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Preface

Preface

The Japan Institute of International Affairs (JIIA) together with the Ministry of Foreign Affairs of
Japan co-hosted an international symposium entitled "From Peacekeeping to Peacebuilding - Japan's
Role" in February 2002. This is the summary record of this symposium comprising the keynote

speeches and an overview of the discussions.

With the end of the Cold War, the threat to the international community of a full-scale nuclear war
between the superpowers of East and West was replaced by the threat from internal armed conflicts
arising from ethnic, religious, or other differences. In the course of this transition, states, international
organizations such as the United Nations, and non-governmental organizations (NGOs) have turned
their attention to the prevention of these armed conflicts, escalation, and to peacekeeping and post-
conflict peacebuilding. Nevertheless, the nexus between peacekeeping and peacebuilding have not yet
been adequately established, either theoretically or practically, and the lack of consensus has resulted
in systematized trial-and-error approachesin the field.

The connections between practice and theory, as well as the best means of pursuing cooperation were
discussed from various angles in the symposium, which featured the participation of persons actually
involved in peacekeeping and peacebuilding activities as well as researchers from Japan and abroad.
While all of the views expressed in this report are those of the individual participants and do not nec-
essarily reflect the views of the co-hosts or the organizations or research institutes to which they
belong, we are convinced that the opinions they offer will serve as a valuable reference when consid-
ering the role Japan will play in peacekeeping and peacebuilding and the future prospects of its
efforts.

In closing, | wish once again to offer my deep-felt gratitude to the International Peace Cooperation
Division of the Foreign Policy Bureau at the Ministry of Foreign Affairs and all others who assisted us

in organizing and running this Symposium.

Hisashi Owada
President, Japan Institute of International Affairs
March 2002
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The Gap Between Peacekeeping and Peacebuilding

The Gap Between Peacekeeping and Peacebuilding
Keynote Addresses

Professor Hisashi Owada
President, The Japan Institute of I nternational Affairs

1. Introduction

| would like to begin by speaking about why this particular seminar is being held and what key
problems it is endeavoring to address. Professor Y okota will give a report on the closed session yesterday,
in which a number of eminent experts debated these problems. | will focus instead on the problems them-

selves and attempt to describe briefly the overall framework in which they exist.

2. Historical Background

Problems in international dispute settlement today reflect a number of historical factors. Of these,
perhaps the most important is the development of peaceful settlement methods. The idea that responsibility
for resolving differences peacefully rests with the parties involved first came into fashion in the second half
of the 19th century. The choice was war or peace, and the objective was to find ways to avoid war. At the
time, however, war was still seen as a legitimate option, and the use of force a viable final approach to set-
tling disputes. Within this, however, in the second half of the 19th century-particularly toward the end of
the century-the idea of seeking peaceful resolution gained popularity in many countries. The first and sec-
ond Peace Conferences at The Hague, in 1899 and 1907, respectively, resulted in the ratification of conven-
tions for the peaceful settlement of international disputes. This effort was inherited by the L eague of
Nations, formed after the First World War, and later the United Nations (UN), which came into being after
the Second World War.

On the surface, then, this is the historical background of the concept of peaceful dispute settle-

ment. However, the same period also saw a crucial divergence in interpretation. A good illustration of this
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The Gap Between Peacekeeping and Peacebuilding

can be seen in the fact that in Japanese the same word-"funso" -is used to mean both "dispute" and "con-
flict." Traditionally and historically, the objective was to settle international disputes peacefully-with the
onus for finding a way to do so on the disputing parties-and thus avoid waging war. The idea was that just
as parties in an internal dispute must work within domestic judicial bounds to find a peaceful solution that
conforms to their respective municipal codes, countries involved in an international dispute must find a
peaceful solution that leads to settlement.

The redlity, however, was much different. With the establishment of the League of Nations and
later the United Nations came the emergence of a single, international community. As a consequence, such
disputes came to be seen as the responsibility of the community as a whole, rather than just the individual
countries involved. In other words, the preservation of international peace came to be seen as a common
public asset. With this change, attention began to shift from dispute settlement to conflict resolution. The
difference between the two was largely one of semantics, but from this arose differences in philosophical
approach which, in turn, bred conflicting strategies.

Today, our focus is realy on conflict resolution. We see our role as being to facilitate peace by
preventing or resolving conflicts, and then to ensure peace is maintained. This view reflects our belief that
responsibility for determining the best way to fulfill this role lies with international community. As a conse-

guence, the participation of the UN in conflict resolution has taken on particular importance.

3. Changesin the Nature of Conflictsand Approachesto Resolution Following the Cold War
The end of the Cold War brought an end to the polarization of the global community. This change
has brought significant changes to both the nature of international conflicts and the methods implemented

to resolve them.

Changesin the Nature and Number of Conflicts

We have seen particularly key changes in the nature and number of international conflicts. Today,
most conflicts are regiona and the majority of these are intrastate, rather than interstate. To alarge extent,
this trend can be attributed to the Cold War and the breakdown of political frameworks. Although there are
various ways to count the number of current armed conflicts at present that have degenerated into war, 50 is
prabably afair estimate. This exceeds anything seen during the Cold War. Again, most of these conflicts are

internal, rather than between countries.

Changesin the Role of the UN

Another crucial change has been in the UN's increased participation in conflict resolution. In
1988, the UN was involved in preventative diplomacy or peacekeeping operations in approximately 10 con-
flicts. In 1998 and 1999, the number had more than doubled. The UN's approach to conflict resolution has
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also changed radically, from intervention and containment-its response to traditional conflict, that is, the
type of interstate conflict that led to the Second World War and that is described in the UN charter-to the
creation of intrastate peace. Thisis why have seen such a sharp increase in peacekeeping operations; it also
explains the changes we have seen in the nature of these operations.

Since its establishment, the UN has undertaken peacekeeping operations on 54 separate occasions.
Until 1988, however, the total was only 15. The remaining 39 have all been in the past decade-and-a-half.

