by other UN agencies and INGOs in the mission area.

While communication between county and centre has to date been 
largely one way (county reporting to centre), the dialogue that has been 
initiated as a result of the CST effort is creating strong demand for a 
two-way dialogue and feedback or action from central government back 
to county level. In recognition of this, central government is currently 
taking measures to adjust the reporting approach to provoke stronger 
two-way communication.4

The initiative has facilitated county and district or local level participa-
tion in, and contribution to, the first round of consultations on the PRS, 
the UN Development Assistance Framework (UNDAF) and develop-
ment of the CDAs.

For UNDP and some other agencies, the CST approach has substan-
tially strengthened the agency’s reach outside the capital.  By relying 
on shared staff assets and available program (community recovery and 
CST project) resources, the entire system’s reach is enhanced without 
each component needing to post staff in each county.

4 Plans are also underway in the Information Management Working Group to establish a 
high-frequency radio network to enable communication between counties and Monrovia.

iii.

iv.

v.

vi.
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The CST provides an anchor from which UN and other partners can 
extend sensitisation and thematic training at sub-national level because 
of its ability to mobilise actors, organize events and facilitate follow-up. 
Additional efforts will be made in this area, and it is anticipated that 
they will also be based on the CDAs.

The initiative constitutes an important component of the UNMIL exit 
strategy with regard to the mandated task of restoring civil authority 
at the local level, by (a) facilitating local monitoring against mission 
benchmarks, (b) ensuring capacity development at the local level toward 
long-term objectives (beyond the immediate mandate period), and (c) 
providing a shared UN platform of action that has strong potential, with 
adequate planning early on (starting now), to ensure smooth phasing 
out and handing over of residual support functions to the UNCT in the 
context of a clarified national framework for decentralisation (albeit 
dependent on UNCT field capacity at the time).

Good Practices 

This section identifies the good practices and innovations that characterise 
the CST approach and can help UN colleagues in other integrated mission 
settings to assess its relevance to their country situations.  

As a model for the coordination and integration of UN activities at the 
county level, the CST framework has a number of characteristics that 
differentiate it from other UN sub-national coordination models: 

Identification of one, clear, shared goal linked to the mission 
mandate (the restoration of state authority at the local level) to act 
as the glue that binds together the UN presence.

Central coordination by a technical team comprising the major 
UN partners, brought together through the authority of the 
DSRSG/RC/HC.

Explicit linkage to government policy of decentralisation, and 
close cooperation with government, through a jointly signed 
project document to govern and resource the CST initiative, 
guided by a jointly run steering committee.

vii.

viii.

i.

a.

b.

c.
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Organising the structure of interaction with local authorities around the 
interim PRS pillars has been an effective way to reinforce the priorities 
of the government and to anchor the coordination and support struc-
ture. The county authorities’ coordination structure mirrors the national 
level’s coordination structure and is supported by the UN members of 
the CST at the sector level. 

The combination, through the CST framework, of a process for collabo-
ration and a project for support to local government is an innovative 
approach that has helped contribute to the commitment of all partici-
pants. The project provides the agreement with government on approach 
and assures resources for infrastructure, training, and information 
management. The process provides the framework to anchor a range of 
different UN activities, a facilitating means to associate these directly 
with government objectives, and a vehicle to promote local participa-
tion, ownership and sustainability. A common management and moni-
toring system binds it together.

Civil Affairs officers, in addition to their other mission roles at the 
county level, have effectively played a cross-UN support function 
through their participation in the CST. In a context where UN agencies 
are not fully deployed at the county level, this has been an effective 
way of maximising the overall impact of the UN. There are two inter-
national Civil Affairs staff members at the county level (P3 and UNV), 
one staff member (the UNV) being dedicated full-time to CST, with a 
dual reporting line to the technical team in Monrovia. 

Working with local authorities and UN partners to jointly produce county 
information packs has been an effective way to establish baseline data 
and to consolidate information that would otherwise be collected by a 
number of different actors (often without being shared, consolidated or 
used outside the mission for national planning purposes). Organising 
this information into a format that can be owned by local authorities, 
and used by them as a tool in resource mobilisation and planning, has 
been an innovative approach to meeting the information needs of the 
UN and of the government.  

The approach recognizes that Civil Affairs staff functions (notably 
county facilitator and UNV posts) are typically defined in the context 
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of the mission mandate (for example, monitoring and reporting against 
mission benchmarks to UNMIL headquarters) and not expressly in 
terms of the [Liberian] county mandate (for example, monitoring and 
reporting against local security, recovery or development objectives to 
central government). This recognition has pushed the UN to be flex-
ible, to identify the gaps between immediate mission requirements 
and broader national or county requirements and to adjust to fill them 
(for example, adapting the CAAR mission reporting tool to serve as a 
national reporting tool).

Within the CST project the Liberia Institute of Public Administration 
conducted, during April–June 2007, an assessment of capacities at 
county level in order to guide the selection of training and capacity 
support needs. Local actors were able to identify their highest priorities 
(for example, computer skills, leadership, and basic administration), 
which are now being used to guide the development and sequencing of 
training. These events are supplemented by “core substantive” training 
offered by the UN in collaboration with LIPA in such areas as civic 
education, HIV/AIDS, gender and sexual violence, and human rights. 
Developing and delivering some of the training aspects of the project 
through LIPA has been a good practice in working through and building 
the capacity of national institutions to offer support. LIPA is also a 
standing member of the capacity sub-working group in the governance 
structure of the CST project.

Civil Affairs UNVs within the CST framework were coached in the 
facilitation techniques that promote national ownership and capacity (to 
avoid the risk of UN actors taking the lead in the absence of strong 
national capacity at the local level). While this is an evolving process 
with variable skills levels, the UN in Monrovia has invested considerable 
resources in orienting and training new CST staff to promote a common 
approach and sensitivity to facilitation. For example, a three-day orien-
tation, coaching and mentoring program was organised in June 2007 
in Monrovia for new Civil Affairs UNVs (who provide direct support 
to county superintendents). Frequent meetings bring CSTs together to 
allow them to share experiences and lessons.

vii.

viii.



Opportunities for Enhancing Cooperation and Coordination in Peace Operations  •  37

Key Success Factors 

There are a number of success factors that have enabled a flexible, creative 
and strategic UN approach to supporting the restoration of state authority at 
the local level.  

Leadership and commitment from the highest levels, starting with the 
SRSG and DSRSG/RC/HC, exemplified by clear communication on the 
intent and expectations of how the UN would work together in the CST 
initiative.

Commitment of staff to the UN technical team, who have very strong 
strategic, integrated thinking and planning skills and who have expe-
rience of, and a strong dedication to, cross-UN collaboration. No 
member of the technical team thinks in stovepipes; rather, they are 
strongly committed to seeking linkages where they will add value and 
to reaching out to colleagues to make these linkages operational. For 
example, the technical team understood the benefit of joining the finan-
cial resources of the UNCT with the human resources of UNMIL Civil 
Affairs in support of local administration through the CST framework. 
The work within the three working groups is largely driven by members 
of the technical team, resulting in numerous joint activities. In the area 
of capacity building, for example, preparation of the civic education 
module brought together the UN around issues such as environment, 
gender, child and human rights, and governance.

A high level of flexibility to accommodate evolving thinking and expe-
rience in the application of the initiative. Examples include the evolving 
role of the CAAR (from UNMIL reporting tool to government reporting 
tool); the increasing use of the county support mechanism to anchor 
various UN initiatives (for example, training and sensitisation efforts, 
sub-national consultations on recovery or development planning, and 
some sector support initiatives); and flexibility on wider issues such 
as the restructuring of the Civil Affairs section from the political to the 
development and recovery pillar.

A philosophy of looking at UN (mission and UNCT) assets as fully 
complementary, rather than differentiated, when deployed side by side. 
The approach is to define how they can complement and strengthen each 
other by shared experience and practice and by deployment of mission 

i.
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and UNCT financial resources strategically in support of the common 
goal (restoring state authority).

Intent to promote national ownership and capacity from the begin-
ning—by assisting with convening meetings that would be chaired or 
led by local authorities and with other capacity development measures, 
albeit with highly variable progress and some misaligned expectations 
(for example, CAAR) in the first year.

Challenges 

Coverage or sustainability after humanitarian or agency drawdown at 
county level. The sector coordination structure is highly dependent on 
agency support in mandated areas of expertise. If a critical agency draws 
down or is not present at a county level, it can mean that an entire sector 
goes unsupported, and the county’s ability to assess and plan effectively 
is clearly weakened. Given the rather severe funding constraints and 
the limited number of engaged bilateral donors in Liberia, the CST will 
need to find other means (other than full agency deployment at the local 
level) to ensure comprehensive support to sector priorities, perhaps by 
engaging INGOs more actively at the local level.

Broader UNCT engagement in the CST framework has been uneven. 
The UNDP has clearly recognized the value added by the model for 
meeting its objectives, and it is clear that major players in the CST 
continue to be UNMIL and UNDP, with buy-in by other UNCT actors 
varying from county to county. Efforts continue to identify the best 
ways in which engagement from other agencies can be catalysed where 
they are not able to deploy staff to the county level (for example, for 
training local authorities, accessing local populations and facilitating 
project implementation and monitoring). This is a consideration that 
could usefully be factored into early planning if the CST model were to 
be applied elsewhere.

Wider stakeholder or partner engagement at the local level also needs 
to be built, particularly with INGOs that tend to undertake activities 
at county, district and lower levels without consulting existing priority 
plans or notifying either county or district authorities.  

v.

i.
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iii.



