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Executive summary

In transitions from war to peace there are few challenges morein
need of urgent attention and careful planning than the issues of
policing and establishment of rule of law.! Development effortsare
futile in situations marred by violence and recurrent conflict. The
nature of the institutions of law and order is central to the relation-
ship between state and society. In order to achieve a sustainable
political settlement after conflict, theseinstitutions need to betrust-
worthy, effective and legitimate. Neither is sufficient onitsown: a
technically effective police force may be used in a way seen as
illegitimate by much of the population. Likewise, ahigh humanrights
standard may not in itself ensure that the police, the judiciary and
the penal system manage to reduce crime and violence to levels
compatible with societal and economic progress. Itisthusequally
important to have institutions established that are both effective
and legitimate. However, this can be avery difficult and challeng-
ing endeavour since the deliberate misuse of, or the absence of,
institutions of law and order often may have contributed to the
fostering of conflict inthefirst place. Bothinstitutional and cultural
transformation is needed to achieve lasting peace.

The international community has over the last decade become
increasingly aware of the need for a more integrated approach to
security-sector reform. That being said, thereisstill along way to
go in terms of developing functional holistic approaches to such
reform processes. Attempts at shortcutting the need for local own-
ership through «executive missions» have not proven particularly
successful. Any system of law and order not rooted in society itself
runstherisk of being superficial (allowinginformal systemsto func-
tion underneath) or temporary (asit is dependent on the continued
presence of scarce foreign personnel).

While situations may arisethat require full-fledged international
executive responsibility, the best approach liesin acareful integra-
tion of security-sector reform efforts aimed at achieving a sustain-
able, locally rooted rule of law. There is no alternative to a
sector-wide approach in thisfield, and the inherently political na-
ture of any undertaking of this sort should be recognised from the
outset.

The authors are grateful to Torunn L. Tryggestad, Andreas Vogt, Tor Tanke
Holm, Signe Arnesen, Ingrid Dagestad, Kari Osland, Sappho Xenakis and Kjersti
Brathagen for valuable comments and support.

1 This paper primarily addresses situations in which an international peacekeep-
ing or peace-building operation has been authorised. Some of the recommenda-
tions may apply also to similar cases, for instance where international security
assistance is present without a peacekeeping operation as such in place.
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1. Introduction

Post-conflict management is a daunting challenge. Too often, the
dangerous security vacuum that armed conflictsleaveintheir wake
servesto nurture the seeds of the next conflict. Although initiatives
aimed at reforming the security sector and establishing the rule of
law in countries emerging from conflict haveincreased, theinvolve-
ment of peacekeeping personnel in this sector is nothing new. Ci-
vilian police have been part of UN peacekeeping operationsfor over
forty years with mandates and roles that continue to change. This
report outlines strategic planning requirements and key concerns
for implementation, including the extent to which a mission takes
on theresponsibility for enforcing the law, the challenges of work-
ing together with military forces and the devel opment community,
and the need for constructivelocal involvement in establishing and
maintaining the rule of law.

1.1 The Changing Nature of Police in Peace Operations

Sincethe first UN civilian police contingent was deployed to Cy-
prusin 1964, the use of civilian police in peace operations has de-
veloped considerably. Seen as a haphazard supplement to military
peacekeepers at the outset, civilian police are now a strategic as-
set inmost peacekegping missions. Civilian policewereinitially seen
as subsidiary actors in predominantly military UN missions — but
today, policing, security-sector reform and the rule of law have
becomethe main objective of several missions Thisisclosdly linked

2 Annika S. Hansen, From Congo to Kosovo: Civilian Police in Peace Operations
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to theresponsibility of astate to provide public security for itsciti-
zens. It asoillustratesacrucial point: theinherently political nature
of police assistance, especially in connection with reforming secu-
rity structuresin athird state.®

1.2 Security-Sector Reform and the Rule of Law

Security-sector reform can be defined as «a reform of the organi-
sations that have the authority to use, or order the use of force, or
the threat of force, aswell asthose civil structuresthat are respon-
siblefor their management. In other words, it involves areform of
local military and policeforces, aswell asof thejudicial system.»*

Security-sector reform is a process, whereas the rule of law is
the end state that this process aspires to achieve. Good govern-
ance is an integral part of security-sector reform and the rule of
law. Unless the rule of law is established against a backdrop of
democratic reform and civilian supervision, thereisadanger that it
may serve to make an authoritarian regime more effective at sup-
pressing its peoples. Thus, when launching a reform effort, it is
critical to acknowledge the normative dimension of reforming the
police. Democracy may take various shapes and forms, but ademo-
cratic system of governance and democratic supervision of the
police forces are non-negotiable foundations for security-sector
reform.