Changesin the Nature of PKO

The first UN peace operation, the United Nations Truce Supervision Organization (UNTSO), was
established at the time of the first war between Israel and the Arab world, following the creation of an inde-
pendent Jewish state. The second was established following the war between Pakistan and India prior to
Pakistan's independence. In both cases, the primary objective was cease-fire monitoring at the truce line.
Accordingly, it was seen as prudent to dispatch forces consisting primarily of military personnel. In the case
of an intrastate conflict-in which the goals are to redefine national boundaries and create peace-the scope of
demands thus far exceeds the scope of traditiona peace operations. Accordingly, the role of nonmilitary
personnel, such as civilian police and international political system experts, has become crucial.

The number of missions involving nontraditional peace operations has also increased. In 1988,
five of the 15 missions established by the UN to date were still underway. At the time, these missions
encompassed 9,500 soldiers, but only 35 civilian police and 1,500 other civilian personnel. In 1992, howev-
er, the number of active missions had risen to 11. By 1997, it had doubled to 20. Military personnel were
involved in mgjor efforts, notably those in Cambodia, Somalia and Y ugoslavia, as a consequence of which
by 1997 the overall military personnel component of UN peace operations exceeded 70,000. Between 1994
and 1996, however, this number shrank to between 10,000 and 20,000. In contrast, the number of civilian
police involved climbed during the same period to 2,000 and then 3,000, before peaking at more than 4,000
in 1996. The number of other civilians also topped 2,000 and later 3,000.

4. Future Challengesfor PKO
The Gap between Peacekeeping and Peacebuilding

What this all means is that peacekeeping and UN peace activities today focus on creating peace
through nation building, rather than on enforcing it with military strength. Accordingly, as Boutros-Ghali
wrote in "An Agenda for Peace," peacekeeping, as defined by the UN, encompasses conflict prevention;
peacemaking-necessary to secure truce; peacekeeping in the traditional sense, that is, cementing peace by
reinforcing cease-fire agreements; and peacebuilding and post-conflict peacebuilding, which not only
secure lasting peace, but aso provide afoundation for nation building. If we look at peacekeeping logically,

we can identify four phases: conflict prevention, peace-making, peacekeeping and peacebuilding. In redlity,
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however, these are not independent, consecutive phases, but rather elements of an overall process. UN
peace operations thus endeavor to determine the most effective mix of these elements for the conflict in
guestion to ensure a stable and sustainable peace. As aresult, a crucial characteristic of current UN peace
operations is that they are integrated programs combining all four elements. Here we touch on today's
theme, that is, the two major problems generated by this new approach.

Thefirst problem with current peace operationsis their comprehensive nature. Instead of focusing
solely on the tasks at hand, such as cease-fire monitoring or the prevention of cease-fire violations, the UN
also dispatches civilian police to secure public order by cooperating with and extending technical support to
local police. In certain extreme cases-Cambodia, for example-the UN also took an active interest in local
government and assisted with the establishment of domestic political systems. More examples of this can
be found in the multifaceted United Nations Transitional Administration in East Timor (UNTAET) and
United Nations Transitional Administration for Eastern Slavonia, Baranja and Western Sirmium
(UNTAES). Naturally, such comprehensive operations require not only military strength, but also a solid
grasp of how best to respond to humanitarian issues and promote new governmental systems as part of the
nation-building process. As a consequence, peacekeeping and peacebuilding have become tightly inter-
twined. However, because peacekeeping and peacebuilding are essentially different issues and because
peacebuilding is closer in nature to nation building and development, there is no clear consensus on the
scope of peacekeeping-in the broader sense-or on whether it should be entirely the responsibility of peace-
keeping-oriented UN political agencies. If we are to define peacebuilding as nation building based on eco-
nomic and social development, should it not be the responsibility of UN economic and social devel opment
agencies? In short, there is a significant gap between the two efforts that must be bridged if we are to ensure

the effectiveness of current UN peace operations.

A Shift in Emphasisto Non-military Efforts

The UN's new approach to peace operations has resulted in a shift in emphasis-especially on the
peacekeeping side-from military to nonmilitary efforts. This, in turn, is transforming in the contributions
expected of UN Member States. It is no longer enough for Japan, for example, to dispatch self-defense
forces (SDF). Certainly Japan sent civilian police to Cambodia. However, the need is also increasing rapid-
ly for civilians in such areas as humanitarian activities, electoral system development and legal reform, as
well asin more general areas, such astechnical assistance. Frankly, Japan has contributed next to nothing to
such efforts to date. SDF deployed in Cambodia played a significant role in peacekeeping operations, but in
subsequent outings-M ozambique, Goma, the Golan Heights-the SDF's contributions have been solely mili-
tary. Of course, by "military,” | do not mean the SDF took part in fighting or resistance efforts; to date, they
have participated as noncombat military personnel and provided support for other PKO forces.

Accordingly, the second major problem created by the UN's new approach-how Japan will respond to the
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shift in the emphasis of UN peacekeeping activities-and the changing nature of conflicts remains a key
issue. The 1992 International Peace Cooperation Law allows for participation in civilian peacekeeping
efforts, but the fact remains that Japan has done very little so far in this area.

The gap between peacekeeping and peacebuilding will be addressed in greater depth by Chairman
Yokotain his report on yesterday's closed session. | would also like to offer this as atopic for discussion by

our panelists today.
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Brief Report of the Closed Session

Mr.Yozo Yokota
Professor, Faculty of Law, Chuo University

1. Difficultiesin the Transition from Peacekeeping to Peacebuilding

Discussion during the closed session centered on three major reasons for problems to date. The
first is the hazy conceptual line distinguishing peacekeeping from peacebuilding. The second is the expand-
ing scale and depth of peacekeeping, which now encompasses various themes traditionally considered part
of peacebuilding, such as nation building, development and demacratization-a change that is further blur-
ring the conceptual line. The third and perhaps most important reason is difficulties in the transition from
peacekeeping-which has traditionally centered on a military activities-to peacebuilding-which encompasses
such elements as emergency aid, reconstruction and election monitoring. Participants in the session identi-
fied and endeavored to address 12 key difficulties, including gaps implementation and overlapping-and
occasionally competing-functions.