Opportunities for Enhancing Cooperation and Coordination in Peace Operations  •  39

The earlier in the post-conflict transition that the CST is introduced, the 
less well developed a decentralisation policy or set of structures is likely 
to be. It is important in articulating the roles and functions of the support 
team that the UN consider pre-existing structures, traditional leadership 
roles and participatory mechanisms, and build into its plans for any new 
structures the necessary linkages to the extent possible. While full align-
ment and articulation is not always possible at the early stages, particularly 
with regard to sub-national budgets and revenue collection, it is important 
that the UN not inadvertently create tensions with traditional systems and/
or appointed officials by establishing parallel or incompatible structures. 

The identification of appropriately qualified Civil Affairs officers or 
UNVs to fill the role of county support coordinators or program officers 
is a critical challenge and may require collaborative search efforts to tap 
the expertise frequently found in the development community. 

Conclusions and Lessons Learned

The County Support Team initiative is an innovative and useful model that 
may well have application in other integrated mission environments, both 
as a model for implementing integration down through the mission and as 
a model for supporting local governance. Some possible considerations in 
this regard are offered here. The UN technical team also offered the good-
practices team a number of reflections on the past and on the future potential 
of the CST approach in the Liberian context. While these are, by definition, 
hypothetical (what could have happened but did not; what might happen 
in the future), they are included here for their potential value to countries 
facing similar opportunities.

The CST could have been a useful initiative from day one of the estab-
lishment of the UN mission presence in Liberia, notably during the tran-
sitional authority. (The CST was initiated after the national elections, 
at which time the President appointed new county superintendents.) 
While some of its focus and the legitimacy of the counterparts at the 
county level would have been substantially different, tasks could have 
included setting an early framework for dialogue between authorities 
and the population, benefiting the UN system through coordination 
and extended presence, and initiating data collection and information 
sharing between county and centre earlier in the transition process. 

iv.

v.
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An important difference between Liberia and other contexts is that 
in many post-conflict situations the local authorities are elected, not 
appointed, and so it may be important to adjust capacity-building 
approaches to the transitional nature of pre-election structures and re-
adapt once the legitimately elected authorities are in place. The CST 
model still has useful application in this kind of environment, but 
requires some thinking as to the focus and activities, particularly in rela-
tion to other models for UN coordination. 

In the case of the CST, an earlier start, when agencies were active in 
humanitarian response and then in early recovery (under the Inter-
Agency Standing Committee cluster approach), could potentially have 
provided demonstration value to other UNCT agencies as to the benefits 
of the CST model and have “locked in” broader UNCT support by the 
post-election, recovery phase.

In retrospect, early on in the process the Liberia team could have estab-
lished a closer link between the community-based recovery project and 
the CSTs in each county. This would have assured a minimum level of 
programmable recovery resources for each county around which the 
DDC could rally its planning and service provision mandate. In fact, 
the two evolved separately, and community-based recovery resources 
are targeted toward high-return areas, meaning some counties are not 
receiving any programmable resources from either the UN or other 
sources. 

Even if a state decentralisation policy is not yet in place, or govern-
ment commitment to it has not yet been articulated, every effort should 
be made in the design of the CST and related mechanisms for local 
participation (such as elected local bodies like the district development 
committees) to foresee the challenges of creating linkages and assure 
that these are addressed as early as possible to avoid possible tensions 
between established structures, new structures, and traditional local 
leadership arrangements. 

Liberia covers a relatively small geographical area in comparison to 
some post-conflict countries in which integrated missions are operating, 
and the presence of the CST in 15 counties, rather than a much higher 
number, makes centralised oversight and management of the mecha-
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nism relatively easy to achieve. If it is replicated in other missions, there 
would be considerations of location and focus (provincial level versus 
county level) to take into consideration.

The CST model can provide a useful platform on which to build the 
coordinated implementation of national and UN plans. In this vein, 
earlier establishment of the CST model could have given traction at the 
local level to the conduct of the post-conflict needs assessment and to 
the implementation of the transitional results matrix; in the future, it can 
serve as a platform for coordinated action for the implementation of the 
interim PRS and/or CDAs, and for the UNDAF.

Good Practices of CST Model

UN actors are organised around a common objective (support to local governance).
A strong, integrated technical team coordinates from the central level.
The project has been jointly developed and led with national authorities.
The CST structure is aligned to the objectives and plans of national government.
There are project funds directly attached to the coordination framework.
UNMIL Civil Affairs staff have performed a cross-UN support function at the local 
level.
Information is collected in a format that can be owned by local authorities.
Mission monitoring is focused on country conditions, not exclusively on mandate 
implementation.
Training for local authorities is designed and delivered jointly with national 
institutions.
CST project staff are oriented and trained to effectively fulfil their functions, includ-
ing approaches to capacity development.

•
•
•
•
•
•

•
•

•

•
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The Incorporation of Women in Peace 
Operations: A Regional Perspective for Latin 
America and the Caribbean

Marcela Donadio

Introduction

According to the data provided by the United Nations Department of 
Peacekeeping Operations (DPKO), the participation of Latin American 
countries in peace operations has increased by 756 percent since the year 
2000. By contrast, the contribution of military forces by other regions of 
the world has increased by 128 percent over the same period. The current 
UN mission in Haiti (MINUSTAH) is one of the main reasons for Latin 
America’s high level of participation: by June 2008, 4,040 of the mission’s 
8,977 military troops were coming from Latin America, including Argentina, 
Bolivia, Brazil, Chile, Ecuador, Guatemala, Paraguay, Peru and Uruguay.

Participation in these operations has been accompanied by an intense 
international debate on the incorporation of women in such operations. Even 
if it is acknowledged that a gender perspective is relevant in both conflict 
and post-conflict scenarios, military contingents in Latin America have not 
always taken this point into consideration. Only 125 of the aforementioned 
4,040 troops are women. Meanwhile, there are numerous challenges in post-
conflict environments for which the presence of women peacekeepers would 
be crucial. Violent situations involving rapes, food distribution disputes, ex-
combatants, and child soldiers in particular have alerted the international 
community about the need to take women’s participation into consideration. 
UN Security Council Resolution 1325 (2000) acknowledged the importance 
of women’s participation in peace and security, urging member states to 
contribute more women to peace operations (especially among the military 
observers and the civilian police) and to incorporate a gender perspective in 
peace operations.

This paper, prepared with the collaboration of RESDAL research assistant Cecilia Mazzotta, 
relies on subregional studies produced by Lilian Bobea (Caribbean), Suzeley Khalil Mathias 
(Southern Cone), Carmen Rosa de Leon Escribano (Central America) and Loreta Tellería 
(Andean Region).
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Despite the fact that Latin American and Caribbean countries perform—
and according to existing data, will continue to perform—an intense role 
in peacekeeping and peace building operations around the world, little has 
been done regionally to promote a discussion on the incorporation of women 
into the armed and police forces. Information about the processes of incor-
poration of women within these institutions remains limited and statistics 
on the number of women joining these forces are not readily available. Still, 
there exists a clear disposition among actors to address the challenge and to 
improve practices in all areas referring to peace operations. 

This article thus examines the challenges to and opportunities for incor-
porating women in peace operations in general and within Latin American 
and Caribbean countries more specifically. The article argues that in order 
to help foster the incorporation of a gender perspective in Latin American 
and Caribbean military and policing institutions, the following actions must 
be taken:1

Including the issue in the regional debate.

Producing case studies and analyses about the role of women in the 
armed and police forces highlighting different national scenarios.

Linking the incorporation of women in the armed and police 
forces to Latin America and the Caribbean’s growing participa-
tion in peace operations.

Promoting the elaboration of policies through the dissemination 
of available data.

Challenges and Opportunities for Contributing Countries

Peace operations under the command of the United Nations and its corre-
sponding resources have grown exponentially over the last decade. By 

1 RESDAL has initiated the project “Women in the Latin American and Caribbean Armed 
Forces: A Gender Approach to Peace Operations” with the support of the Global Peace 
and Security Fund of Canada. During its first stage, the project developed four subre-
gional studies (Caribbean, Central America, Southern Cone and Andean Region) and has 
produced an international seminar with the participation of key actors; its conclusions 
and recommendations  seek to collaborate in the discussion on the thematic agenda of the 
Conference of Defence Ministers of the Americas (2008). In its second stage, the project 
collects and analyses basic data on the incorporation of women into the armed and police 
forces in 11 countries of the region in order to provoke subregional debates that may 
promote the consideration of this issue in the regional agenda.
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December 2007, 67 missions had been carried out since the creation of the 
organisation in 1948. In the case of military troops, the number of assigned 
personnel grew by 86 percent over the period 2001–2008: from 38,100 
troops in 2001 to 70,825 toward the end of 2007. In 2008, 17 missions are 
being carried out in various parts of the world, with their corresponding 
challenges and opportunities for troop-contributing countries (among them, 
the Latin American and Caribbean countries). Financial resources for peace 
operations have also increased, going from an annual budget of $2.7 billion 
in 2001 to the current $6.8 billion.

Given these conflict realities, the UN was confronted with the need 
to review existing instruments and to provide developments that could 
adequately address the challenges within the international security field. 
The actions taken by the UN over the last decade have not been insignifi-
cant, particularly when it comes to institutional reforms.2 This process has 
also generated the need for greater cooperation among member states. Such 
cooperation is particularly important for peace operations, and the UN is 
working hard to produce new premises and doctrines, with the aim of level-
ling the understanding among member states about such operations. This 
involves training and coaching patterns and the summoning of diverse actors 
to participate in the missions, including the military, police and civilians. 

There is a certain consensus about the difference between contemporary 
peace operations and those that were carried out in previous decades. Today’s 
peace operations are more complex and multi-dimensional in character.3 The 
characteristics of the conflicts have had a transforming effect on the demands of 
the missions, which are facing significant difficulties. One of them is the chal-
lenge of recruiting personnel, as seen in the joint UN–African Union mission 
in Darfur (UNAMID). The resolution authorising the mission called for up 
to 19,555 military personnel, including 360 military observers and liaison 
officers; and an appropriate civilian component, including up to 3,772 police 

2 United Nations General Assembly, Report of the Secretary General on Strengthening 
the Capacity of the United Nations to Manage and Sustain Peace Operations, A/61/858,  
April 2007.