Reforming police forces aloneis of little value unless comple-
mented by effortsto create an impartial, effective and trustworthy
judicial system, where suspected criminal offenders can be brought
totrial and justice. Thisin turn pointsto the need for moreinterna-
tional experts, such asjudges, prosecutors, lawyers and prison staff.
Police reform must also be seenin relation to post-conflict reforms
in the intelligence apparatus. |dentifying the mutual dependence
among different elements of the security sector can underline the
scope and the comprehensiveness of such an undertaking. International
contributors must understand that thisin turn will require political
commitment, considerable resources and sustained engagement.

(Adelphi Paper No. 343, International Institute for Strategic Studies/Oxford
University Press, London/Oxford, 2002).

3 Tor Tanke Holm and Espen Barth Eide (eds), Peacebuilding and Police Reform
(Frank Cass, London, 2000).

4 Jane Chanaa, Security-system Reform: Issues, Challenges and Prospects (Adelphi
Paper No. 344, International Institute for Strategic Studies/Oxford University
Press, London/Oxford, 2002), p. 7.
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1.3 Institutions and Culture in the Rule of Law
There are two main dimensions of a reform process: a structural
one and abehavioural one. The latter is frequently the least trans-
parent of most governmental institutions. To best address both di-
mensions, any reform should embrace «capacity building» and
«integrity building». Capacity building and structural reform are
directed at theinstitution of various actorsin the security sector and
involvetherestructuring of forces; vetting and recruitment; techni-
cal training and skills development; (training for) provision and
management of equipment and funds; and (training for) adminis-
tration and other management skills. Integrity building, on the other
hand, targets the individual as part of an organisational culture. It
aimsto instil respect for human rights and democratic supervision
through performance monitoring and advice on standards for se-
lection and promoation (disciplinary codesand internal mechanisms),
and human rightstraining and public complaints mechanisms.
Culture should also be understood broadly here; the way the
policeforcefunctionsin asociety will not depend solely on thepolice
organisation itself, but also on the society that it serves. In stable
societies, most citizens obey the law most of the time— not prima-
rily through coercion but dueto cultural internalisation of the exist-
ing legal order, whereby most sectors of society seethe police and
the other institutions of law and order asinstruments of public serv-
ice, not public control. When such a relationship does not exist,
special attention should be given to fostering cultures of law and
order. Thiskind of change cannot be implemented overnight. The
police forces will also have to prove themselves worthy of such
respect and cooperation from society through their own conduct.
Coherence, decency and equal treatment are keywords here. Build-
ing integrity and changing the culture of a police organisation are
long-term efforts that must be followed up by monitoring and ef-
fective—local and international — civilian supervision. Such super-
vision extends beyond the period when training is completed and
the necessary mechanisms have been put in place. Equally, it is
important to build both capacity and integrity with the help of apolice
operation. While capacity building isbest carried out by police pro-
fessionals, there existsalargely untapped pool of civilian expertsin
fields such as human rights, democratisation, administration, man-
agement or accounting. Use of this resource can relieve shortages
in police staff and add continuity to long-term reform efforts.
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1.4 From Crisis Management to Development

The recognition that crisis management operations must address
issues of law and order from the outset is accompanied by the re-
alisation that establishing a functioning rule of law is along and
demanding process that extends well beyond the timeline of crisis
management operations. Effortsto strengthen the rule of law must
thereforeintegrate actors with very different approaches and goals
into acomprehensivewhole. Regardless of the entry point, both crisis
management and development approaches should seek to ensure
local engagement.