(1) Different Time Requirements

There is a fundamental difference in the time requirements of peacekeeping, with its traditionally
small-scale, neutral military focus, and peacebuilding, with its emphasis on recovery, development and aid.
Peacekeeping ends with conflict resolution, whereas peacebuilding involves a long-term commitment to
resolving avariety of issues. Lumping the two together under the label of "peacekeeping operations' essen-
tially means winding up UN peacekeeping operations and pulling troops out just as peacebuilding efforts
are getting underway. In other words, the UN exits at a crucial point in the process, with nation building in
its infancy and many crucial issues still unresolved. We looked at severa actual situations to see how this

problem has played out in practice. Cambodia was brought forward as a particularly good example.

12
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(2) Excessive Number of Agencies
A broad range of organizations are involved in peacekeeping and peacebuilding under the UN
umbrella. These include the United Nations Development Programme (UNDP), the Office of the United
Nations High Commissioner for Refugees (UNHCR), the United Nations Children's Fund (UNICEF), the
United Nations Educational, Scientific and Cultural Organization (UNESCO), the World Health
Organization (WHO), the World Food Programme and the World Bank. Problems arise when all of these
agencies get involved in peacebuilding.

(3) Gapsin Implementation

A number of gaps in implementation have emerged among the activities of the various UN agen-
ciesinvolved. Thefirst isthe gap between the military and surveillance component of peace oper ations and
the nonmilitary component, which encompasses election monitoring and nation building. It was also point-
ed out that there are a number of gaps within military activities, such as that which exists between cease-
fire compliance monitoring and the reintegration of disarmed former combatants into civilian society. It was
further mentioned that especially significant gaps are likely to emerge when we try to combine long-term
efforts, such as development support and humanitarian aid, with those that depend on comparatively quick

responses, notably military activities.

(4) Overlapping and Competing Functions
In addition to gaps, the sheer number of UN agencies involved results in overlapping and compet-

ing functions. The difficulty in coordinating the various activities of these agencies was also cited.

(5) Top-down Structure

Problems are caused not only by the huge number of UN agenciesinvolved, by aso by the top-
down structure of the departments and offices within the UN Secretariat. The inability of the Department of
Political Affairs and the Department of Peacekeeping Operations to coordinate their activities was men-
tioned as a classic example of this problem. It was also pointed out that the mindset of people working in

these departments and offices occasionally hindered the effectiveness of efforts.

(6) Restrictions of PKO Mandates

PK O activities are mandated by, for example, UN Security Council resolutions. UNDP, UNICEF
and other agencies also have the power to mandate via General Assembly resolutions. These mandates
carry restrictions that further increase the difficulty of implementing activities. This is aso related to the

prablem of gaps in implementation.
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(7) Insufficient Funding

Insufficient funding hampers both peacekeeping and peacebuilding activities.

(8) An Inconsistent and Uncooper ative United States
The eighth difficulty is the inconsistency-in terms of understanding, support and policy position-
and occasionally uncooperative attitude of countries involved in UN PKO activities. This problem arises

with al five of the principal participants and particularly with the United States.

(9) Degree of Cooperation

How far are the UN and international society willing to take peacekeeping and peacebuilding
activities in certain circumstances? To what extent should loca policymakers in Afghanistan, for example,
take responsibility? The degree of cooperation between UN forces and local representatives varies signifi-

cantly depending on the situation. Determining what degree is most appropriate is amajor challenge.

(10) Timing and Participation
Determining when and how the UN and international society should step into a situation-or if they
should step in at al-is extremely difficult, as is deciding whether military participation is warranted and if

S0 to what extent.

(11) Gathering and Analysis of Information
Participants in the open session pointed out the importance of effective gathering and analysis of

early warning information.

(12) Ensuring Neutrality and Fairness

Ensuring the neutrality and fairness of peacekeeping and peacebuilding activities is a magjor chal-
lenge. If the UN were to take the government's side in a particular conflict, it would rightly draw criticism
from antigovernment groups for not adhering to the principles of neutrality and fairness. As someone men-

tioned during the session, it can be extremely difficult to find the most neutral and fair position.

2. Japan'sRole
The second session, which focused on Japan's role, aso brought up severa key points. To date,
Japan's participation in UN-sponsored peacekeeping activities has been restricted by Article 9 of its consti-
tution, as well as by public opinion. As aresult, the country's contributions have been primarily financial.
Since the end of the Cold War and the arrival of the 1990s-and particularly since the Gulf War-UN

peacekeeping efforts have expanded considerably in scale and depth. As a consequence, calls have
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increased for Japan to step up its contributions. This was alluded to as a particularly important devel opment
for Japan. The law governing the country's participation in peacekeeping activities-the Law Concerning
Cooperation for United Nations Peacekeeping and Other Operations, or the PKO Law-has undergone sever-
a modifications since it was passed in 1992, as have related laws pertaining to the Self-Defense Forces
(SDF). As a consequence, the SDF can now play alimited, humanitarian role in UN peacekeeping and
peacebuilding activities. International society, recipient countries and the UN have all praised Japan's
increased contributions.

At the same time, it is important that Japan give adequate consideration to constitutional restric-
tions and public opinion. For this reason also, it would help if Japan were to expand its participation in
peacebuilding as well as increase its involvement in peacekeeping activities. There would also seem to be a
key role here for aid organizations, such as the Japan International Cooperation Agency (JICA).

Japan's neighbors in Asia still harbor resentment toward the country for its conduct during World
Waer |1, so Japan must be extremely careful of how it goes about participating in peace operations in the
region. In contrast, Japan's lack of apolitical role to date in Africa and the Middle East to date may position
it better than former European and North American colonizers to maintain neutrality in these regions and
earn local trust.