3 “The transformation of the international environment has given rise to a new generation of 
multidimensional United Nations peacekeeping operations. These operations are typically 
deployed in the dangerous aftermath of a violent internal conflict and may employ a mix 
of military, police and civilian capabilities to support the implementation of a comprehen-
sive peace agreement.” United Nations Department of Peacekeeping Operations, United 
Nations Peacekeeping Operations: Principles and Guidelines (New York: United Nations, 
18 January 2008), paragraph 36.



Opportunities for Enhancing Cooperation and Coordination in Peace Operations  •  45

personnel and 19 formed police units of up to 140 personnel each.4  However, 
there continues to be a marked gap between what is mandated in the resolution 
and the number of personnel actually on the ground. As of 10 October 2008, 
the total strength of UNAMID uniformed personnel was 10,527, including 
8,579 military personnel and 1,948 police personnel. Recruitment of civilian 
staff stood at 2,564 of 5,557 authorized posts, or 46 percent of full capacity.5

Ongoing reforms, both institutional and doctrinal, combined with the 
complexity of the missions, present significant challenges to contributing 
countries. In Latin America and the Caribbean for example, peace operations 
continue to be seen as a military matter only and the incorporation of civil-
ians, police and women is not always on the political agenda. With regards 
to doctrine, it can be said that there is a better correlation with what is being 
proposed at the international level: the concept of integrated missions and 
the Capstone Doctrine are aligned with the multi-dimensional concept of 
security that was established in the hemisphere at the Special Conference on 
Security held in Mexico in 2003.6

Requests for Incorporating Women into Peace Operations

As previously mentioned, the scope of peace operations goes far beyond 
military matters to include civilians and police personnel. The inclusion of 
a gender perspective in these operations has also received increasing atten-
tion. Discussions held to date refer to the need for a higher incorporation of 
women as part of UN missions, for the following reasons:

A mission composed of both men and women better represents 
the population of the host country where it is deployed, thus 
favouring the legitimisation and acceptance of the mission by the 
local population.

4 United Nations Security Council, Security Council Resolution 1769, S/RES/1769 (31 July 
2007), paragraph 2. 

5 United Nations Security Council, Report of the Secretary-General on the Deployment of 
the African Union–United Nations Hybrid Operation in Darfur, S/2008/659 (17 Octobre 
2008), paragraphs 2-3.

6 During the Conference, regional countries agreed that: “Our new concept of security 
in the Hemisphere is multidimensional in scope, includes traditional and new threats, 
concerns, and other challenges to the security of the states of the Hemisphere, incorporates 
the priorities of each state, contributes to the consolidation of peace, integral develop-
ment, and social justice, and is based on democratic values, respect for and promotion and 
defence of human rights, solidarity, cooperation, and respect for national sovereignty.” 
Organization of American States, Declaration on Security in the Americas, OEA/Ser.K/
XXXVIII CES/dec.1/03 rev.1 (Mexico D.F.: OAS, 28 October 2003), paragraph 2.

•
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Women peacekeepers can far more easily support conflict-affected 
women, who, due to questions of embarrassment or fear, cannot 
talk to men in the same way.

The presence of women in missions promotes and encourages the 
participation of local women and their organisations in the post-
conflict political processes.

The presence of women helps to improve the discipline of male 
colleagues.

In the Beijing Platform for Action, adopted during the Fourth World 
Conference on Women held by the UN (1995), the concept of gender main-
streaming was established as a prime strategy to achieve gender equality. 
Subsequently, the Economic and Social Council requested in 1997 that the 
UN adopt a gender perspective in all its policies and programmes.7

The year 2000 was key in recognizing the importance of gender equality, 
not just as a goal in itself, but as crucial to the success of peace operations. 
The participation of women in missions was brought to the forefront with 
the Windhoek Declaration (and the Namibia Plan of Action),8 followed by 
the adoption of Resolution 1325 by the Security Council in October.9

The resolution urges member states to
increase the representation of women at all decision-making levels 
within national institutions and mechanisms, for the prevention, 
management and resolution of conflicts; and

increase financial, technical and logistical volunteer support to the 
training activities aimed at building gender sensitivity.

The resolution also encourages the Secretary-General to
appoint more women special representatives and envoys to carry 

7 “Mainstreaming a gender perspective is the process of assessing the implications for 
women and men of any planned action, including legislation, policies or programmes, in 
all areas and at all levels.  It is a strategy for making women’s as well as men’s concerns 
and experiences an integral dimension of design, implementation, monitoring and evalu-
ation of policies and programmes in all political, economic and societal spheres so that 
women and men benefit equally and inequality is not perpetuated. The ultimate goal is to 
achieve gender equality.” United Nations General Assembly, Report of the Economic and 
Social Council for 1997, A/52/3 (18 September 1997), chapter IV, section I.

8 United Nations, Windhoek Declaration and Namibia Plan of Action on Mainstreaming 
a Gender Perspective in Multidimensional Peace Support Operations, A/55/138-
S/2000/693, 14 July 2000.

9 United Nations Security Council, Security Council Resolution 1325, S/RES/1325, 31 
October 2000.
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out missions of goodwill on his behalf;

attempt to widen the role and provision of women in UN field 
missions,  especially among the military observers, police and 
civilian personnel devoted to human rights and humanitarian 
tasks;

oversee the inclusion of a gender perspective in field operations; 
and

provide member states with guidelines and training material on 
the issue.

Figure 1. Evolution of Women Participation in Peace Operations:  
World Totals (August 2006–June 2008)
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Source: United Nations Department of Peacekeeping Operations, June 2008.

Since 2000, there has been a slight but persistent increase in the incor-
poration of women into peace operations (see Figure 1). According to the 
Department of Peacekeeping Operations, as at 30 June 2008 the total number 
of female military personnel deployed as part of a UN mission represents 
2.15 percent of the total number of UN military personnel (1,646 women 
out of 76,536 people). However, only 9 out of the 17 UN missions have 

•
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•
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had full-time gender advisers, while the remaining 8 have had gender focal 
points.  A first indicator of this tendency in Latin America is the initiation of 
national programs aimed at inter-agency action (ministries of foreign affairs, 
defence, and public security) to adequately respond to the demand.

Latin America and the Caribbean: Background on Peace Operations 
and the Incorporation of Women

Regional Participation in Peace Operations

In Latin America and the Caribbean the participation of women in peace 
operations is directly linked to their incorporation into the military forces 
and the police.  This is in turn related to the democratisation processes that 
have an impact on the reforms of security institutions. The repositioning of 
military and police institutions into the democratic sphere—a process that 
has been developing since the 1980s—provides the context in which histor-
ical tendencies towards isolation are tested and thus modified. 

The incorporation of women in the armed forces and the police is one 
of the effects of the democratisation process. Although female participa-
tion in the armed forces dates back a few decades, it only referred to the 
incorporation of women into the so-called staff corps (civil professionals 
bearing a military status, such as lawyers and physicians). The true institu-
tional openness to gender issues occurred when the incorporation of women 
officers into the command corps was approved, thus letting them start and 
pursue a military career and have the possibility of moving up in the chains 
of command. The basic indicator is, thus, the opportunity for women to enter 
the officers training academies. In most countries in the region, this opening 
occurred along with the return of democracy in the 1980s and is closely 
related to the necessity of the armed forces fitting into the social trends and 
maintaining the level of recruitment (see Table 1).10

10 Marcela Donadio, La incorporación de la mujer en las fuerzas armadas de la Argentina 
(Las Vegas: Latin American Studies Association, 7–9 October 2004).
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Table 1. Year of Admission of Women as Officers, Latin America

Year of Admission of Women as Officers

Country Staff Corps Line Corps
Army Navy Air Force Army Navy Air Force

Argentina 1982 1981 1982 1997 2001 2001
Bolivia 1982 — 2004 1979 — 2007
Brazil 1992 1980 1982 1998 1998 2001
Chile 1974 2003 1974 1995 2007 2000
Colombia 1982 1984 1977 s/d 1977 1977
Ecuador 1956 1977 2000 2003 2003 2003
El Salvador s/d s/d s/d 2000 2000 2000
Guatemala 1967 1967 1967 1997 2000 2001
Honduras 1970 1975 1970 1998 1998 1996
Mexico 1938 1938 1938 2007 2008 2007
Paraguay 1970 s/d s/d 2003 2003 2003
Peru 1997 1997 1997 1997 1998 1998
Uruguay 1996 1998 1994 1998 2000 1997
Venezuela 1980 1979 1980 2002 2002 2002

 
* National Guard: 1970 (Staff) and 2002 (Line).                                     
s/d: no data available  
Source: RESDAL, A Comparative Atlas of Defence in Latin America, 2008 edition.

A decisive change can be seen in the level of participation in peace oper-
ations by Latin American and Caribbean countries following the process 
of democratisation. Latin American countries bear, in general, important 
historical wounds from hypothetical conflicts among countries, mainly due 
to border questions. Doctrines, structures, and organisation of military forces 
have been built upon these hypotheses. However, with the advent of democ-
ratisation and the changing international environment, the conflicts have been 
progressively replaced by concepts of integration and cooperation among 
countries. This change has brought about an important shift of the military’s 
focus towards the implementation of confidence-building measures at the 
national and international level. In this context, participation in peace opera-
tions has been a natural consequence of this shift, providing a legitimate and 
appealing avenue for the armed forces and allowing a regional approach to 
the demands of the international community. The growth of Latin American 
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and Caribbean participation in peace operations is, thus, the basic indicator 
of this new trend, which is still in progress (see Tables 2 and 3). 