The process of establishing or consolidating therule of law should
be well-planned, carefully integrated and sensibly sequenced, with
aninitial stage aimed at stabilising the situation and a subsequent
stage to reform the security sector. In fact, the two should prefer-
ably run in parallel. The reform process — with any elements that
may be required in a given situation — should begin as soon as a
peace operation is commenced, and must continue long after the
military presence has cometo an end and the focus of international
assistance has shifted to development issues. Crisis management
and development efforts should be seen astailored to supplement
each other throughout the peace process. This requires a continu-
ous dialogue among members of the police operation and the de-
velopment community.

1.5 Local Ownership

Local ownership haslong been adopted as a principle for interna-
tional effortsto support therule of law, asit isakey to the sustain-
ability and ultimate effectiveness of local security arrangements.
Yet, there has been little understanding of how to bring local views
into the processes of planning and implementing missions and de-
signing reform programmes. A distinction isgenerally made between
missionsin which the mandate entail s advising and monitoring the
performance of existing security institutions, i.e. a non-executive
mandate, and missions which place the full responsibility for en-
forcing the law and building policeforces on external actors, i.e. an
executive mandate. Important examples of fully executive man-
dates can be found in UNMIK (Kosovo) and UNTAET (East
Timor/Timor Leste), both established in 1999. At the time, substan-
tial parts of the diplomatic and academic communities believed that
executive authority would be the distinctive feature of future peace-
keeping, a panaceafor frustrations over political recalcitrance and
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the dow pace sometimesfelt in non-executive missions. Asit turned
out, the missionswere generally unprepared for the scope of activ-
itiesinvolved in enforcing the law in athird state, and enthusiasm
for this approach cooled rapidly. Indeed, no full-scale executive
authority operations have been authorised since. Theinitial experi-
ences showed that such undertakings are extremely costly and
complex.

In this context, we would contend that in transitional processes
(1) executive missions are generally an undesirable option; and (2)
that local participation should be ensured from the earliest possible
stage. Ideally, responsibility for therule of law should never entire-
ly leave local hands. For any efforts to bear fruit over time, they
must be anchored in local views and widely accepted by the local
society. Not only must the solutions proposed be considered appro-
priate —they must also be realistically affordable.

Executive missions are not advisable, as effective law enforce-
ment and the subsequent judicial process are complex tasks, which
aredifficult for outsiders. One concern involvesthe limited techni-
cal infrastructure that supports criminal investigations and the weak-
nessesin thejudicial chain. Another concernisthedifficultieswith
regard to quality and quantity of international staff. Effective polic-
ing requiresintimatelocal knowledge, trust of thelocal population
and detailed understanding of the applicable law and customs—all
of which aninternational police contingent cannot hope to possess
on apar with their local peers.

Moreover, security lies at the heart of a state’s sovereignty, and
consolidating the rule of law isan intrinsic part of a state-building
process. The state has alegitimate and exclusiverolein exercising
coercive power to deal with external and internal threatsto its se-
curity and that of its citizens. Any attempts by outsiders to influ-
encethe control over security institutions—and thereby the balance
of power within a state —will require significant political negotia-
tionsand at least aminimum of local political willingnessor consent
to succeed. Thetransition from an international mission to complete
local ownership should be part of ahand-over and an exit strategy,
with local stakeholders constructively engaged from the outset of
the operation.
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2. Defining the Overall Target — Strategy and
Planning

Still lacking within the UN and in the wider international communi-
ty isan agreed recognition of the specific direction of changeto be
encouraged, the specific nature of the state and society structures
to be nurtured. Also lacking isagreater recognition of thelong-term
implications of the policies promoted.®

A well-planned and sustai nabl e security-sector reform depends
on the articulation of concrete policing goals and the strategies to
achievethese goals. Consequently, there must be agreement on what
end state the international community is hoping to achieve; on what
kind of reform should be undertaken in order to get there; and on
how reform(s) should be sequenced and interrelated. Further, there
must be agreement on what the priorities are, and on how to en-
sure the early inclusion of local forces.

