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Editorial Review Board

Stephanie Blair has served in a variety of capacities for a number of peace 
operations.	Most	 recently	 she	 served	 in	Kosovo	 from	1999,	first	with	 the	
Organization for Security and Cooperation in Europe (OSCE) Kosovo 
Verification	Mission	(KVM)	as	Deputy	Director	of	Human	Rights	and	then	
as	Head	of	the	first	Field	Office	for	the	OSCE	Mission	in	Kosovo	(OMIK).	
In 2000, she served as a Municipal Administrator for the UN Mission in 
Kosovo (UNMIK). It is in these contexts that she understands the require-
ment for the measurement of effectiveness, but also the challenges that this 
poses	in	a	conflict	environment.	

Ms. Blair provides consultancy services for various UN agencies, 
including	Office	for	the	Coordination	of	Humanitarian	Affairs	(OCHA)	and	
Cranfield	University’s	Centre	for	Security	Sector	Reform.	She	is	currently	
completing a doctorate degree in the War Studies Department at King’s 
College in London.

An integral member of the team which established the Lester B. Pearson 
Canadian International Peacekeeping Training Centre, Ms. Blair continues to 
serve as a member of the faculty. She was the co-founder of the International 
Association of Peacekeeping Training Centres (IAPTC) and Secretariat  
co-Director from 1995 until 1998.

Dr. Trevor Findlay is Associate Professor of International Affairs and 
Director of the Canadian Centre for Treaty Compliance at the Norman 
Paterson School of International Affairs (NPSIA) at Carleton University. 
He has a BA Honours degree in political science from the University of 
Melbourne and a Masters degree and PhD in international relations from the 
Australian National University (ANU) in Canberra. 

Dr. Findlay served for thirteen years in the Australian diplomatic service, 
including as a member of the Australian delegation to the Conference on 
Disarmament in Geneva. This was followed by several academic appoint-
ments at the ANU’s Peace Research Centre, including acting director. He 
then spent four years at the Stockholm International Peace Research Institute 
(SIPRI) in Sweden, where he established its program on peacekeeping and 
regional security. From 1998 to 2005, Dr. Findlay was Executive Director 
of	 the	 London-based,	 non-governmental	 organization,	 the	 Verification	
Research, Training and Information Centre (VERTIC). 
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He is the author of a number of books on peacekeeping, including 
Cambodia: The legacy and lessons of UNTAC (1995) and The Use of Force 
in UN Peace Operations (2002), both published by Oxford University Press 
for SIPRI.

Bruce “Ossie” Oswald is a senior lecturer in the Faculty of Law at the 
University of Melbourne. He is also an Associate Director of the Asia 
Pacific	Centre	of	Military	Law	(APCML)	and	Program	Director	of	Peace	
Operations.

Ossie has a Master of Arts degree in Public Policy from the University 
of Kent at Canterbury, and a Master of Law degree from the University of 
London.

Ossie	has	served	in	the	Australian	Regular	Army	as	a	legal	officer.	He	
has	provided	legal	advice	and	held	staff	appointments	as	a	legal	officer	at	 
tactical, operational and strategic levels. During his service in Australia he  
provided legal advice to the Deployable Joint Force Headquarters, 
Headquarters Australian Theatre, Strategic Command and Directorate of 
Operations and International Law. He has served in Rwanda, the Former 
Yugoslavia, East Timor and Iraq. Ossie continues to serve in the Australian 
Army Reserve.

Ossie has both undergraduate and post-graduate teaching responsibili-
ties, including courses on Criminal Law, International Dispute Settlement 
Law (IDSL), International Humanitarian Law, and International Peace and 
Security Law (IPSL). When teaching IDSL and IPSL he examines, amongst 
other things, the role and effectiveness of peace operations as a means of 
‘dispute settlement.’
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Dr. David Last of the Royal Military College of Canada and Dr. Max G. 
Manwaring of the US Army War College for their assistance with the devel-
opment	and	refinement	of	these	ideas.	He	also	extends	his	appreciation	to	
Professor Emeritus Roger Smith of the College of William and Mary for his 
valuable comments and editing work.   

Dr. Sarah Jane Meharg	is	a	specialist	in	post-conflict	reconstruction.	Her	
published warfare strategy, identicide (1997), informs much of her work 
on the intentional destruction of culturally symbolic places during contem-
porary	armed	conflicts.	Dr.	Meharg	has	a	Bachelor’s	degree	in	Landscape	
Architecture (Guelph), a Master’s of War Studies (RMC), and PhD in 
Geography (Queen’s). Dr. Meharg is currently researching measures of 
effectiveness and the unintended consequences of social-cultural reconstruc-
tion and stabilization in the Balkans, Afghanistan, and Iraq. Dr. Meharg is 
Senior Research Associate at the Pearson Peacekeeping Centre and holds 
the position of Adjunct Professor at the Royal Military College of Canada, 
where she teaches undergraduate and graduate courses in peacekeeping and 
reconstruction.

The author would like to thank the Pearson Peacekeeping Centre for 
its support in publishing this paper. In addition, the Canadian Forces, the 
Canadian International Development Agency, and the Department of 
Foreign Affairs and International Trade contributed to the author’s thinking 
on measures of effectiveness through their continued interest to improve 
their	activities	in	the	field	of	reconstruction	and	development.
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and lecturer in political science at Northwestern University, a researcher at 
the Truman Institute for the Advancement of Peace at the Hebrew University 
and a fellow at Jerusalem Institute for Israel Studies. He was one of the 
founders of the Israeli-Palestinian security coordination apparatus, which 
was established in line with the Oslo Agreement. He completed his PhD at 
the	Swiss	Center	for	Conflict	Research,	Management	and	Resolution	at	the	
Hebrew University of Jerusalem.

Dr. Michael wrote a book about civil-military relations in Israel (Military 
Fights Peace, forthcoming) and edited two books about peacekeeping opera-
tions in the Israeli-Palestinian arena following the international experience. 
In addition, he has published more than 20 articles and monographs about 
civil-military relations, peacekeeping operations, security cooperation and 
future political arrangements in Jerusalem. 

David Kellen is a scholar who concentrates on the Israeli-Palestinian 
conflict,	 dealing	with	 international	 involvement	 as	well	 as	 track	 two	 and	
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completing	his	MA	at	the	Swiss	Center	for	Conflict	Research,	Management	
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Foreword

It is with enthusiasm and pride that the Pearson Peacekeeping Centre (PPC) 
presents	the	first	issue	of	the	re-designed	Pearson	Papers.		

Since the emergence of the PPC in 1994, we have been engaged in 
innovative research in the area of peacekeeping and peace operations. The 
Pearson Papers provide a forum where researchers and practitioners can 
openly engage with the complexities of evolving peace operations. The 
journal is peer-reviewed and represents an opportunity for professionals 
and practitioners to meet and provide an interdisciplinary dialogue on the 
complexities experienced in peace operations within the global peace and 
security realm.

The topics covered in each issue of the Pearson Papers are chosen 
through	a	nexus	of	internal	discussion,	while	keeping	a	finger	on	the	pulse	
of the dialogue taking place within the international peace operations commu-
nity.	Each	volume	is	thematically-oriented,	with	space	for	field	contributions,	 
research articles, and topical reviews examining emerging trends.

In consideration of the current dialogue surrounding peace operations, 
the	 Pearson	Papers	 Planning	Committee	 identified	measures	 of	 effective-
ness as a salient issue evidenced by theoreticians and practitioners within the 
peace operations community. Although some systems of measurement exist, 
they may not adequately capture the effects of peace operations activities. 
What is clear is that more thought and discussion needs to be committed to 
this subject. 

In this spirit, the current issue of the Pearson Papers has been focused 
on the theme: “Measures of Effectiveness: Peace Operations and Beyond.” 
Within	 this	 issue,	 you	 will	 find	 diverse	 approaches	 to	 measurement	 and	
even differing conceptualizations of what peace operations today consist of,  
including those that go ‘beyond’ the traditional notion of peacekeeping. It is 
hoped that this issue provides a valuable compendium on the topic and acts 
as a stimulant for further discussion and debate beyond the bounds of this 
publication.

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, Interior Layout, 
for her eye for detail and tremendous effort. We are very appreciative of 
our Editorial Review Board, for contributing their expertise and time  
towards the project. In addition, we are grateful to Barbara MacLaren, MA 
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Candidate, and Craig MacKinnon, MA, for their expedient assistance, as well 
as to Manuela Armenta, Research Assistant, for her thoroughness and dedic-
tion to assisting with the project. Our appreciation also goes to Laurel Clegg, 
MA, for all of her effort during the initial planning and coordination, in  
collaboration with the Planning Committee, including Ann Livingstone, PhD, 
and Sarah Meharg, PhD. We would also like to extend our gratitude to PPC’s 
Learning Development team, including Rudi Aksim, Adam Fysh, Jules Sisk, 
and	Denis	Vermeirre,	for	their	assistance	in	editing	the	final	proof.

Our next issue of this volume is on Integrated Missions, which exempli-
fies	the	interdisciplinarity	that	is	at	the	heart	of	this	broader	discussion.	As	
the Planning Committee will be meeting to frame the next volume, your  
input regarding upcoming topics is welcomed. In the meantime, we hope 
that	you	enjoy	 this	 issue	and	find	that	 it	makes	a	valuable	contribution	 to	
your library of knowledge on peace operations.

Ann Livingstone, PhD
Editor

Aleisha Arnusch, MA
Managing Editor

Ottawa, Ontario
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Our Seven Wars in Afghanistan: 
Progress under the SWORD Model

N. N. French

Abstract

Continued reports of corruption, increasing violence, struggles with devel-
opment, and slow progress with poppy eradication seem to indicate that the 
situation in Afghanistan is on the decline. This paper will argue that the 
chances for success in the troubled nation are actually improving – although 
several adjustments must be made to how the problem is being solved. The 
ongoing counterinsurgency in Afghanistan will be assessed with respect to 
the SWORD model’s seven strategic dimensions or ‘wars within the war.’  
These strategic dimensions are: (1) the legitimacy war; (2) the shooting war; 
(3) the war to isolate the insurgents from internal support; (4) the war to 
isolate the insurgents from external support; (5) the war to stay the course 
and maintain commitment; (6) the intelligence and information war; and (7) 
the war for unity of effort. 

A trend-based approach is used whereby the progress or regress with 
respect to each ‘war’ is assessed using trends that relate to the key elements 
of that particular war. These trends will be derived from indicators of the 
situation in Afghanistan as well as the increasing or decreasing adherence of 
the involved elements of the international community to the dimensions of 
the SWORD model. Most of the trends are positive, indicating that the wars 
are being won and overall chances of success in Afghanistan are thus increas-
ing. A few others are negative, indicating regression. The paper will suggest 
how positive trends can be further improved and how negative trends can 
be reversed so that the seven wars can be won, focusing on those which can 
be	most	easily	influenced	by	the	Afghan	government	and	the	international	
community.  
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Measuring the Effectiveness of 
Reconstruction and Stabilization Activities

Sarah Meharg

Abstract

The international community has become seized with measuring the 
effectiveness of emerging ‘reconstruction and stabilization’ activities in war- 
affected environments. This is partially motivated by a need to calculate the 
costs of these very expensive ventures, but also because activities have not 
been as effective as intended. While, on one hand, the international com-
munity is interested in measuring the effectiveness of its work in places like 
Afghanistan, on the other, it may be reticent to discover if reconstruction 
and stabilization activities are ineffectual, or worse, that they have nega-
tive	effects	on	recipient	populations	recovering	from	armed	conflicts.	The	 
measures of effectiveness systems that are available, especially military 
combat metrics, are limited in relation to quantifying cultural and social 
indicators and require a recasting in order to capture the longer-term impacts 
upon cultural narratives within recipient populations recovering from such 
conflicts.	

This paper argues that there is a need to include social and cultural  
narratives, as well as numbers and scores, in emerging measurement  
systems to better understand the effectiveness of reconstruction and stabili-
zation activities in war-affected environments. Further, it is incumbent upon 
interventionists to revisit recipient populations and identify measures of 
effectiveness from their perspectives.
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What to Measure in Peace Operations 

Joseph Schumacher

Abstract

This	 essay	 presents	 background	 to	 the	 field	 of	 evaluating	 peace	 support	 
operations. It recommends a mix of macro and impact evaluation approaches, 
combined with Social Capital Theory and the results accountability model of 
Mark Friedman, which stresses contribution over attribution.

The main innovation of this essay is to posit that evaluating the com-
plex interrelationship between a peace support operation, violence, human 
security, perceptions, group dynamics and politics is to accept that war is a 
culture in itself. If we accept this, then we need to develop indicators to mea-
sure the latent nature of society’s transformation from a culture of war to a 
society	that	deals	with	its	problems	and	fissures	through	non-violent	means.	
To this end, the essay’s evaluation model attempts to outline a methodology 
that can incorporate multiple contributing factors. One approach that dodges 
the need for strict application of causality is to apply a change-agent model.
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Israeli-Palestinian Bi-level Conflict Zone and 
Its Implications for International Intervention: 
What Went Wrong and What Can be Done?

Kobi Michael and David Kellen

Abstract

Over the course of the Second Intifada, the international community launched 
several	unsuccessful	initiatives	to	secure	a	ceasefire	and	return	Israelis	and	
Palestinians to September 2000 conditions. This article seeks to understand 
why those missions failed to meet their objectives.

A number of factors common to most of the recent interventions under-
score the need for rethinking approaches to intervention in the Israeli-
Palestinian	conflict	zone,	whose	unique	characteristics	as	a	bi-level	conflict	
zone	defy	the	traditional	distinctions	between	interstate	and	intrastate	conflict.	
Analysis of the international experience in the Israeli-Palestinian arena as well 
as in Iraq demonstrates the need for new conceptual approaches that focus 
on stabilization and reconstruction instead of peace and reconciliation.

This articles further claims that the deployment of an international force 
with	 strong	 state-building	 capabilities	 in	 the	 Israeli-Palestinian	 conflict	
zone is necessary for the establishment of a Palestinian state entity.  Such 
international involvement might also reduce, to a substantial degree, the  
dimension	of	political	asymmetry	in	the	conflict	zone	and	provide	the	neces-
sary conditions for the commencement of negotiations between Israel and 
the Palestinian Authority.  
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Our Seven Wars in Afghanistan: 
Progress under the SWORD Model

N. N. French

“We have been fighting in Afghanistan for six years now.  If we don’t 
change approaches we will be fighting there for another 20 or 30 years.”

-Mikhail Gorbachev�

Introduction

The	 international	 community	 has	 taken	 on	 a	 task	 of	 great	 difficulty	 and	
incredible importance in Afghanistan. Its successful accomplishment is 
vital for the Afghan people and important to the international community 
as a whole. At the core of this task is a counterinsurgency war against a 
determined foe as part of a larger effort against global Islamist subversion. 
Numerous different sources offer their perspective as to our progress with 
respect to this task or give predictions as to the possible outcome and many 
are among them are negative.2 Among these sources are the media, various 
military reports, international organizations, academia, and many others. 
Some reports have looked at increases in violent incidents and made pre-
dictions, some focus on corruption while others have assessed the situation 
from a military perspective alone. Comparisons with counterinsurgencies 
from the past have been made as well. The media often employ “simplistic 
metrics” that give the impression that “the country is on the brink of failure.”3 
The	narrow	approaches	of	others	tend	to	be	insufficient	given	the	scope	of	
the problem. Approaches that are wider in scope are seldom focused on the 
key elements. 

The eventual outcome, be it lasting stability or overall failure, will 
depend on the successful mastery of a complicated combination of numer-
ous different factors acting at several levels. Some of these factors will inev-
itably be more important; others will be near inconsequential. Concentrating 

1 Douglas A. Borer, Superpowers Defeated: Vietnam and Afghanistan Compared 
(London: Frank Cass, 2001), 179.
2 For a short selection of these perspectives and predictions, see: Sean M. Maloney, 
“Afghanistan Four Years On: An Assessment,” Parameters 35, no. 3 (2005): 21.
3 Ibid, 31.



2  •  The Pearson Papers, Volume 10, Issue 1

on	the	specific	combination	of	factors	that	will	lead	to	success	is	critical	but	
extremely	difficult.	This	focus	is	best	accomplished	using	the	model	devel-
oped in the Small Wars Operations Research Directorate of the US Southern 
Command (herein referred to as the SWORD model) by Max G. Manwaring. 
This	paper	will	use	the	most	recent	refinement	of	this	model,	published	in	
John Fishel and Max Manwaring’s 2006 Uncomfortable Wars Revisited. 

The Sword Model

The effectiveness of the SWORD model originates from the empirical 
approach used to develop and validate it. In the late 1980s, Max G. Manwaring, 
current General Douglas McArthur Chair of Research at the Strategic Studies 
Institute of the US Army War College, studied 43 post-Second World War 
insurgencies to distill from them the correlates of success.4 The end result 
was a set of seven ‘dimensions’ that could be used to predict the outcome 
of a counterinsurgency effort. To later test the model, Manwaring partnered 
with	John	Fishel	and	identified	72	variables	likely	to	affect	the	outcome	of	
an insurgency. He then developed a questionnaire where the importance of 
each of these variables to the eventual outcome of the insurgency could be 
rated on a four-point ordinal scale. The questionnaire was given to a number 
of	experts	who	were	directly	involved	in	the	conflict	or	had	intensely	studied	
its history.  The experts also rated the insurgency as a win or a loss. This data 
was then statistically combined and used to test the SWORD model against 
five	other	models.	The	SWORD	model	rated	highest,	outscoring	the	closest	
competitor by 20%.5

Such an approach is rare but vital when attempting to study such a vast 
collective experience. Most works on counterinsurgency are often based on 
a	single	conflict.	Other	works	look	at	several	different	counterinsurgencies	
and the author judges which elements are the most important, often selecting 
common factors based on their individual merit, rather than their value as 
part of an integrated whole. Doctrine attempts to overcome this by com-
bining the lessons of great swaths of military experience and the works of 
numerous authors, thus inheriting the faults mentioned above. Military lead-
ers or decision-makers can choose to focus on certain elements of doctrine 

4 John T. Fishel, ed, The Savage Wars of Peace: Toward a New Paradigm of 
Peace Operations (Boulder, Colo.: Westview Press, 1997), 4.
5 Max G. Manwaring and John T. Fishel, “Insurgency and Counterinsurgency: 
Toward a New Analytical Approach,” in Small Wars and Insurgencies 3 no. 3, 
(1992): 276-279.
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more than others, distorting doctrine while locked in the “vise of previous 
[and often limited] experience.”6

Manwaring did not theorize any of the dimensions of the model. He and 
John Fishel have indicated that the model is “original only in the way that 
the dimensions were combined and in how they were derived and tested.”7 
Those that may be inclined to see the model as too abstract and academic in 
nature, perhaps proclaiming themselves as more ‘reality-oriented,’ are thus 
forced to accept that the only academic element was the actual method of 
refining	the	collective	decades	of	field	experience	that	form	its	source	data.

At the same time, Manwaring was mindful of the fact that “every con-
flict	 is	 situation-specific”	 but	 also	 contended	 that	 no	 situation	 is	 entirely	
unique.8 For the development of the model he therefore focused on the 
“analytical commonalities”9 of counterinsurgencies. In addition, the com-
mon elements are often those that are large-scale and most important; the 
elements that are uncommon between situations are typically small-scale 
and near-inconsequential.  

The SWORD model (or Manwaring Paradigm) has been tested time 
and time again. Early analysis validated the model, showing it capable of 
correctly predicting the outcome of a counterinsurgency nine times out of 
ten,10 with the tenth usually being some obvious anomaly.11 More than two 
decades of use have further polished and tested the model. In the words of 
the	model’s	creators:	“Although	the	model	has	been	refined	over	the	years,	
we have not been able to refute it. And we have certainly tried.”12

In short, evidence demonstrates that a challenged government must 
adhere to the dimensions of the SWORD model if it wishes to defeat a given 
insurgency. The converse is also true; failure to do so will result in the even-
tual failure of the challenged government.13

6 John T. Fishel and Max G. Manwaring, Uncomfortable Wars Revisited 
(Oklahoma: University of Oklahoma Press, 2006), xviii.
7 Ibid, 251.
8 Max G. Manwaring, “Toward an Understanding of Insurgency Wars: The 
Paradigm,” in Uncomfortable Wars: Toward a New Paradigm of Low Intensity 
Conflict, ed. Max G. Manwaring (Boulder: Westview Press, 1991), 19.
9 Ibid.
10 Manwaring and Fishel, “Insurgency and Counterinsurgency,” 281.
11 Ibid, 283.
12 Fishel and Manwaring, Uncomfortable Wars Revisited, 251.
13 Ibid, 253.
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Approach

This paper will seek to assess the current international involvement in 
Afghanistan with respect to the seven wars or seven dimensions of the 
SWORD model.14 Particular mistakes, achievements, or snapshots of the 
overall situation at any particular point, be they past or present, will not be 
the	primary	input	for	the	assessment.	As	the	conflict	is	ongoing,	the	analysis	
will instead take a trend-based approach, whereby the progress or regress 
with respect to each dimension will be assessed using trends that relate to the 
key elements of that particular dimension. Stated otherwise, each dimension 
will be considered with a view to determining whether or not the chances of 
success in the counterinsurgency are increasing or decreasing with respect 
to that particular dimension. The trends will be derived from both indicators 
of the situation in Afghanistan as well as the increasing or decreasing adher-
ence of the involved elements of the international community to the strategic 
dimensions of the SWORD model.  

This process will expose areas that need to be improved so that we may 
better adhere to the model and thus increase chances for success. Of these 
areas for improvement, suggestions will be made with an emphasis on those 
within	the	influence	of	the	Afghan	government	and	the	international	com-
munity,	rather	than	on	those	more	difficult	to	control.	

To	prevent	the	oversimplification	that	would	result	with	the	use	of	solely	
al Qaeda or Taliban, I will borrow the term “anti-government forces” (AGF) 
from Colonel Thomas Hammes’ The Sling and the Stone 2004 to describe 
the mélange of actors that we are countering in Afghanistan.15 The term will 
be used to describe the full spectrum of al Qaeda, Taliban, warlords and 
their militias, smugglers, drug dealers, and others seeking personal gain, 

14 As suggested in Fishel and Manwaring’s Uncomfortable Wars Revisited (p. 
253), it must also be noted that there is another perspective: that of the relative adher-
ence	to	the	model	by	the	different	adversaries	in	conflict.		For	example,	the	Afghan	
government may well have problems with unity of effort, but challenges with unity 
of effort among the insurgents may be more severe.  This should also be considered 
by the reader, but such an analysis is the topic of another paper.  To see the wider 
global insurgency from the al Qaeda perspective, readers should consult Kimbra L. 
Fishel’s “Challenging the Hegemon: Al Qaeda’s Elevation of Asymmetric Insurgent 
Warfare onto the Global Arena,” in Networks, Terrorism, and Global Insurgency, ed. 
Robert J. Bunker (New York: Taylor and Francis, 2004), 115-128.
15 Col. Thomas X. Hammes, The Sling and the Stone: On War in the 21st Century 
(St. Paul, Minn.: Zenith Press, 2004), 166.
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and personnel working covertly for foreign powers. Afghan citizens that 
have turned to violence out of frustration, revenge, or anger and actors that 
American General Robert Durbin labels “anti-change forces,” which is to 
say any other actor wishing to preserve the status quo, are also included.16 

Furthermore, the term ‘international security forces’ will refer to troops 
of both the NATO (International Security Assistance Force (ISAF) mission 
and the US-led Operation Enduring Freedom (OEF). The term, ‘Afghan  
security forces,’ is used to describe the Afghan National Army, the Afghan 
National Police, and other elements, like the Afghan Border Guards.  