Peace operations are also instrumental in helping the region to foster 
mutual confidence, as demonstrated through the participation of the region’s 
countries in MINUSTAH. Cooperation in the planning and execution of this 
UN mission has given birth to an important mutual political cooperation 
process known as the “2X9,” a mechanism whereby nine countries discuss 
and make agreements about their intervention in Haiti at the foreign affairs 
and defence levels.

Table 2. Increase of Participation in Peace Operations

Increase of Participation in Peace Operations (2001-2008 %)

2001-
2002

2002-
2003

2003-
2004

2004-
2005

2005-
2006

2006-
2007

2007-
2008

Total 
Increase
2001-2008

Latin 
America 131.4% 43.6% 7.5% 127.1% -0.6% 5% 0.9% 755.7%

Rest of 
the World 29% -6.2% 8.9% 34.8% 9% 15.5% 2.3% 128.5%

 
The percentages represent growth compared to the previous period. The baseline date is 31 
December 2000 (742 Latin American active troops), and the closing date is 31 December 
2007 (6,349 Latin American active troops). 
Source: RESDAL, A Comparative Atlas of Defence in Latin America, based on data provided 
by DPKO.

Table 3. Latin American and Caribbean Participation in  
Current Peacekeeping Operations

Country Police Military 
Observers Troops

Argentina 38 8 853

Bolivia — 38 417

Brazil 14 48 1,216

Chile 13 7 499

Colombia 2 — —

Ecuador — 26 68

El Salvador 37 15 —
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Guatemala — 14 227

Honduras — 12 —

Jamaica 24 — —

Paraguay — 43 33

Peru — 23 204

Uruguay 18 65 2,530

Subtotal 146 299 6,047

Total 6,492
 
Source: United Nations Department of Peacekeeping Operations, June 2008.

The creation of peace operations training centres is another clear indi-
cator of the importance that governments of the region place on participa-
tion in these missions (see Table 4). Moreover, in December 2007 a new 
association was proposed, the Latin American Association of Peacekeeping 
Centres (ALCOPAZ), that aimed to bring together the region’s peace opera-
tions training centres and strengthen their participation in the International 
Association of Peacekeeping Training Centres; Argentina, Chile, Guatemala, 
Peru and Uruguay were already members of the international association. 
ALCOPAZ is composed of the centres from Argentina, Chile, Uruguay, Peru, 
Brazil, Guatemala and Ecuador.11 On 4 August 2008 the association was finally 
created with the signing of the member statute in Buenos Aires, Argentina.

Following are the main objectives of ALCOPAZ:12

Promote the exchange of experiences among training centres.

Foster the standardisation of education and training materials 
according to UN policies and guidelines.

Contribute to the development of training for peace operations 
planning and management.

Reinforce bilateral and regional cooperation.

Promote mutual knowledge of the different, existing institutional 
perspectives and organisational cultures among the military, police 
and civilian components of peace operations.

11 Argentina, Ministry of Defence, Informe final sobre la primera reunión para la confor-
mación de la Asociación Latinoamericana de Centros de Entrenamiento de Operaciones 
de Paz (Buenos Aires: Ministerio de Defensa Nacional, 2008), page 5.

12 Ibid.

•

•

•

•

•
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Foster multidisciplinary and scientific research of peace mission 
issues, organising seminars, meetings, and academic activities.

Identify international cooperation in activities that may serve as a 
support to the association’s objectives.

Table 4. Peacekeeping Training Centres in Latin America13

Country Centre Date of Creation

Argentina Argentine Centre for Joint Training in
Peacekeeping Operations (CAECOPAZ) 27 June 1995

Bolivia Centre for Peacekeeping Operations of the 
Bolivian Army (COMPEBOL) 23 January 2007

Brazil Centre for Peacekeeping Operations
of the Brazilian Army (CI OP PAZ) 23 February 2005

Chile Joint Peacekeeping Operations
Centre (CECOPAC) 15 July 2002

Ecuador Peacekeeping Unit School Ecuador
(UEMPE) 10 November 2003

Guatemala 
(Regional office)

Regional Training Centre for UN
Peacekeeping Operations (CREOMPAZ)— 
Guatemala, El Salvador, Honduras and 
Nicaragua

8 June 2005

Paraguay Joint Training Centre for Peacekeeping
Operations (CECOPAZ) 8 October 2001

Peru Joint Training Centre for Peacekeeping
Operations (CECOPAZ) 11 November 2003

Uruguay
Uruguayan Army Peacekeeping
Operations School Mayor Juan Sosa
Machado (EOPE)

22 December 1998

Regional participation of police forces remains less than that of military 
forces. Of the 88,517 troops deployed around the world, 11,583 come from 
police forces. In Latin America, diverse factors explain the low participation 
of police forces in peace operations; one of the main reasons is perhaps the 
internal needs of those countries. For example, the majority of the region’s 
governments view the police as an instrument to be used in countering the 

13 Based on information supplied by the above-mentioned institutions.

•

•
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effects of the current political-economic situations (marked in several cases 
by social conflicts and the growth in crime rates). There is also a high prob-
ability that police participation in these missions has not yet been recognized 
as a possibility by national communities. Peace operations are still primarily 
seen as a military issue, and it is likely that the multidimensionality of opera-
tions has not yet been thoroughly understood. To address this gap, in Latin 
America, it is necessary to underline the importance of data collection and 
to promote the discussion on the police forces.14

Resolution 1325 in Practice

Initial data about the participation of women in peace operations from Latin 
American and Caribbean countries show that to date there has been scarce 
consideration of Resolution 1325. In spite of the countries’ important contri-
butions in terms of troops, the number of women among the contingents has 
been low. This is true of the inclusion of women in the MINUSTAH contin-
gents, even when considering that the mission represents the most important 
regional operation in progress, not only in terms of the number of troops but 
also in terms of its political significance for Latin American and Caribbean 
cooperation.

Figure 2. Male and Female Participation in MINUSTAH (%)

Male
Female

98%

2%

Source: United Nations Department of Peacekeeping Operations, June 2008.

14 In the Caribbean, by contrast, there is a visible opportunity to invite the participation of 
police forces.
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Figure 3. Evolution of the Female Participation in MINUSTAH
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Source: United Nations Department of Peacekeeping Operations, June 2008. 

While the countries in the region are important actors in peace operations, 
and demonstrate the political willingness to remain involved in the future, 
the importance of women participation needs to be stressed and supported 
as an element that is part of good operational practice. However, having the 
determination to do something does not always imply having the clarity or 
knowledge of how to do it. In this sense, in most regional countries there is 
a clear intention and political will to address certain issues, but initiatives to 
take the issue forward and improve the countries’ performance are lacking. 
The practice of incorporating women is such an example. The issue is not 
well developed, not because of resistance, but due to the issue’s absence in 
discussions and on the agenda of both governments and civil society.

Table 5. Percentage of Women from Latin America in Peacekeeping 
Operations, by Contributing Country15  

Contributing Country Total 
Personnel Women %

Argentina 859 21 2.44
Brazil 1,233 6 0.49
Bolivia 456 4 0.88
Chile 519 7 1.35
Ecuador 94 0 0

15 Based on interviews and documents provided by official institutions.
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Honduras 12 0 0
Paraguay 95 1 1.05
Peru 240 2 0.83
Uruguay 2,125 104 4.89
Total 5,633 145 11.93

Table 6. Percentage of Women from Latin America in Peacekeeping 
Operations, by Mission, at February 200816

Mission
(with at least one Latin American  
country participating)

Deployed Women
(from Latin American countries)

MINURSO 0
MINUSTAH 78
MONUC 66
UNAMA 0
UNFICYP 1
UNMEE 0
UNMIK 0
UNMIL 0
UNMIN 0
UNMIS 0
UNMIT 0
UNMOGIP 0
UNOCI 0
UNOMIG 0
UNTSO 0
Total 145

This situation was clearly perceived at a meeting held in March 2008 
in Antigua, Guatemala, where representatives of defence ministries, armed 
forces, academia and training centres gathered in order to debate the incorpo-
ration of women in peace operations. The disposition to address the issue was 
evident, as was the will to place the issue on the regional agenda. This was 
done by drafting a proposal for the agenda of the Conference of Ministries of 

16 Based on interviews and documents provided by official institutions.
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Defence of the Americas (CDMA). The CDMA has been praised as a coop-
erative forum, given that it has historically fostered training centres for peace 
operations, the realization of joint exercises, and the professionalisation of 
the armed forces, as well as the specialisation of civilians in this regard. 
Given the regional trends, the main recommendations for this process are 
summarised as follows:

Include the issue of women participation in armed forces, and 
particularly in peace operations, within the agenda of topics for 
the conference.

Support national research on the issue that establishes quantita-
tive and qualitative diagnoses, in order to foster an equalitarian 
gender policy within the armed forces, acknowledging in turn the 
importance of women participation in peace operations within the 
framework of the United Nations.

Collaborate for the inclusion in public debate of the issue of 
gender equality within the armed forces, particularly to promote 
the awareness of Resolution 1325.

Consider the establishment of gender advisers in defence 
ministries.

Analyse the possibilities of designating a gender focal point prior 
to the deployment of national contingents.

Consider the provision of human and financial resources to be 
applied in these matters.

In order to understand the central issues related to the incorporation 
of women in peace operations, familiarity with the experiences of women 
participating in these operations, as well as knowledge and awareness of 
the available data and of other actors’ viewpoints are crucial. Some of the 
central issues regarding the incorporation of women are as follows with the 
proposed response.

Problem Proposal

Very few women participate in 
peace operations, and their role 
is generally linked to health and 
administrative areas.

Rethink the functions of women in these 
missions.

•

•

•

•

•

•

•
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The issue is complex, and there is 
no definitive, single answer.

Take into consideration previous analyses of the 
incorporation of women in the armed forces and 
the police.