Setting objectivesand priorities carries practical implicationsfor
the design and conduct of an international police operation. It is
essential that the parties, from the outset, clearly spell out the «end-
game» parameters—the conditions that will have to be matched by
realities on the ground for areform to be deemed successful. What
kind of reform is being sought, and reform into what? Concrete
responsibilities and tasks should be assigned to rel evant stakehol d-
ers, sincethedivision of labour will ultimately dictate the appropri-
ate means and mechanisms to be employed. There are no quick
fixesand achangein response requiresawell-planned and holistic
approach. Merging policy tools from the security sector and the
development sector will help to render responses more effective.
Thus, attemptsto reform the security sector should be coupled with
long-term peace-building activities as a whole, rather than be ap-
proached as two separate processes.

Relations with local populations are affected by their expecta-
tions of animproved security situation. Thus, itiscritical to develop
and implement awell-planned public information strategy from the
outset of the mission. Conflict also alters the traditional cultural
patterns of a society. This has to be understood as a baseline for
any reform efforts. Moreover, the tendency of donors and other
stakeholders to expect quick results can be contradictory to incor-
porating local ownership more systematically from the outset of a
mission. Effortsto synchronise acommon framework of reference

5 That being said, however, hesitating to define a mission vision could sometimes
be recognised as a strategy in itself. Avoiding clear indicators of what amounts
to a success decreases the chance of failure.
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among all contributorsare vital, and should be reflected both in the
mission planning and in the training given to all personnel prior to
deployment. Thisshould also provide an opportunity to interact with
future counterpartsin thefield in joint mission exercises or simula-
tions.

A comprehensive approach to policing and other measures to
provide a secure environment is indispensable. However, funding
and the human resources made available by contributing states are
limited. A crucia questionistherefore how to set prioritiesand how
to ensure that measures undertaken are cohesive and complemen-
tary. Theinternational actors, and not least the donor community,
must realise that successwill depend greatly on their willingnessto
provide the necessary support in terms of financial and human re-
sources.

A major flaw inthe UN systemisthat it becomestoo concerned
with supplying ready-made solutions rather than focusing itswork
on case-specific responses. Effective intervention starts with mak-
ing the right diagnosis through an adequate analysis capacity to
prescribe the right cure. Thisreport endorsesintensified efforts to
undertake frequent fact-finding missions and real-time eval uations®
and systematic impact assessments of the practical and unintend-
ed consequences of policing arrangements. Rel evant findings should
be fed into the mission planning and management processes.

A well-managed planning process should focus less on how to
«fix» abroken police force and instead concentrate on the follow-
ing questions: Wheat isthe criminal/law and order environment? What
are its key features? How does the conflict affect the law and or-
der environment? What isrequired to «normalise» the criminal/law
and order environment? What sorts of law and order institutionsare
needed to achieve this? What is required to ensure that these or-
ganisations are democratically controlled and sustainable, operate
with integrity and enjoy public support? What is needed to make
these institutions operationally effective and to sustain this effec-
tiveness? Questions should also be asked as to what sort of inter-
national interventionisrequired (asindeed should be asked of other
state security apparatuses). Is the United Nations there to support
immediate stabilisation of the law and order environment; to devel-
op ingtitutional design; to professionalise civil service and policing

6 Real-time evaluation is a diagnostic and problem-solving tool designed to pro-
vide an alternative approach to assessing complex and rapidly changing situa-
tions on the ground.
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structures; or to devel op operational policing capabilities?And, lastly,
who should undertake these tasks and coordinate them?

Many activities aimed at security-sector reform fall within the
same continuum, necessitating theinvolvement of amultiplicity of
actorsat the governmental, intergovernmental and non-governmental
levels. The complex nature of security- sector reform requires a
broad interagency approach to policy development that incorporates
both security and development concerns. A merger of policy tools
from both the security and devel opment sector will render responses
more effective.