Our Seven Wars

The	most	recent	refinement	of	the	SWORD	model	redefines	Manwaring	and	
Fishel’s seven vital strategic dimensions or ‘wars within the war.’17 With 
respect to the current situation in Afghanistan, they are: 

the legitimacy war to defend the Afghan government’s ability and 
moral right to govern; 

the shooting war between the allied Afghan and international 
security forces and the AGF; 

the war to isolate the AGF internally from their national and local 
sources of support; 

the war to isolate the AGF externally from their sources of global 
and regional support; 

the war to stay the course, referring to the resolve of the involved 
elements of the international community to sustain support for 
Afghanistan in the long-term; 

the intelligence and information war to win the support of the 
population and defeat the AGF forces and their operational and 
leadership structures; and 

16 Major General Robert Durbin, Commander, combined security transition 
Afghanistan. See: Durbin, “Major General Robert Durbin (USA) Holds a Defense 
Department	News	Briefing	on	Ongoing	Training	and	Equipping	of	Afghan	Security	
Forces,” Congressional Quarterly (July 13, 1996).
17 The terms ‘war’ and ‘dimension’ will be used interchangeably throughout the 
paper.

1.

2.

3.

4.

5.

6.
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the war for unity of effort among the multiple entities of the inter-
national community in Afghanistan and the Afghan government 
itself.18

Analysis

This segment will assess the seven ‘wars’ or strategic dimensions of the cur-
rent counterinsurgency in Afghanistan. Each will be analyzed separately, but 
it should be understood that the dimensions act as an integrated whole. Some 
of the more evident connections between dimensions will be mentioned, but 
the holistic nature of the dimensions runs much deeper than can be easily 
pointed out. It is important to keep in mind that the analytical process that 
generated the SWORD model exposed a system of seven dimensions, rather 
than seven stand-alone dimensions. Lastly, the analysis was completed in 
Fall of 2006 and does not consider developments that may have occurred 
since.

The Legitimacy War

The legitimacy war will be won when the Afghan government has a high 
degree of domestic support, the ability to govern its people, is not perceived 
by Afghans as corrupt, and political violence is rare, indicating that issues 
are instead being resolved through the democratic process.19 Analysis of 
the	 SWORD	model	 has	 firmly	 established	 the	 statistical	 primacy	 of	 this	
dimension.20	The	war	that	the	Afghan	government	is	fighting	to	preserve	and	
increase its legitimacy is thus the most important of all seven. This is derived 
from the simple reality that the principal target of the AGF is not the Afghan 
and international security forces, but the Afghan government’s legitimacy, 
which is best described as a combination of its moral right and its ability to 
govern.21 Trends observed indicate progress with respect to this dimension.

When assessing the degree of domestic support for the government, the 
importance of Karzai’s election in October of 2004 (with a voter turnout of 

18 Fishel and Manwaring, Uncomfortable Wars Revisited, 21.
19 Phil Battaglia, “The Manwaring Paradigm and the Iraqi Insurgency,” in Low 
Intensity Conflict & Law Enforcement 12, no. 2 (2004): 44.
20 Manwaring and Fishel, “Insurgency and Counterinsurgency,” 281, 285.
21 Courtney E. Prisk, “The Umbrella of Legitimacy,” in Uncomfortable Wars 
Revisited, 69.

7.
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80%) cannot be understated.22 Karzai won with 55% of the vote, far ahead 
of his nearest competitor, establishing a legitimacy that the transitional 
government, or any government before it, did not have. Candidates agreed 
that these elections were free and fair, despite some minor discrepancies of 
process.23 Elections held for the National Assembly and provincial council 
were conducted in September 2005 and continued driving this momentum. 
Recalling the early stages after the fall of the Taliban when Afghanistan had 
virtually no central government whatsoever, these are crucial steps forward 
and more will certainly follow.

The legitimacy of the international community’s involvement must also 
be considered as it affects the legitimacy of the Afghan government by asso-
ciation. The international community does not face the same challenges in 
Afghanistan that the Coalition has encountered in Iraq, where legitimacy has 
been referred to as the “Achilles heel of the intervening power.”24 Externally, 
much of this is related to the US failing to obtain a UN Security Council 
resolution for the operation (although the UN is involved with reconstruc-
tion in Iraq). In Afghanistan, both OEF and NATO began operations under 
UN mandates; the two were established under Resolutions 1368 and 1386 
respectively. Other resolutions followed and the Security Council contin-
ues to be actively involved with efforts in Afghanistan. Broad participation 
on the part of the international community, particularly with respect to the 
NATO mission,25 also serves to increase the legitimacy of the international 
involvement in Afghanistan. One major detriment exists that counters all 
this: OEF’s prisoner treatment policies. To win the legitimacy war, interna-
tional security forces must retain the moral high ground in all aspects of this 
conflict,	regardless	of	what	atrocities	the	enemy	commits.26 Small steps have 
been taken to improve this, including a limited opening of Guantanamo to 
outside observers, the commencement of trials, and the recent disclosure of 

22 Maloney, “Afghanistan Four Years On,” 21. 
23 NATO Parliamentary Assembly, “NATO’s Out-of-Area Operations,” Julio 
Miranda-Calha, General Rapporteur, General Session, 2005, http://www.nato-pa.int/ 
default.asp?SHORTCUT=670/. 
24 Phil Battaglia, “The Manwaring Paradigm and the Iraqi Insurgency,” Low 
Intensity Conflict & Law Enforcement 12, no. 2 (2004): 44.
25 The NATO-led ISAF mission currently includes troops from 26 NATO and 10 
partner countries.  See: NATO Parliamentary Assembly, Afghanistan and the Future 
of the Alliance, Bert Koenders, General Rapporteur, General Session, 2006, http://
www.nato-pa.int/default.Asp?SHORTCUT=924.
26 Melvin R. Laird, “Iraq: Learning the Lessons of Vietnam,” Foreign Affairs 84, 
no. 6 (2005): 14-20. 
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prisoners’ names, but much more must be done to bring the policies in line 
with international norms for treatment of the accused.  

The	Afghan	 government	 has	 experienced	 difficulty	 in	 developing	 its	
ability to govern. Afghanistan has never been centrally-controlled to any 
great extent and the structures of this governance have therefore not previ-
ously	existed	to	any	significant	degree.	Its	vast	tribal	network,	harsh	terrain,	
and limited infrastructure quickly explain why.

At present, Kabul has a growing presence in most of the provinces, but 
has	experienced	some	difficulty	in	the	southeastern	provinces	of	the	Pashto	
Belt. Major progress has been made in some provinces with the ‘lateral 
promotion’ of several warlords into the legitimate government, essentially 
removing their power so that the government can begin to take control 
instead.27	 The	 fighters	 formerly	 controlled	 by	 these	 warlords	 are	 being	
retrained and then transitioned into civilian occupations or into the Afghan 
security forces.28 Security forces are increasing in numbers which is having 
a major effect on Kabul’s ability to govern. This area is closely related to 
the ‘shooting war’ and much improvement in it will come as the Afghan 
security forces and other parts of the Afghan government begin to operate 
on their own. A reduction in the number of internationals in the country will 
reduce possible perceptions of occupation and replace it with the percep-
tion that the government is beginning to handle its own problems. Continual 
improvements	to	infrastructure	are	also	increasing	the	influence	of	central	
authority.  Again, we must recall that the government essentially started from 
nothing and that any control outside Kabul was virtually nonexistent at the  
outset.  Given this scenario, the situation today, although far from perfect, 
is a considerable improvement and the established positive trend is holding 
its momentum.  

Corruption is currently one of the major impediments to the Afghan 
government’s legitimacy and is a challenge that any government will face, 
regardless of the presence or absence of an insurgent force.29	It	is	intensified	
in this case by the nation’s uncertain future and extreme poverty. As these 

27 Maloney, “Afghanistan Four Years On,” 26-27.
28 NATO Parliamentary Assembly, “NATO’s Out-of-Area Operations,” Julio 
Miranda Calha, General Rapporteur, 2005 General Session, http://www.nato-pa.int/
default.asp?SHORTCUT=670/. 
29 Transparency International listed Afghanistan as having a corruption perception 
index of 2.5 last year (where 10 is highly clean and 0 is highly corrupt). They did not 
publish results for 2003 and 2004.  Once released, results for 2006 will hopefully 
indicate a positive trend.  See: Transparency International, Corruption Perceptions 
Index 2005.
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two conditions improve as a result of progress in other areas, corruption 
should decline accordingly. The work of international advisors and their 
Afghan counterparts to increase public transparency and accountability will 
have the same effect.  Overall, these elements of the legitimacy dimension 
indicate a positive trend.  

Endemic violence is also a major problem in Afghanistan and the trend 
in this element indicates regression. Data in the MIPT Terrorism Knowledge 
Base indicates a very clear increase in politically motivated violence. 
Beginning in 2001 and extrapolating to include 2006 in the analysis, a steady 
annual rise is observed in both the number of incidents and the number of 
violence-related deaths and injuries.30 The increase in the number of violent 
deaths is most dramatic. If the current trend continues, the number of people 
killed in 2006 will be almost double that of 2005.31 However, it is important 
to note that this violence is not widespread; roughly half of all incidents in 
2006	have	occurred	in	a	group	of	five	of	Afghanistan’s	thirty-four	provinces,	
all of them in the southeast of the country.32 Despite the steady but relatively 
localized rise in violence, the other trends are positive and indicate that the 
overall legitimacy war is being won in Afghanistan.

The Shooting War

This dimension of the counterinsurgency deals primarily with the interna-
tional and Afghan security forces. The model indicates several key guidelines 
for both.  Considering international security forces, the data indicate that the 
use of relatively small numbers of foreign troops in primarily a support and 
training role will win this war. If a large force is deemed necessary, it should 
only be used at the outset.33 The SWORD model requires that indigenous 
security forces be well trained and highly-disciplined, willing to take casu-
alties, and capable of effective small-unit tactics if they are to contribute 
positively to overall chances of success in the shooting war.34 Trends in this 
dimension indicate progress in this war, with some exceptions.

30 The MIPT Terrorism Knowledge Base (www.tkb.org) is an on-line database 
of information on politically motivated violence that incorporates data from the 
RAND-MIPT Terrorism Incident Databases, the Terrorism Incident Database, and 
DFI International’s research on terrorist organizations.
31 Memorial Institute for the Prevention of Terrorism (MIPT), “MIPT Terrorism 
Knowledge Base,” http://www.tkb.org/ChartModule.jsp.
32 Ibid.
33 Fishel and Manwaring, Uncomfortable Wars Revisited, 22.
34 Manwaring and Fishel, “Insurgency and Counterinsurgency,” 284.
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With	respect	to	international	security	forces,	the	first	trend	violates	the	
SWORD model and is that of a steady increase in the numbers of foreign 
troops in Afghanistan. OEF began in 2001 with less than a thousand SOF 
soldiers supporting and training indigenous forces,35 and quickly grew to 
roughly twenty-two thousand in 2003 after expansion of the US-led OEF 
and the addition of NATO’s ISAF.36 NATO continues to increase its troop 
commitment at present and although some of this expansion includes US 
troops that were recently transferred to NATO command, the overall number 
of foreign troops in theatre is currently more than forty thousand.37 This 
goes against the recommendations of NATO’s own research branch, which 
after analyzing the Soviet experience indicated that a large foreign military  
presence may hinder the pursuit of political solutions in Afghanistan as the 
population	has	been	historically	sensitive	to	outside	influence.38 In addition 
to an overall troop increase, commanders have started concentrating forces 
in the more troubled areas.39 The SWORD model indicates the chances 
for failure of a counterinsurgency effort increase as the military actions of 
intervening powers become more intense and voluminous. The trend is thus 
negative in this regard and indicates regression, both overall and in certain 
problem areas. Experience has shown that intervening powers often com-
mit forces in response to a deteriorating situation, with the situation getting 
worse as a result.40 Although reasons for the steady increase in foreign troop 
presence may exist, among them the need to provide security to allow for 
reconstruction efforts, the model speaks clearly, with experience indicating 
that the international security forces must reduce their troop strength – even 
if critics propose otherwise. This would limit the resources of commanders 
and would require “subtlety and thought [to] be used instead of brute force.”41

The best solution to the above problem begins with a capable Afghan 

35 Charles H. Briscoe et al., Weapon of Choice: U.S. Army Special Operations 
Forces in Afghanistan (Fort Leavenworth, Kansas: Combat Studies Institute Press, 
2003), 207.
36 Maloney, “Afghanistan Four Years On,” 23.
37 Donald H. Rumsfeld, “Afghanistan: Five Years Later,” The Washington Post, 
Oct. 7, 2006.
38 Col. Oleg Kulakov, Lessons Learned from the Soviet Intervention in Afghanistan: 
Implications for Russian Defense Reform (Rome: NATO Academic Research 
Branch, NATO Defense College, 2006), 7.
39 Matthew Fisher, “British Commander Strives for Afghan People’s Support as He 
Takes Control of Mission,” The Edmonton Journal, sec. A4, June 5, 2006.
40 Manwaring and Fishel, “Insurgency and Counterinsurgency,” 281-282.
41 Maloney, “Afghanistan Four Years On,” 26.
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security force, which is developing slowly but surely. The Afghan National 
Army (ANA) currently has a total of thirty thousand troops and is growing at 
a	rate	of	one	thousand	per	month	with	expectations	for	the	final	target	of	sev-
enty thousand to be attained by 2009.42	The	ANA,	despite	some	difficulties,	
including vulnerabilities to insurgent penetration and problems with junior 
leaders, is faring relatively well as an indigenous force when compared to 
those of other countries dealing with Islamist insurgency.43 International 
security forces have credited them with impressive bravery and resolve.44 
Such attributes represent considerable progress considering that the forces 
have been built from almost nothing. Although training is cited as weak,45 
the expansion of the Afghan National Police (ANP) is also on track, with the 
force now numbering thirty-seven thousand.46 Overall trends in respect to 
the Afghan security forces include steady increases in the number of trained 
personnel, the reduction of corruption through wage increases,47 a rapidly 
increasing experience base and continual learning through close relations 
with professional international security forces. Billions of dollars of new 
equipment are currently arriving and will be phased in over the next year to 
year and a half.48 With respect to the SWORD model, these trends indicate 
progress and are likely to maintain their momentum.  

The Afghan security forces must now take the place of international 
security forces. This will surely be a very gradual shift, but the transition 
is underway. Afghan troops are beginning to take a leading role in major 
operations. The summer of 2006’s Operation Mountain Thrust, the largest 
operation in country in the last three years, was led by 2,000 Afghans from 
the ANA and ANP assisted by 2,500 foreign troops.49 This is one example of 
many that demonstrates Afghan security forces are building the capabilities 
they need to allow a reduction in the foreign troop count. It also indicates a 

42 Durbin, “Major General Robert Durbin (USA),” 1996.
43 Daniel Byman, Going to War With the Allies You Have: Allies, Counterinsurgency, 
and the War on Terrorism (Carlisle, Penn.: Strategic Studies Institute, 2005), 16.
44 Rosie DiMano, “Raw recruits brave death daily to rebuild a land,” Toronto Star, 
sec. A12, April 8, 2006.
45 The Economist, “A geographical expression in search of a state – Afghanistan,” 
July 6, 2006. 
46 Durbin, “Major General Robert Durbin (USA),” 1996.
47 NATO Parliamentary Assembly, “NATO’s Out-of-Area Operations,” Annual 
Session, 2005, http://www.nato-pa.int/default.asp?SHORTCUT=651.
48 Durbin, “Major General Robert Durbin (USA),” 1996. 
49 Christie Blatchford, “Major Military Operation Fails to Find Taliban Targets,” 
Globe and Mail, July 15, 2006. 
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transition	of	international	security	forces	from	a	fighting	role	to	more	of	a	
support and training role. However, foreign troops are still heavily involved 
in actions against the AGF and are still highly visible to the Afghan public.  
More	emphasis	is	thus	required	if	this	element	is	to	contribute	significantly	
to overall progress. 

On the whole, the shooting war is being won – but by a slim margin. The 
steady rise in foreign troop numbers combined with their concentration in 
problem areas goes against the counsel of the SWORD model. Fortunately, 
this can be reversed if the number of foreign troops involved in Afghanistan 
is steadily reduced as the Afghan security forces grow. 

The War to Isolate the AGF Internally

To win this war, the international community and the Afghan government 
must isolate the AGF from their national and local sources of support (ide-
ally	early	on	in	the	conflict)	and	deny	them	sanctuary	within	Afghanistan’s	
borders. The trends in this dimension indicate overall progress in this war. 

The main source of AGF supply and sanctuary is the population of 
Afghanistan itself and is thus most critical. This element of the war to isolate 
insurgents internally is closely linked to the information and intelligence 
wars. If the support of the population can be won in the information war, the 
AGF	will	have	difficulty	gaining	sanctuary	and	support	from	the	population.		
If the intelligence war is won, security forces will gain information from the 
population that will allow them to locate insurgents wherever they may hide 
and	find	their	supply	caches,	again	denying	them	both	sanctuary	and	sources	
of supply. At present, the Afghan population is shifting closer and closer to 
the government side.  

The only major exception is the southern Pashto Belt. In the Pashto Belt 
there has been a recent decline in government control primarily as result 
of	poppy	eradication	efforts	in	the	area.	Poppy	fields	for	the	cultivation	of	
illegal opium production have either been destroyed or are threatened with 
this fate. As a result, the local population has either lost or is at risk of los-
ing what they believe to be their only viable livelihood given the current 
situation in the troubled country. This has resulted in a resistance to govern-
ment control followed by an increased acceptance of the AGF who in turn 
serve to protect crops from government destruction.50 This then guarantees 
support and sanctuary to AGF in these areas. 

50 Senlis Council, Field Notes: Afghanistan Insurgency Assessment; The Signs 
of an Escalating Crisis, (London: 2006), http://www.senliscouncil.net/modules/ 
publications/011_publication/documents/insurgency_assessment_field_report.
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The Pashto Belt is most problematic because of an ideological sympathy 
and the shared ethnicity and religious beliefs between Taliban/al Qaeda and 
the local tribes of these areas. This may soon change; NATO forces have 
recently	completed	a	series	of	major	operations,	killing	over	five	hundred	
insurgents in late summer and early fall of 2006. The NATO commander, 
General David Richards, has claimed that the south has been broadly  
stabilized and the opportunity now exists to increase reconstruction and 
development work in an effort to win over the population.51 When taking 
over the area from US command this past summer, General Richards stated 
that he was planning a different approach – maybe this approach has paid 
off.52  

Disarmament	 is	 a	 significant	 force	 toward	 isolating	 the	 AGF	 from	
their sources of supply as well. Virtually all heavy weapons in Afghanistan 
have been destroyed or rendered ineffective as part of the heavy weapons  
cantonment program, although such equipment is of minor importance in an  
insurgency. Both the numerous ordnance stockpiles and the unexploded 
ordnance	(UXO)	that	litters	Afghanistan	are	of	greater	significance	as	they	
supply the key components for AGF improvised explosive device (IED) and 
rocket attacks. Mines are also present throughout the country and can be dug 
up and used as bulk explosives or left intact and emplaced in new locations by 
insurgents so as to target security forces. Afghanistan is highly contaminated 
with explosive hazards like UXO and mines and the sheer volume of ord-
nance in Afghanistan will take many years to completely eliminate. Disposal 
of these internal sources of supply has, however, progressed steadily, with 
over two million pieces of UXO and thirty thousand mines disposed of in 
2005 alone.53 Such efforts will continue and will only accelerate as technol-
ogy improves and as Afghan demining teams become more experienced. 
As	 a	 result,	 the	AGF	will	 increasingly	 find	 themselves	 restricted	 in	 their	
operations. International security forces are also making continual progress 
by chipping away at internal AGF assets more directly with military raids 
and other seizures. In a two-week period this past summer, one Canadian 
infantry company seized $15 million worth of narcotics, destroyed nine 
ammunition caches, and dismantled two bomb-making factories.54 Police in 

51 Fisnik Abrashi, “General: Afghans May Soon Back Taliban,” Associated Press 
Online, Oct. 9, 2006. 
52 The Economist, “A geographical expression in search of a state – Afghanistan,” 
July 6, 2006. 
53 Landmine Monitor, Afghanistan: Landmine Monitor Report 2006, http://www 
.icbl.org/lm/2006/afghanistan.htm.
54 Christie Blatchford, “Intense Clashes with Taliban Temper Troops’ Steely 
Spirit,” Globe and Mail, July 24, 2006.
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the Afghan capital, Kabul, have made numerous raids with similar results.55 
Small successes like these are continuous and will slowly wear away at the 
internal sources of AGF supply.

The physical geography of Afghanistan is also a problem, although one 
that is being brought under our control. The sheer vastness and rugged com-
position of the country represents a major problem in its own right, although 
modern surveillance technology makes this less of a challenge for current 
forces than it would have been for the Soviet Army. In addition, Afghanistan’s 
terrain is saturated with both natural and man-made caves and tunnels. Some 
natural caves are miles long and many man-made caves remain from earlier 
conflict.56 International and Afghan security forces have searched hundreds, 
disposing of ordnance and closing off entrances.57	Although	 it	 is	 difficult	
to determine how many remain, there is continual progress in this area.  In 
general, continued efforts to monitor the more remote areas of the country 
continue to reveal AGF positions that can then be eliminated. From a ter-
rain perspective, internal sanctuary and sources of supply will continually 
be denied, thus increasing chances of success.

In most of the country, government control is expanding slowly or hold-
ing steady while physical sanctuary and sources of supply for weapons and 
explosives are being steadily diminished by the efforts of security forces.  
This represents a decline in the internal support and sanctuary available 
to the insurgents. The situation in the Pashto Belt is still developing and 
although NATO claims stability has been achieved, recent combat action 
and ongoing poppy eradication still make the population there possible sup-
porters of the AGF. At present, the war to isolate the AGF from their sources 
of internal support is being won.   

The War to Isolate the AGF Externally 

This war’s objective is to isolate the AGF from regional and international 
sources of support. It will be won when they have limited sanctuary outside 

55 Lt. Gen. Meer Amanullah Gozar, Police Chief For Kabul Province, interview 
by BBC, “Kabul gates are no longer open for illegal vehicles,” Monitoring South 
Asia.
56 Mir Bahmanyar, Afghanistan Cave Complexes 1979-2004: Mountain strong-
holds of the Mujahideen, Taliban & Al Qaeda, Fortress Study Group Series, no. 26, 
ed. Marcus Cowper and Nikolai Bogdanovic (Oxford: Osprey Publishing, 2004), 15.
57 Ibid, 13.
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Afghanistan and are isolated from their main sources of external support. 
The overall trend in this dimension is negative.