Another concrete suggestion that emerged from the second session is for Japan or another country
to create a specialized training facility that will facilitate the cultivation of human resources, thereby

enhancing the effectiveness of future peacekeeping and peacebuilding efforts.
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Mr. Julian Harston
Director, Asa & Middle East Division,
Department of Peacekeeping Operations, United Nations Headquarters (UNDPK O)

[. Introduction

It is most fitting that this discussion is held in Tokyo at a time when Japan is proving again its
deep commitment to international peacekeeping and peacebuilding. Last month, Tokyo hosted a major
donors conference on Afghanistan. At the same time, Japan is actively planning its deployment of more
than 700 peacekeepers to East Timor, the largest number ever. In word and deed, Japan is demonstrating
outstanding dedication to the promotion of international peace and security.

In order to set an overarching context for this discussion, this presentation begins by briefly con-
sidering how the interplay between peacekeeping and peacebuilding has worked out on the ground in a
select group of missions that took place before and after the most recent report on peacekeeping by
Ambassador Brahimi. The presentation then offers a 'Headquarters perspective’ and some thoughts on

efforts undertaken in New Y ork to address the gap between peacekeeping and peacebuilding.

I1. Combining Peacekeeping and Peacebuilding in Practice
A.UNTAES: Clear Mandate and Reporting Lines

The United Nations Transitional Administration for Eastern Slavonia, Baranja and Western
Sirmium (UNTAES) was the operation mandated to facilitate the peaceful reintegration into Croatia of the
breakaway Serb region of Eastern Slavonia at the end of the 1990s, following the Dayton Agreement.

At the time that the United Nations was asked to take on this task, the operation was viewed as a
very difficult assignment that presented real physical danger and risk of failure. The local Serb population
was fearful, resentful, and comparatively well armed, while the Croatian government was clearly anxiousto
accelerate the reintegration of the territory as swiftly as possible, by force if necessary. Y et, ultimately, con-
flict did not resume and the peaceful reintegration of the region took place within two years. This result was

born of an intimate marriage of peacekeeping and peacebuilding efforts.
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In order to promote security, the mission was supported with adequate resources and 5,000 multi-
national peacekeepers led by a Belgian Force Commander and a Russian Deputy Commander. UNTAES
had the meansto quell local resistance, and demonstrated its readiness to do so on several occasions.

At the same time, UNTAES advanced its security and political goals with complementary peace-
building initiatives through demilitarization, humanitarian and devel opment tasks, including the creation of
an inter-communal transitional police force, and a wide-ranging hearts-and-minds campaign to promote
inter-community understanding. The highly centralized reporting lines of the mission favored the coordina-
tion of these efforts, which drew upon the contributions of other actorsin the mission area, but always
under the control of the Special Representative of the Secretary-General (SRSG). These actors included
nongovernmental organizations (NGOs) as well as regional and international organizations: the
Organization for Security and Cooperation in Europe (OSCE), the European Union (EU), and the North
Atlantic Treaty Organization (NATO).

The clear reporting lines and the very clear mandate of UNTAES offer a sharp contrast with the
next experience to be discussed, that is, the international peacekeeping and peacebuilding efforts that have

taken place in Bosnia and Herzegovina since the Dayton Accords.

B. UNMIBH: Improvised Coordination

In Bosnia the international community mandated a large number of international organizations to
be engaged in peace implementation without providing any strong coordinating mechanism. The five prin-
cipal organizations-the Office of the High Representative (OHR), NATO, the United Nations Mission in
Bosnia and Herzegovina (UNMIBH), the OSCE, and the Office of the United Nations High Commissioner
for Refugees (UNHCR)-had their own budgets, their own headquarters, their own competing priorities,
their own timetables, and their own procedures. This situation has complicated efforts to link peacekeeping
and peacebuilding.

NATO deployed an overwhelming military presence in and around Bosnia, some 60,000 troops to
start with, whose purpose was to contain and restrain; but responsibility was not clearly alocated for related
tasks, what at the time became fashionable to call ‘mission creep’. While the United Nations is tasked with
the establishment of a new police force, the so-called 'security gap' between heavily armed forces and an
unarmed civilian police was not addressed, nor even recognized, until long after Serb Sargjevo had been
destroyed. Although NATO, especialy in recent months, has been supportive of the civilian effort, within
the limits of its downsized presence, the High Representative, the senior international civilian, does not
control NATO, which operates under its own mandate.

The realities on the ground have resulted in a significant degree of coordination achieved through
improvisation; however, improvisation as most of us recognize, is an uncomfortably uncertain means to

assure effective advancement of long-term stability. There has as aresult been an enormous waste of money
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and effort due to the lack of asingle line of control in Bosnia and Herzegovina.

C. East Timor: Unified Command and Control

The third and last operation to be considered is the peacekeeping effort in East Timor. In discharg-
ing peacekeeping and security functions, while assuming full executive responsibilities and supporting the
creation largely from scratch of a nation state, the mission faced an enormously challenging mandate. Y et,
asin UNTAES, progressin each of these elements generally reinforced progress in others.

Initially, as in the Balkans, the contribution of a multinational effort outside the United Nations
command structures was crucial in creating the necessary conditions for peacekeeping operations. It may be
recalled that the first military that went into East Timor was a coalition not under the United Nations com-
mand, but led by Australia. However, as soon as it was feasible, a unified operation was created, with a mil-
itary component-in which Japan will participate-that continues to play an essential role under the authority
of the SRSG.

Unified command and control: Where peacebuilding is concerned, the combined roles of the
administrator, the SRSG, as Head of State and head of the United Nations operation provide an unprece-
dented capacity to coordinate UN development activities. This coherence has been further reinforced by
donor countries such as Japan who have taken a far-sighted approach by generously supporting trust funds
that can respond purely to local needs. This has included support for the current budget of the Timorese
government.

Despite the progress that has been made, the fledgling political and administrative structures in
East Timor are still very fragile. It is clear that further international support for the daily functioning of the
government and for the development of local skillsis essentia to reinforce the state's stability and to ensure
that progress made to date is not reversed.

In this context, in planning the successor mission, a proposa was developed to continue to use
assessed contributions (money which comes because of a resolution of the Security Council) to provide key
civilian staff to the Timorese government after independence. The proposal was endorsed in principle by
the Security Council, first in October, and again last month. If it is finally adopted, the arrangement will
mark a milestone in the international community's linkage between peacekeeping and peacebuilding in

practice.