The basic aim of coordination is to reduce the duplication of
programmes and to harmoni se the often-conflicting strategies of the
actorsinvolved, by defining common principlesfor action. Coordi-
nation may range from information sharing and informal meetings,
to joint policy and strategy making and programme planning. An
important first step isto move away from the turf culture and the
«agency approach» symptomatic of the United Nations Secretari-
at. Repested effortsto increase transparency, have had limited effect
and illustrate the seemingly contradictory nature of the UN. In prac-
tice, coordination isnot easy, least of all anong donors. This poses
problems for accountability and could, in the long term, have fatal
implicationsin an already fragile post-conflict setting.

2.1 Regional Actors

The ever-increasing number of peacekeeping operations, and the
declineintroops and police contributions, have forced the interna-
tional community to rethink the role regional organisations can
and ought to play in accordance with the UN Charter. Creating a
sense of ownership for long-term solutionsto regional problemsis
crucial, and regional initiatives enjoy obvious advantages. Such in-
itiatives should be stimulated to prevent countries emerging from
war from backsliding into conflict, and to promote democratic de-
velopment while supporting the transition to peace.

The specific role of regional organisationsin policing will natu-
rally vary from organisation to organisation and from region to re-
gion. However, in broad termsthere are at least four kinds of roles
that regional organisationsmight fill: (1) providing rapidly deploy-
able police forces, (2) acting as along-term peace-building actor
where the United Nations mission will gradually hand over respon-
sibilities, (3) supplying trainers to raise the regional standard and
equally to standardisethelevel of training given, and (4) providing
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specialised resources required in the long term, e.g. in relation to
regional crime patterns/trends, specific technical expertise, linguis-
tic, and regional, local and cultural knowledge.

Another important aspect of the successful management of fra-
gile transitions is the devel opment of effective regional strategies
to deal with the problem of spoilers; 7 conflict-fuelling economic re-
sourcesinwar zones; smuggling; mercenaries, and trafficking —to
mention but afew. Efforts should be intensified to alow for joint
cross-border policing patrols.

2.2 Mission Leadership and Preparedness

Any attempts at reform are context-sensitive. Any planning assump-
tion should include a sector-wide approach, with theinclusion of all
stakehol ders and the formation of asenior management team early
in the planning process. Thismeans sitting down to identify gapsin
plans and work intersections and engaging with all relevant stake-
holders—including donors and potential police contributors. In ad-
dition, the current system of assessment missions should be revised,
and plans should be adjusted as necessary throughout thelife of the
mission.

Another issue that has become more pressing with the increas-
ingly complex nature of UN engagementsisthe quality of person-
nel recruited both at headquartersand in thefield. Not only isthere
aneed to recruit people with appropriate backgrounds for the task
at hand, in particular civilianswith hands-on experience from real -
time planning, local governance and administration. It isalso vital
to provide appropriate training programmes. |n amulticultural con-
text, the lack of understanding and articulation of the nature and
influence of on€e’s culture and organisational role may be aserious
stumbling block to building synergies. Pre-deployment training should
provide broad interdisciplinary training opportunitiesthat can reflect
the complex task awaiting in the field and introduce concepts and
practices perhaps less conventional thanin atraditional police set-
ting. Innovative training and partnership settings and joint training
modelsamong police, judiciary, correctiona ingtitutions, human rights
agencies, and public servants should be encouraged.

7 Stephen J. Stedman «Spoiler Problems in Peace Processes,» International Secu-
rity, Vol. 22, No. 2 (1997), pp. 5-53.
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3. Key Concerns in Implementation

3.1 Executive and Non-executive Missions

The distinction between executive and non-executive missions can
appear blurred at times, and there has certainly been a move to-
wards more robust non-executive mandates. Still, a fundamental
difference remains between an international police force with re-
sponsibility for law and order, and aforce charged with the respon-
sibility of monitoring the law enforcement by local police. Thereis
no halfway house here: sovereignty will either residelocally or will
lie in the hands of an international administration. The following
paragraphsoutlinethe key activitiesinvolved in policing, policere-
form and promoting the rule of law in post-conflict societies.