The primary external source of supply and sanctuary is Pakistan,  
predominantly in the mountainous border area it shares with Afghanistan. 
The	AGF	use	the	area	to	evade	capture,	rest,	resupply	and	traffic	narcotics	
destined for Western consumption, a vital source of funding for the insur-
gency.  The area is divided into seven semi-autonomous ‘tribal agencies’ that 
are populated by 6 million Pushtuns who live by a code that includes a duty 
to provide sanctuary to anyone that requires it. The cooperation of Pakistan 
in	the	elimination	of	this	sanctuary	had	improved	significantly	in	the	last	few	
years but has recently declined since Fall, 2006. Pakistan deployed its troops 
to	these	areas	for	the	first	time	ever	in	2002	and	until	a	withdrawal	early	this	
fall had more than eighty thousand in just one of the seven tribal agencies 
alone.	Pakistani	Government	figures	 claim	 that	hundreds	of	militants	had	
been	killed	 in	 the	area	while	fighting	what	 could	be	 considered	an	 insur-
gency in its own right. The decline came in September 2006 as Pakistan’s  
leader, General Pervez Musharraf, folded under domestic pressure and signed 
a truce with militants in the border region, withdrawing his forces and essen-
tially	 surrendering	 influence	 in	 the	 area.58 Pakistan aside, US forces have 
made progress in the area,59 although mostly within Afghan territory and are 
putting forth an increased effort for border security.60 Unfortunately, if the 
Pakistani Army could not close off the border with upwards of one hundred 
thousand troops, then Afghan and international security forces more limited 
in numbers, will not be able to either. When the freedom of action that the 
AGF and their allies now have in the border regions on the Pakistan side 
is combined with the porous thousand-mile border between Pakistan and 
Afghanistan, the insurgency has an open supply line of men and materiel and 
the capacity to cross over into sanctuary as needed. The prevalence of vio-
lence in the Pashto Belt, which lies along the border with Pakistan, quickly 
demonstrates the end effect.

Afghanistan’s other neighbours play a relatively minor role when com-
pared to Pakistan. In the north, Turkmenistan, Tajikistan, and Uzbekistan 
have cooperated well with efforts to cut off the insurgents from external 

58	 David	Rohde,	“Al	Qaeda	finds	its	center	of	gravity,”	New York Times, September 
10, 2006. 
59 Tim McGirk, “Tracking the ghost of Bin Laden in the land of the Pashtun,” 
National Geographic, December 2004, 27.
60 MGen. Charles H. Jacobi, (speech to the 2006 Canada/US Defence Development 
and Diplomacy Conference, Kingston, Ontario, June 22, 2006).  
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sources. Their main role relates to the drug trade. In this regard Tajikistan 
seized over four thousand kilograms of narcotics last year and Turkmenistan 
seized nearly two thousand in roughly the same time period. Iran shares 
Afghanistan’s western border and has also been helpful in stabilizing the 
country and fortunately does not offer much sanctuary to the anti-Shia 
Taliban.61 The borders will never be completely sealed off, but progress is 
being made.  

For	 as	 long	 as	 even	 one	 opening	 remains,	 external	 support	will	 flow	
into	Afghanistan	 and	 fighters	 will	 be	 able	 to	 seek	 sanctuary.	 The	 border	
with	Pakistan	 is	 the	critical	opening	 in	 this	case	and	firm	action	from	the	
Pakistani government is required to close it, and unfortunately such efforts 
have recently come up short. The war to isolate the AGF from their sources 
of external support is being lost.

The War to Stay the Course  

Success in this war is achieved through the sustained support of the  
intervening powers to the threatened government. Key elements include 
consistent military support and a high degree of long-term overall com-
mitment. Experience shows that when aid is withdrawn, the likelihood of  
success is greatly reduced.62 Trends in this dimension indicate that the 
chances for success in Afghanistan are increasing.

The main challenge of this dimension is derived from what is best 
termed as an ‘asymmetry of stakes,’ referring to the fact that winning means 
everything to the AGF and much, much less to the citizens of the troop  
contributing nations that are thousands of miles away.63 The most critical 
element of this dimension is the popularity of the Afghan mission amongst 
the voting public. The stated goals of terrorism prevention and international 
security seem to have resisted public scrutiny rather well and are perhaps 
what keep the political will alive. Without such elements of national inter-
est, the humanitarian appeal of the mission alone would not be enough to 
maintain the necessary support and tolerance for casualties.64 Governments 

61 NATO Parliamentary Assembly, Afghanistan and the Future of the Alliance, 
Spring Session, 2006, http://www.nato-pa.int/default.asp?SHORTCUT=924.
62 Fishel and Manwaring, Uncomfortable Wars Revisited, 24.
63 The ‘assymmetry of stakes’ concept originally comes from Vietnam experts 
Jeffrey Record and W. Andrew Terrill. See: Laird, “Iraq: Learning the Lessons of 
Vietnam.” 
64 David Rieff, A Bed for the Night: Humanitarianism in Crisis (New York: Simon 
and Schuster, 2002), 37.
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have stressed the terrorism and international security aspects accordingly 
and must continue to do so.  

Continued terror attacks in Western countries have kept the percep-
tion of threat high and have helped maintain the perceived importance of 
involvement in Afghanistan. Similarly, the absence of another major attack 
on the scale of 9/11 can be viewed as proof that the mission is effective in 
countering terror. Although some of the major troop contributing nations 
have seen a decline in public support for the operation, there has been no 
effective opposition. Among these nations are Canada, the UK, and the 
Netherlands and in most cases the decline comes as a reaction to casual-
ties or from a sense of hopelessness often developed by the media.  Many 
nations involved have stoically accepted what has been a constant stream of 
dead and wounded and maintained a consistent troop commitment. In fact, 
the number of nations contributing to NATO’s ISAF mission has not reduced 
but increased steadily since the outset. As security begins to transfer to the 
hands of Afghan security forces, troop numbers can be reduced and this will 
relieve some of the pressure that governments may be experiencing. Nations 
can also shift their deployed troops to safer advisory and training roles. Such 
measures will make support more politically sustainable.  

Although the SWORD model holds that the outcome of any counterin-
surgency is not determined primarily by the military battles that are fought,65 
one aspect of these battles does have a major (albeit indirect) impact on this 
dimension: the number of casualties. The military success that is important 
here is not so much the defeat of enemy forces, but minimizing casualties 
among our own troops while they attempt to do so. Every ounce of pro-
tection, be it vehicle or equipment, every edge, from additional training to 
good leadership or tactics, will prevent the death and injury of soldiers and 
thereby enable governments to more easily maintain their commitment in 
the face of a casualty-averse public. In addition, governments of troop-con-
tributing nations have been forthcoming; ensuring their populations realize 
that restoring stability to Afghanistan will take not years, but decades. They 
have also prepared them for the eventual deaths of their soldiers. This shows 
that the politicians understand that a sustained long-term effort is required 
and also prepares the public for what will surely be a lasting effort. Several 
militaries, particularly those of NATO nations, have adopted the mission 
as their principal engagement, accepting Afghanistan and its challenges 
as the primary point of focus for training, research, and equipment. Many  

65 Manwaring and Fishel, “Insurgency and Counterinsurgency,” 272.
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governments have done the same in terms of economic assistance funding. 
At present, the increasing number of troops in Afghanistan (although nega-
tive in some aspects) also demonstrates an increasing level of support.

Support of individual nations will certainly waver in the years to come, 
but on the whole, the international community appears to have the necessary 
resolve to sustain that support for the long term. The war to stay the course 
is being won.

The Intelligence and Information War

The goal of this war is to win the support of the population and also gain 
intelligence that will lead to the defeat of the AGF forces and their opera-
tional and leadership structures. In the information war, the security forces 
must counter the AGF without alienating the local population.66 If conducted 
successfully, the information war will often lead to success in the intelligence 
war by increasing the likelihood of support from the local population who 
will be more inclined to provide critical information to security forces. This, 
in turn, will permit precisely targeted actions to destroy the AGF framework. 
The trends used to evaluate this dimension indicate overall progress.

In the information war, reconstruction and humanitarian actions bal-
ance against the use of force with the latter carrying much more weight. 
For example, the progress made in winning hearts and minds during several 
weeks spent building a school can be lost in an instant if a civilian is killed 
in	a	nearby	operation	the	next	day.	This	seems	to	be	a	source	of	difficulty	
in Afghanistan, particularly in the south. Commentaries have described  
tactics in the area as “heavy-handed”67 and journalist descriptions of  
howitzers ‘pounding’ villages,68 and 900-kilogram bombs being used on 
Taliban positions add credibility to the accusation.69 A senior Afghan min-
ister summarized the underlying cycle best in stating that “every time there 
is a bombardment in the south, it affects the credibility of the Afghan gov-
ernment.”70 The occasional fatal incident adds to this, as several unfortu-
nate examples can attest. Among them are the Kabul highway accident and  

66 Fishel and Manwaring, Uncomfortable Wars Revisited, 23.
67 The Economist, “Taking on the Taliban,” Sept. 9, 2006. 
68	 Matthew	Fisher,	“Young	Canadian	Reservist	Dies	in	Taliban	Firefight,”	Canwest 
News Service, July 9, 2006.
69 Bob Weber, “Canadians Fight, Take prisoners in Afghanistan at Ongoing Battle 
of Panjwai,” Canadian Press NewsWire, May 26, 2006.
70 The Economist, “Taking on the Taliban.” 
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subsequent shooting where seven were killed in May 2006, the death of 
sixteen civilians in an air strike in Azizi,71 and the shooting of an Uruzgan 
province lawmaker’s family as they approached a US checkpoint.72

Some collateral damage will be inevitable, and we must accept this, 
but hesitating or refusing to pay for it is an entirely different matter. In a 
2005 agreement with the Karzai government, Canada released itself from 
any legal responsibility for damages resulting from its operations – leaving 
Afghans with “no legal leg to stand on.”73 Although some time and cost 
savings will be gained, the detrimental impact to the information war far out-
weighs	the	financial	or	administrative	burden.74 Furthermore, limiting access 
to	a	financial	method	of	recourse	cannot	possibly	be	a	wise	idea	in	a	country	
where	 violence	 has	 long	been	viewed	 as	 an	 acceptable	means	 of	 conflict	
resolution. Opium crop eradication has also turned segments of the Afghan 
population away from the government as farmers have no viable option as 
a replacement for the crop.75 What fortunately has not been seen yet is any 
kind of intentional retaliatory act by international troops. With the situation 
as	difficult	as	it	is	for	the	troops	on	the	ground,	their	ability	to	remain	calm	
and break the frustration-aggression cycle is to be commended.  

Although	progress	 has	 been	 somewhat	 hindered	 by	 difficulties	 in	 the	
information war, improvements in the intelligence sector have been made 
continually since early operations in 2001. At the outset, human intelligence 
was nearly non-existent,76 as the result of cultural factors which hindered 
OEF and NATO’s ability to gather the human intelligence so essential in 
a counterinsurgency.77 Progress has been made continually over the last  
several years and military forces have emphasized the importance of  

71 Ibid. 
72 Associated Press Worldstream, “Troops	 fire	 on	 vehicle	 carrying	 relatives	 of	
Afghan lawmaker, killing one, lawmaker says,” July 7, 2006.
73 Canadian Press NewsWire, “Deal waives Canadian liability for civilian casual-
ties; property damage,” July 10, 2006.
74 It must be noted that not all nations involved avoid paying compensation; 
in particular, the US Military has proven rather equitable.  See: Associated Press 
Worldstream, “US Military to Pay US$112,000 in Compensation to Victims of 
Kabul	Traffic	Accident;” and BBC, “Compensation to Be Paid to Bombed Afghan 
Village,” Monitoring International Reports, Aug. 16, 2006.
75 The Senlis Council, Field Notes: Afghanistan Insurgency Assessment.
76 Second Lieutenant Jessica Davis, “From Kosovo to Afghanistan: Canada and 
Information Operations,” Canadian Military Journal 6, no.3 (2005): 38.
77 Bakhtiyorjorn Hammidov, “The Fall of the Taliban Regime and its Recovery 
as an Insurgent Movement in Afghanistan,” (Masters Thesis, Fort Leavenworth, 
Kansas, 1991), 47.
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actionable intelligence, particularly from human sources, thus learning to 
adapt to the counterinsurgency environment. Although considerable gains 
have been made, armies have not yet had the time to fully evolve cold-
war psychological operations and intelligence to the level required for new 
realities, essentially shifting away from former tech-centric concepts and 
discarding dreams of “victory through technology.”78

Overall, the intelligence and information war is achieving marginal  
success. Improvements on the intelligence side have been considerable, 
but gains in the information war have been overshadowed by inevitable  
accidents and collateral damage.

The War for Unity of Effort 

Winning the war for unity of effort requires that parties involved with coun-
tering the insurgency cooperate for success. Those involved include the host 
nation, the intervening powers, a myriad of civilian agencies and the differ-
ent military elements. All of these actors are interconnected in numerous 
ways. If authority becomes ineffective and fragmented, problems become 
much	 more	 difficult	 to	 resolve	 and	 failure	 will	 likely	 follow.79 Trends  
indicate that the war for unity of effort is being won.

From a unity of effort perspective, the new realities of globalization 
and multilateral involvement eliminate any possibility of a straightforward 
control structure like the one used by the British in the Malayan counter-
insurgency several decades ago. In this age, too many parties are involved 
to	allow	this	–	and	in	Afghanistan,	conflicts	exist	between	several	of	them.		
The military effort is one example; it ought to be the most rigid and linear, 
as would be dictated by traditional military ideology.  In reality, it is split 
between two parallel operations, the US Operation Enduring Freedom and 
the NATO ISAF mission. Greater unity of effort has recently been achieved 
with the transfer of OEF elements to NATO command, but two separate 
forces with two separate agendas and two separate chains of command 
remain. NATO itself has described the missions as overlapping in “both  
territory and function.”80 Another suggestion is that the EU sees ISAF as its 

78 His Excellency John Ralston Saul, “A New Era of Irregular Warfare?”  
(lecture, J. D. Young Memorial Lecture, Royal Military College of Canada, Kingston, 
Ont., Feb. 4, 2004).
79 Fishel and Manwaring, Uncomfortable Wars Revisited, 27.
80 NATO Parliamentary Assembly, Lessons Learned from NATO’s Current 
Operations, Julio Miranda-Calha, General Rapporteur, International Secretariat, Sept. 
25, 2006, http://www.folketinget.dk/samling/20061/almdel/NPA/Bilag/5/312732.
PDF.
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balance to ‘US power’ in Afghanistan.81 Furthermore, within both OEF and 
ISAF, troops are still subject to limitations imposed by their own nations and 
operate to meet agendas ranging from humanitarian assistance and develop-
ment, to counter drug and counter terror. The myriad of PRT structures and 
rules of engagement under the ISAF mission are a perfect example of this.  
The simple reality is that neither mission has the ability to tell its volunteer 
contributors how to spend their money and use their troops. Private military 
entities	are	also	present	in	Afghanistan,	operating	with	profit	first	on	their	
agenda and further hampering the military unity of effort. 

Arguably even more detrimental has been the disunity between the 
Karzai government and the international military forces in the country. In 
June of 2006 president Karzai spoke out against the deaths of several hun-
dred Afghans at the hands of US-led OEF troops in the previous month, 
commenting that even Taliban	fighters	are	sons	of	Afghanistan.82 NATO rela-
tions with the Afghan government have been better, the two recently signing 
a joint declaration that establishes a framework for enduring cooperation,83 
although	it	is	difficult	to	say	how	well	the	two	entities	will	synchronize.		

Military forces are also at odds with humanitarian organizations from 
time to time and are deemed to pose a threat to their ever-important neutrality. 
Some will work with military forces, others refuse outright. NGO-govern-
ment cooperation is also an issue. In fact, overall friction between NGOs and 
the Afghan government led to the 2005 resignation of Afghanistan’s plan-
ning minister, Dr. Ramazan Bashar Dost. Dost complained that most NGOs 
spend	for	their	own	benefit	and	donor	funds	allocated	to	them	should	instead	
be given to the Afghan government, the entity that is actually accountable to 
the people for how the funds are spent.84 With nearly two thousand national 
and	 international	 NGOs	 operating	 in	Afghanistan,	 conflicts	 with	military	
elements and the Afghan government aside, any notion of full unity of effort 
is near hopeless.  

On a more positive note, governments have realized the importance 
of what is now being called a ‘whole of government’ approach, where a  

81 Sean M. Maloney, Enduring the Freedom: A Rogue Historian in Afghanistan 
(Dulles, Va.: Potomac, 2005), 52-3.
82 Associated Press, “Karzai says 600 Afghan deaths ‘not acceptable,’” June 22 
2006.
83	 NATO	Press,	“NATO	solidifies	cooperation	with	Afghanistan,”	Sept.	6,	2006.		
http://www.nato.int/docu/update/2006/09-september/e0906a.htm.
84 Don D’Cruz, “The Trouble with NGOs in Afghanistan,” TCSDaily on-line,  
Feb. 7, 2005, http://www.techcentralstation.com/020605F.html. 
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coordinated and focused effort is made to bring about the desired strategic 
effects, and are working toward this vision, structuring organizations accord-
ingly.85 At the present time, their structures are a convoluted network formed 
of linkages such as ‘liaises with,’ ‘reports back to,’ ‘advises,’ and ‘has obli-
gations to.’ It is important to realize that these newly established groupings 
are still in the early years and will remain in development for some time. As 
they evolve unity of effort will improve. Between nations, frameworks like 
the Bonn Agreement, the Afghanistan Compact and Afghanistan’s National 
Development Strategy have been developed to serve the same purpose86 
and are also vital for unity of effort, ensuring that at least the desired end 
state is clear. Overall, progress in this element combined with the shift of 
US troops to NATO command and the efforts made to improve coopera-
tion with the Afghan government indicate that the chances for success are 
improving. Nevertheless, the military forces in Afghanistan must be brought 
under one chain of command and the various other relations must continue 
to improve.

Multicollinearity

It	is	at	times	difficult	to	determine	where	one	dimension	of	the	SWORD	model	
begins and another ends and under which dimension a certain observation 
may fall. This is because all dimensions of the SWORD model are intricately 
related, leading to a high degree of what is referred to as multicollinearity. 

Multicollinearity is the phenomenon experienced when the predictor 
variables of a case of multiple regression are highly correlated. Each of the 
‘wars’ or dimensions of the SWORD model is actually a collection of related 
variables that are grouped together. For the purposes of understanding mul-
ticollinearity the dimensions can thus be considered as if they are variables. 
Specifically,	when	two	variables	are	highly	correlated,	they	both	contribute	
information which is essentially the same. When this occurs, neither one of 
them	may	contribute	significantly	to	the	model	in	an	individual sense after 
the other one is included. However, when both are included together they 
contribute a great deal.87 This multicollinearity occurs amongst the dimen-
sions of the SWORD model.  

85 Col. Mike Capstick, “Strengthening the Weak: The Canadian Forces in 
Afghanistan” (paper,	Modified/updated	version	of	paper	presented	at	the	Canadian	
Institute of International Affairs Conference, March, 2006), 1.
86 Ibid.
87 Dr. Harvey Motulsky, “Multicollinearity in multiple regression,” http:// 
www.graphpad.com/articles/Multicollinearity.htm. 
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Two important conclusions must be drawn from the fact that the SWORD 
model has a high degree of multicollinearity. First, the SWORD model as a 
whole is more important than its individual parts and proper application of 
the	model	requires	a	“holistic,	balanced,	and	unified”	approach.88 Second, 
correlation between different dimensions of the model indicates that prog-
ress or regress in one dimension can affect another. Expressed in other terms, 
successes may produce positive results out of proportion to what would  
normally be expected. On the contrary, weaknesses may produce results 
more negative than what would have otherwise been expected and even if 
some things are being done rather well, one may be taking a “well-traveled 
slippery slope toward failure.”89

Conclusion

The SWORD model provides a proven framework for the analysis of  
counterinsurgencies. While on the whole its use has indicated that the 
chances of success in Afghanistan are increasing, application of the model 
has revealed several key areas where improvement can be made, thus further 
increasing chances of success. The required improvements are:

The	modification	of	OEF	prisoner	policies	to	bring	them	in	line	
with international norms must be accelerated;  

The number of foreign troops in Afghanistan must be reduced and 
concentration of foreign troops in trouble areas must be avoided;  

Pakistan must be pressured and encouraged to resume its full 
cooperation in efforts to secure the Afghan border regions;  

Collateral damage must be minimized even further and Afghan 
citizens must be fairly compensated should it occur in the course 
of operations;

Efforts to eradicate poppy cultivation must be suspended until 
a viable plan to either replace or legitimize the practice is 
established;

The	parallel	OEF	and	ISAF	chains	of	command	must	be	unified	
under a single authority;

88 Max G. Manwaring, e-mail message to Capt. French, July 21, 2007.
89 Ibid.

1.

2.

3.

4.

5.

6.



24  •  The Pearson Papers, Volume 10, Issue 1

Mechanisms must be established that will enable closer scrutiny 
of NGOs and ensure greater unity of effort among them.

Continual improvements are being made in Afghanistan as its own  
government and the involved elements of the international community 
work together to build a lasting peace. Although they present considerable  
challenges, the required improvements are essential to progress in 
Afghanistan and have the power to be deciding factors in the country’s 
future.  

7.
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Measuring the Effectiveness of 
Reconstruction and Stabilization Activities

Sarah Jane Meharg

Introduction

The international community is increasingly responding to crises involv-
ing	 failing,	 failed,	 and	 post-conflict	 states,	 natural	 disasters	 and	 complex	
emergencies. Reconstruction and stabilization (R/S) operations are a newly 
emerging activity that aims to do more than bridge peace operations with 
development; it aims to offer a spectrum of military, economic, political, and 
cultural activities that net the result of stability in a region.1 As the Canadian 
Forces (CF) has added reconstruction and stabilization to its roster of capa-
bilities, it has found itself engaged in social and cultural activities in opera-
tional environments. Other Canadian government departments and agencies 
have additional capacities to lend to the multidimensional characteristic of 
such operations. The relatively new idea of planning between government  
departments to improve this engagement has been introduced as the ‘whole of 
government,’ ‘interagency,’ ‘joined-up,’ and ‘3-D’ approach.2 Under the rubric 
of the Canadian whole of government approach, the Canadian International 
Development Agency (CIDA) and Foreign Affairs and International Trade 
(DFAIT) now work with the CF to bring their experience to bear in planning 
and executing the activities involved in ‘social and cultural’ activities of R/S. 
With the emerging R/S operations has come the need to measure effective-
ness of such activities – to ask whether or not activities have a positive effect 
on recipient populations, amongst other groups. Measures of effectiveness, 
or	‘MOEs,’	are	typically	in	the	form	of	metrics,	which	are	specific	indicators	

1 The phrase ‘reconstruction and stabilization’ is a recent military recasting of 
post-conflict	reconstruction	activities,	which	also	incorporates	military	stabilization	
and security measures intended to create environments in which reconstruction can 
succeed. For purposes of this paper, reconstruction and stabilization includes con-
flict	construction,	post-conflict	reconstruction,	and	post-natural	disaster	reconstruc-
tion activities conducted by military, civilian police, humanitarian, governmental, 
private	sector,	and	grassroots	agencies	in	conflict/disaster	environments.
2 The three ‘Ds’ are understood as the departments of defence, diplomacy, and 
development and include other departments such as Justice and the Royal Canadian 
Mounted Police (RCMP).
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that are measured in order to assess an intentional impact over time on the 
physical or social environment. Metrics are most often used with a series of 
scores and numbers and indicate impacts that are easy to measure.