[11. Overarching L essons

The experiences from this select group of missions suggest four overarching lessons.

A. Mutually Reinforcing Security and Peacebuilding Tasks

First, they reinforce the underlying premise of this discussion-that security and peacebuilding
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tasks can and should be mutually reinforcing. Substantial enforcement capacity and a willingness to act can
play an indispensable role in providing political space for progress, by reassuring those that are willing to
lay down their weapons, and by deterring those who would still resort to violence. At the same time, the
creation of new, generally acceptable rule-of-law mechanisms can fill an otherwise dangerous security vac-
uum. These experiences point out the relevance of broader devel opment tasks to stability and the need for
an operation to be able to swiftly provide viable economic alternatives to violence, while arguing in favor of
confident and active international support for development of democr atic mechanisms and culture. In other
words, a peacekeeping mission with its military, with its police, can provide the space to start the rebuilding

peacebuilding process, and can be avital element in that process.

B. System-level Engagement

Second, they underline the importance of the engagement of the United Nations as a whole. They

highlight the unique strengths of the world organization as an instrument:

*  to address the most sensitive issues while reinforcing the international rule of law, based
upon the unequalled legitimacy of the United Nations Charter;

*  to sculpt an appropriate response to conflict backed with the necessary resources by engag-
ing the broad community of Member States including donors and troop-contributing coun-
tries (TCCs);

*  tofocus and coordinate great power attention through the Security Council on the search for
solutions;

*  to capitalize upon ingtitutional wisdom and to develop a multifaceted response to conflict,
and,

*  todraw upon the vital contribution of the Department of Peacekeeping Operations (DPKO)
in New York.

C. Clear and Comprehensive Institutional Coordination

Third, they suggest the crucial importance of clear and comprehensive institutional coordination
on the ground. Both nature and politics abhor a vacuum, and where a common sense of purpose is lacking
this can lead to duplicative and competing programs, mutual recriminations, and paralysis. A unified chain
of command for all civilian efforts, reinforced by a collaborative and collegia approach, is crucial for suc-
cess. And while the response to security needs can take place within the United Nations chain of command

or outside it, such asin Kosovo, it must be closely coordinated with the political agenda.

D. Long-term Approach and Commitment

Finally, these experiences argue for the need for a long-term approach by the international com-
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munity including through the continuing commitment by the Security Council. The contribution of a peace-
keeping operation must be viewed as a foundation for future progress. Again, the peacekeeping operation
can provide a basis for the building of a state. Without such an approach the gains that are painfully
achieved by an operation can disappear overnight. There is no doubt at all that were the United Nations to

withdraw its entire operation from East Timor tomorrow that government would collapse.

V. Conclusion

What guidance for the future can we abstract from this juxtaposition of practical and theoretical
efforts to marry peacekeeping and peacebuilding?

Firgt, it is clear that much about the gap between peacekeeping and peacebuilding remains to be
understood, that many fears till have to be allayed, and that a renewed sense of common purpose must be
fostered amongst developed and developing countries. United Nations Member States have yet to be fully
convinced of the return on investment that peacebuilding can make in peacekeeping operations. There is
still areal reluctance amongst some of the leading Member States to accept that thereisalink at all
between peacekeeping and peacebuilding, although thisis changing.

At the same time, it appears that the battle lines are not clearly drawn and that depending on the
context the majority of United Nations Member States are willing to support enhancement of the linkage
between peacekeeping and peacebuilding, particularly on an ad-hoc basis. And here the precedent that is
likely to be set in East Timor is a very important one. The Security Council's efforts to bridge the gap
between peacekeeping and peacebuilding, whether motivated by a search for an "exit strategy”, always
something that the Security Council is looking for, or by political pressures to alleviate suffering, may ulti-
mately provide as many or more solutions for the future than will abstract consideration of these issues.

As was clear from the discussions held in Tokyo last month, this includes the problems being
faced in Afghanistan. There, the international community faces enormous and inter-linked security and
ingtitution-building demands; but it has not yet identified a paradigm that can satisfactorily resolve this
question and it lacks a clear institutional road map for the path ahead. The United Nations role in
Afghanistan is not, at least thus far, predicated upon extensive deployment of civilian police or military.
Nobody at this stage is considering a lot of blue helmets in Afghanistan, athough there could be thinking
on that later. Yet, there has been discovered no formula other than peacekeeping that could provide the
political profile, the coordinating capability, the scope of action, or, more importantly, the budget required
for that exercise.

The organization of the United Nations engagement in Afghanistan will probably be determined
over the course of the next month. The international community can find a suitable solution, which respects
the overarching lessons identified earlier, given sufficient imagination, realism, and a willingness to push

the envelope-to make some changes in the way that things are done, as has been done with the acceptance
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of the proposal for a successor mission in East Timor. The solution can and will be made to work with the
full support of Member States and the Secretariat. Afghanistan will, in a sense, be yet another adventure in
discovering how to close this gap between peacekeeping and peacebuilding.

The interlinked nature of peacekeeping and peacebuilding challenges in Afghanistan were
described at the Tokyo donors' conference by Madame Ogata with her customary clarity. In her speech, she
stated: " Reconstruction planning and implementation should aim at building a functioning administrative
structure. It should also ensure nationwide security, which in turn will make it possible for rehabilitation
and reconstruction work to proceed throughout the country”.

L et us hope that Madame Ogata's wisdom will prevail.
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Mr. Omar Bakhet
Director, Emergency Response Division,
United Nations Development Programme (UNDP)

[. Introduction

The events of September 11 and their aftermath have merely served to renew the urgency for a
multilateral response to conflict, its causes, and its manifestations. The Brahimi report of 2000 was an
important milestone in reconsidering the UN approach to peace operations, namely, peacekeeping and
peacebuilding. Together these are important foundations for the consolidation of peace, the prevention of
recurrent conflict, and the reduction of political violencein al itsforms.