•

There are stereotypical perceptions 
and attempts to impose different 
cultures.

Establish a gender mainstreaming policy.
Ensure the participation of men in the elaboration 
of these policies.

•
•

Data is scarce and does not 
contribute to decision making. 

Information, research and national diagnosis are 
required.

•

There is no record of experiences 
or debates being spread as lessons 
learned. 

Establish national and regional working stations, 
and include, for example, experience-swapping 
workshops for the exchange with troops that 
have returned from missions.
Foster arenas for exchanges and debates at the 
regional and sub-regional levels, and also for 
disseminating existing tools. 

•

•

The political sphere should 
approach the question and avoid 
initiatives that are only devoted to 
image and rhetoric.

Identify problems and ways to solve them, 
through the analysis of the available capacities.
Ensure coherence between discourse and practice. 
Decision should come from ministries.

•

•

Progress will be greater as long 
as coordination among the various 
institutions involved is achieved.

Include the Foreign Affairs Ministry in the 
debates. Cater to international requests. 
Have better advice from training centres.
Contribute to the inclusion of the issue in 
Congress.

•

•
•

Proposals need to approach the 
practical level (the “how to”).

Emphasise training, both for the contingent and 
the decision makers (including parliaments, 
auditing bodies, and civil society).
Ensure training prior to deployment.
Disseminate recruitment opportunities more 
widely.
Incorporate educative plans on gender issues 
within the police and military academies.
Recognize the problems faced by deployed 
women (especially motherhood and family 
unity).
Address or solve problems related to 
infrastructure.

•

•
•

•

•

•

The incorporation of civilians is 
another problem that is not being 
addressed. 

Disseminate information to young people.
Seek higher involvement by civil society.
Consider public opinion.

•
•
•

Peace operations also build mutual 
confidence. 

Share and make efforts at the regional level. 
Promote combined or joint centres in the region. 

•
•
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A higher incorporation of women into military contingents is certainly 
well regarded within the decision-making circles dealing with peace opera-
tions. Among the initiatives that were undertaken at the regional level was 
the organisation of two seminars in Chile and a workshop in Argentina. The 
first seminar, held in 2002, was aimed at debating the role of women in peace 
operations, within the framework of Resolution 1325. A second seminar, a 
high-level political dialogue, was organised in 2007, where authorities and 
representatives of the ministries of women and defence and of parliament 
from various countries and of several UN bodies gathered to analyse the 
advances and remaining challenges to the implementation of the resolution 
in Latin America and the Caribbean.

In May 2008 the First Regional Workshop for the Development of a Gender 
Policy in the Framework of Peace Operations was held in Argentina, with 
the aim of starting to develop a national development plan for implementing 
Resolution 1325. During the Strategy Workshop with Women’s Constituencies 
from Troop and Police Contributing Countries for the Implementation of SCR 
1325,17 the Argentinean government offered itself as a test country to start the 
implementation of the resolution at the national level.

Conclusions

There is a clear space among the Latin American and Caribbean countries 
for discussions on the participation of women in peace operations and for the 
adoption of policies that promote a higher incorporation of women in peace 
operations. While the issue is just starting to be included in the regional 
agenda, there is a clear disposition among actors to address the problem and 
to improve practices in all areas referring to peace operations. Following are 
some key points to take into consideration in moving forward on this issue:

Resolution 1325 needs to be included at all governmental, academic 
and civil society levels. It is necessary to continue working persis-
tently in order to render the fulfilment and the improvement of the 
resolution and its mandates an item on the agenda of the different 
countries.

The realisation of precise analyses about the incorporation of 
women into the military and police forces appears to be a central 

17 United Nations Department of Peacekeeping Operations, Strategy Workshop on the 
Implementation of SCR 1325 in Peacekeeping Contexts (Pretoria: DPKO, 2–9 February 
2007), paragraph IX.

•

•
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issue, given the link between participation in peace operations and 
the institutional life of the armed forces.

The issue should be part of the regional agenda and constitute 
a hemispheric pledge. The treatment of the issue at the VIII 
Conference of Ministries of Defence of the Americas, to be held 
in Canada in September 2008, is an opportunity and a significant 
advance that must be seized.

Likewise, it is necessary to promote activities that contribute to the 
dissemination of trends and advances in the international commu-
nity. The training centres are, in this sense, key actors because 
they can operate as permanent links for the dissemination of these 
trends.

The elaboration of policies, in order to be effective, should be 
based upon a clear link among ministries of foreign affairs, 
defence and security. While this link does not always clearly exist 
in practice within the region, it is a central point for the success of 
the proposed initiatives.

Relations with civil society appear to be stepping stones for 
fostering the study of practices and discussions on the issue, as 
well as for collaborating on the definitive inclusion of the issue in 
the political and cultural agendas of the regional countries.

In conclusion, opportunities to address the issue of the incorporation 
of women in peace operations are present in the current regional discourse. 
The issue, however, carries a much deeper meaning for Latin American 
and Caribbean countries, as it relates to more than just a question of gender 
sensitivity. The incorporation of women represents a sign of openness and 
democratisation of Latin American and Caribbean institutions, and suggests 
a much larger change in how Latin American and Caribbean countries view 
and understand peace operations. The incorporation of actors other than the 
military (including civilians, police and women) is emerging as the cultural 
and political undertaking of the future.

•

•

•

•
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Afghanisation, Playing with Fire?

Allard Wagemaker

Introduction

Afghanistan has been one of the world’s most dramatic warscapes for more 
than two decades. These decades of devastation have razed Afghanistan’s 
physical, political and social infrastructure, creating fertile ground for the 
virulent combination of ideology, terror and narcotics that took hold there in 
the late 1990s. After the fall of the Soviet Union, drug trafficking boomed, 
and Arab and other non-Afghan Islamist radicals strengthened their bases. 
The United States assumed that the collapse of Afghanistan into chiefdoms—
many of them allied with neighbouring states or other external forces—was 
not worth worrying about. By early 2001 the Taliban controlled most of 
the country. They were in the financial and ideological thrall of Osama bin 
Laden and his Al Qaeda terrorist network. Pakistan, still heavily involved in 
Afghanistan’s internal battles, backed the Taliban.

In October 2001 an international military coalition dominated by the US 
invaded Afghanistan to topple the Taliban and Al Qaeda, who were consid-
ered to have their safe havens in Afghanistan. Quick battlefield success left 
the US-led coalition and the United Nations to manage a complex political 
transition. Several Afghan factions that waged a brutal civil war against one 
another in the 1990s moved quickly to fill the post-Taliban power vacuum. A 
hasty peace agreement between faction leaders and other Afghan politicians 
meeting under UN auspices in Bonn, Germany, concluded on 5 December 
2001. The accord provided a road map for how to put the state back together, 
punctuated by milestones such as the selection of an Afghan transitional 
administration, the ratification of a new constitution, and free and fair elec-
tions. The United Nations Assistance Mission in Afghanistan (UNAMA) was 
created to help Afghans reconstitute and consolidate a legitimate governing 
authority. A multinational international security assistance force (ISAF) 
assisted in securing the whole country.

Seven years after the initial intervention, a basic lack of security 
continues to pervade all aspects of life in Afghanistan, hampering both 
political and physical reconstruction efforts. Tensions between the two 
primary objectives of the international engagement in Afghanistan—to 
root out and destroy terrorist networks and those who harbour them, and to 
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create a viable, peaceful and prosperous Afghanistan—were evident from 
the earliest days of that engagement. Although not inherently contradictory, 
the goals of the war on terror and the chosen means of achieving them often 
seem at odds with the longer-term aims of national reconstruction. Provided 
that a lasting peace in Afghanistan is the ultimate aim of any intervention, 
what can Afghans do to advance this objective?

In this article I explain the complex process from ending a hostile war 
to having a functioning state. In the case of Afghanistan, the involvement 
of the international community was essential in the initial stages. However, 
Afghans must take the lead on the peace process as soon as possible so that 
peace can become self-sustainable. Afghan ownership of the peace process 
is not only part of a viable exit strategy but also part of Afghanistan’s growth 
toward a harmonious, functioning state. 

Use of Force

War, far from being merely a means, has often been considered an end, a 
highly attractive (though brutal) activity that cannot be adequately replaced, 
and a fact of human existence.1 Warfare is evolutionary rather than revo-
lutionary.2 The days of an industrial-age, twentieth-century focus on the 
destruction of the enemy’s armed forces are over, as evidenced since the 
fall of the Berlin Wall.3 Warfare in the twenty-first century is no longer 
about defeating the enemy’s military forces but is more a “war amongst the 
people.”4 War has become, according to Rupert Smith: 

. . . a continuous criss-crossing between confrontation 
and conflict, regardless of whether a state is facing 
another state or a non-state actor. Rather than war and 
peace, there is no predefined sequence, nor is peace 
necessarily either starting point or end point: conflicts 
are resolved, but not necessarily confrontations.5

Wars are no longer won on the battlefield; they need to be contained 
and controlled. According to realists, conflicts and wars need to be managed 

1 M. Creveld, The Transformation of War (New York: Free Press, 1991), 218.
2 T. Hammes, The Sling and the Stone: On War in the 21st Century (St. Paul: Zenith Press, 

2004), 207.
3 R. Smith, Utility of Force: The Art of War in the Modern World (London: Allen Lane, 2005).
4 Ibid., 1–26, 394–398.
5 Ibid., 17.
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but not necessarily resolved, as resolution takes much more than battlefield 
success.6 Management of a conflict preserves a situation in anticipation of 
its resolution at a more propitious time and may be able to forestall the self-
reinforcing effects of some of the characteristics.7 This makes warfare and 
conflict management complicated, as the events of 11 September 2001 with 
its insurgent characteristics have shown. The objective of these terrorising 
attacks was to persuade the political decision makers that opposing the 
strategic goals of Al Qaeda was a fruitless exercise or too costly for the 
perceived benefit.