Members of the international community, including Canada, have 
become seized with the notion of measuring the effectiveness of R/S activi-
ties. This is partially motivated by a need to calculate the costs of these very 
expensive ventures, but also because activities may not be as effective as 
intended, despite a whole of government approach supported by Canada. 
While, on one hand, the international community is interested in measur-
ing the effectiveness of its work in places like Afghanistan, on the other, it 
may be reluctant to discover if R/S activities are ineffectual, or worse, have 
negative	effects	on	recipient	populations	recovering	from	armed	conflicts.	
The MOE systems available are limited in relation to measuring cultural and 
social indicators and require a recasting in order to capture the longer-term 
impacts upon cultural narratives within recipient populations recovering 
from	such	conflicts.	This	paper	argues	that	there	is	a	need	to	include	social	
and cultural narratives, as well as numbers and scores, in emerging mea-
surement tools to better understand the effectiveness of reconstruction and 
stabilization activities in war-affected environments. Further, it is incumbent 
upon interventionists to revisit recipient populations and identify measures 
of effectiveness from their perspectives. 

This paper reviews some of the challenges faced by the international 
community that have caused a requirement for a sophisticated R/S MOE 
system. It offers a cursory review of some of the measurement systems 
available in the development sector and their application to emerging R/S 
operations.3  The paper then presents the argument that there is a need to also 
measure cultural narratives rather than just scores and measures in order to 
begin understanding true effectiveness in war-affected environments.

3 The research included in this paper is loosely based on a component of the 
Afghanistan Campaign Plan Measures of Effectiveness Project (2006) provided to 
Canadian Forces Joint Operations Group.  See: Sarah Jane Meharg, Afghanistan 
Campaign Plan Measures of Effectiveness, CF JOG, (Ottawa, Ontario: DND, 
2006).
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Challenges within the International Community

Since 2003, the international community, namely the US, World Bank and 
the UK, have experienced the results of reconstruction and stabilization 
activities that have been far from effective. The results of inadequate met-
rics and indicator systems to measure progress, and arguably, coupled with 
inappropriate R/S activities, have created a measure of effectiveness critical 
discourse. The following section reviews part of the discourse coming out 
of	 the	United	 States	Accountability	Office,	 the	World	Bank,	 and	 the	UK	
Department for International Development.

United States Agency for International Development

In	 the	US	Government	Accountability	Office	 (GAO)	 report,	Afghanistan 
Reconstruction: Despite Some Progress, Deteriorating Security and Other 
Obstacles Continues to Threaten Achievement of U.S. Goals (July 2005), 
there is a marked need to better assess progress toward achieving govern-
ment policy goals and to provide a basis for planning future reconstruction. 
There	are	significant	parallels	with	the	Government	of	Canada	mandate,	such	
as an accountability requirement to analyze the progress and management 
of Canadian assistance, services, mechanisms, and funds; and, to identify 
major factors obstructing advancement of the efforts in Afghanistan and the 
achievement of Canadian policy goals.

The	first	GAO	recommendation	was	for	the	establishment	of	a	perfor-
mance management plan, and that all sub-agencies be required to use the 
same form of performance management plan. It was also recommended that 
there be put in place a more complete communication process of relaying 
performance	information	from	the	field	to	decision-makers	in	Washington.4 
Like	 in	Canada,	 there	 exists	no	 consolidated	financial	or	progress	 report-
ing mechanism that tracks obligations and expenditures. There is no way to 
assess real costs, only targeted expenditures. This has an impact on sound 
planning in the medium and long-term commitment to Afghanistan.

It was discovered that the primary implementing agency, United States 
Agency for International Development (USAID), the equivalent to the 

4	 Government	 Accountability	 Office, Afghanistan Reconstruction: Despite 
Some Progress, Deteriorating Security and Other Obstacles Continues to Threaten 
Achievement of U.S. Goals,	GAO-05-742	(USA:	Government	Accountability	Office,	
2005).
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Canadian International Development Agency (CIDA), could not develop a 
complete and accurate assessment of the status of its assistance efforts in 
Afghanistan without a measurement plan that met the requirements set out 
by the government.5	In	fact,	due	to	weaknesses	in	field	reporting	and	the	lack	
of a performance management system, the information reported by USAID 
to decision makers in Washington in 2004 and 2005 did not accurately  
portray the status of each sector, the overall assistance efforts, or the effec-
tiveness of those efforts.

Numbers of buildings completed, kilometers of roads refurbished, and 
other tangible, quantitative results were easily relayed, but the intangible 
results were not easily expressed. By not having a relevant or useful measur-
ing	system	for	stakeholders	to	use	in	the	field,	the	funding	agent,	in	this	case	
USAID, could not determine if primary objectives were being met and to 
what standards. The report has motivated USAID to create a new measuring 
system. The result has been that decision makers in Washington and Kabul 
cannot effectively target resources to accomplish the goal of creating a stable 
Afghan Society.6 

Each sector of reconstruction has inherent indicators for success. 
Agricultural indicators are not comparable to judicial indicators and the 
time scale at which these indicators are measured are not inter-operable or 
inter-agency. Moreover, those stakeholders/contractors working in particular  
sectors have different expectations of reporting and measuring and cannot be 
relied upon to produce adequate and timely performance or result measure-
ments. As well, each department has a different measuring expectation of 
its sub-agencies, and some departments do not expect any measurement of 
performance at all.

World Bank

Even	the	World	Bank	(WB)	has	difficulty	measuring	outcomes	in	its	Country	
Assistance Programs. The WB uses the Country Assistance Evaluation 
(CAE) methodology as a measuring system, which evaluates the outcomes 
of Bank assistance programs rather than overall client development progress. 
According to reports, CAEs evaluate outcomes of the Bank’s program, not 
the client’s overall development outcome, or in other words, the effective-
ness of the Bank’s programs on recipient populations. Ambiguous language 

5 Ibid, 45.
6 Ibid, 64.



Measures of Effectiveness: Peace Operations and Beyond  •  33

is used in WB evaluations, including the assigning of ratings such as ‘sat-
isfactory’ and ‘unsatisfactory’ to their project outcomes. This inappropriate, 
subjective methodology impacts relevant measuring of effectiveness.

The Department for International Development

In 2004, the Department for International Development (DFID) of Britain 
released a report, Evaluation of the Conflict Prevention Pools, Country 
Case Study 2: Afghanistan Study. Due to the extraordinarily high num-
ber of competing actors, projects, and related activities, DFID required an 
evaluation of its work to examine the design, implementation and impact of 
selected programs in order to learn lessons from them so that these could be 
applied to current and future work and to help strengthen the government’s 
accountability.7

Again, the high number of actors and projects permitted for only a macro 
evaluation. As well, their analysis was not systematic or conclusive because 
it was done after the fact and was based upon an ad hoc performance measur-
ing system that was not inter-operable. The report concluded that in order to 
adequately learn lessons and apply them to current and future reconstruction 
activities, there is a requirement for more consistent approaches to assess-
ment and the setting of priorities; more determined pursuit of coordinated 
responses; and a clearer allocation of resources and personnel trained in 
assessment.

DFID	 has	 identified	 that	 there	 are	 obstacles	 in	 relation	 to	 inter-oper-
able systems of assessment between the departments involved in the UK 
‘joined-up’ government approach, which is equivalent of the Canadian 3-D 
and the newly emerging US inter-agency approaches. There is a need for a  
mechanism to ensure that joined-up analysis systematically informs strat-
egy development and programming.8 Time frames have been found to be 
unrealistic and inappropriate in relation to reconstruction activity planning  
projections and actual outcomes. In fact, too little time is allocated to achieve 
outcomes, therefore benchmarks need to be established that are realistic and 
appropriate to the country context in which the reconstruction activities are 
based.

7 DFID, Evaluation of the Conflict Prevention Pools: Afghanistan, by Jonathan 
Goodhand and Paul Bergne, Evaluation Report, EV 647 (UK: DFID, 2004), iv.
8 Ibid, 3.
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Trends in Measuring

Many industries apply results-based measuring to their work to assess 
effectiveness. It is usually employed as a tool to gauge the impact of spend-
ing and resource allocation over a period of time in a particular program or 
activity. These systems use a mixture of quantitative and qualitative data for 
formal reporting of results. ‘Results’ are describable or measurable changes 
resulting from cause-and-effect relationships. A result can be ‘develop-
mental’ (impact in the project country for the recipient population) or  
‘operational’9 (impact of the project within the agency or for the donor). 
Results-based measuring (RBM) examines changes through time of  
multiple and often complex relationships between inputs and outputs. Results 
are not end states, rather can be considered as variations in behaviour and 
performance during a process. Figure 1 illustrates a typical results-based 
measurement system.

Figure 1: Results-based Measuring 

Input       → Activity      → Output      → Outcome     → Impact

Resources Program or 
Project

Immediate 
measurable 
consequences

Short-term  
effect of  
activity

Long-term  
effect or  
consequence  
of activity

The basic aim of impact assessments and measuring effectiveness is to 
estimate the net effects or net outcomes of an intervention. Net effects or net 
outcomes are those results attributable to the intervention, free and clear of 
the effects of other elements present in the situation under evaluation.10

In 1996, the Canadian International Development Agency (CIDA) 
adopted results-based management as its main management tool for measur-
ing how, why, when, where, and for whom it was spending Canadian tax 
dollars	and	who	was	benefiting	from	the	expenditures.	It	adopted	the	new	

9 Please note that military language has been co-opted by many professions, 
including the development sector. The term ‘operational’ refers, in this case, to the 
effects of an activity in mission area to the agencies and donors that supported the 
event.
10 Peter H. Rossi, Mark W. Lipsey, and Howard E. Freeman, “Chapter 5: A 
Framework for Impact Assessment,” in Evaluation: A Systematic Approach. 7th ed. 
(USA: Sage Publications, 2003), 163.
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system	to	improve	the	impact	of	its	work	and	to	achieve	increased	efficiency,	
effectiveness, and accountability in achieving that impact.

CIDA’s system of results-based management aims to:

Define	realistic	expected	results,	based	on	appropriate	analyses;

Clearly	 identify	 program	 beneficiaries	 and	 design	 programs	 to	
meet their needs;

Monitor progress towards results and resources consumed, with 
the use of appropriate indicators;

Identify and manage risks, while bearing in mind expected results 
and the necessary resources;

Increase knowledge by learning lessons and integrating them into 
decisions; and 

Report on results achieved and the resources involved.11

In addition to CIDA, other development agencies use RBM to measure 
results.	For	example,	 the	European	Commission	Humanitarian	Aid	Office	
(ECHO) applied a results-based measuring system to its Humanitarian 
Intervention Plans in Afghanistan between 2002-2003.12 This system, though, 
continues to be redeveloped because it does not capture the required levels 
of granularity or relevance for future planning, as shown in Figure 2.

Performance measuring employs a system of qualitative and quantita-
tive data to assess and review targets based on the status of projects at a 
particular assessment date. It aims to compare actual results with those that 
were expected or targeted. It serves as a connection between the results of an 
activity and the priorities of relevant stakeholders.  

11 CIDA, Results-Based Management Division, Results-Based Management in 
CIDA, Policy Statement, Performance Review Branch  (Ottawa: Results Based 
Management Division, Performance Review Branch, CIDA, 1996).
12 Channel Research, Evaluation of ECHO’s Humanitarian Intervention Plans 
in Afghanistan and Assessment of ECHOs Future Strategy in Afghanistan with 
Reference to Actions in Iran and Pakistan (Belgium: ECHO, 2004).

•

•

•

•

•

•
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Figure 2: A Results Table13

Planned Indicators Comments

To save and preserve life 
during the Afghan emer-
gency and its aftermath as 
well as natural disasters 
in Afghanistan that have 
entailed major loss of life, 
physical, psychological, or 
social suffering or material 
damage.

Persons	benefited	from	
ECHO assistance

Figures calculated for the 
Team in Kabul estimated 
7	705	690	beneficiaries,	not	
all of which would have 
been in mortal danger. There 
is, no doubt, an element of 
double counting since 7 mil-
lion out of a population of 
25 million seems unrealistic. 
Nevertheless, the scale of 
ECHOs	beneficiaries	is	very	
substantial.

This system also indicates direct connections between planned and 
unplanned activity results, or in other words, intended and unintended 
consequences, both positive and negative. Those involved in reconstruc-
tion or long-term development refer to this system as ‘performance moni-
toring plans’ that are built on a foundation of ‘implementation planning.’ 
‘Performance reporting’ is a result of the data embedded in performance 
monitoring plans. Figure 3 shows the process of performance measurement, 
where each performance outcome becomes the foundation for the next out-
come, and so on in a ‘chain formation.’

Figure 3: The Performance Measurement Process

Performance

Performance

Performance

13	 This	table	has	been	modified	from	the	version	produced	by	Channel	Research,	
Evaluation of ECHO’s Humanitarian Intervention Plans in Afghanistan and 
Assessment of ECHOs Future Strategy in Afghanistan.
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If a program’s goals, objectives and performance indicators have been care-
fully constructed, then measurement will be a relatively mechanical process. 
However, because there is no way to completely eliminate subjective judg-
ment from any decision-making process, measurement must rely upon an 
agreed-upon system or stakeholder consensus. Regardless of the clarity of a 
performance indicator, there may be varying interpretations of the degree of 
achievement. This variation may be minimized by careful wording of the 
performance indicators, but it may never be completely possible to eliminate 
varying opinions.14 Moreover, any sophisticated form of measuring human 
conditions, or ‘soft’ indicators, becomes challenging due to the complex 
nature of human relationships, psychologies, and unknown consequences of 
activities. Yet, stakeholders continue to try to measure these variables. A 
typical performance measurement plan is shown in Figure 4.

Figure 4: The Performance Measurement Process

Target      →    Baseline        →     Indicators      →    Actual        →     Review

End state or 
performance 
expectations

Conditions ex-
isting at outset 
of an activity

Performance, 
quantitative, 
and qualitatives

Assessment, 
monitoring, 
and reporting 
of actual end 
state

Comprehensive 
overview

The various reconstruction and stabilization activities within the secu-
rity, governance, economic, judicial, and civil society sectors typically use 
performance indicator measuring systems, by which activity targets/projec-
tions are compared with actual project status. This type of reporting has 
a	low	level	of	granularity	and	methodologically,	can	be	a	flawed	practice.	
As well, due to a lack of coherent measuring systems for reconstruction 
activities, targets and status are often recorded at the same time, and any 
major discrepancy between the two can easily be mitigated through ad hoc 
reporting systems. For example, an agency awarded a major contract for 
reconstructing basic infrastructure can report that there was a “lack of secu-
rity in sector B, therefore the sector B road was not completed.” Yet, there is 

14 US Department of Justice, Bureau of Justice Assistance State Reporting and 
Evaluation Program, “Developing Performance Measures for Criminal Justice 
Programs,”	by	Jerry	M.	Hatfield,	in	Assessment and Evaluation. Handbook Series, 
no. 2 (Washington, DC: GPO, 1994).



38  •  The Pearson Papers, Volume 10, Issue 1

no way to examine the level of security in sector B, because reporting is not 
cross-checked between government department reporting systems, such as 
DND, DFAIT, and CIDA. There is no clear way to determine whether or not 
the	reporting	reflects	reality.	However,	if	the	measuring	system	is	uniform	
within an organization or agency, it allows for comparisons across organiza-
tional programs, program categories, and implementing actors. 

Figure 5 employs the ‘time unit’ approach and illustrates the target- 
status model.

Figure 5: Ad Hoc Performance Measuring15 

Performance Measure Sept. 30, 2004 Target Sept. 30, 2004 Actual

Schools constructed 517 schools 39 schools completed, 
230 under construction 
and under renovation

Teachers trained 14,500 7,900

Students enrolled 170,000 169,716

Another widely used system of measuring is known as ‘measures of 
effectiveness.’ It is also called ‘effects-based measuring,’ and is an evalu-
ation	process,	which	measures	the	impact	of	activities	on	identified	stake-
holder groups. It does allow for qualitative data analysis, but is most often 
applied to evaluating quantitative data, such as numbers of people, type and 
quantities of supplies/money, and time, as illustrated in Figure 6.

15	 	This	 table	has	been	modified	from	the	version	appearing	 in:	“Appendix	 III:	
Sector Level Performance Indicators: Table 11: Education Sector Measures Reported 
to Afghanistan Operations Group in FY 2004,” in Government Accountability 
Office, Afghanistan Reconstruction: Despite Some Progress, Deteriorating Security 
and Other Obstacles Continues to Threaten Achievement of U.S. Goals, GAO-05-
742	(USA:	Government	Accountability	Office,	2005).
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Figure 6: Disarmament, Demobilization and Reintregration  
Measures of Effectiveness

Project Measures of Effectiveness Impacts

DDR

42,300 soldiers demobilized in 
17 months
39,121 light weapons  
registered and destroyed in 
18.5 months
11,008 ex-combatants  
re-trained and reintegrated in 
communities of origin

•

•

•

Reduced number of trained 
men with weapons.
Stabilization of security 
environment.
Strengthening of local  
economies through  
retraining and new forms  
of employment.

•

•

•

Effects-based measuring tends to over-simplify qualitative data and  
narrative approaches to phenomena, as well as give a false sense of positive 
impact due to the concept of ‘effectiveness.’ Figure 7 illustrates this point.

Figure 7: A simple effects-based approach to DDR16 

Projects Type/Level of Issue Addressed Potential Impacts

DDR Militias provide the only means of a  
livelihood for many young men (bottom up 
incentives). Commanders/war lords need 
fighters	to	control	political	and	economic 
 resources (top down incentives). 
Decentralized	violence	means	that	fighters	
are afraid to disarm.

Creation of alternative  
livelihoods	for	fighters.	
Increased security likely to 
attract additional funding for 
reconstruction and under-
mine the power of war lords.

For	clarification	purposes,	it	is	important	to	note	the	distinction	between	
effects-based operations and effects-based measurement. Effects-based  
operations (EBO) is a planning methodology for the conduct of military oper-
ations. The US, UK, and NATO are currently adopting this planning process. 
The concept of EBO is not new and is based on an historical military tradition 
of shaping the will of an adversary. EBO is most effective in its adaptation 
of “network-centric warfare, technological, and real-time communications 
linking	all	aspects	of	war	fighting	into	a	shared	situational	awareness	and	
shared understanding of command intent to achieve a unity and synchronicity 

16	 The	following	information	has	been	modified	from:	Department	for	International	
Development. Evaluation of the Conflict Prevention Pools: Afghanistan, Evaluation 
Report EV 647 (UK: DFID, 2004), 28.
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of effects that multiplies [sic] the power of military forces.”17 This planning 
methodology	maximizes	efficiency	and	minimizes	wasted	efforts	in	the	pur-
suit of goals.18	EBO	is	intended	to	influence	the	thinking	and	behaviour	of	an	
adversary in order to reach an envisioned effect.19

In theory, there exist some commonalities between EBO planning for 
military operations and the measurement of effectiveness in reconstruc-
tion and stabilization environments. As with EBOs, successful R/S MOEs 
must be supported by an integrated whole of government approach that is 
capable	of	understanding	the	conflict	environment	as	a	complex	system	of	
systems.20 Moreover, there is much ambiguity in and between evaluation 
systems used between government agencies and organizations. Often, terms 
and their meanings are interchanged, especially within the new environ-
ment of a whole of government approach to reconstruction; for example, 
the terms outputs, outcomes, targets, results, and effects are misused and 
interchanged. These, though are not interchangeable and can compromise 
the methodological foundations of the measuring process and confuse the 
evaluation of activity effectiveness.

Most measuring systems oversimplify complex human conditions 
and	 tend	 to	 promote	 a	 false	 sense	 of	 over-confidence	 in	 the	 international	
community. As well, analysis of impacts takes time and thoughtfulness 
– and these luxuries are often diminished in reconstruction and stabilization  
environments.	Moreover,	effectiveness	is	difficult	to	measure	because	it	may	
occur over a long period of time. The mere act of measuring outputs and 
probable	outcomes	simplifies	 the	human	condition	being	observed,	and	 is	
further	complicated	because	the	identification	of	impacts	and	consequences	
is a subjective process. Furthermore, cause-effect chains cannot be traced 

17 Donald Lowe and Simon Ng, “Effects-Based Operations: Language, Meaning 
and the Effects-Based Approach” (paper presented at the 2004 Command and 
Control Research and Technology Symposium, Defence Science and Technology 
Organization. Canberra, Australia, 2004), 61-62.
18 Ibid. 
19 Edward A. Smith, Effects Based Operations: Applying Network Centric Warfare 
in Peace, Crisis, and War: Command and Control Research Program (USA: 
Department of Defense, 2002); Joshua Ho How Hoang, “Effects-Based Operations 
Equals to ‘Shock And Awe’?” Pointer Journal of the Singapore Armed Forces 20, 
no. 2 (2004), http://www.mindef.gov.sg/imindef/publications/pointer/journals/2004/
v30n2/features/feature7.html.
20 Robert Grossman-Vermaas, The Effects-based Concept, MNE 3 and NMOs: An 
Experimental Analysis (Ottawa: “Operational Research Division,” National Defence 
Headquarters, 2003).
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in linear fashion and reliable indicators and/or baseline data applicable to 
MOEs	are	often	absent	in	post-conflict	environments.	These	issues	have	lead	
to a general inability of the international community to explain reconstruc-
tion activities, goals, and results to recipient populations, as well as tax-pay-
ing constituents back home. The central challenge remains that R/S environ-
ments	 are	 significantly	 complex	 so	 as	 to	 require	 a	 different	 data	 analysis	
procedure to measure the effectiveness of reconstruction activities.

Measuring the Immeasurable? 

The critical issue in the evaluation of reconstruction and stabilization  
activities becomes whether or not activities have produced more of a 
social-cultural effect than would have occurred without the intervention, or  
compared with alternative interventions.21 In other words, if a program, 
activity, or intervention had not occurred at all, would the eventual outcome 
be the same or different? These are questions that the social sciences have 
developed,	yet	there	remains	a	struggle	within	this	field	in	proving	cause-
and-effect relationships, especially related to the social-cultural nexus. 
Therefore, it is no small thing to ask the professions of defence, diplomacy, 
and development to measure the cause-and-effect relationships inherent in its 
R/S activities. Proving causality becomes even more complex when human 
systems are that which are being measured. The CF have used a robust  
‘metrics’ system for more traditional combat operations, which allows them 
to calculate inputs and outputs to measure the effectiveness of their work. CF 
metrics	systems	rely	upon	quantifiable	inputs,	such	as	the	cost	of	armoured	
vehicles, weapons, personnel, or miles of terrain, types of weather or climatic 
conditions, as well as pounds of food, number of refugees and internally 
displaced persons, litres of fresh drinking water, and the number of body 
bags	flown	home	from	theatres	of	operation.	In	a	word,	numbers	count	to	
the military. Numbers are easy to report to decision makers, yet, this system 
does not allow for the qualitative human phenomena upon which the military 
is coming in close contact, especially in Afghanistan. Qualitative phenom-
ena include the assessment of narratives about space and place rather than 
numbers and outputs. This ‘hermeneutical’ approach includes non-ending 
narratives rather than scores and measures; as well as identifying soft-indi-
cators of powerful values rather than a measurement system. Such systems 
are linear in nature, and reconstruction is a non-linear activity. The powerful 

21 Rossi, “Chapter 5: A Framework for Impact,” 163.
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nuances of culture, place, and identity can best be expressed through qualita-
tive enquiry. To understand culture is to observe non-traditional, non-linear 
narratives of cultures, places, and identities. Impacts, or effectiveness, are 
difficult	phenomena	to	measure	and	are	less	tied	to	quantitative	realities	than	
they are to qualitative ones. There are few available systems of measurement 
that allow for the quantitative and qualitative aspects of reconstruction and 
stabilization to be measured in a way that says something important about 
effectiveness.