The focus of this presentation falls on a brief examination of the challenges that the devel opment
community faces in conflict prevention, peacekeeping, and peacebuilding; the gaps that emanate from the
Brahimi report and its implementation, and; some of the challenges being faced in Afghanistan.

One of the enduring legacies of the Brahimi report will be to have acknowledged the de facto need
for expanded UN peace operations to include strategies for prevention, peacemaking, peacebuilding, and
transition to recovery. By expanding the concept of peace operations beyond conventional military opera-
tions, the report gives due recognition to the underplayed role that the humanitarian and devel opment work
of the United Nations brings to building durable peace and addressing the causes of conflict through sus-
tainable development. The report also creates an important space for development actors to identify and
develop strategies for the untapped potential of development to play a more effective role in UN peace
operations.

Drawing upon some lessons from over the past year of that untapped potential of development in
peacekeeping and peacebuilding, two salient points merit consideration here in relation to better under-
standing and acting upon the gap between peacekeeping and peacebuilding: (1) how to coalesce all relevant
actors into coherent, concerted, and coordinated action including donor policy funding and strategies, and;

(2) how to have development assist in complex situations from both policy and operational perspectives.
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[1. The Untapped Potential: Policy Developments
A. Study on Prevention, Peacebuilding, and Recovery

The United Nations Development Programme (UNDP) commissioned a study, completed last
year, that tried to highlight the challenges and the contributions which the development community can
make in conflict prevention, peacebuilding, and recovery. The study is available. It has generated a lot of
discussion among the UN agencies and very soon, in March, wider discussions will take place among UN
Member States, the Organisation for Economic Co-operation and Development (OECD), and the European
Union (EV) in Brussels.

The study maps out the development dimensions of prevention and peacebuilding and builds five
conflict-related scenarios that highlight lessons learned about the types of development action which are
desirable and possible. The study has been very well received in the dissemination phase that is ongoing. It
was seen to be unaffected by the 'turf battles' often associated with UN discussions on peacebuilding and
other such concepts and strategies, and was commended as a tool for educating policy makers and planners
on the role of development in UN operations. What is clear is that development has an important role to
play in an overall approach to peacebuilding that includes political/diplomatic, humanitarian, and devel op-
ment actions and objectives.

Initially, it seemsthat conflict prevention was seen as a strategy to be deployed before violent con-
flict erupts and that peacebuilding was seen as a post-conflict strategy to consolidate and sustain peace.
There is also a "prevention of recurrence" theme to be found in peacebuilding. In contemporary usage,
however, peacebuilding can refer to all conflict-related scenarios and embrace a series of activities-political,
humanitarian, development, and military-that contribute to the aim of building durable peace and sustain-
able development. Thiswas af firmed in the Security Council usage of the term in February 2001 and it has
been taken up more generaly in the system in subsequent policy debates.

B. Official Discourse on Peacebuilding

To quote the definition from the Security Council of 20 February 2001 (S/PRST/2001/5):

"The Security Council recognizes that peacebuilding is aimed at preventing the outbreak, the
recurrence or continuation of armed conflict, and therefore encompasses a wide range of political, develop -
mental, humanitarian and human rights programmes and mechanisms. This requires short and long-term
actions tailored to address the particular needs of countries diding into conflict or emerging fromit. These
actions should focus on fostering sustainable institutions and processes in areas such as sustainable devel -
opment, the eradication of poverty and inegqualities, transparent and accountable governance, the promo -
tion of democracy, respect for human rights and the rule of law and the promotion of a culture of peace and

non-violence."
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In seeking to make sense of the contested official discourse on peacebuilding, development agen-
cies have sought to grasp a working definition of a peacebuilding approach through policy work and pro-
gramreviews. This is a definition that can adhere to basic development principles which emphasize what
works well at the delivery level, what is likely to withstand political and security disruption, and what is
neutral and impartial in the best sense over the long run. There will be instances, in addition, when such
programs derived from those three criteria also carry specia adaptive and catalytic potentia to assist ongo-
ing efforts to achieve stability and security. Thisinvolves a challenging application of the "bottom-up rather
than top-down™ principle and the "basics rather than contrived" approach. These criteria and considerations
best define development peacebuilding for the purposes of operationalizing peacebuilding policy in the
aftermath of the Brahimi report.

C. Development Peacebuilding

The types of development activities that have been identified include directed programs to address
security and development concerns; disarmament, demobilization, and reintegration (DDR); small arms
reduction; reintegration of internally displaced persons (IDPs) and returnees; quick impact projects; voca-
tional training of ex-combatants and other groups; security sector reform; and management of macroeco-
nomic framework; and so on. However, there is also a need to focus core poverty reduction and gover-
nance-related programs in ways that respond to conflict. This tallies with proposals from Japan
International Cooperation Agency (JCA) and form alist of interventions considered to be most critical for

peacebuilding.

[11. The Peacekeeping-Peacebuilding Gap
Although there are many gaps, three main gaps in relation to the recommendations of the Brahimi

report can be identified.

A. Implementation

The first gap is the implementation gap that has been imposed, or has arisen, because of lack of
support by Member States in the Security Council or the committees and therefore leaves the Brahimi
report and its recommendations in the air. Amongst the recommendations relevant to the current discussion
that remain relevant in measuring how far we have come are:

*  establishing Integrated Mission Task Forces (IMTF) to oversee planning for peacekeeping
missions that will draw on cross-UN experience and participation, which requires the sup-
port of the funds and the programs and, equally, the UN Secretariat;

* including demobilization and reintegration programming into assessed budgets for peace-

keeping operations,
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*  creating an analysis capacity for conflict situations;
*  implementing quick impact projects to catalyze recovery;
*  strengthening rule of law institutions and civilian policing;
*  re-establishing local rule of law and law enforcement capacity in situations of transition,
and;
*  making arrangements for peacebuilding to be an integrated concern of the United Nations.