Most operations still nominally fall withinthe SMART concept
developed in 1995, which defines the central activities of civilian
police operations as support for human rights, monitoring, advising,
reporting and training. In linewith the greater intrusiveness of peace
operations, new interpretations have evolved as to what these ac-
tivitiesentail. Monitoring and advising have moved towards proac-
tive mentoring, implying acloser and more interactive relationship
with local counterparts. Training has been placed within the wider
concept of restructuring, reform and democratisation and is now
generally understood to cover instruction in technical skillsaswell
as in management, administration and — not least — human rights.
Further, to fully exploit mandates that are non-executive and far-
reaching, an international mission should have at its disposal both
incentives/carrots and sanctions/sticks.

There are short-term and long-term measures. Short-term meas-
uresaim at stabilising avolatile situation. Long-term measures hope
to establish a basis on which to build sustainable security institu-
tions, and thereby sustainable reconciliation, democratisation and
development. Short- and long-term tasks are not consecutive; they
takeplacein parallel and are closely linked. Aside from preventing
outbreaks of violence, stabilising apost-conflict situation a so means
establishing theinitial order that can begin to convince the popula-
tion that therule of law isindeed the best principle for social inter-
action. Widespread unchecked looting and lawlessness seriously
tarnish the credibility of justice and undermine popular confidence.
Unlessthereisan executive mandate, the international policeforc-
eswill havealimited role. International military forcesmay haveto
fill agap inthe early days of an operation —also because acivilian
police contingent isunlikely to be operational in thisphase. In many
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situations of general chaos, the military will be the only organisa-
tion that can effectively move in, see to its own security and still
provide basic services. Hence, they should be more geared to fulfil
the basic, temporary internal security functionsfrequently required
of them. Indeed, in situations of generalised lawlessnessthe inter-
national military presence may be the only institution available to
create some sort of order. It isimportant, however, that the military
be alotted atime-limited role and that it ismindful of thelong-term
consequences of stabilisation measures on the establishment of the
ruleof law. Again, the principle of local ownership applies: the sooner
the local police forces themselves can take effective steps to curb
violence — with the necessary support and advice from military
peacekeepers and international civilian police—the better it will be
for their own legitimacy and credibility and the eventual overal rule
of law.

3.2 Interfaces

3.2.1 Police-Military Cooperation

The increasing complexity of peace operations and the growing
willingness of international actors to assume extended responsibil-
ity for therule of law in often highly criminalised environments point
to the need for close cooperation between military forces and in-
ternational civilian police. Sadly, past cooperation has often been
marked by recriminations and buck-passing rather than construc-
tive engagement.

Thevast majority of tasksarein fact «policing tasks», but many
tasks, especially those aimed at providing a «safe and secure envi-
ronment», are in practice performed by military forces. Thusthere
have been typical military tasksin traditional peacekeeping opera-
tionsaswell asin more recent peace-support missions. The classi-
fication of tasksaseither «military» or «policing» leadsthe discussion
of civilian—military relations into a stalemate. Developing the ca-
pacity to carry out comprehensive peace-building efforts success-
fully and effectively requires a sophisticated approach to cooperation
between military and police actors, with recognition of what each
can bring to the table in the shape of comparative advantages — or
disadvantages.® At this stage, the most important step is to over-

8 The notions of deployment gap and enforcement gap are a useful
conceptualisation of the role that military forces can play in support of inter-
national police. The deployment gap is mainly a question of reaction and
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come the mental stalemate. Military forces need to acknowledge
their supplemental rolein policing, and the police need to accept the
direly needed assistance provided by military forces. Both have a
responsibility to enhancetheir understanding of each other’smodes
of operation and organisation, terminology, procedure—while also
recognising the limits of cooperation.® Joint planning and joint con-
cepts of operation areimportant movesin this direction.

3.2.2 Police-Development Community Cooperation

Policing, police reform and the rule of law must work hand in hand
with the development community, as the effective, impartial and
trustworthy rule of law is a prerequisite for socio-economic and
political development. Thisistrue of thelocal population’swilling-
nessto invest financially and emotionally in peace, but also of for-
eign investment, which requires a predictable and non-corrupt
business environment.