In war-torn societies, the effectiveness of the measurable aspects of 
reconstruction and stabilization activities is often decreased because of the 
unknown and un-measurable human factor. We plan for a particular effect, 
for example within a local community, yet the effects are different than what 
we planned. Further, as the CF becomes more active in R/S activities, they 
are less likely to be able to measure the effectiveness of their work because 
reconstruction has different tenets than traditional combat operations, and 
must use alternative systems of measurement to show effectiveness. CIDA 
was instrumental in creating a world standard for project performance  
measuring. Their ‘Results Based Measurement’ (RBM) system plans for 
results	and	outcomes;	identifies	the	actual	results	and	outcomes;	and	reports	
on variances between planned and actual results and outcomes of develop-
ment	projects.	However,	RBM	is	not	necessarily	transferable	to	post-conflict	
reconstruction because of the differences between development and recon-
struction, as well as the emerging and rapidly expanding global marketplace 
for	reconstruction	as	a	profit-driven	industry.

Some	 post-conflict	 reconstruction	 activities	 seem	 to	 naturally	 lend	 
themselves to what we think of as ‘easy’ evaluations of progress –  that 
is,	 some	 activities	 have	 measurable	 quantifiable	 outcomes	 and	 results	
and	 therefore	 are	 easier	 to	 measure.	 These	 include	 ‘hard’	 post-conflict	 
reconstruction activities like infrastructure, buildings, telecommunications, 
numbers of returnees, numbers of kilometres of roads cleared, or project 
budget	allocations,	amongst	others.	Alternatively,	most	post-conflict	recon-
struction	activities	consist	of	‘softer’	goals,	which	appear	more	difficult	to	
measure. These activities involve people, behaviours, and consequences. 
From a purely normative perspective, it remains critical for the international 
community to examine the effectiveness and long-term results of R/S activi-
ties	no	matter	how	difficult	it	appears	to	measure	their	effectiveness.	
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Conclusion

With	the	new	reconstruction	and	stabilization	trend	in	post-conflict	environ-
ments comes the requirement to measure the effectiveness of these types of 
activities - for the recipient populations of such interventions, the groups 
planning and implementing the activities, as well as for the groups and  
agencies	financially	supporting	the	activities.	Although	some	of	the	perfor-
mance measurement systems emerging from the development sector address 
components of R/S, they require further advancement to be applicable to  
R/S	 activities.	 In	 addition,	 difficulties	 arise	 when	 the	 international	 
community adopts military-centric indicators and metrics, which are useful in  
combat operations but do not transfer to reconstruction and stabilization 
activities because of the cultural and social underpinnings inherent in recon-
structing societies. Militaries are, by nature, instrumentalist and bureaucratic 
and this becomes increasingly problematic when applied to reconstruction 
in places like Afghanistan, which are not instrumentalist by nature.  This  
creates a different type of problem in a different type of world, which logi-
cally requires a different ontology. It follows that new methods and strategies 
based on qualitative inquiry would result, based on this ontological shift.

The international community will need to discard typical and outmoded 
indicators	 and	metrics	 as	defined	mostly	by	 the	defence	 sector	 and	allow	
indigenous populations to identify their own measures of effectiveness of 
reconstruction activities over time. There is a need to include social and 
cultural narratives, as well as numbers and scores, in emerging measurement 
tools to better understand the effectiveness of reconstruction and stabiliza-
tion activities, especially if the emerging R/S operational trend continues. 
Further, it is incumbent upon the international community to revisit recipi-
ent populations and identify measures of effectiveness from the peoples’  
perspectives to best analyze the long-term social-cultural effects of recon-
struction and stabilization.
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What to Measure in Peace Operations 

Joseph Schumacher

Introduction 

If	the	first	casualty	of	war	is	truth	then	the	second	may	well	be	perspective.	
Nothing	 is	more	 chaotic	 than	 armed	 conflict	 or	more	 profoundly	 in	 need	
of sound methodologies to evaluate the international community’s efforts 
to	 intervene	 and	 resolve	 armed	 conflict.	 Yet	 a	 conflict	 zone	 presents	 an	 
environment antithetical to the systematic ordering of causality and epis-
temology towards which evaluation aspires. One of an evaluator’s most 
daunting propositions is to enter the chaos and tragedy in the aftermath of 
armed	conflict	and	find	a	way	to	gauge	progress	or	regression	amongst	all	
that seems senseless and lost. Nonetheless, there is a growing branch of  
evaluation that seeks to do this. 

This	 essay	 presents	 background	 to	 the	 field	 of	 evaluating	 peace	 sup-
port operations. It explores the challenges of using evaluation within the 
operational context of a peace support operation (PSO), it proposes a generic  
typology and it concludes by recommending social capital as a relevant 
tool.

The main innovation of this essay is to posit that evaluating the com-
plex interrelationship between a peace support operation, violence, human 
security, perceptions, group dynamics and politics is to accept that war is 
a culture in itself.1 If we accept this, then we need to develop indicators to 
measure the latent nature of society’s transformation from a culture of war 
to	 a	 society	 that	deals	with	 its	problems	and	fissures	 through	non-violent	
means. To this end, the essay will adapt classical Social Capital Theory.

In	 a	 field	 rife	with	 imprecise	 terminology	 this	 essay	 uses	 the	NATO	
Logistics	 Handbook,	 which	 defines	 PSOs	 “to	 include	 preventive	 diplo-
macy,	conflict	prevention	missions,	peacemaking,	traditional	peacekeeping,	
humanitarian aid, and refugee assistance.”2 Obviously, the type of opera-
tion determines its evaluation. However, for the purpose of this essay, the 
analysis generally relates to the evaluation of PSOs in their most robust and 

1 A discussion of war as a culture is to be found in War is a Culture that Gives Us 
Meaning by Chris Hedges. 
2 NATO, NATO Logistics Handbook, http://www.nato.int/docu/logi-en/1997/ 
lo-501.htm. 
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perhaps	ambitious	form;	traditional	peacekeeping	within	a	conflict	zone.	
As with any theory driven activity evaluation can be unrealistically  

portrayed as a potential panacea for the myriad of poor decisions making 
habits and management ills that bedevil any large-scale operation. The 
naïveté	of	this	view	is	magnified	when	trying	to	evaluate	the	task	of	putting	a	
cap on chaos and rebuilding devastated societies. What evaluation does offer 
is a system upon which a PSO can base its decision-making framework, 
evaluate the impact of activities and assess progress made towards its aims. 
Evaluation and the discipline of crafting its attendant logic framework requires  
transforming	 what	 are	 often	 vague	 aspirations	 of	 stopping	 conflict	 and	
spreading peace into detailed methodical assumptions of how the activities 
of	 the	 operation	will	 affect	 all	 aspects	 of	 a	 conflict	 situation.	 Embarking	
on a PSO with a strong evaluation plan encourages the operation’s lead-
ers to clearly articulate their criteria for success, what indicators they base 
their notions of success upon and how to measure progress and impact. It 
announces its intentions and asks that it be judged on its results. 

The scope of evaluating a PSO – its breadth and depth – is in some ways 
unique. The complexity of evaluating efforts to transform a society, com-
bined	with	 the	 relative	newness	of	evaluation	 in	 the	field	of	peace	opera-
tions, has meant that a methodological orthodoxy has yet to crystallize. 
Nevertheless,	while	ad	hoc	innovation	still	characterizes	the	field,	five	evalu-
ation approaches are prevalent. These are: participatory evaluation, utiliza-
tion focused evaluation, impact evaluation, action evaluation, and macro 
evaluation.3 Each of these evaluation approaches has particular strengths 
to commend it to a particular context. Helen Lewis, in her 2004 essay, 
“Evaluation and Assessment of Interventions,” admirably explains each of 
these evaluation approaches. 

This essay attempts to combine the broad scope of a macro evaluation 
approach with the monitoring-based vigor of action evaluation. In action 
evaluation	 the	 success	 of	 an	 activity	 is	 determined	 by	 stakeholders	 first	
defining	what	success	means	and	then	monitoring	its	progress.	In	attempting	
this merger the essay draws heavily upon the recent evaluation insights of 
Mark Friedman’s Results Accountability Model,4 and as mentioned above, 
Social Capital Theory.  

 

3 Helen Lewis, “Evaluation and Assessment of Interventions,” Beyond Intrac- 
tability, September 2004, www.beyondintractability.org/essay/evaluation/?nid=1267. 
4 Mark Friedman, Trying Hard is Not Good Enough (Trafford, Canada: The 
Fiscal Policy Studies Institute, 2005). 
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The macro evaluation approach is the most contentious amongst practitio-
ners.5 This is due to the understandable wariness of trying to assign attribution 
to what interventions caused what effect. While it is easy to concede sympa-
thy for the viewpoint that cautions against attempting macro evaluation of 
PSO, it could also be argued that a PSO is itself one of the riskiest endeavors 
in the political realm. Therefore, PSO evaluation requires a considered mix 
of audacity and professional realism accounting for the scope of a PSO in its 
formulation. As such, macro evaluation is more a statement of ambition than 
a systematic evaluation approach. It still relies on programmatic evaluation, 
i.e., putting an aspect of a peace operation under the evaluation microscope. 
What has to be decided is, if given the interconnected nature of a complex 
system	such	as	armed	conflict,	it	is	just	as	difficult,	rather	than	impossible,	
to robustly evaluate a peace operation as a collection of programmes and 
policies, in conjunction with macro socio economic performance measures. 
If the answer is yes, a suite of representative evaluations can be used as a 
launch-pad for “assessing all policy instruments and interventions that affect 
the	dynamics	of	conflict”6 to identify the varying manifestations of trans-
formation that occur from the peace operation’s activities, and evaluate the 
extent of the connections.

Action evaluation is far more grounded in the nuts and bolts of evalua-
tion methodology. Lewis, describes action evaluation thus:

Action evaluation begins with a phase of collaborative 
goal	 setting,	which	 clarifies	 the	 purpose	 and	 functions	 of	
an intervention. It commits stakeholders to the achievement 
of shared goals, and the action evaluator facilitates the con-
tinuous monitoring and assessment of these goals. The goal 
setting stage is repeated throughout the intervention’s life 
cycle, so the shared goals of an intervention can evolve over 
time.7

Action evaluation is essentially monitoring of progress. Its timetable is not 
pre-determined but driven by achievement of milestones of well-being for 
the target population. As each milestone is achieved and progress maintained, 
a new phase, utilizing different evaluation tools can be engaged. 

5 Ibid, 3.
6 Ibid.
7 Helen Lewis, “Evaluation and Assessment.”
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The Critical Choice of Indicators

The various methodologies of evaluating peace operations all share the dif-
ficulty	of	choosing	indicators	that	validly	convey	progress	of	their	aims.	A	
key decision is determining what our unit of analysis or progress is. The 
difficultly	arises	primarily	because	the	question,	‘can	we	assign	attribution?’	
is	the	first	question	that	any	evaluation	must	answer.	To	what	extent	can	a	
change	in	levels	of	conflict	be	linked	to	the	actions	of	the	PSO	and	how	can	
this be proven. 

The choice of indicators by an evaluation team is not only important for 
their functional value – they also pronounce the integrity of the intervention. 
As such, an evaluation should, as much as possible, be carried out transpar-
ently and within public view.  A peace operation’s motives and mandate are 
laid bare in the details and thoroughness of an evaluation, making explicit 
whom the operation is intended to serve. It is pertinent to keep in mind that 
an evaluation of a peace operation, far more than programmatic evaluation, 
inhabits a highly politicized sphere. An evaluator of a PSO has to negoti-
ate the tension between their sponsor’s need to manage perceptions – both 
domestically, internationally and within the affected populace – with the 
requirement of factoring in the various cultures and factions that may regard 
each other as enemies, seeking to frame the external debates that contextual-
ize the evaluation. Even notions of progress and success can differ between 
cultures. This is especially sensitive when the cultural aspects of equality, 
civil rights and modernity are considered. 

Indicators of Conflict and Control

Underpinning any evaluation are the indicators chosen to determine whether 
the subject activity is progressing towards its aims. At its most immediate, 
a	PSO	is	seeking	to	stabilize	a	conflict	zone	by	securing	an	end	to	the	vio-
lence between combatants. Evaluation of peacekeeping operations should 
rely on indicators that provide robust evidence about levels of violence, and 
indicators that gauge the conditions on the ground for all those living in the 
conflict	zone.	Through	monitoring	and	analysis	of	these	indicators	–	includ-
ing, where appropriate, a realistic model for casual attribution – it is possible 
to	determine	whether	a	conflict	zone	is	improving	or	worsening	and	to	what	
extent humanitarian intervention is impacting on dimensions of security. 
These	indicators	could	be	termed	indicators	of	conflict	and	control	–	measur-
ing	the	severity	of	conflict	and	the	amount	of	control	the	intervening	forces	
have on events and persons on the ground.
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However, also implicit within the act of embarking upon a peace opera-
tion	 is	 the	 intention	of	 transforming	a	 conflict	 zone.	 	The	 idea	of	 change	
and how best to apply evaluation orthodoxy to transformation has received 
a great deal of attention from the evaluation community of late.8 The focus 
has been on how to shift evaluation reliant upon a traditional mechanistic 
understanding of inputs, outputs and outcomes to assess change in quantity 
or quality over time to a change agent model, evaluating improvement of 
well-being for a target population.9 When planning and running a PSO, hav-
ing an overarching aim to improve well-being for those affected by your 
actions is a good place to start. 

While	securing	a	truce	is	the	first	step	in	peacekeeping,	maintaining	that	
peace is its ultimate goal. As such, a PSO should also be evaluated as a 
platform upon which to build solutions towards long-term peace, stability 
and, ideally, justice and prosperity for the area and its inhabitants. Therefore, 
evaluation of a PSO may also seek to measure how well the intervention is 
creating the conditions for these conditions to emerge. To assess this requires 
the	identification	and	operationalization	of	indicators	for	the	following,	inter	
alia:

the desirability and viability of political solutions and structures 
emerging in the wake of the humanitarian intervention; 

how a humanitarian intervention impacts upon infrastructure and 
the functioning of state, economy and society;

levels of reconciliation or the willingness to move on from con-
flict	 that	 exists	 within	 the	 various	 communities	 of	 the	 affected	
populace.

Developing indicators for the above dimensions will be relatively 
straightforward	 in	 some	 indicator	 domains	 and	 very	 difficult	 for	 others.	
What	it	definitely	requires	is	progressing	from	a	generic	template	to	devel-
oping	 indicators	 for	 each	 specific	 PSO	 in	 conjunction	 with	 the	 relevant	 

8 Based on a review of the literature, and preliminary and detailed case studies, 
the	Overseas	Development	Institute	(ODI)	has	identified	over	30	theoretical	mod-
els	describing	how	research-based	evidence	can	influence	policy.	The	first	four	are	
cross-cutting models or frameworks, “Theoretical Models,” http://www.odi.org.uk/ 
RAPID/Tools/Theory/Index.html.
9 Mark Friedman, “Results Accountability Model for Evaluation” (seminar pre-
sentation, New Zealand Ministry of Social Development, New Zealand, May 29, 
2006).

•

•

•
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stakeholders. Ideally all relevant stakeholders should be consulted in this  
process, including representatives from all groups in the target population 
and integral members of the PSO community. From this point, snapshots of  
indicators can be used to assess progress or regression in indicator 
domains. 

Need for Different Models of Evaluation at Different Phases

External support for a PSO can depend on the perception that intervention 
leads to an increase in security and quality of life for a population. The 
above statement is logical enough but it demands a high standard of evalua-
tion. The statement presupposes that evaluation of peace operations should 
occur throughout the various phases of the operation’s evolution, assessing 
its ongoing success or failure as it matures. As such, evaluation of peace 
operations is a work in progress using real time results-based monitoring and 
data-capturing mechanisms to inform the appraisal of each stage. This type 
of	results-based	monitoring	allows	for	refinement	and	reaction	to	improve	
the performance, planning and policies of the PSO.

One	of	the	chief	advantages	of	the	macro	evaluation	model	is	its	flex-
ibility. In evaluating a PSO different models of evaluating can be used for 
programs and activities. This allows for the various aims and contexts as 
well as for assessing results at different stages of program and intervention 
maturity.  

The priorities and immediate aims of the intervening force during the 
first	weeks	of	the	intervention	should	be	different	from	the	goals	of	the	inter-
vening forces one year on. This is in contrast to most evaluations which 
usually limit an evaluation to the effects of a formed program on its target 
population. While reference to timetables and achievement of schedules are 
a valid evaluation tool as marks of progress, the drivers for a humanitarian 
intervention schedule are often varied and some of the most important will 
have little to do with actual conditions for those inhabitants of the affected 
state. Initially, if encompassing military activity, the phases of a PSO rely on 
the completion of the preceding phase. Generally, as a humanitarian inter-
vention matures, it morphs from being a military operation driven by politi-
cal requirements to a political operation framed by military considerations. 
In other words politics, cost in materials and human life, and the pressures 
of competing factions battling to frame the perceptions of a watching world, 
all drive the schedule of a humanitarian intervention. So often over the past 
20 years the reported progress of humanitarian interventions have been 



Measures of Effectiveness: Peace Operations and Beyond  •  51

driven by the need to demonstrate results that were self-proclaimed achieve-
ments, determined as often as not by political considerations, such as public  
opinion, as by reality on the ground.

It	is	important	for	evaluators	to	devise	indicators	that	are	verifiable	and	
can provide notions of progress at the different phases of a humanitarian 
intervention. It is still important to recognize that an intervention will go 
through different phases and that at each phase different models of assess-
ment and evaluation will be appropriate. 

Questions of Outputs and Outcomes

In evaluating the impact of a humanitarian intervention the evaluation team 
is essentially asking what progress has the humanitarian intervention made 
towards achieving its objectives. This then necessitates determining how 
progress can be measured; the perennial question over outcomes, outputs 
and settling the related question of causal attribution. 

Traditional evaluation-thinking differentiates between an operation’s 
immediate goals, measured in outputs, and the operation’s high-level aims, 
which	should	be	expressed	as	outcomes.	The	benefit	of	using	output	indi-
cators is that they are usually amenable to measurement and thus make it 
easy	to	affirm	achievement.	An	example	could	be	the	decommissioning	of	
armed	factions	within	a	conflict.	The	goals	of	disarming	can	be	operational-
ized as an output and measured in guns collected or as a reduction in the 
proportion of weapons remaining with combatants. However, the goal of 
collecting weapons is only a means to an end, which is to reduce violence. 
This should be expressed as an outcome and evaluated as such. The aim 
of decommissioning can be then evaluated as the outcome of reducing  
gun-related violence. This division of outputs and outcomes enables the 
direction of causal attribution to go from the actions of the intervention to 
the changing circumstances on the ground. Furthermore, the use of baseline 
data allows evaluation to infer progress in outcomes, to the progress in out-
puts by tracking their correlation through statistical analysis. This is in line 
with the principles of results-based monitoring, which is prevalent in much 
of the evaluation of overseas development assistance.
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Table 1: Evaluation Typology for Peace Operations10

Domains Aims Potential Indicators

Formative 
Planning and 
Sanction

erect international  
legitimacy and build a broad 
consensus as to the  
intervention’s goals and 
means for achieving those 
ends that can be clearly 
communicated in entry,  
intervention and exit 
strategies
communicate intentions and 
mandate within the territory
mobilization of operation 

•

•

•

UN support 
other multilateral organization 
sanction
coalition 
exhaustion of diplomacy
public opinion – both outside and 
inside country in question
military feasibility undertaken
compatibility with international 
legal instruments (Rome Treaty)

•
•

•
•
•

•
•

Stability and 
Control

cessation of hostilities
establish control
separate warring parties
decommission warring 
parties
begin grounds for dialogue 
between warring parties

•
•
•
•

•

violence – open hostilities
attacks on intervening forces
attacks between factions
attacks on civilians 
sabotage of infrastructure 
lawlessness
border integrity 
starvation and poverty 
sectarianism
extent of internally displaced 
population
power bases other than the state, 
having the ability to affect safety
control of natural resources (natu-
ral	resources	as	a	fuel	for	conflict)
decommission of arms (de-arming 
of weapons)
infrastructure
lessening international and  
regional tensions

•
•
•
•
•
•
•
•
•
•

•

•

•

•
•

Safety institute efforts to establish 
rule of law efforts
decreasing violence

•

•

violence – asymmetric warfare
rule of law
hand-over of duties from army to 
police 
resumption of public and state 
services
separated families
homelessness
public health indicators

•
•
•

•

•
•
•

10 This table provides a generic evaluation typology for peace operations. It should 
be read as a work in progress.
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Domains Aims Potential Indicators

Legitimacy begin rebuilding the political 
and institutional machinery 
of the country

• business perceptions
corruption
crime rates
public support for governing 
administration
language of public discourse 
(intervention, liberation of 
occupation)
institutional social capital
environmental indicators
re-establishment of civil  
regulators of control

•
•
•
•

•

•
•
•

Ensure  
Integrity and 
Viability of 
State

begin process to address the 
latent	reasons	for	conflict	
and sectarianism within the 
state
begin efforts to make coun-
try	self-sufficient
withdrawal strategy
international recognition
economic viability and 
health

•

•

•
•
•

economic fundamentals 
economic activity
tax
border integrity
peace talk activity
decrease in foreign presence

•
•
•
•
•
•

Regeneration 
of Civil 
Society

begin process of rebuilding 
civil society
increase inter-group 
dialogue

•

•

reconciliation and redress activity 
(tribunals)
extent of analysis within society 
about root causes and drivers of 
conflict
social capital (bonding, bridging)

•

•

•

The Issue of Causality – To Attribute or Not

Notions such as community reconciliation and the regeneration of civil  
society are without doubt completely dependent on the preceding outcomes 
of a humanitarian intervention, yet their ability to be evaluated is problem-
atic. Long-term aims of human security can be resistant to translation as 
singular	 outputs	 and	 as	 outcomes,	 are	 unable	 to	 be	 sufficiently	 linked	 to	
the	 influence	of	a	particular	agency	 to	assign	casual	attribution	via	statis-
tical	 significance.	A	 combat	 zone,	 with	 an	 accompanying	 breakdown	 of	
civil society, is characterized by combatants inhabiting overlapping chaotic  
systems. It provides scant methodological leverage for evaluation of cause 
and effect relationships such as “this input leads to that output leading to 
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that community change.”11	Another	problem	is	the	difficulty	of	fashioning	
outputs for the latent underpinnings of cognitive behavior, such as attitudes, 
societal dynamics and community functioning. As Mark Friedman points 
out: “While public and private organizations bear responsibility for their 
own performance, no organization can claim ownership of the well-being of 
a whole population.”12 

The	difficultly	of	assigning	indicators	to	evaluate	high-level	aims	in	a	
peace operation does not absolve evaluators from addressing this puzzle. 
The decisions and actions of a PSO either help generate an environment 
in	which	 conflict	 can	 be	 stopped	 or	 fails	 to	 do	 so.	The	 ultimate	 criterion	
for success or failure is simple, so an approach to assess progress towards 
that destination should be fashioned. Assisting evaluators is that almost all 
socio-economic and societal dynamics, the ingredients of high-level human 
security	domains,	can	be	quantified	and	indicators	operationalized.	What	is	
needed to address the complexities of evaluating high-level aims is a meth-
odology that can incorporate multiple contributing factors. 