The 9/11 attacks led to a crisis because they challenged (and still are 
challenging) security. Stability means that changes occur only within known 
limits;8 in other words, the misfortune of individual actors or relations does 
not trigger damaging chain reactions that threaten the system as a whole. 
Known limits can be interpreted as socially acceptable or calculated risks. 
Thus, if the conflict does not present an existential threat to international 
peace and security, freezing seems better and less painful than boiling. In 
those circumstances, however, what does peace look like and who is respon-
sible for creating it?

A Comprehensive Concept of Peace

Peace is much more that the absence of war; it is the absence of violence and 
the presence of mutually beneficial cooperation and learning. Johan Galtung 
offers a comprehensive understanding of peace with eight components,9 

which are defined in Table 1.
In the table, human needs are grouped into four basic categories: 

survival, economic well-being, freedom and identity (the opposites of death, 
misery, oppression and alienation). These are threatened by four forms of 
violence: direct violence (hurting and killing people with weapons), struc-
tural violence I (the slow death from hunger, preventable diseases, and 

6 C. Crocker, F. Hampson, and P. Aall, Taming Intractable Conflicts: Mediation in the 
Hardest Cases (Washington: Unites States Institute of Peace Press, 2004); O. Ramsbothan,  
T. Woodhouse, and H. Miall. Contemporary Conflict Resolution, 2nd. ed. (Cambridge: 
Polity Press, 2005), 9–27; H. Miall, Emergent Conflict and Peaceful Change (Basingstoke, 
UK: Palgrave McMillan, 2007).

7 Ramsbothan, Woodhouse, and Miall, Contemporary Conflict Resolution, 106–184.
8 B. Buzan, O. Weaver, and J. de Wilde, Security: A New Framework for Analysis (Boulder, 

Colorado: Lynne Rienner, 1998), 107.
9 D. Fischer, “Peace as a Self-Regulating Process,” in Handbook of Peace and Conflict 

Studies, C. Webel and J. Galtung (London: Routledge, 2007), 188.
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other suffering caused by unjust structures of society), structural violence 
II (deprivation from freedom of choice and from participation in decisions 
that affect people’s lives), and cultural violence (the justification of direct 
and structural violence through nationalism, racism, sexism and other forms 
of discrimination and prejudice). These four forms of violence correspond 
broadly to four forms of power: military, economic, political and cultural.

Negative peace is defined by the absence of the four forms of violence, 
while positive peace is characterised by the presence of activities to bring 
relief for past or present violence and to prevent future violence.

Table 1. Eight Components of Peace

Negative Peace Positive Peace

Survival: absence of direct 
violence cause by military 
power

Absence of direct violence: 
ceasefires, disarmament, 
prevention of terror-
ism and state terrorism, 
non-violence 

Life-enhancing cooperation 
and prevention of direct vio-
lence: peace-building, con-
flict transformation, recon-
ciliation and reconstruction

Development: absence of 
structural violence I caused 
by economic power

Humanitarian aid, food aid, 
alleviation of poverty and 
misery

Building of a life-sustain-
ing economy at the local, 
national and global levels, 
in which everyone’s basic 
needs are met

Freedom: absence of struc-
tural violence II caused by 
political power

Liberation from oppression, 
occupation, dictatorship

Good governance and par-
ticipation, self-determina-
tion, human rights

Peace culture (identity): 
absence of cultural violence 
cause by cultural power

Overcoming of prejudice 
based on nationality, race, 
language, gender, age, class, 
religion, etc.; elimination of 
the glorification of war and 
violence in the media, lit-
erature, films, monuments, 
etc.

Promotion of a culture of 
peace and mutual learning; 
global communication and 
dialogues; development of 
peaceful deep cultures and 
deep structures; peace edu-
cation; peace journalism

Source: D. Fischer, “Peace as a Self-Regulating Process,” in Handbook of Peace and Conflict 
Studies, C. Webel and J. Galtung (London: Routledge, 2007), 188.

Military power traditionally plays a role in the survival sphere; however, 
as its role extends to stabilisation, it may also become involved in the devel-
opment sphere. By contrast, development workers have a limited role to play 
in survival and a traditional role in development. Consequently, soldiers and 
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development workers have traditionally operated in different spheres under 
a principle of division of labour. Military forces conduct peace operations to 
maintain the negative peace by pressuring both sides to adhere to the agree-
ment, while development workers stimulate a non-war economy by creating 
a viable market. 

The reality, of course, is more complicated. As survival and development 
are mutually interdependent, however, the relationship between soldiers and 
development workers must be much more interdependent in their interac-
tion with each other, as well as with diplomats, to ensure a holistic approach 
to peacebuilding. Trust in the good faith of all parties can also be easily 
damaged. On numerous occasions ceasefire agreements have been broken, 
with each side accusing the other of resuming hostilities first and claiming 
that they acted in self-defence. Economic incentives are another source of 
contention: the availability of “lootable” resources (diamonds and other 
precious stones, minerals, oil, coal, timber, opium, etc.) coupled with high 
unemployment, especially among the youth, makes it inexpensive to build 
an army, often without having any money to pay them, but simply by prom-
ising them that they can keep whatever they can loot.10 

Trust in the good intentions of both interveners and local and national 
establishments in the host country needs to be preserved and may also need 
to be managed.

Peace Process 

During the initial stages of the process in which a country moves from a nega-
tive to a positive peace, it is essential to make sure that those who initiate 
war do not profit from it. As long as aggression is rewarded, war continues. 
It is during these initial stages that the gap needs to be bridged between a 
dysfunctional and a functional state, and where the interests of the military 
forces and the development workers overlap. This is known as the sover-
eignty gap. According to Ashraf Ghani and Clare Lockhart, “this glaring gap 
exists between the de jure sovereignty that the international system affords 
such states and their de facto capabilities to serve their populations and act as 
responsible members of the international community.”11 In order to assess the 
success or failure of a peace process—or, maybe better, of state building and 

10 P. Collier and A. Hoeffler, “On Economic Causes of Civil Wars,” Oxford Economic Papers, 
Vol 50 (4), 1998: 563–573; A. Ghani and C. Lockhart, Fixing Failed States: A Framework 
for Rebuilding a Fractured World (Oxford: Oxford University Press, 2008), 65–84.

11 Ghani and Lockhart, Fixing Failed States, 3–4.
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nation building—the authors use the “sovereignty index.”12 This index makes 
it possible to assess the progress or decline in a country’s sovereignty by 
indexing and evaluating the ten functions of the state: legitimate monopoly on 
the control over the means of violence and use of force; administrative control; 
management of public finances; investment in human capital; delineation 
of citizenship rights and duties; provision of infrastructure services; forma-
tion of the market; management of the state’s assets (including the environ-
ment, natural resources and cultural assets); international relations (including 
entering into international contracts and public borrowing); and rule of law.13 If 
the goal of state building is to create a functioning state, then the objective of 
an intervention should be to help the host state to achieve at least the minimum 
required standard for all ten functions. If this is realized, an intervention will 
have proven successful. Considering situations in failed or failing states where 
violations of sovereignty are profound, this objective constitutes the minimum 
objective that interveners should want to achieve. In the case of Afghanistan, 
the interveners can only help and assist the Afghans in the peace process; 
Afghans must do the rest. As interveners assist only for a limited period in 
time, there is an urgent need to “Afghanise” the peace process.

Functioning State

A modern, functioning state performs the ten functions (previously stated) 
for its citizens and, in doing so, becomes an instrument for collective mobili-
sation, cooperation and trust. It is able to deal with both the immediate-term 
societal needs and the longer-term generational and environmental require-
ments. The state forms an integrated whole in which all of the functions are 
interlinked. By contrast, a pre-modern state like Afghanistan is still dysfunc-
tional and weak: office holders focus primarily on personal benefit while the 
state fails to perform essential functions. Physical security is the dominant 
state function, with economic or political issues being pushed into the back-
ground. The state’s failure to perform takes a high toll on its citizens as well 
as on the security of neighbouring states.

Development and the creation of markets are catalysts and instruments 
in peacebuilding strategies.14 Although negative peace can be maintained 

12 Ibid., 164; A. Ghani, C. Lockhart and M. Carnahan, Closing the Sovereignty Gap: An 
Approach to State-Building, Working Paper 253 (London: Overseas Development 
Institute, 2005).

13 Ghani and Lockhart, Fixing Failed States, 124–166.
14 Ibid., 149–156.
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with the help of the military, corruption is the main obstacle to the develop-
ment of a positive peace.15 As long as it is easier to get rich by controlling 
the army and the police than by producing goods, it is more tempting to plot 
coups than to develop business enterprises that can meet people’s needs and 
provide employment. Corruption increases a climate of secrecy, where offi-
cials can make arbitrary decisions that are not subject to public scrutiny.16 

Openness and transparency are among the best remedies against corrup-
tion. However, in a dysfunctional and centralised state, like Afghanistan, that 
lacks instruments for the preservation of the rule of law, corruption is made 
easy.17 Interveners must not only restore order or create a negative peace 
to be successful but also restore the rule of law, as their moral duty.18 This 
process derives its effectiveness not only from the setting up of a well-func-
tioning legal system but also from the delineation of governance processes 
that assigns decision-making authority to the appropriate level of govern-
ment. When a lower level of government can handle a particular function, 
higher levels can stand back and monitor, plan and set the agenda. 

A negative peace may be created with the help of military interveners, and 
the process toward a positive peace can be achieved with the help of the inter-
national community. The process itself, however, should be owned by the host 
government to ensure that a holistic approach underpins the process from nega-
tive to positive peace. An Afghan development strategy should therefore focus 
on the ten functions of the state and be owned by the Afghans, with the assis-
tance (limited in time) of the international community. Let us take a closer look 
at the intervention in Afghanistan and the ownership of the peace process.