There are few areas in which mutual assistance is more appar-
ent than in promoting respect for human rights. Civilian (non-po-
lice) agencies can for example contribute to training local police
forces and monitoring police conduct. They also play animportant
rolein establishing or consolidating civilian mechanisms of supervi-
sion by fostering a democratisation process, by strengthening civil
society and watchdog organisations and by building public confi-
dencein therule of law. The restructuring of police forces or tech-
nical training will be of limited value without the «ideol ogical»
backdrop that definesthe role of policeforcesin society. Missions
aimed at security- sector reform bring together a variety of actors
with different organisational cultures, approaches and goals. Thus
there must be an ongoing exchange of views, from the planning

deployment times. The enforcement gap refers to a gap in the ability to use
force. See Alice Hills, «The inherent limits of military police forces in policing
peace operations», International Peacekeeping, Vol. 8 No. 3 (Autumn 2001),
pp. 80-82; and Michael Dziedzic, «Policing from above: executive policing and
peace implementation in Kosovo,» in Renata Dwan (ed.), Executive Policing.
Enforcing the Law in Peace Operations (SIPRI Research Report No. 16, SIPRI,
Stockholm).

9 One extreme is looting and lawlessness in the immediate aftermath of a con-
flict, which military forces are better suited, trained and equipped to address.
The other extreme is the investigation of crimes and police training, which
should be a clear prerogative of police forces. Aside from these extremes, there
are many areas — such as patrolling, transport, logistics, communications, pro-
tection of minorities, demobilisation and reintegration — in which the military
and the police components of a mission will need to cooperate closely.
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process and throughout thelife cycle of amission. Thisin turn un-
derscores the need to define the strategic objective of the interna-
tional engagement in agiven conflict area.

Anticorruption measures should be pursued vigorously, as cor-
ruptionisacrime, obstructs development and taintsthe credibility
of the security forces. The trust and cooperation of the public is
essential for policing and judicial work to be effective. Transparen-
cy and accountability should therefore be guiding principlesfor the
rule of law and for external assistance to strengthening the rule of
law.

Although combating organised crimeis part of law enforcement,
it is set apart from other types of crime. Organised crime has four
clear dimensions: criminal, societal, political and international. In
part, fighting organised crime means applying highly devel oped and
highly specialised policing skills, which are both scarce and expen-
sive. In addition, it callsfor asweeping alliance among all compo-
nents of theinternational presenceand not least international political
pressureto break the institutionalisation of crime. Even if effective
local law-enforcement capacities are strengthened to ensure last-
ing improvement, it may take international intervention to sever the
unholy ties often found between local police forces and organised
criminality. Assoon aslocal capacity is sufficiently established and
sufficiently trustworthy, partnership and cooperation with local po-
lice forces should be sought. The United Nations and its Depart-
ment of Peacekeeping Operations in particular — as the executor
for most missionsinvolving police and rule of law —should not be
tasked with responsibility for deploying mission componentsto fight
organised crime, but be given appropriate capacity to detect trends
and be responsible for bringing in special support, as through the
United Nations Office on Drugs and Crime (NODC).

An areathat brings together military and police forces, aswell
asthe development community, isthe demobilisation, disarmament
and reintegration of former combatants (DDR). Problematic DDR
processes, and dealing with excess and/or irregular security forc-
es, areonly indirect policing concerns. They are, however, influen-
tial factors for the security environment and the law and order
challenges of awar-torn society. For policing, the reintegration of
former combatants is of greater relevance than the technicalities
of the quartering process. Or rather, while quartering is extremely
important to the initial stabilisation and pacification phase, reinte-
gration —or the lack thereof —will affect levels of crime and insta-
bility inthelonger run.
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3.2.4 Mobilising Local Ownership

For security-sector reform to take root, it must be compatible with
the particular circumstances and traditions of the country in ques-
tion. The central objective isto ensure that governments abide by
certain principles—not to dictate how these principles are transl at-
ed into law or applied in practice.

Difficult questions arise when attempting to implement local
ownership: How should partners beidentified? What level isthe most
appropriate entry point? How should cooperation be approached?
How much responsibility should be transferred, and how much
control should international actors retain? There are no absolute
answers, as each conflict situation differsin nature. However, itis
possible to outline concerns and dilemmas that occur when apply-
ing the principle of local ownership.