One approach that dodges the need for strict application of causality is 
to apply a change-agent model. Instead of using causality, which sets the bar 
unfeasibly high, Friedman suggests the concept of contribution: have the 
activities, actions and decisions of the operation being evaluated contributed 
to a certain trend?13 The use of outputs and outcomes is still useful. The 
evaluation starts by identifying what indicators the operation is intending to 
change and in what direction. As a PSO undertakes its tasks these outcome 
indicators are monitored, and then tracked against indicators of success for 
the processes and activities (outputs) of the operation that relate to these 
desired outcomes. 

Each desired outcome domain of human security or state well-being 
should	 be	 expressed	 in	 as	many	 different	 output	 or	 perception	 classifica-
tions as is practical to give as close an approximation to reality as possible. 
The model uses regression analysis for measuring and calibrating the inter-
relationships between these dimensions, tracking their progress against 
the performance of a PSO in creating the environment in which they can 
improve. Social Capital Theory supplies the methodology to track how indi-
cators of societal transformation and well-being are connected. It achieves 
this by providing interconnected human security and macro socio-economic  

11 Mark Friedman, “Putting Population and Performance Accountability Together,” 
in Trying Hard Isn’t Good Enough, 147.
12 Ibid, 146.
13 Ibid, 97.
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circumstances	with	a	broad	plane	upon	which	to	reflect	the	changing	situa-
tion	within	a	conflict	zone.

The Gap for Indicators of Social Capital in Evaluations of  
Peace Operations

The concept of social capital is relatively new and has only gained wide 
credence in the last 15 years. In that time, it has moved from being an aca-
demically interesting theory to a tool used by governments and institutions 
to capture some of their most fundamental aims.14 

The following quotes illustrate both the intrinsic idea of social capital 
and the complexity of providing the idea with measurable corners to opera-
tionalize the theory:15

“Social capital is the aggregate of the actual or poten-
tial resources which are linked … to membership of a 
group” (Bourdieu 2001, 2); 

“… features of social life – networks, norms, and trust 
– that enable participants to act together more effec-
tively to pursue shared objectives” (Putnam 1995);

“… relationships among actors (individuals, groups, 
and/or organizations) that create a capacity to act for 
mutual benefit or a common purpose” (Spellerberg 
2001, 2, adapted from Coleman);

“… networks, together with shared norms, values and 
understandings that facilitate co-operation within and 
among groups” (OECD 2001, 2).

Social Capital Theory differentiates between three kinds of social 
capital: 

Bonding, which relates to close social ties, i.e. within a given 
community;

14 UK Government, Economic and Social Data Service Online, “Social 
Capital and Social Exclusion Theme,” http://www.esds.ac.uk/government/ 
themes/socialcapital/.
15 Marney Dickson, “Investing in Social Capital,” (working paper, Ministry ofMarney Dickson, “Investing in Social Capital,” (working paper, Ministry of 
Social Development, New Zealand, 2004), 2.

1.
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Bridging, which describes social capital of a looser variety, often 
cutting across sociological demarcations;

Linking, which describes connections between the individual and 
offices	of	social	hierarchy	–	often	used	in	accessing	support	from	
formal institutions.

Analyzing	the	above	definitions	of	social	capital	shows	that	one	of	the	
essential elements is about the integrity of a collective. Often one of the 
defining	contexts	in	a	PSO	is	its	need	to	protect	the	integrity	and	unity	of	a	
collective, be that in its expression of national borders or the need to defuse 
community divisiveness. We have seen these components in recent peace 
operations in East Timor, Iraq and Bosnia. In the long term therefore, the 
question of social capital cuts to the heart of the intervention’s criteria for 
success	–	can	the	PSO	deliver	a	state	that	fulfills	its	citizens’	needs	and	also	
assist in securing the conditions for that state’s body politic and civil society 
to deal with the state’s long term existential questions.

In	quantifying	social	capital	we	face	a	number	of	difficulties,	foremost	
the challenge of accurately describing how people interact with each other 
and with organizations. Ascribing weight to horizontal relationships between 
individuals and groups as well as vertical relationships between individu-
als and institutions is a key challenge. A further dimension in any social 
capital formula is to what extent socio-economic variables should factor. 
Given the complexity of these equations, and the risk of unobserved fac-
tors interacting with the proxy social capital indicators and the outcome in 
question, it is unsurprising if doubts are voiced as to the adequacy of social 
capital research methodology and its results. However, these challenges are 
not insurmountable, as Marney Dickson points out in her paper “Investing 
in Social Capital”: 

There is now an impressive wealth of convergent data 
drawn from a variety of methods including cross-sectional 
studies, multi-level models and longitudinal studies that 
consistently	find	a	relationship	between	indicators	of	social	
capital and a variety of social and economic outcomes.16

The primary step in ensuring the soundness of any evaluation seeking 
to measure social capital is the design of its framework. The integrity of this 
framework	hinges	on	establishing	an	operational	definition	of	social	capital	

16 Dickson, “Investing in Social Capital,” 16.

2.

3.
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and	choosing	the	indicators	that	constituent	that	definition.	“This	provides	
an ordered, structured and standardized way of then organizing the collected 
statistical data.”17 

By enumerating and quantifying the components of social capital a plane 
of benchmarks can be established. This plane of measurements of social 
capital acts as a balance sheet of constituent indicators, and can be used for 
“estimating the level of the underlying resources that govern social capital 
rich (or intensive) interactions that occur in the area of study.”18 

If	 the	agreed-upon	indicators	are	sufficiently	related,	 the	clustering	of	
variables should yield information as to the underlying form social capital 
takes within that area of study. The nature of the relationships and correla-
tions between the indicators and between other externals and case studies 
can be examined through the prism of factor analysis and other quantitative 
operations.	Through	treating	the	overlap	of	the	specific	indicators	as	a	mea-
surable variable, a local measurement of social capital can be ground out. 
This balance sheet can then be expressed as an aggregate of social capital, 
like a barometer or what has been termed a “social capital index.”19

Identification	of	the	component	strands	in	social	capital,	through	com-
munity consultation and survey, is to create a robust framework from which 
to illuminate social capital. The core notion of social capital is describing 
the web of social relationships in a particular community and highlighting 
its value. Therefore, each community’s social capital is unique and quan-
tifiable	only	through	a	close	examination	of	that	community.	A	number	of	 
social capital measurement tools have been developed, with perhaps the 
most relevant to assessment of peace operations being the World Bank’s 
Social Capital Assessment Tool.20 This is a mixed quantitative and qualita-
tive social capital assessment tool and is available on the internet.21  

This type of social mapping to construct a battery of indicators can take 

17 Anne Spellerberg, Framework for the Measurement of Social Capital in New 
Zealand (Wellington: Statistics New Zealand, 1994).
18 Ibid, 18.
19 Robert D. Putnam, Bowling Alone: The Collapse and Revival of American 
Community (NY: Simon & Schuster, 2000), 2.
20 Anirudh Krishna and Elizabeth Schrader, Social Capital Assessment Tool 
(Washington, DC, The World Bank, 1999).
21 The World Bank, “Social Capital: Measurment Tools,”
http://web.worldbank.org/WBSITE/EXTERNAL/TOPICS/EXTSOCIAL 
DEVELOPMENT/EXTTSOCIALCAPITAL/0,,contentMDK:20193049 
~ m e n u P K : 4 1 8 2 2 0 ~ p a g e P K : 1 4 8 9 5 6 ~ p i P K : 2 1 6 6 1 8 ~ t h e S i t e P K 
:401015,00.html.
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place on a micro level of one community for a case study or on a macro 
level. This opens up opportunities for comparing the dynamics and forces 
affecting	social	capital	for	two	similar	communities	within	a	conflict	zone.

A key question for an evaluation is how to assess any transformation 
from	a	culture	of	conflict	to	one	of	peace.22 To do so requires a link from atti-
tudes and communal dynamics to cognitive behavior and decision-making. A 
possible entry route to explore this idea through evaluation is a community’s 
capacity for self-regulation. Capacity for self-regulation can be explored as 
the critical mass of those wanting and acting for peace outweighing those 
perpetuating	 conflict.	The	 challenge	 for	 evaluators	 exploring	 this	 route	 is	
crafting indicators that operationalize the intangible aspect of communal 
goodwill and creation of opportunity that social capital embodies, and which 
is greater than the sum of its constituting parts. One possibility is the use of 
regression analysis to determine tipping points as social capital is cumula-
tive – civic behaviors are likely to generate more goodwill, social trust and 
greater social interaction.23 

Social Capital as Good News

While social capital is not an evaluation tool that automatically translates 
into	a	framework	for	influencing	external	public	perception	about	the	success	
of a peace operation, it does provide an entry for analysis into what makes 
communities heal. By mapping interactions, important healing elements can 
be	held	up	as	examples	of	success.	This	capacity	can	be	significant	in	news	
coverage of PSOs where the good news is often drowned out by the din of 
tragedy	and	conflict.

22	 A	good	starting	point	in	this	field	of	peace	studies	is	the	seminal	work	of	Johan	
Galtung.
23 In discussion with Anne Spellerberg, analyst at the Centre for Social Research 
and Evaluation, Wellington, New Zealand. 
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Israeli-Palestinian Bi-level Conflict Zone and  
Its Implications for International Intervention:  
What Went Wrong and What Can be Done?

Kobi Michael and David Kellen

Introduction:  
The Attempt to Solve the Conflict and the Return to Violence

The collapse of the Oslo process, which began with the outbreak of violence 
in September 2000, has caused great physical and psychological damage to 
both Israelis and Palestinians, who, despite the assistance of the international 
community, have not succeeded in renewing the political process and stop-
ping the violence, at least not in a lasting and meaningful way.

Since the death of Yassir Arafat (Nov. 2004), the election of Mahmood 
Abbas as Palestinian President (Jan. 2005), and especially since the Israeli 
Unilateral Disengagement from the Gaza Strip and parts of the West Bank 
(Sept. 2005), a new trend of calm and a reduction (not a cessation) in violence 
have prevailed. Yet it seems too early to speak of a return to a negotiated 
political process based on the rejection of violence as a legitimate means of 
achieving political aims, especially in light of Hamas political stance and the 
violent	internal	conflict	between	the	Palestinian	factions.

The international community, which was harnessed in an effort to secure 
a	ceasefire	and	return	the	sides	to	September	2000	conditions,	has	not	suc-
ceeded in generating meaningful change. The question that remains to be 
answered at this point is “why?” Is the failure of all international interven-
tion efforts a result of conceptual shortfalls, structural failures, the absence 
of Israeli and Palestinian political will, the absence of determination among 
the international community or the lack of ripeness and necessary prerequi-
sites? Is it possible to discern a common thread throughout all the failures? Is 
it possible that the failure of these interventions was known in advance? 

This article will explore possible answers to the troubling questions 
posed above. In addressing the failure of diplomatic intervention in the 
Israeli-Palestinian	conflict,	we	will	draw	on	 lessons	 learned	 from	another	
kind of international intervention, the peace support operation. Although 
diplomatic interventions are not peace support operations, both are members 
of the same spectrum of international intervention, and some lessons from 
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the latter may prove relevant to the former.
The article will begin with a short review of recent developments in the 

Israeli-Palestinian	conflict,	addressing	the	main	factors	 that	brought	about	
a	 change	 in	 Israel’s	 conflict	 management	 strategy.	After	 a	 short,	 critical	
overview of the nature and rationale of conventional peacekeeping, we will 
continue with a description and analysis of the characteristics of the Israeli-
Palestinian	conflict	zone,	addressing	its	uniqueness	as	a	bi-level	arena	and	
explaining	the	conceptual	difficulty	of	peacekeeping	operations	in	this	con-
text. We will then present the characteristics of international intervention 
in	 the	 Israeli-Palestinian	conflict	 as	well	 as	 a	 typology	 that	 explains	 their	
failure. We then review a series of lessons learned from the peacebuilding 
aspects of the American experience in Iraq (stabilization and reconstruction 
efforts), drawing out the most relevant ones for the Israeli-Palestinian con-
flict.	We	conclude	by	offering	possible	recommendations	for	the	reexami-
nation of a number of conceptual foundations of peacekeeping operations, 
with the aim of developing a more relevant conceptual framework for the 
Israeli-Palestinian	conflict	zone.

Israel Changes Paradigms – The Move to Unilateral Strategy and 
Conflict Management – From the Roadmap to Disengagement

In 2003, following the completion of a series of large-scale military opera-
tions and the end of Mahmood Abbas’ short and unsuccessful term as 
Palestinian Prime Minister, Israel chose to adopt a unilateral strategy. In 
December of that year, Prime Minister Ariel Sharon declared Israel’s inten-
tion to disengage from the Gaza Strip and Northern West Bank.1

Sharon concluded that time was not on Israel’s side. The Geneva 
Initiative, which was launched in September 2003 and gradually gained pub-
lic support, was perceived by Sharon as a danger to Israel.2 In the absence of 
other initiatives, ‘it remained the only game in town.’ Additionally, Sharon 
concluded that Israeli and international efforts to implement the Roadmap 

1 Ariel Sharon, “Prime Minister’s Speech at the Herzliya Conference,” Ha’aretz, 
Dec. 20, 2003, http://www.haaretz.com/hasen/pages/ShArt.jhtmlitemNo=373673.
2	 The	Geneva	Initiative	is	a	non-official,	final	status	agreement	that	both	failed	
to recognize Israel as Jewish state and included the absorption of Palestinian refu-
gees into Israel proper, an idea that was anathema to most of Israel’s leadership 
and public. For further details see: http://www.geneva-accord.org.  See also, Tamar 
Hermann and Ephraim Yaar, Peace Index, October 2003, Tami Steinmetz Center for 
Peace Research. Oct. 2003 – May 2004, http://www.tau.ac.il/peace/.
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would lead nowhere. He therefore decided to return the ball to Israel’s court 
by	redesigning	 the	conflict	zone	and	setting	new	‘rules	of	 the	game.’	The	
preferable means of doing so was through a unilateral, Israeli course of 
action, backed by broad international support, which would free Israel from 
the Palestinian demographic threat and the responsibility for managing the 
lives and welfare of the Gaza Strip’s large Palestinian population. In doing 
so,	Sharon	generated	a	paradigmatic	shift	 in	 Israel’s	conflict	management	
strategy,	based	on	the	recognition	that	conflict	resolution	and	joint	conflict	
management had lost their relevancy and that Israeli interests compelled the 
adoption of a new paradigm, unilateral in its nature.3

While the Disengagement Plan, completed in the beginning of September 
2005,	may	arguably	have	fulfilled	Israel’s	goals,4 it proved disastrous for the 
Palestinians. After the departure of the Israeli Defense Forces (IDF), the 
Palestinian Authority did not succeed in reining in the chaos in the Gaza 
Strip; the rule of law there only deteriorated. Palestinian security mecha-
nisms did not succeed in enforcing authority and maintaining public order. 
Palestinian Legislative Council elections, which took place on  January 25, 
2006, and resulted in the impressive victory of Hamas, cast a dark shadow 
on the ability of the Palestinian Authority to complete, with any internal 
agreement, the series of steps necessary for the stabilization of Palestinian 
political, social, and economic systems. Hamas’  victory only further dimin-
ishes the chances for a renewal of the political process. A prolonged stale-
mate and possibly even escalation are now more likely, both of which will 
only entrench Israel in its unilateral strategy.5

Since the beginning of the Second Intifada and throughout the dura-
tion of the above-mentioned events, the international community, led by the 
United States, has worked to end violence and renew the political process. 
The	first	of	these	attempts	was	the	Mitchell	Committee,	followed	by	mis-
sions of George Tenet and Anthony Zinni. These, in turn, were followed 

3	 For	more	information	on	the	Disengagement	Plan	as	a	unilateral	conflict	man-
agement strategy, see: Yaacov Bar-Siman-Tov and Kobi Michael, “Disengagement 
as	 a	Conflict-Management	Strategy,”	 in	The Israeli-Palestinian Conflict: From a 
Peace Process to Violent Confrontation, 2000-2005, ed.,Yaacov Bar Siman-Tov 
(Jerusalem: Jerusalem Institute for Israel Studies, 2005).
4	 Because	the	unilateral	disengagement	did	not	fulfill	Israel’s	strategic	goals	and	
unfortunately, Israel did not gain a reliable Palestinian address, it is doubtful that 
Prime Minister Olmert or any future Israel leader will be capable or willing to repeat 
a unilateral withdrawal in the West Bank.
5 For further details, see: Ehud Olmert’s interview with Ha’aretz newspaper, Aluf 
Benn and Yossi Verter, “A Country That’s Fun to Live in,” Ha’aretz, March 10, 
2005, http://www.haaretz.com/hasen/spages/692693.html.
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by the Quartet’s “Performance-Based Roadmap to a Permanent Two-State 
Solution	to	the	Israeli-Palestinian	Conflict,”	and	the	active	mediation	of	the	
Egyptian government, which produced an agreement for calm (tahediya) 
in the Palestinian camp. The period ends with the involvement of James 
Wolfensohn and Generals Ward and Dayton, who worked hard to improve 
the level of cooperation between Israel and the Palestinian Authority in all 
matters related to the Disengagement and to reform Palestinian security 
mechanisms.

Most of the international community has, for the time being, presented a 
substantial challenge to the new Hamas-led Palestinian government, which 
denies the State of Israel’s right to exist and stands for a continuation of 
armed resistance (meaning terror) until all the land of historic Palestine is 
‘released.’ It is doubtful, at least in the near future, that Hamas will change 
its political ideology, whose essence relies on religious fundamentalism 
and denies the very principle of compromise with Israel.6 It is also uncer-
tain whether Hamas will be able to maintain a stable government, disarm 
Palestinian militias and complete necessary reforms to the security apparatus 
and Palestinian agencies. In light of emerging conditions, the stabilization 
of the Palestinian arena is now of principle importance and perhaps even a 
precondition for any advancement towards negotiations. 

The dramatic political change in the Palestinian arena has also become 
a concern to regional stability, mainly in Egypt and Jordan, but also in 
Syria	and	Lebanon	because	of	the	affinity	between	Iran,	Syria,	Hezbollah, 
Hamas and other Palestinian resistance organizations.7 In its present for-
mat, the threat (mainly Iranian, demonstrated by its proxies Hezbollah and 
Hamas) might even spur regional cooperation between Israel, Jordan, Egypt, 
and other moderate Arab states, possibly developing in the direction of a 
Jerusalem Israel new, regional security mechanism. 

Due to these dramatic political changes, the international community’s 
involvement has grown increasingly important, and given the failure of  

6 See: Yale University, Avalon Project, Hamas Covenant 1988: The Covenant 
of the  Islamic Resistance Movement, http://www.yale.edu/lawweb/avalon/mideast/
hamas.htm; Intelligence and Terrorism Information Center, “Ideological Obligation 
to Radical Islam Against the Challenges of Palestinian Reality,” (Hebrew).  
Mar. 23, 2006, http://www.terrorism-info.org.il/malam_multimedia/Hebrew/heb_n/
pdf/gj_hamas.pdf; “Zahar says ‘There’s no room for Israel on this land’,” Ha’aretz 
Report, Apr. 2, 2006, http://www.haaretz.com/hasen/spages/701501.html.
7 Intelligence and Terrorism Information Center, “Iranian money and Hezbollah 
are Behind Terrorism in the Palestinian Authority-administered Territories,” 
Special Information Bulletin, Aug. 2004, http://www.terrorism-info.org.il/malam 
_multimedia//ENGLISH/IRAN/PDF/AUG7_04.PDF.
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diplomatic	efforts	over	the	past	five	years,	there	is	a	need	to	consider	using	a	
new platform: the peace support operation (PSO). Yet the traditional peace-
keeping	 rationale	 does	 not	 fit	 the	 Israeli-Palestinian	 conflict	 zone,	 which	
encompasses	 two	 concurrent	 conflicts.	Given	 the	 inherent	weaknesses	 of	
the current conceptual system, described in the following chapter, and the 
unique	characteristics	of	the	Israeli-Palestinian	conflict	zone,	different	PSO	
rationales should be considered.

A Critical View of Traditional Peacekeeping Rationale

Peacekeeping operations can be considered as a kind of social engineering. 
The operations are an attempt to alter political, social, and economic struc-
tures along Western lines through use of political, military, and economic 
tools rooted in Western principles and values.8 International experience with 
peacekeeping operations raises several questions regarding their effective-
ness.9	The	organizing	 rationale	of	peacekeeping	operations	 is	pacification	
through political and economic liberalization, which conceals a number of 
essential structural weaknesses:10

The organizing idea is clearly ethnocentric. It ignores how the 
conflict	parties	view	the	relationship	between	peace	and	war	as	
well as the third party’s ability to act impartially;11

Efforts are focused on the political-military dimension and on 
political elites while social-economic dimensions and grass roots 
organizations are neglected;

The rationale has a short-term focus: the physical expressions 
of	 violence.	The	 real	 challenge	 in	 resolving	 conflicts	 can	 only	
be addressed in the long-term by dealing with the “culture of  
violence,” (ingrained cultural structures that lead to a preference  
for violence as a means for realizing political goals) or the  
discourse nature;

8 Roland Paris, “Peacebuilding and the Limits of Liberal Internationalism,”  
International Security 22, no. 2 (1997): 54-89.
9	 Alex	 J.	 Bellamy,	 Paul	 Williams,	 and	 Stuart	 Griffin,	 Understanding  
Peacekeeping, 2nd ed. (Cambridge: Polity Press, 2005), 1-4.
10	 A.	 B.	 Fetherston,	 “Peacekeeping,	 Conflict	 Resolution	 and	 Peacebuilding	A	
Reconsideration of Theoretical Frameworks,” International Peacekeeping 7, no. 1 
(2000): 190-218.
11 Alex J. Bellamy, “The ‘Next Stage’ in Peace Operations Theory?” International 
Peacekeeping 11, no. 1 (2004): 17-38. 

1.

2.

3.