These are parts of the Brahimi report recommendations that are strongly considered to be at the
heart of the many recommendations which essentially constitute the next stage of UN reform. The Panel
report calls for a series of powerful new mandates, activities, partnerships, new capacities and units that
build on the last set of reforms in ways that affect the UN system as awhole. However, while declaring that
new efforts through both prevention and peacebuilding are essential, the report does not elaborate in detail
on those issues nor fully chart their implementation; instead, the report invites the UN system to take the
lead role in developing this huge area of work. Thisis very much hampered by the fact that there is a lack

of resources for the agencies to implement and strengthen their capacities to deal with these issues.

B. Funding

The second gap is that of funding timely available resources for quick disbursement. A perennial
problem in fragile transitional situations has been the lack of consistent, flexible financing for small scale,
community-driven quick impact projects designed to overcome immediate blockages to progress in a peace
or reconstruction process. The leverage inherent in such rapidly disbursable funds far outweighs the often
relatively insignificant amounts involved and, in recognition of this, several UN agencies, funds, and pro-
grams have established budget lines for this purpose. Reviews by the Inter-Agency Standing Committee
and other internal and external evaluations have found that such facilities are rarely sufficient, however, not

least because they have not contributed to integrated peacebuilding strategies.

C. Lacunae

The third gap emanates from issues noticeably absent or only partially addressed by the Panel.

For example, the report does not adequately define peacebuilding or solve the essential incoher-
ence of keeping the Department of Peacekeeping Operations (DPKO) and the Department of Political
Affairs (DPA) divided (which could only be resolved through reuniting them); instead, Brahimi gives some
essential points of peacebuilding to the DPKO (rule of law) and others to the DPA (the pilot peacebuilding
unit) without facing the fact that both Departments have major peacebuilding operations and challenges
when they are respectively directing missions in the field. Since most major UN missions go through the
Security Council and are headed by the DPKO, one could argue that the DPKO is often the real focal point

25



Comments by Mr. Omar Bakhet
for peacebuilding and peace missions.

The report recognizes that peacebuilding involves humanitarian, development, and political
dimensions and that all the major UN agencies have a role. But by failing to specify mandates, structures,
and programs for peacebuilding, the report has essentially left the matter in the air. Brahimi passes this
prablem to the Executive Committee on Peace and Security (ECPS), which now has to look at peacebuild-
ing and make recommendations to the Secretary-General (SG) on how to carry it out.

The most logical step would have been to create a joint peacebuilding unit involving the DPKO,
DPA, UNDP, Office for the Coordination of Humanitarian Affairs (OCHA), Office of the United Nations
High Commissioner for Refugees (UNHCR), United Nations Children's Fund (UNICEF), World Food
Programme (WFP), and the World Bank.

No UN actor has yet adequately defined peacebuilding, much less the capacity to carry it to the
field. Thisfurther underlines the fact that peacebuilding should be atruly shared exercise.

The report does not distinguish between the three classes of UN presencein crisis countries: those
that have a DPKO-led, Security Council mandated mission; those that have a DPA-led, usually, General
Assembly approved mission or peacebuilding offices, and; the vast majority that have no UN poalitical pres-
ence or mission-where the Resident Coordinator (RC) and the UN Country Team try to do the best they
can. Each of these cases involves peacebuilding, but Brahimi does not deal with how they differ and how
the United Nationsis to act in each case.

Finally, the report does not break the operational dichotomy between the creation of UN missions
and the work of the UN system for crisis countries: that is, whether the funds and programs should serve as
operating partners and executing agencies for the UN mission work, and carry this out in a series of activi-
ties and programs in which they already have local knowledge and expertise that could be made part of the
UN mission.

Some of those issues have been approached, and efforts have been made to address them in prepa-
ration for the mission to Afghanistan.

V. Untapped Potential: The Challenges of Afghanistan
A. Post-Brahimi, Test-case Mission

On Afghanistan, the United Nations is certainly seeking to do things differently and the mission
presents critical challenges to the UN system. In particular, it signifies the first substantial test to formulate
a post-Brahimi report mission that can implement some of the recommendations of the original report. It is
also clearly shaped by the leadership of Ambassador Brahimi himself as Special Representative of the
Secretary-Genera (SRSG).
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B. Integrated Effort
The planning of the UN response to Afghanistan included the first substantive mobilization of an
IMTF headquarters to work closely with the UN Country Team in the field, as suggested in the Brahimi
report. This brought all agencies, and the Secretariat, into the early stages of planning and needs identifica-
tion. The work of thisIMTF has fed into the SRSG's policy.
There is now in process an integrated planning approach to the peace operation, UN Assistance
Mission for Afghanistan (UNAMA), and support to the SRSG. The operation has yet to be finalized and
approved by the Security Council, but there are already some indications that the proposed mission will be
unprecedented in its scope and will mark a new generation of peace operations. It is significant from opera-
tional, humanitarian, and development perspectivesin that it envisages a UN Country Team response at the

heart of the mission structure.

V. Conclusion

As far as the recommendations go, one of the big questions for Afghanistan will be whether UN
Member States and the Security Council can keep up with the reformed, integrated UN approach being pro-
posed.

Several questions and challenges lie ahead. Will DDR be left to voluntary contributions, even
though it is an integral part of the peace objectives of the mission? Will theinitia high profile given to gen-
der concerns and participation in recovery be maintained and followed through? Will the infrastructure to
support a coordinated, seamless link between humanitarian, recovery, and reconstruction activities be sup-
ported by the core UN mission or |eft to the vagaries of the Consolidated Appeal (CAP) and other mecha-
nisms for resource mobilization? Will donors work through the agencies best placed to do, for example, the
civil service reconstruction work, or will they at the end of the day lean toward the World Bank where they
can have more control? (Note that the World Bank has not worked in Afghanistan for 20 years.) Another
sensitive issue for the logistics of any UN operation is the employment of local nationals. The SRSG is
deeply and rightly concerned about the national talent being picked up by aid agencies to the detriment of
the local administration that international aid actors are al supposed to be bolstering. Isit possible to have a
salary scale for al international aid actors that does not create massive disincentives for Afghans to work
for the government? It will not be easy for the United Nations to come to terms with this, but it is an issue
for international aid actors, including donors, the United Nations, and nongovernmental organizations
(NGOs), to address collectively and consistently.