Enduring Freedom

In September 2001 two remarkable events took place. The charismatic leader 
of Afghanistan’s anti-Taliban forces, Ahmad Shah Masood, was killed by 
terrorists masquerading as journalists; and terrorists killed thousands of 
people, of many nationalities, in the World Trade Center, the Pentagon and 
four civilian aircraft. Al Qaeda, at that time working from its safe haven 
Taliban-Afghanistan, claimed responsibility.

15 P. Collier, The Bottom Billion: Why the Poorest Countries Are Failing and What Can Be 
Done About It (Oxford: Oxford University Press, 2007), 135–138. Corruption may also 
lead to violence. 

16 Ghani and Lockhart, Fixing Failed States, 84.
17 Ibid., 165.
18 J. Voorhoeve, From War to the Rule of Law: Peace Building After Violent Conflict 

(Amsterdam: Amsterdam University Press, 2007), 91–123.
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At that point, the Taliban controlled approximately 90 percent of 
Afghanistan’s territory but had been unable to dislodge the remaining resis-
tance from their redoubts in the mountains in the northeast of the country. 
Officially known as the United National Islamic Front for the Salvation of 
Afghanistan, the “Northern Alliance” was an occasional coalition brought 
together by the common struggle against Taliban rule.19 Most of them 
belonged to Massood’s Shura-i-Nizar, the wing of the predominantly Tadjik 
Jamiat-i-Islami party headed by former president Burhanuddin Rabbani.20

The initial (American) military campaign against the Taliban and Al 
Qaeda was rapid and decisive. There was however basic disagreement 
between Colin Powell’s state department and Donald Rumsfeld’s defence 
department. Powell wanted to consider long-term political consequences 
and adjust the campaign accordingly, while Rumsfeld wanted to dislodge the 
Taliban as quickly as possible, regardless of the consequences. The defence 
department prevailed: the focus was clearly on the creation of a negative 
peace; the transition toward a positive peace was behind the horizon.21 

After the Northern Alliance had been armed mainly with American 
help, it was unleashed in the beginning of November 2001 with direct mili-
tary support from seventeen nations.22 From a short-term military perspec-
tive the collaboration was a remarkable success, leading to the collapse 
of the Taliban within five weeks. From a long-term political and military 
perspective, however, the choices made at the start of this operation proved 
extremely costly. Although the Taliban were decisively overthrown, they 
were not defeated. Hundreds of Al Qaeda warriors and their leadership were 
able to escape from the mountains of Tora Bora in eastern Afghanistan into 
Pakistan where they found refuge in the Northwest Territories.

Various renowned Pashtun leaders warned during and after the 
successful Northern Alliance offensive that the fall of the Taliban regime 

19 The Northern Alliance primarily consisted of Jamiat-i-Islami, Junbesh-i-Milli, Hezb-i-
Wahadat and Harakat-i-Islami. It also includes other, more marginal participants such 
as Hadji Wadir’s eastern Shura, and Ittihas-i-Islami. It is noteworthy that the Northern 
Alliance was mostly devoid of significant Pashtun representation.

20 This wing of Jamiat, in which the military and administrative power of the party became 
concentrated, was controlled by defence minister Mohammad Qassem Fahim, by former 
interior minister and now education minister Younus Qanooni, and by foreign minister 
Abdullah Abdullah.

21 J. Cooley, Unholy Wars (London: Pluto, 2002), 81–106.
22 See David J. Gerleman, Jennifer E. Stevens, and Steven A. Hildreth, Operation 

Enduring Freedom: Foreign Pledges of Military and Intelligence Support, document 
no. RL31152 (Washington: US Congressional Research Service, 2001), available at  
http://www.fpc.state.gov/documents/organization/6207.pdf.
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would create a political vacuum that could ignite a new phase of bloodshed 
and disorder. Hoping to avoid this, the US, its coalition partners and the 
UN started a dialogue during the fall of 2001 in Afghanistan, Pakistan and 
Rome with the supporters of the former Afghan king, to create a broader-
based Afghan political coalition.23 Kabul needed to be protected as “neutral 
political space”—a demilitarized zone where politics could flourish away 
from the threat of armed conflict. For this reason, public statements warned 
the Northern Alliance to stay out of the capital. Despite repeated assurances 
by the Alliance, they took Kabul on 13 November 2001.24 As the Taliban 
receded around the country, the newly reinvigorated factional armies rolled 
into old domains, one after the other. 

Operation Enduring Freedom effectively turned the control of 
Afghanistan back into an array of regional commanders who had spent the 
early 1990s in a vicious civil war. With the Northern Alliance in control of 
Kabul, and various groups in control of the countryside, the post-Taliban 
political environment looked like pre-Taliban Afghanistan. At best a fragile 
negative peace was created; however, it did not provide the necessary secu-
rity to allow people to begin reconstructing their lives. Given the level of 
insecurity in Afghanistan, the lack of a coherent plan for the transition to 
a positive peace combined with a disregard for the political and economic 
consequences of Enduring Freedom meant that the success of the entire 
operation was in question.

Bonn Process

Faced with a fait accompli, the UN called a conference in Bonn in December 
2001 with the goals of re-establishing and acknowledging Afghanistan’s 
territorial integrity and sovereignty and organising the process from a nega-
tive to a positive peace. While representation at the table was intended to 
be broad, numerous Afghan civil society groups were not represented. The 
Bonn agreement itself acknowledges in its preamble that many groups 
were not “adequately represented” at the talks, questioning the validity of 
the Bonn peace talks as representative of the Afghan people. In the end, 
the talks were dominated by the Panjshiri Tadjik faction of the Northern 
Alliance, the Shura-i-Nizar. With undisputed control of Kabul, the strongest 

23 J. Chopra, J. McCallum, and A. Their, “Planning Considerations for International 
Involvement in Post-Taliban Afghanistan,” Brown Journal of World Affairs 8, no. 2 
(winter 2002).

24 B. Woodward, Bush at War (New York: Simon and Schuster, 2002), 308–309.
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military and a strong battlefield alliance with the US, they could success-
fully insist on key positions in the new government: defence, interior, and 
foreign affairs. In exchange they agreed to a relatively unaffiliated Pashtun 
tribal leader, Hamid Karzai, as head of the interim administration; a limited 
international security force in the capital; and a transition process that would 
lead to the creation of a new constitution and elections in just thirty months. 
In Afghanistan, confidence in peaceful transition of power was understand-
ably low. It was not only the less well represented non-Northern Alliance 
groups who complained; even powerful members of the Alliance, such as 
Rashid Dostum and Ismael Khan, decried the outcome as unfair and even 
humiliating.25 

The Bonn agreement provided a framework for the transformation of the 
Afghan political system and state. It was ambitious in scope but provided 
little detail on how the ten functions of the state could or should be accom-
plished. However, it did set two simultaneous processes in motion: a state-
building process and a peace process. The state-building process would 
be the engine for reconstruction, for the formation of long-term security 
arrangements and for a return to national unity. The peace process would 
maintain order among factions, allowing them to lessen their enmity, while 
acknowledging, if implicitly, their de facto control of the country. The agree-
ment envisioned that the state and political institutions would slowly draw 
sovereign authority from the government and people, and move away from 
the rule of the gun. The problem with the Bonn agreement, however, is that 
the security provisions, in comparison with the process of political transition 
established by the agreement, were demonstrably weak, only asking from 
Afghans that they maintain the negative peace as soon as possible.

Holding the coalition of actors assembled through the Bonn process in 
a peaceful transition process has been the primary occupation of the polit-
ical arms of both the UN and the Western powers engaged in Afghanistan. 
There has been nearly universal support for the Bonn agreement among those 
working toward peace in Afghanistan. The US, and to a lesser extent the UN, 
treated peace and security as its foremost concerns, subordinating, at least in 
the short term, other principles such as broad representation in government and 
human rights accountability. Its approach rested on the premise that a lasting 

25 For a detailed discussion see for instance A. Suhrke, A. Strand, and K. Harpvikken, Peace-
Building Strategies for Afghanistan, Part 1, Lessons from Past Experiences in Afghanistan, 
and Part 2, A Decade of Peace-Building: Lessons for Afghanistan (Bergen: Chr. Michelson 
Institute, 2002);  C. Johnson, W. Maley, A. Their, and A. Wardak, Afghanistan’s Political 
and Constitutional Development (London: Overseas Development Institute, 2003).
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peace could be forged only if the country’s faction leaders—all armed, and 
many dangerous—could be kept inside Bonn’s tent and not by maintaining a 
negative peace as a prerequisite for moving toward a positive peace.

Afghan State

The essential question in the Afghan peace process is how can the disrupted 
Afghan state become a functioning state. Given the reality of state collapse, 
an immediate focus of activity seems obvious and sensible. The term state 
refers here to what Robert Jackson has called a “quasi-state” that does not 
necessarily have all ten functions.26  This kind of state enjoys a high level 
of “juridical sovereignty” (indicated by the broad international acceptance 
of its existence within its present boundaries) but a low level of “empirical 
sovereignty” (as measured by the capacities of government instrumentali-
ties). Consequently, there is a great deal of popular cynicism about what poli-
tics can deliver. Still, the task of reconstituting the political system and the 
government is central to the promotion of long-term stability. Overcoming 
corruption and nepotism is one of the major hurdles in reconstituting the 
political system and government structures. Both problems are endemic to 
Afghanistan as observed by the enormous power and wealth of warlords in 
official functions. 