Measures of Effectiveness: Peace Operations and Beyond  •  65

Despite the recent proliferation of integrated missions, the  
rationale was mainly one-dimensional in its essence and did not 
provide	 an	 answer	 for	 complex	 conflict	 zones,	 like	 the	 Israeli-
Palestinian	bi-level	conflict	zone.	

In addition to these structural weaknesses, contemporary peacekeeping  
operations have also suffered from several consistent operational 
weaknesses:

Both single-state and multinational forces have faced serious 
difficulties	in	state-building	tasks	over	the	past	decade.	In	some	
cases, peacekeeping forces have undertaken state building with-
out requisite, prior peacemaking operations.12 In others, peace-
making military personnel have been retained for policing func-
tions, resulting in the application of military rationale, might 
and tactics to delicate peacekeeping contexts and, resultantly, 
antagonized and alienated local populations;

Lack	of	UN	Security	Council	support,	both	financial	and	politi-
cal, has created resource shortages that have led to the appease-
ment of locally stronger forces, leaving peacekeeping forces 
expending disproportionate efforts on force-protection;13 

Mandates	insufficiently	broad	in	scope	have	resulted	in	the	pres-
ence	of	peacekeeping	forces	in	conflict	zones	without	the	ability	
to take action to prevent and contain violence;

Undisciplined and disorganized multilateral forces have 
exploited	 their	 power	 in	 the	 conflict	 arena,	 leading	 to	 sexual	
exploitation	and	drug	trafficking;

Competing goals of counter-insurgency and governance as well 
as poor coordination between regional actors, donor states, mul-
tiple UN missions and NGO’s lead to vague mandates, contra-
dicting	tactics	and	redundancy	in	the	conflict	zone.14

12 Richard Haas, “Using Force: Lessons and Choices,” in Turbulent Peace: 
The Challenges of Managing International Conflict, ed. Chester A. Crocker et al. 
(Washington, DC: United States Institute of Peace Press, 2001), 295-308.
13 Edward A. Luttwak, “The Curse of Inconclusive Intervention,” in Turbulent 
Peace, 265-275.
14 Richard Garon, “Civil-Military Cooperation Capability in the Middle-East: 
Counter-insurgency or Governance Model, Which Direction to Take?” (paper pre-
pared for the conference on Peacekeeping Operations as a Means of International 
Intervention	 in	 the	 Israeli-Palestinian	 Conflict,	 Hebrew	 University,	 Jerusalem,	
April 4-6, 2006).

4.

1.

2.

3.

4.

5.
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Beyond these weaknesses, it is doubtful whether current peacekeep-
ing doctrines provide for the unique characteristics that an intervention in 
the	 Israeli-Palestinian	 conflict	 zone	would	 have	 to	 possess.	 Peacekeeping	
operations over the past ten years, especially those carried out in Bosnia and 
Kosovo,	 focused	on	 stabilizing	 intrastate	 conflict	 zones	where	 two	ethnic	
communities existed in one state entity. Therefore, efforts to end violence 
and rehabilitate civil institutions, the economy and social infrastructures 
were all managed on one level with one organizing rationale. The Israeli-
Palestinian	conflict	zone	is	clearly	different	in	that	it	contains	two	levels:	the	
Palestinian	conflict	zone	and	the	Israeli-Palestinian	conflict	zone.	The	two	
levels necessitate two different rationales, and there are structural tensions 
between them. 

The normal stipulation of both sides’ acceptance of the introduction of 
peacekeeping forces before their implementation,15 is clearly an obstacle in 
this context, given the Palestinians’ expected opposition, especially with 
Hamas in charge of the Palestinian government. Israeli mistrust in the reli-
ability of international bodies constitutes a further obstacle,16 especially fol-
lowing recent security breaches resulting from the failure of international 
forces.17	 These	 difficulties	 highlight	 the	 importance	 of	 understanding	 the	
unique	characteristics	of	the	Israeli-Palestinian	Bi-level	Conflict	Zone,	which	

15 Oliver Ramsbotham, “Reflections on UN Post-Settlement 
Peacebuilding,” International Peacekeeping 7, no. 1 (2000): 169-189.
16 The establishment of the UNIFIL II peacekeeping force in Lebanon following 
UN Resolution 1701 might serve as a positive precedent for international inter-
vention. Never before has the State of Israel accepted such a robust peacekeep-
ing force with such a broad mandate on its borders. If UNIFIL II succeeds, even 
partially, it might become a conceptual platform that could be used in the Israeli-
Palestinian theater. 
17	 Six	months	into	their	first	term,	European	monitors	at	the	Rafah border crossing 
had not prevented a single person from entering the Gaza Strip, allowing the entrance 
of al Qaeda operatives. In March of 2006, international monitors at the Jericho prison 
left their posts leaving the PFLP Ahmed Saadat unguarded. For more information on 
both events see: Amos Harel, “No Israeli Control at Rafah Crossing,” Ha’aretz, Feb. 
8, 2006, www.haaretz.com/hasen/spages/680082.html; Harry de Quetteville, “How 
the Walls of Jericho were Breached,” News Telegraph, Mar. 15, 2006, http://www 
.telegraph.co.uk/news/main.jhtml?xml=/news/2006/03/15/wmid115.xml&sSheet=/
news/2006/03/15/ixnewstop.html.
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demands more complicated international intervention. Such an intervention 
should be a peacebuilding mission that will include soft mission components 
(policing, institution-building and economic reconstruction) alongside mili-
tary (strong) components of the mission.

The Israeli-Palestinian Asymmetrical, Bi-Level Conflict Zone

Almost	all	literature	on	ethno-national	conflict	accepts	a	distinction	between	
interstate	 and	 intrastate	 conflict,18	 yet	 the	 Israeli-Palestinian	 conflict	 does	
not	neatly	fit	into	either	of	those	two	categories.	Unique	characteristics	from	
each	of	the	categories	are	evinced	as	the	conflict	is	conducted	between	two	
ethno-national communities living in close geographical proximity without 
the	clear	and	defined	separation	of	a	recognized	international	border.19  Part 
of the Palestinian population is directly governed by Israel, and the rest, 
even	if	indirectly,	is	at	least	susceptible	to	the	influence	of	Israeli	actions	and	
military presence in the Palestinian territories.

More than a decade after the establishment of the Palestinian Authority 
(1994), it is hard to point to encouraging signs of progress in the direc-
tion of the establishment of a state entity. Palestinian civil agencies are 
not succeeding in delivering civil services. The Palestinian Constitution is 
mostly a declaration. The Palestinian economy is faltering and the status of 
the Palestinian citizen has declined by all measures.20 Worse than that, the 
Palestinian Authority is not succeeding in enforcing a monopoly on the use 
of violent force.21  Politics are managed under the barrel of a gun, balanced 
between an internal power struggle and the use of organized terror against 

18 Allen G. Sens, “Peace Support Operations Models and the Israeli-Palestinian 
Conflict,”	Bison Papers, (Winnipeg, Canada: The Center for Defense and Security 
Studies, 2005),  http://www.umanitoba.ca/centres/defence/02_sens.PDF.
19 Oren Barak, “The Failure of the Israeli-Palestinian Peace Process, 1993-2000,” 
Journal of Peace Research 42. no. 6 (2005): 719-736.
20 World Bank, “West Bank and Gaza Update: April 2006,” Update, http:// 
siteresources.worldbank.org/INTWESTBANKGAZA/Resources/WBGUpdateEng.
pdf.
21 Ali Waked,“Palestinian Authority: A Guide for the Perplexed,” Ynetnews, Apr. 
1, 2006, http://www.ynetnews.com/articles/0,7340,L-3194932,00.html; Khaled 
Abu Toameh, “Bordering on a State of Chaos,” Jerusalem Post, Sept. 15, 2005, 
http://info.jpost.com/C005/Supplements/GazaUpheaval/ft.01.html; Ehud Ya’ari, 
“Somalization,” Jerusalem Report, Jan. 23, 2006, 27.
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Israel.	The	violent	conflict’s	course	is	a	product	of	the	dynamic	power	of	the	
different political agendas of the Palestinian factions and the characteristics 
of Israel’s responses. In this kind of reality, it is doubtful that the sides will 
be	able	to	reach	a	ceasefire	(at	the	interstate	level),	let	alone	the	establish-
ment of a mechanism for its oversight.

The recent Palestinian elections have moved Hamas to political center-
stage. Even if the majority of Hamas’ support came as the result of a pro-
test vote against the widespread corruption in the Palestinian Authority,22 it 
cannot be ignored that their victory will necessarily change Palestinian dis-
course.	Current	Palestinian	discourse,	which	reflects	the	“truth	regime”23 of 
Palestinian society, contains the conclusion that the Israeli Disengagement 
is an achievement and direct result of violent resistance.24 The meaning 
derived	from	this	is	that	armed	resistance	is	a	more	efficient	tool	than	politi-
cal struggle for ending the Occupation, therefore, the armed struggle against 
Israel must continue.25

This	 influence,	which	 is	 already	 expressed	 in	 current	 Palestinian	 dis-
course, will continue to become more pervasive. Under current conditions, 
Israel, with American and European backing, will not enter into dialogue 
or negotiations with Hamas unless the organization disarms and changes its 
covenant. Without dialogue, it will not be possible to reach the series of criti-
cal understandings that enable advancing in the direction of an agreement. 
In the absence of basic authorities following both sides’ consent, it will be 
impossible	for	any	third	party	to	become	actively	involved	in	the	conflict	in	
any manner short of peace enforcement.

22 At the time of the most recent Palestinian Elections, 85% of Palestinians believed 
the Palestinian Authority was corrupt and 60% of people who voted for Hamas 
support reconciliation between Israelis and Palestinians. See: Khalil Shikaki, “The 
Polls: What the Palestinians Really Voted For,” Newsweek, Feb. 6, 2006, http://
www.msnbc.msn.com/id/11080943/site/newsweek/.
23 Knowledge, according to Foucault, is a kind of social “truth regime” which 
enables the domination of some people or institutions over themselves and others. 
See: Mills, Sara, Michel Foucault. Trans. Ohad Zehavi, ed. Libido Transition Series 
(Tel-Aviv: Resling Publishing, 2005), 83.
24 Mahmoud al-Zahar, current Palestinian Foreign Minister, stated in a 17 August 2005 
interview broadcast by Al-Arabiyya TV that Israel had withdrawn from the Gaza Strip 
because it had been defeated by “resistance,” not as the result of “useless negotia-
tions.”  See: Intelligence and Terrorism Information Center, “Disengagement News 
Update No. 4,” Aug. 19, 2005, http://www.intelligence.org.il/eng/eng_n/d19aug 
_e05.htm.
25 Yale University, Hamas Covenant.
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Therefore, in order to facilitate the involvement of a third party, change 
must occur at the intra-Palestinian level. Even if the nature of the proposed 
change	is	hard	to	define	at	this	stage,	it	is	already	clear	that	it	will	necessarily	
include at least two components: the essence of Palestinian discourse and 
structural change at the political-institutional, economic and social levels in 
the direction of the establishment of a statehood entity. That state entity must 
operate from a statehood rationale, whose principles are a monopoly on the 
use of violent force, exercising civil and state institutions in order to ensure 
citizens’ welfare and security and the adoption of a responsible behavioral 
codex, acceptable to other states in the international arena.

Although in every change above there is a component of coercion, 
changing political culture does not necessitate the blind adoption of democ-
racy and the Western liberal codex; any change would have to be gradual 
and cannot render null and void an entire value system. Yet without a change 
there	can	be	no	progress	on	the	political	front.	Worse	than	that,	conflict	esca-
lation will likely impact regional stability due to the encouraging effects of 
Hamas’ political achievements on the Muslim Brothers in Egypt and Jordan 
as well Hezbollah’s efforts to replace the Lebanese government (following 
the Second Lebanon War) that encourage extremists throughout the region. 

Having introduced peacekeeping operations’ inherent weaknesses 
alongside	the	unique	nature	of	the	Israeli-Palestinian	bi-level	conflict	zone,	
we have created a broader conceptual platform that will enable us to better 
understand the experiences of international interventions in this arena during 
the Second Intifada and to determine where they faltered.

Experiences in International Intervention –  
Diplomacy, Peacekeeping and What Lies Between Them

From	the	outbreak	of	the	violent	conflict	in	September	2000	until	today,	the	
international community, led by the Americans, has worked for a cessation 
of violence and a return to the negotiating table. In most cases these efforts 
have been conducted by personal, presidential emissaries. In others, inter-
national committees or foreign governments played leading roles. Table 1 
gives an overview of the major attempts at international intervention in the 
Israeli-Palestinian	conflict	from	2000	to	2005,	including	actors	involved	and	
mission domains. 
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None of these interventions, with the exception of the Egyptians (and 
even then mostly at the intra-Palestinian level), succeeded in producing 
meaningful change. Even Wolfensohn, who focused primarily on eco-
nomic matters and worked with incredible vigilance to improve Palestinian  
economic conditions through the transfer of agricultural infrastructure in 
evacuated settlements, did not produce particularly impressive results.26 The 
possible causes for the failures of each diplomatic intervention are mapped 
in Table 2 below. 

Table 2: Possible Causes for the Failure if International Interventions in the 
Israeli-Palestinian Conflict, 2000-2005

Mission

Political Reasons Structural 
Reasons

Professional 
Reasons

Israeli Palestinian International

A
bsence of Political W

ill

A
bsence of Public 

Support Legitim
ization

A
bsence of Political W

ill

A
bsence of Public 

Support Legitim
ization

A
bsence of D

eterm
ination 

and Support

C
om

position

A
sym

m
etry

A
uthority

M
echanism

s

M
andate

Mitchell X X X X X X X
Tenet X X X X X X X
Zinni X X X X X
Roadmap X X X X X X X
Wolf X X X X X X X

Egyptian 
Involvement X

Ward X X X X X
Wolfensohn X X

26 Citing the impossibility of progress in the current political cli-
mate,	 Wolfensohn	 decided	 to	 retire	 as	 Official	 Quartet	 Envoy	 at	 the	 end	
of April. See: Akiva Eldar, “Quartet to Hold Key Talks Over its Mideast 
Role,” Ha’aretz, May 2, 2006, http://www.haaretz.com/hasen/pages/ShArt 
.jhtml?itemNo=711766&contrassID=1&subContrassID=0&sbSubContrassID=0.
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The	 table	 reflects	 conclusions	 reached	 inside	of	our	 analytical	 frame-
work, which looked at the missions’ failures on political, structural and 
professional levels. Conclusions drawn for each mission are based on a thor-
ough examination of newspaper and journal articles published around and 
about each mission, monthly polls conducted by the Tami Steinmetz Center 
for Peace Research,27 and the Palestinian Center for Policy and Survey 
Research,28 as well as private interviews with select mission participants. 
While some categorizations may be open to interpretation, the limits of this 
paper preclude a more thorough examination and should be addressed in 
future research.  

The table demonstrates several trends leading to the failure of inter-
ventions. Six of them are most prominent: absence of Israeli political will, 
absence of Israeli public support, absence of Palestinian political will, the 
absence of the international community’s determination and support, the 
missions’ lack of authority and lack of implementation and enforcement 
mechanisms. 

The absence of Israeli political will resulted in poor cooperation and 
coordination with the intervening bodies and diplomatic initiatives and is 
evidenced by refusals to allow the intervening bodies’ access to key loca-
tions, long lists of reservations to their recommendations and stalling tactics. 
An additional manifestation of the lack of Israeli political will is the impo-
sition of stringent criteria for the implementation of agreements. Sharon’s 
infamous demand for a “week of total quiet” is a key example.29  

Sharon’s strict policies towards the resumption of the political process 

27 The Tami Steinmetz Center produces a monthly Peace Index, examining Israeli, 
Jewish attitudes towards the peace process and other issues of national importance. 
Measure of Israeli attitudes towards international intervention were taken from an 
examination of all peace index reports between September 2000 and August 2006. 
See: http://www.tau.ac.il/peace/. 
28 The Palestinian Center for Policy and Survey Research regularly conducts polls 
examining Palestinian support for the peace process and other issues of national 
importance. Measures of Palestinian support for international intervention were 
gathered from an examination of all poll reports produced between July 2001 and 
December 2005. See: http://pcpsr.org/survey/index.html.
29 Government	 of	 Israel,	 Office	 of	 the	 Prime	 Minister,	 “Easing	 Up	 Measures	
Implemented,” Press Release, Jan. 2, 2002, http://www.pmo.gov.il/PMOEng/
Archive/Press+Releases/2002/01/Spokesman4696.htm.
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were strongly supported by the Jewish public in Israel,30 which evinced 
exhaustion and frustration with the peace process and the ongoing terror.31 
During much of Sharon’s term, the Israeli public shows a high degree of sup-
port for unilateral steps and a rejection of international involvement.32 These 
trends, which are well documented in the monthly Israeli “Peace Index,” 
give testament to the absence of Israeli political will to support international 
presences and efforts.

Lack of Palestinian political will is evinced by Arafat’s two-speak and 
double-play: saying one thing to the intervening bodies and another to his 
public. Palestinian political will was hampered by Arafat’s tactic of playing 
the cooperative, besieged leader to the international community and a strong 
supporter of Palestinian resistance and terror to his own public.33  While the 

30 79% of Jewish Israelis support Sharon’s policies in February 2001; 52% of 
Jewish Israelis support Sharon’s policies in April 2001; a majority of Jewish Israelis 
support targeted assassinations in October 2001; 73% of Jewish Israelis support 
targeted assassinations in January 2002; 51% of Jewish Israelis support unilateral 
disengagement of negotiation in May 2002; 80% of Jewish Israelis support reoc-
cupying Palestinian cities in June 2002; 66% of Jewish Israelis support Sharon’s 
policies in November 2002; 80% of Jewish Israelis support the Separation Wall in 
July 2003; 57% of Jewish Israelis support Sharon’s policies towards the Palestinians 
in November 2003; 59% of Jewish Israelis support unilateral disengagement in 
December	2003.	These	figures	demonstrate	the	despair	of	the	Israeli	Jewish	public	
with the Palestinians and the Peace Process. As long as the Palestinians were per-
ceived as unwilling or unable to make peace, international intervention remained 
an	 unwanted	 distraction.	All	 figures	 taken	 from	 the	Peace Index, Oct. 26, 2006, 
http://www.tau.ac.il/peace.
31 Jewish Israeli support for the Oslo process dipped from 50% in January 2000 
to 29.1% in May 2002. Support remained in the low to mid 30’s until January 
2005 when it reached 42.2%. See: Peace Index, Oct. 26, 2006, http://www.tau 
.ac.il/peace.
32 Only	17%	of	Jewish	Israelis	support	international	intervention	in	the	conflict	
in February 2002. In April 2005, a majority of the Israeli Jewish public rejected 
the involvement of states and international bodies, save the United States, in the 
conflict.	See:	Peace Index, Oct. 26, 2006, http://www.tau.ac.il/peace.
33 For example, after a September 2004 double suicide attack in Beersheba, 
Arafat condemned the attack in international media, stating: “We are against any 
aggression against Palestinian and Israeli civilians;” while in domestic media on 
the	same	day	he	proclaimed:	“We	will	march	towards	Jerusalem,	we	will	sacrifice	
millions of martyrs.”  For more information see: Khaled Abu Toameh, “Palestinians 
Celebrate Beersheba Attacks,” The Jerusalem Post, Sept. 1, 2004, http://www.jpost 
.com/servlet/Satellite?pagename=JPost/JPArticle/ShowFull&cid=1093921795440. 
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Palestinian public may have supported international intervention, they also 
continued to support the use of suicide bombers against Israeli civilians for 
the period between 2000 and 2004.34 Thus, Palestinian public opinion only 
supported Arafat’s double policies. After Arafat’s death in November 2004, 
Abu Mazen emerged to lead a weak and fragmented Palestinian Authority. 
Yet	Abu	Mazen	 had	 little	 real	 political	 influence,	 and	Palestinian	 despair	
from the political process and the international community was aptly dem-
onstrated in the January 2006 elections, when Hamas succeeded in winning 
a majority in the Legislative Council and taking control of the government.

Beyond the failure of the sides to act on their commitments to interna-
tional	bodies,	and	beyond	their	lack	of	ripeness	for	conflict	mitigation	lie	the	
faults of the international community. Many of the interventions, especially 
those	led	by	the	United	States,	were	more	political	fig	leafs	than	attempts	
to	end	the	violence.	Sending	a	small	team	of	diplomats	into	a	conflict	zone	
to	negotiate	a	ceasefire	dependent	on	 the	good	will	of	 the	conflict	parties	
could never be considered a serious effort at ending violence. Both the 
international community and the American administration in particular, had 
their	own	concerns	regarding	the	Israeli-Palestinian	conflict	and	were	loathe	
to invest the necessary military and political resources to bring an end to  
violence.35 In the absence of international determined will, something had to 
be done, hence the ill-fated diplomatic missions. 

The	 deficiencies	 in	 authority	 and	 implementation	 and	 enforcement	
mechanisms are endemic to the lack of international support and determina-
tion	to	end	the	conflict.	Given	the	unwillingness	of	Israelis	and	Palestinians	
to de-escalate during the period of the Second Intifada, a successful inter-
vention would have had to force the sides to accept international agreements 
and compliance mechanisms. It may not have been apparent at the time, but 
anything short of compulsion was destined for failure.

Beyond this, the international community’s intervention can also 
be criticized for asking the Palestinians to run before teaching them to 
walk; efforts at international intervention were aimed at mitigating the  

34 58% of Palestinians support armed attacks against Israeli civilians inside Israel 
in July 2001. 52% of Palestinians support armed attacks against Israeli civilians 
inside Israel in May 2002. 53%  of Palestinians support armed attacks against Israeli 
civilians inside Israel in March 2004. See: the Palestinian Center for Policy and 
Survey Research. Oct. 26, 2006, http://www.pcpsr.org/survey/.  
35 Kathleen Christison, “All Those Old Issues,” Journal of Palestine Studies 33, 
no. 2 (2002): 36-50.
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interstate	conflict,36	bypassing	the	 intra-Palestinian	conflict.	 In	order	 to	be	 
successful,	international	intervention	in	the	Israeli-Palestinian	conflict	first	
has to consider what kind of change needs to created and how it can be 
achieved.

The Purpose of Change – Complex Peacekeeping Operations  
in Bi-Level Conflict Zones

The	unique	characteristics	of	the	each	level	in	the	Israel-Palestinian	conflict	
demand that change occurs in a graduated manner, rather than to both levels 
simultaneously.  Due to the fact that change at the bilateral level requires two 
responsible parties that can enforce discipline and prevent armed spoilers 
from derailing progress, efforts must begin at the intrastate level. 

While both Israelis and Palestinians must deal with these challenges, it 
is	the	Palestinian	Authority	that	stands	to	benefit	the	most	from	the	change.	
Enforcing discipline and controlling spoilers in the internal Palestinian 
arena could generate structural change that will strengthen and stabilize the 
Palestinian Authority, bringing it close to being a state entity, working under 
a statehood rationale, with a monopoly on the use of violent force.