Studies on spoiler management have pointed to the potential gains
and pitfalls of identifying the «right» partners.’® Thereisno golden
rule aside from the need to conduct athorough fact-finding mission
and to gather as much information as possible onlocal power struc-
tures. Interaction should then take place at different levelsandin a
variety of forms. At the grass-roots level, fostering ties between
policeforcesand local communities can strengthen therule of law,
asthrough community policing, public town hall meetings, public
information campaigns and public complaints mechanisms. At amid-
level where society beginsto organiseitself ininterest groups, coun-
terparts should be sought in civil society organisations and in the
management of security-sector institutions and its overview mech-
anisms. Finally, consent needsto be nurtured at statelevel or at top
levelsof palitical decision-making.

Palicing arrangements should be governed by local security needs,
but thereisafundamental dilemmainvolving local stakeholdersin
rule-of-law processes versus allowing local actorsto determinethe
objectives and outcome of the process. In order to ensure a con-
sistent approach throughout areform process, international donors
need to have a clear view on which elements of their assistance
are non-negotiable.

Another dilemma of local ownership involves the financing of
reform. During a restructuring and reform period, expenses for
police forces and associated institutions are likely to increase. At
the same time, there will be donor pressure to reduce security-re-

10 Stephen J. Stedman, «Spoiler Problems in Peace Processes», International Se-
curity, Vol. 22, No. 2 (1997), pp. 5-53.
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lated expenditures and to ensure the affordability of police forces.
Hencethereis often alack of capacity to receive assistance and to
implement operationg/programmes. | nternational assistanceto over-
come these shortcomings must be balanced against the danger of
dependency on external funds and expertise. In addition, it isim-
portant to ensure that local political commitments to security-sec-
tor reform and the establishment of rule of law are an integral part
of any obligations imposed by a peace agreement.

4. Concluding Remarks

Reform isboth anideaand a set of policies constrained by political
and practical considerations. Reform of the security sector is fun-
damentally political in nature. Any attemptswill be subject to ahost
of potential pitfalls, asthe security sector cannot be reformed piece-
meal. A strategic, holistic and cohesive approachisrequired on al
levels, and clear objectives and priorities must be defined at the
outset. Care will also need to be exercised as to how attempts at
security-sector reform may be perceived locally and regionally.

Any mandate or activity involving security-sector reform needs
to be holistic and multifaceted. L ong-term measuresto improve the
performance and legitimacy of security institutions are necessary
to provide asolid basisfor any peace process and prosperous soci-
ety based on therule of law. However, redistributing power among
the security institutions, between the security institutions and the
state, and in the process, questioning each actor’s legitimacy, is
potentially ahighly destabilising endeavour that requires sensitivity
and vision. It isessential to have aclear mission goal fromthevery
outset.

Any universal model of policing also hasto be sensitiveto cul-
tural diversity, differencesin values and the sheer complexity of what
is to be affected or reformed. Further, it has to be translated into
culturally acceptable policies and actions. While mandates should
be clear on what their objectives are, it may be useful for a man-
date to be flexible enough to allow for evolving approaches on the
ground. No peace process is static: it is dynamic and constantly
changing.

Theimplementation of amission will never beplain sailing and
will have to tackle unforeseen consequences throughout. Rather
than devel oping the «perfect» mission blueprint efforts should, asa
starting point:
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1. Seek to understand the underlying causes and dynamics of the
conflict through analysis, improved methods of real-time assess-
ments and better waysto integrate local input and engagement
from the outset.

2. Define precisely what is (and what is not) the responsibility of
the international actors and representatives of the local com-
munity —and make the division of labour explicit.

3. Local political commitment to security-sector reform and the
establishment of the rule of law should be secured as an inte-
gral part of any obligationsimposed by a peace agreement. Si-
multaneously, any attempt at police reform should ensure com-
pliancewithinternational standardsof policing and humanrights.
Further, such attempts should be tailored in away that enables
the local police servicesto interact with their regional partners
in the future.

4. Pre-deployment training should be broad and interdisciplinary
to best reflect the complex task waiting in the field. Further,
such training should introduce concepts and practices that may
be unconventional in atraditional police setting.
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