The upper levels of government received the earliest attention, with the 
consequence that regional power-holders stamped their (traditional) control 
over certain state functions at the local levels. This resulted in a rift between 
the formal (de jure) and the functioning (de facto) states.27 The Bonn agree-
ment’s provision allowing for each member of the interim administration to 
head a department proved unfortunate. Instead of reconstruction of the state 
beginning with a careful examination of what the state should be respon-
sible for doing and what its scope and strength should be, reconstruction 
began with the appointment of offices premised on the view that what the 
state should be doing had already been established. In addition, politics in 
Afghanistan is highly personalized, tending to crystallize around powerful 
men and their patronage networks as opposed to their professional quality.28 

26 R. Jackson, Quasi States: Sovereignty, International Relations and the Third World 
(Cambridge: Cambridge University Press, 1990).

27 A. Evans, N. Manning, Y. Osmani, and A. Wilder, A Guide to Government in Afghanistan 
(Kabul: Afghanistan Research and Evaluation Unit, 2004), 12–21.

28 B. Rubin, H. Hamidzada, and A. Stoddard, Afghanistan 2005 and Beyond (Clingendael: 
Netherlands Institute of International Relations, April 2005), 47–52.
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Although Afghanistan is a unitary state with a highly centralised govern-
ment, warlords (and, in some cases, governors) have captured both strategic 
decision making and overall fiscal resources, resulting in the public sector 
being essentially autonomous from the central government.29 From the 
outset, Afghanistan lacked a foundation on which a functioning state with its 
essential ten functions could be built.

One of the most surprising features of administration in Afghanistan has 
been the survival of local administrative structures in at least skeletal form 
throughout the years of bitter internal struggle.30 While these structures may 
have survived simply because nominal occupation of state position, even on 
an unpaid basis, was a source of some social status, this does not mean that 
the local state structures will remain intact in the face of changing circum-
stances. As new actors, both governmental and non-governmental, position 
themselves to perform reconstruction tasks in the various districts of the 
country, opportunities will emerge for former state employees to obtain 
better-remunerated work. There is thus a risk that outlying components of 
the state will fall victim to a kind of internal brain drain.

On paper Afghanistan has a highly centralised, unitary system of govern-
ment. In practice, however, the exercise of state power is complicated by the 
existence of a system of provinces and provincial governors who are centrally 
appointed for political reasons rather than as a tribute to merit. Within the 
provinces there are over 350 districts and 200 municipalities, but there is a 
considerable uncertainty as to their exact boundaries. The degree of effective 
local power is considerable. A 2005 World Bank study concluded: 

In revenue-rich provinces, governors make resources allocation deci-
sions except on basic salaries. Staff appointments from Kabul are frequently 
rejected in favour of those loyal to regional factions, and even Kabul-based 
appointments regularly reflect loyalties and ethnic ties rather than merit. 
In these areas, where the warlords (and in some cases governors) have 
“captured” strategic decision-making and overall fiscal resources, the public 
sector is essentially autonomous from the central government.31

29 William Byrd, Afghanistan—State Building, Sustaining Growth, and Reducing Poverty 
(Washington: The World Bank, 2005), 44–47.

30 See for instance A. Evans, N. Manning, and A. Tully, with Y. Osmani and A. Wilder, 
Subnational Administration in Afghanistan: Assessment and Recommendations for Action 
(Kabul: Afghanistan Research and Evaluation Unit, 2004); and A. Evans and Y. Osmani, 
Assessing Progress: Update Report on Subnational Administration in Afghanistan (Kabul: 
Afghanistan Research and Evaluation Unit, 2005).

31 Byrd, Afghanistan, 46–47.
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By 2002 the local and regional power-brokers stood at crossroads. In one 
direction lay the Bonn vision of a more harmonious, peaceful future, but they 
had much to lose in this transition. The process of building a national army 
and demobilising local militias would diminish their military power, and 
the reconstruction of the central government would reduce their resources 
and ability to dispense largesse. The other direction was unclear since it 
seemed unlikely that the economically attractive status quo of the civil war 
years could hold. If the goal of the international community was peace and 
stability, it was clear that the independent fiefdoms throughout the country 
would cease to exist, as would the attractive illicit (narco) economy. Still, the 
weakness of the state, the absence of a functioning judicial system, and the 
lack of security for the licit economic activity have together also encouraged 
this illicit economy.

Opportunities and Challenges

Under these circumstances there are three major challenges in the process 
toward a positive peace in Afghanistan.32 The first challenge is the revival of 
the Taliban and other groups that try to derail the state-building process in 
the northern and western parts of the country and raise the level of violence 
significantly in the south and east (transnational in character, often coming 
from Pakistan and linked to the Pushtunistan dispute).33 The second is the 
threat posed by local potentates with arms at their disposal. These “warlords,” 
like Ismail Khan, Abdul Rashid Dostum, Gulbuddin Hekmatyar, Muhammad 
Qasim Fahim and Muhammad Atta, are often regional strongmen whose 
presence in part accounts for the relative weakness of the state. The third 
is the threat of criminality, especially from crime cartels that are linked to 
Afghanistan as a narco-state.

The creation of the new Afghan National Army (ANA)—a keystone in 
the security plan—is a complex exercise that involves identifying the specific 
roles of the military and developing an organisational culture that will make 
the force a robust one. The ANA achievements are considered a success story 
since they are moving toward fair and broad representation. However, the 
ANA currently has only about two thirds of the number of soldiers required; 
military leadership, particularly at senior levels, is mainly absent, and 

32 W. Maley, Rescuing Afghanistan (London: Hurst and Company, 2006), 60–64.
33 S. Ibramini, Playing with Fire in Afghanistan’s North, special report (Institute 

for War and Peace Reporting, 9 June 2007), available at http://www.iwpr.net 
/?p=arr&s=f&o=336209&apc_state=henparr.
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factional tendencies prove difficult as these are linked to powerful warlords. 
An example is Mohammad Fahim who initially controlled the Ministry of 
Defence and is military leader of the Shura-i-Nizar. He had his own substan-
tial armed forces in or near Kabul while trying to make them a part of the 
ANA. In addition, he appointed mostly Tadjiks and primarily Panjshiris as 
generals. In 2003, Fahim was replaced by Abdur Rahim Wardak, a Pashtun 
and professional soldier of the old royalist army. Most of Fahim’s forces 
were removed from Kabul and cantoned under international observation 
in 2004.34 Many of them were demobilised, but they are now working for 
Fahim’s security company in Kabul. Whether the national army has become 
a major force in maintaining the negative peace is questionable at best. 

The governance structure is weak at all levels, and the Afghan state is 
struggling in most of its ten functions. The arrears in education, because 
of decades of war and conflict, are felt in the civil service, which is the 
backbone of a functioning state. The improvement of the education system 
is a solution in the long run; in the short term, civil servants need specific 
and intense training and support in the functioning of the state at all levels. 
With no effective means to secure the negative peace, a transition to positive 
peace in which Afghans will govern themselves—initially with the support 
and assistance of the international community—is still a long way ahead. 
The main problem at the provincial and local levels is that after the change 
of guard, many administrations quickly fell under the control of local power 
holders and still remain outside the control of Kabul, where the bulk of the 
civil servants are located. Currently, many of the governors, though approved 
by Kabul, are appointed mainly at the insistence of warlords and are often 
weak and corrupt, with little authority over the ministry departments at the 
provincial level.

Afghanisation?

Ultimately, the longevity and sustainability of the ongoing peace process 
depends on the Afghans themselves. They are weary from years of conflict 
and migration, and hostility prevails. The physical, economic and cultural 
devastation of multiple wars has left the population desperate for basic 
security. It has also left many aspects of society weak, and the ability of 
traditional institutions to enforce norms on social and political actors has 
broken down. In this vacuum the warlords flourish. Many Afghans believe 

34 See for instance B. Rubin et al., Afghanistan 2005 and Beyond, 39.
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that international attention and resources will not last long enough to ensure 
a transition to positive peace.

The most critical success—and simultaneous failure—of the peace 
process is that it maintains the status quo. The UNAMA and ISAF work 
assiduously to keep the key faction leaders on the path to peace, frequently 
shuttling among factions, and between factions and the central government, 
to resolve disputes. As a result, long-term outbreaks of factional fighting 
are avoided for the most part, but the rebuilding of the ten functions of the 
Afghan state lags seriously behind.

The continuation of negative peace still seems to have the highest priority. 
For an early exit, however, the peace process itself should be the highest 
priority. Even maintaining the negative peace is a challenge for Afghans 
themselves. Although the creation of the ANA moves forward more quickly 
than most international programs, it still has a long way to go. Maintaining 
the negative peace seems to be an international affair for years and decades 
to come. If this negative peace is not maintained throughout the country, 
the peace process has no chance for success or, even worse, will fail. The 
current situation is one of little hope because of delays with the overall peace 
process. Factional leaders are able to consolidate power while international 
support for the peace process wanes. Moreover, most factional leaders are 
able to entrench themselves in opium trafficking, politics and government 
that have long ill effects.

Plans to start withdrawing forces and to hand over the responsibility 
for the security system to the Afghans are synonymous with throwing a 
child in the water, hoping it can swim. Creating a reasonably effective state 
in Afghanistan is a long-term project that requires more than stopping the 
fighting. In order for it to become a functioning state, prerequisites need to 
be in place for its ten functions: a capable and ethnically balanced represen-
tation in the national, provincial and district governments; a parliamentary 
democratic system with functioning political parties; and the promotion of 
economic development. Reform cannot succeed unless the ineffective and 
corrupt leadership at all levels and ministries is steadily replaced; regional 
influence in Afghanistan’s internal affairs is tamed; and gradually the Afghan 
narco-state that is dominated by warlords is eliminated. If the international 
community truly wants to achieve self-sustaining, positive peace in this 
country, it must focus its resources and attention on securing and stabilising 
Afghanistan for decades to come. If we manage to do so, the Afghan people 
will have reasonable prospects of a decent future. If we fail to do so, it will 
tell us very little about the Afghans but a great deal about ourselves. 
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