Efforts at the intrastate level demand concerted cooperation with grass 
roots organizations to strengthen groups that support structural and politi-
cal change. This effort is guided by a bottom-up strategy.37 In the context 
of Palestine, the challenge is harder to overcome because the Palestinian 
middle class, which is a foundational element in structural social change, is 
almost	non-existent.	Palestinian	social	stratification	rests	on	a	broad	layer	of	
low socio-economic status citizens,38 with a small number of elites, many 
of whom are embroiled in corruption. The strengthening of the Palestinian 
Authority and its transformation into a state entity will enable a certain 
reduction, if meaningful and important, in the asymmetric dimension of the 

36 Barak, “The Failure of the Israeli-Palestinian Peace Process,” 719-736.
37	 Characterized	by	the	utilization	of	indigenous	approaches	to	conflict	manage-
ment and resolution as well as indigenous non-governmental organizations. See: 
Tamar Duffey, “Cultural Issues in Contemporary Peacekeeping,” in Peacekeeping 
and Conflict Resolution, ed. Tom Woodhouse and Oliver Ramsbotham (London: 
Frank Cass, 2000), 142-168.
38 40% of the Palestinian population lives below the poverty line, with 
16% at subsistence levels. See: The World Bank Group, “West Bank and 
Gaza, 2005,” Country Brief, Apr. 2006, http://web.worldbank.org/WBSITE/
E X T E R N A L / C O U N T R I E S / M E N A E X T / W E S T B A N K G A Z A E X T N /
0,,menuPK:294374~pagePK:141132~piPK:141107~theSitePK:294365,00.html.
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interstate	conflict	zone,	bringing	it	closer	to	a	conflict	between	two	state	enti-
ties working under a statehood rationale.

On the other hand, efforts at the interstate level compel working with 
political elites. This kind of effort is guided by a top-down strategy whose 
purpose is to generate agreement on the importance of returning to a political 
track and the adoption of a recognition that Palestinians have a better chance 
of	fulfilling	their	national	aspirations	through	non-violent	means	based	on	a	
political process, negotiation and international backing.39

These two strategies have different purposes, and there exists between 
them a basic tension in that they are directed to two different audiences and 
compel	different	kinds	of	actions.	Therefore,	 it	 is	difficult	 to	employ	both	
strategies simultaneously.40

An additional change that international intervention will seek to gener-
ate is a change in social discourse. Social discourse represents the “truth 
regime” in the Foucaultian sense of the term.41  Structural changes lose their 
validity and importance if they do not actively generate different social and 
political discourses. In this sense, the aim of peacekeeping operations in 
the	intrastate	conflict	zone	is	to	locate	the	‘agents	of	truth’	of	the	society	in	
confrontation and to work with them to change the ‘truth regime.’   

All	 international	 intervention	 in	 the	 intrastate	 conflict	 zone	 has	 some	
characteristics of coercion. That coercion may be expressed in the form of 
military power, but it can also be expressed by the imposition of values and 
concepts different from those that shape the current social discourse and 
truth regime. Peacekeeping operations are ‘Western’ in their essence and 
are based on the political outlook and conceptual frameworks of the United 
Nations and leading forces in the international arena.42  They are Western 

39 For more information on the “culture of violence” within Palestinian society, 
see: Cairo Arafat and Neil Boothby, “A Psychological Assessment of Palestinian 
Children,” USAID Study, July 2003, https://www.savethechildren.org/technical/ 
images/Final_CPSP_Assessment_English.pdf.
40 Steven Ratner, The New UN Peacekeeping: Building Peace in Lands of Conflict 
After the Cold War (New York: St. Martin’s Press, 1995).
41 Michel Foucault, “Prison Talk,” in Power/Knowledge, ed. C. Gordon (Brighton: 
Harvester, 1980), 147-65; Mills, Michel Foucault, 83.
42 As Roland Paris observed, “peacebuilding is in effect an enormous experiment 
in social engineering – an experiment that involves transplanting western models 
of social, political, and economic organization into war-shattered states in order to 
control	civil	conflict:	 in	other	words,	pacification	 through	political	and	economic	
liberalization.”  Paris, “Peacebuilding and the Limits of Liberal Internationalism,” 
56.
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in all that relates to the characteristics of social-political discourse and the 
truth regime that they represent. Democracy, individual and human rights, 
liberalism and capitalism are Western values. It is doubtful that the interna-
tional community’s agencies are capable of working in a manner that is not 
subject to these established values, and internal Palestinian discourse does 
not always rely on this same value system. 

The strengthening of Hamas, even if interpreted as a protest against the 
Palestinian	Authority’s	corruption,	reflects	the	rise	of	a	different	discourse.	
The Hamas truth regime, which is likely to become an alternative to the 
Fatah truth regime, will probably constitute an ideological and political 
obstacle to possible peacekeeping operations. Therefore, the challenge of the 
international	community	in	the	Israeli-Palestinian	conflict	zone	is	doubled.	

Using the concept of discourse as an analytical foundation, it is  
possible	to	present	the	aim	of	peacekeeping	operations	in	the	conflict	zone	as	
an effort to broaden the common ground between the Israeli and Palestinian 
discourses. A solid base of common discourse enhances movement towards 
a political agreement. That agreement, if ever achieved, will come only after 
a series of interim agreements, which in turn will demand their own peace 
building efforts.

In this respect, the American state-building experience in Iraq is worthy 
of thorough examination and study.43 Some of the lessons learned there are 
relevant	and	even	crucial	to	the	Israeli-Palestinian	conflict	zone.

Between Iraq and Palestine - The American Experience in Iraq and 
its Relevance to the Israeli-Palestinian Bi-level Conflict Zone

International	 intervention	 in	 the	 intra-Palestinian	 conflict	 zone	 can	 take	
place	in	three	sets	of	conditions.	The	first	is	broad	Palestinian	support	for	an	
operation and an invitation to the international community to intervene in 
the framework of a state-building operation. The second is at the invitation 
of the Palestinian President but with the opposition of Hamas, and the third 
condition is with the broad Palestinian opposition to international involve-
ment, in which case that involvement would be coercive (similar to peace 
enforcement).

43 David C. Hendrickson and Robert W.  Tucker, “Revisions in Need of Revising: 
What Went Wrong in the Iraq War,” Strategic Studies Institute, Dec. 27, 2005, http://
www.strategicstudiesinstitute.army.mil/pdffiles/PUB637.pdf.	
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Each of the different scenarios creates a different reality and, therefore, 
each demands a different force composition, mandate, doctrine, method-
ology and duration. Yet in each of the above scenarios, the international  
community will be forced to cope with a series of unique challenges. Some 
of those challenges are unique to the Israeli-Palestinian context, while oth-
ers	are	seen	in	other	conflict	zones	as	well,	the	most	prominent	of	which	in	
recent	years	is	the	Iraqi	conflict	zone.

The principal dilemma that both peace support operation planners and 
the	conflict	parties	face	is	that	of	deciding	priorities	in	bi-level	intervention.	
Should intervention begin at the bilateral level with a peacekeeping opera-
tion whose aim is an end to violence, or is it better to begin with a state-
building	operation	that	stabilizes	the	internal	conflict	zone?	The	planners	of	
a	peacekeeping	operation	in	the	Israeli-Palestinian	conflict	zone	will	have	to	
deal with this dilemma. It is doubtful that international intervention carried 
out simultaneously on two different levels with two different peacekeeping 
strategies is possible.44  The American experience in Iraq, despite fundamen-
tal	differences	between	the	two	conflict	zones,	underscores	this	dilemma	and	
offers a number of important lessons.

As the United States enters its fourth year of engagement in Iraq, its 
hopes of a quick stabilization with the cooperation of the local population 
have long since passed. The American Army has not succeeded in stabi-
lizing the security situation, bringing public order and rehabilitating of the 
country’s governance systems. Since the ousting of Saddam Hussein in April 
2003, Iraq’s internal stability has crumbled, and the American Army has been 
pressed to cope with widespread violent insurgency. Despite vast quantities 
of resources and efforts invested in coping with this problem, the American 
Army’s success has been partial at best. 

In the absence of security stability, and because of continuing insur-
gency, which has demanded a large allocation of resources and attention to 
force-protection,	the	American	Army	finds	it	difficult	to	advance	the	course	
of rehabilitation in Iraq. Hendrickson and Tucker have pointed out: “The 
fatal role that insecurity has played in making progress in every other sector 
highly problematic… projects for building civil society could barely get off 
the ground when participants feared for their lives.”45

44 Several PSOs in 1990s, especially in Bosnia, suffered setbacks from dealing 
simultaneously with peacebuilding (development) and peacekeeping (stabilization). 
The	present-day	mission	in	Sudan	is	another	case	of	one	conflict	zone	with	three	
separate missions.
45 Hendrickson and Tucker, “Revisions in Need of Revising,” 7.
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American war planners failed to predict the scope of the intercommunal 
violence,	the	destruction	of	civil	infrastructure	and	the	flow	of	refugees.	The	
terror and chaos lead to total anarchy: “Saddam Hussein was not replaced 
by Governor Bremer so much as by Hobbes,”46 and a hole was created 
into which American efforts were drawn. Without control of the security 
situation, and without neutralizing the armed militias, it became impos-
sible to foster economic rehabilitation and a reempowerment of government  
institutions: “If you don’t master security, everything else gets washed away 
like sand castles on the beach.”47 The American experience in Iraq proves, 
if anything else, that splitting forces and attempting to deal at once with 
stabilization and rehabilitation is destined for failure.

The American challenge in Iraq is further complicated as the army is 
forced to enforce public order and rehabilitate government systems in a 
state whose government tradition is one of minority rule, absolutism and 
corruption. The attempt to rehabilitate governmental institutions demands 
deep changes in political culture, organizations and values whose meaning, 
among other things, is a change in Iraqi political discourse. Changes like 
these elicit basic opposition and are viewed as coercive, patronizing and  
perhaps even condescending. It is doubtful that the American Army was prop-
erly organized for such a complicated mission, which actually approaches 
something of a trusteeship. This kind of mission demands intensive and  
prolonged preparation and acquaintance with local cultural characteristics 
and, as needed, the use of skilled, professional forces that rely on civil knowl-
edge and practices. The American failure is made even worse by Bush’s 
declaration of American victory on May 1, 2003. The Americans declared: 
“Peace when there was no peace and victory when there was no victory.”48

Despite differences between the Iraqi and Israeli-Palestinian arenas, 
the Iraqi experience might prove important and essential to international 
involvement in the Palestinian arena, which is also characterized by a  
governing tradition of corrupt elites (that lost their political position in the 
last	elections	but	not	their	political	influence)	and	multiple	armed	and	violent	
militias whose actions weaken security and stability. The American experi-
ence in Iraq proves that without disbanding armed militias, it is not possible 
to stabilize the security reality. In the absence of security, it is not possible 
to maintain public order and ensure calm, which are necessary conditions 
for the rehabilitation of government institutions. A similar conclusion can 

46 Ibid, 4.
47 Ibid, 5.
48 Ibid, 7.
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be drawn for the Palestinian arena. It is clear that without disbanding armed 
militias and ensuring a state monopoly on armed forces (organized violence) 
it will not be possible to stabilize, rehabilitate and develop the Palestinian 
governmental system and bring it in the direction of a state entity. On the 
other hand, it is clear that disbanding the militias will enable the necessary 
conditions for international involvement at the bilateral level by means of 
a peacekeeping operation to occur and will enhance such an operation’s 
chances of lowering the level of violence and stabilizing the security sys-
tem. At this stage, the international involvement could work at both levels at 
the same time with two different strategies, whereas an improvement in the 
internal Palestinian arena will lead to improvement at the bilateral level, and 
an improvement at the bilateral level will strengthen trends of stabilization 
in the internal Palestinian arena. 

The American experience in Iraq, like the international experience 
in Bosnia and Kosovo, proves that any international intervention in the 
Palestinian arena must build and train military and police mission forces 
with effective enforcement capabilities regarding disbanding armed militias 
and imposing security and public order as well as groups of civilian experts 
that can lead the effort to rehabilitate the Palestinian system, train it, and lead 
it, in a manner similar to a trusteeship, in the direction of a state entity.

An additional dilemma that the planners of any international interven-
tion will be forced to deal with is that of task force size. The international 
experience in Kosovo and Bosnia,49 as well as in Iraq, proves the impor-
tance and need for a skilled and large mission force in order to effectively 
cope with challenges in the internal arena, maintain public order and return a 
sense of security to civilians, all of which requires disarming armed militias. 
The	insufficient	American	task	force	size	in	Iraq	is	viewed	by	critics	as	one	
of	 the	 reasons	 for	 its	 difficulty	 in	maintaining	 public	 order.	The	 familiar	
estimations from Kosovo and Bosnia required a magnitude of force much 
larger than the American presence in Iraq. Hendrickson and Tucker give 
numbers between 350,000 and 480,000 soldiers,50 compared to the less than 
200,000	American	soldiers	involved	in	the	first	stages	of	the	invasion	and	
fewer since.

Maintaining public order demands the informed use of skilled and 
trained forces that are capable of properly coping with a civilian population. 

49 See: Stuart Gordon and Francis Toase, “Introduction,” in Aspects of 
Peacekeeping, ed. D. S. Gordon and F. H. Toase (London: Frank Cass Publishers, 
2001), xxiii-xxix.
50 Hendrickson and Tucker, “Revisions in Need of Revising,” 10.
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The	secret	of	success	 is	not	only	a	sufficient	number	of	soldiers,	but	also	
the correct and professional composition of task forces and well-established 
cooperation between military forces, police forces and civilian institutions 
and organizations.51  The American experience in Iraq proves the need for 
the integration of skilled military police forces with other skilled, civilian 
professional forces that are experienced in problems of public order. 

A skilled task force is a task force that is capable of adapting itself to 
the	unique	characteristics	of	the	conflict	zone	in	which	it	operates,	under-
standing cultural and historical backgrounds, and adapting to the changing 
context. To this end proper training and high-level intelligence capable of 
working in real-time is needed. Thus, one of the most prominent failures of 
the	American	Army	in	the	Iraqi	conflict	zone	was	intelligence:	

“The	 problems	 flowing	 from	 bad	 intelligence	 seemed	  
virtually endemic to the situation American forces were 
conducting in Iraq. They were strangers in a strange land. 
They lacked the linguistic and cultural skills that might have 
diffused misunderstandings…”52 

Hendrickson and Tucker claim that the American failure in Iraq is not 
only an intelligence failure, but a failure of “cultural strategy.”53

Relevant and quality intelligence should constitute an important step 
in stabilizing the internal arena and maintaining public order: obtaining the 
trust	 of	 the	 public.	The	 rules	 of	 armed	 conflict	managed	 by	 skilled	mili-
tary forces are not relevant in this regard and even pernicious. The skilled 
American	forces	had	a	very	difficult	time	of	obtaining	the	trust	of	the	public	
and ‘conquering’ their hearts and minds. Their military skills and training 
did not give them the necessary tools for this task. Hendrickson and Tucker 
explain that: “Such restraints, however, had no bearing on the conduct of 
the U.S. military forces, whose actions were governed formally by the law 
of	armed	conflict	 rather	 than	 the	protection	of	 individual	 rights	 typical	of	
constitutional democracies.”54 The acquisition of these kinds of skills in 
peacekeeping forces requires an effort in the development and building of 

51	 Fetherston,	“Peacekeeping,	Conflict	Resolution	and	Peacebuilding,”	190	-	218;	
A. B. Fetherston, Towards a Theory of United Nations Peacekeeping (New York: St. 
Martin’s Press, 1995);  A. B Fetherston, “Putting the Peace Back into Peacekeeping: 
Theory Must Inform Practice,” International Peacekeeping, 1, no .1 (1994): 3 - 29.
52 Hendrickson and Tucker, “Revisions in Need of Revising,” 18.
53 Ibid, 28.
54 Ibid.
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the operational theory/methodology, systems of training, the recruitment of 
proper human resources, and the establishment of an organizational frame-
work and professional task forces. 

A summary of the American experience in Iraq shows that any inter-
national	intervention	in	the	Israeli-Palestinian	conflict	zone	that	is	asked	to	
focus efforts on stabilizing the internal Palestinian arena will have to take 
the following factors into account: task force size, task force composition, 
mandate	definition,	operation	time	table	and,	most	importantly,	training	the	
task force inside of a relation to the operational and methodological chal-
lenges they will face. Beyond this, dealing on theoretical and operational 
levels with the issue of priorities and the correct and demanded order of 
actions is needed.

Summary and Conclusion

The challenge we attempted to deal with in this article was to understand 
the reasons behind the almost uniform failure of international interven-
tions	 and	 diplomatic	 initiatives	 in	 the	 Israeli-Palestinian	 conflict	 since	
September 2000. We discerned a number of factors common to most of the 
recent interventions: lack of both Israeli and Palestinian political will, the 
absence of international determination and support and the limited authority 
granted intervening bodies. These factors underscore the need for rethinking 
approaches to intervention and critically relating to both the theoretical and 
practical aspects of peacekeeping operations as well as the unique character-
istics	of	the	Israeli-Palestinian	conflict	zone.	International	experience	in	the	
Israeli-Palestinian arena, as well as in Iraq, demonstrates the need for new 
conceptual approaches that focus on stabilization and reconstruction instead 
of peace and reconciliation.

Despite the relatively large number of international intervention attempts 
in	the	Israeli-Palestinian	conflict	zone,	and	despite	the	differences	between	
each attempt, it seems that one of the shared failures between all is an absence 
of	sufficient	determination	of	the	international	community.	In	the	absence	of	
such determination, task forces were not sent to the region and each inter-
vention’s mandate was limited to a short time period. In these conditions, 
and in the absence of real political readiness of both sides to cooperate, it 
was not possible to expect more meaningful results, if any results at all. 

The absence of progress in the political process as well as the con-
tinuation of violence and terror and the suspicion of unwanted political  
initiatives, led former Israeli Prime Minister Ariel Sharon to declare a course 
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of unilateral disengagement from the Gaza Strip and the Northern West Bank. 
The Israeli course of action was perceived by the Palestinian main stream 
as an achievement and as a direct result of violent resistance. This feeling 
of victory, together with a strong dissatisfaction with the corruption that 
had spread throughout the Palestinian Authority and despair from a stalled 
political process, led to the victory of Hamas in the January 2006 elections. 
The Hamas majority in the Palestinian Legislative Council, and a Hamas-
led Palestinian government, further reduces the chances of returning the 
sides to the track of negotiation. Therefore, in the conditions that have been  
created, the responsibility of the international community has grown, and a 
more meaningful effort, resembling a peace support operation with a strong 
component of state building, is demanded to avoid the renewal of violent 
conflict,	which	might	endanger	regional	security.	

Peace building operations are characterized by an orientation that looks 
to the distant future. Their purpose is the generation of structural social 
change with accompanying profound cognitive change whose essence is a 
change in discourse and the truth regime. This kind of change is a rejection 
of violence and it compels political processes that create cognitive transfor-
mations.55 As such, peacekeeping can be perceived as a process of learning 
– for both sides.56 

The meaning of learning processes in the context of the Israeli-Palestinian 
conflict	 is	 the	 recognition	of	 the	 inefficacy	of	 the	use	of	 violence	 for	 the	
fulfillment	of	political	and	social	interests	and	the	recognition	of	the	greater	
effectiveness of political means, which are expressed only in a framework of 
political processes and negotiation.

It seems that in the current reality, there are no shortcuts to the longed 
for bilateral change. There is no way to hasten the learning process without  
generating the necessary change at the intrastate level. If the international 
community wishes to improve its chances of success in the Israeli-Palestinian 
conflict	zone,	 it	will	have	to	recognize	 its	complexity	and	bi-level	nature.	
The challenge is a graduated one, which demands that initial efforts be  

55 Fetherston,	“Peacekeeping,	Conflict	Resolution	and	Peacebuilding,”	194.
56 For further details regarding cognitive transformation as an outcome of learning 
process see: Jack S. Levy, “Learning and Foreign Policy: Sweeping a Conceptual 
Minefield,”	International Organization 48 (1994): 279-312; Yaacov Bar-Siman-Tov, 
“Adaptation	 and	 Learning	 in	 Conflict	Management,	 Reduction	 and	 Resolution,”	
Davis Occasional Papers, no. 90 (2001); Janice, G. Stein, The Widening Gyre 
of Negotiations: From Management to Resolution in the Arab-Israeli Conflict, 
(Jerusalem: Leonard Davis Institute, 1999).
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concentrated	first	on	the	intrastate	conflict	zone.	This	effort	requires	peace-
keeping operations with strong state building components that will lead to 
structural changes at the political, social-economic and psychological-indi-
vidual levels, and the meeting of basic needs of the involved groups.57  

In this reality, the international community is likely to falter on Palestinian 
refusal to international involvement, and it might be necessary to think in 
terms of peace enforcement as described in Chapter VII of the UN Charter. 
This would enable the Security Council to impose a military presence in the 
conflict	zone	(Palestinian	theater	and	the	buffer	zones	between	Israel	and	the	
PA) based on the danger it represents to the peace and security of the inter-
national community. In this case the international community will have to 
consider the establishment of a trusteeship or something similar for a period 
of time to rehabilitate the Palestinian system. The international community 
should consider creating this trusteeship during the next Israeli disengage-
ment from the West Bank. The international community could establish a 
qualified	mechanism	 that	will	 accompany	 the	disengagement	 and	 assume	
responsibility for the evacuated territories as part of the broader trusteeship 
mission.

Only after structural change that leads to the establishment of a Palestinian 
state entity has occurred will it be possible to focus efforts in the direction 
of peacemaking and peacebuilding operations at the interstate level, whose 
purpose is the cessation of violence and creating the appropriate conditions 
for returning the sides to a political process. On the other hand, it is clear 
that	the	two	levels	are	interrelated	and	influence	each	other	and	that,	from	a	
certain point, it will be necessary to work on both levels simultaneously. 

The force’s composition, size, authorities, professionalism, and the 
duration of its operation should be determined in a way that will enable the 
generation of a change in the direction of the establishment of a stable and 
responsible Palestinian state entity. The establishment of this kind of entity 
will reduce, to a substantial degree, the dimension of political asymmetry 
in	 the	 conflict	 zone,58  and provide the necessary conditions for the  

57	 Fetherston,	“Peacekeeping,	Conflict	Resolution	and	Peacebuilding,”	202-204.
58 The asymmetry between Israel and Palestine is at least two-dimensional, sur-
facing at the level of military and economic power as well as the level of state/non-
state status. See: Kobi Michael and Eyal Ben Ari, “International Involvement in 
the Israeli-Palestinian Arena,” in Old Conflict, New Challenges: Peace-building in 
Israeli-Palestinian Relations, ed. Sean Byrne, James Fergusson, et al., Bison Paper 
8 (Winnipeg, Canada: The Center for Defense and Security Studies, 2006), 45-64.
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commencement of negotiation between Israel and the Palestinian Authority. 
This kind of negotiation will generate the kind of political agreement whose 
application will be supervised by a peacekeeping force.

The international community’s intervention in the Israeli-Palestinian 
conflict	zone	by	means	of	intensive	diplomacy	has	failed,	but	this	does	not	
put an end to the responsibility and capability of the international community 
to intervene again. This time, however, it should invest the required effort 
in planning and effectively implementing the intervention in a determined 
way, with more critical and creative thinking, based upon the meaningful  
experience	 that	 was	 gained	 in	 other	 conflict	 zones	 in	 the	 international	
arena.
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