These are some of the challenges being faced in Afghanistan in the light of the recommendations
of the Brahimi report. The current discussion will contribute significantly to further articulating and consol -

idating efforts toward an even more effective, holistic approach to peacebuilding and conflict prevention.
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Mr. Konrad Huber
Senior Emergency Officer,
United Nations Children's Fund (UNICEF) in Indonesia

[. Introduction

The United Nations Children's Fund (UNICEF) is currently on the point of finalizing arrange-
ments for further assistance for itswork in conflict areas in Indonesia, primarily in the Moluccas and Aceh.

A brief review of UNICEF's experience in Indonesia can add an important perspective to the dis-
cussion on peacekeeping and peacebuilding for two reasons.

First, thereis currently no UN peacekeeping operation in Indonesia-it falls below the threshold of
Security Council involvement through any kind of peacekeeping operation or similarly mandated presence;
instead, the UN involvement in Indonesia is, much as it is in other parts of the developing world, through
various agencies such as UNICEF, the United Nations Development Programme (UNDP), the World Health
Organization (WHO), and others.

Second, in many instances a gap can also be looked at in terms of continuity; in many respects,
the question of a gap between peacekeeping and peacebuilding during the post-conflict recovery phase can
be rephrased as a question about the sources of continuity in UN action within a given country.

[1. The Role of UNICEF: Development and Peacebuilding

UNICEF is perhaps unique among UN agencies because it is present in many conflict areas not
only during the 'hot' phase of a conflict or immediately following it, as with a peacekeeping operation, but
actually before the conflict reaches a'hot' phase, throughout the conflict, and following the resolution of the
violence in the post-conflict recovery phase. This is important to recognize simply because there are some
issues that can help the United Nations and donors ook more holistically at conflict prevention, conflict
response, and post-conflict peacebuilding.

Development has several components, and education especially is one that can be used extremely

powerfully in trying to approach the problems of conflict and conflict response more holistically.
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In UNICEF's work in Indonesia, the organization has been working to strengthen education in
non-conflict areas as well as in areas where conflict has led to the destruction of infrastructure and to the
disruption of education services. UNICEF has tried to provide a short-term emergency response through the
emergency provision of school supplies and support to education authorities in re-establishing education
services as quickly as possible. In addition, in situations of post-conflict recovery, UNICEF and other agen-
cies are working closely with government in rehabilitating the education system and in restoring education-

al services.

I11. Education asa Vehicle for Peacebuilding
Why is education so important as a vehicle for peacebuilding throughout the continuum from

peace to conflict and back to peace? Three reasons should be highlighted.

A. Addressing Educational and Psychosocial Needs

The first reason has to do with not only providing the highest quality of education for children as
possible, but also with maintaining, or re-establishing, an environment in which children's lives can be nor-
malized as quickly as possible. When children are driven into displacement during the emergency phase of
a conflict their immediate needs in relation to water, sanitation, and health are often the first to be
addressed, and rightly so. But UN agencies are still struggling with restoring education services as quickly
as possible. The swift re-establishment of such services alows children to regain some degree of hormalcy
in their lives and provides an environment in which some of their psychosocia needs can be addressed as
quickly as possible through, for example, the attention of teachers trained in identifying and handling trau-

ma.

B. Bringing Communities T ogether

The second reason is that education has the potential for bringing divided communities together.
Thisisvery clear in UNCIEF's work in parts of Indonesia beset by communal or sectarian conflict. Despite
the veracity of the conflict between adults, there is a common care for and concern about children's welfare

that extends to re-establishing quality education for children regardless of ethnic or religious background.

C. Dealing with Disgruntled Y outh
The third reason is that education offers a means of dealing with the problem of disgruntled
youth-unemployed youth, often adolescent boys or young men-who are at wits end and often act as afocus

for extremism and for recruitment into armed groups.
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V. Continuity and Coordination

In addressing the problem of a gap in UN responses as a challenge of continuity, UN agencies
have been striving through various mechanisms to develop and to strengthen coordination. In Indonesia,
education is one of the mechanismsin which, again, a number of actors have arole to play-UNICEF as well
as the UNDP, the World Bank, the United Nations Educational, Scientific, and Cultural Organization
(UNESCO), and some regional bodies such as the Asian Development Bank (ADB).

V. Conclusion

Attempts are made to improvise co-ordination in situations where there is no clear top-down com-
mand and control mechanism. In Indonesia, thisis to a certain extent what UNICEF does from day to day
initswork.

The United Nationsis, however, starting to use mechanisms that will provide greater coherencein
its response. One such mechanism is the UN Development Assistance Framework (UNDAF), which assem-
bles all UN agencies operating in a particular country in a common forum to develop a shared understand-
ing of that country's development challenges including those posed to development in that country by the
threat of conflict. Ultimately, day-to-day coordination and long-term, more strategic coordination through
UNDAF have to be linked much more effectively with the role of donors.
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"The Experiencein East Timor"

Mr. Kenji | sezaki
Chief, DDR Coordinator Section,
United Nations Mission in Sierra Leone (UNAMSIL)

1. Introduction

Asthe programme for today's symposium indicates, this presentation is based on my report titled
"The Experience in East Timor." However, as | was transferred from East Timor in May of this year and am
now stationed in Sierra Leone, | would also like to refer to that country's experience.

To date, | have participated in two UN PKO missions: the United Nations Transitional
Administration in East Timor (UNTAET) and the United Nations Mission in Sierra Leone (UNAMSIL).
UNTAET's mandate was essentially to establish and oversee a provisional administration in East Timor,
while UNAMSIL's was to assist the government of SierraLeone, a sovereign nation, in implementing adis-
armament, demobilization and reintegration (DDR) plan. | am proud to have been a part of these two

important showcase efforts.

View from the Ground: The Seven Components of PKO

Bridging the gap between peacekeeping and peacebuilding remains a crucia challenge. From my
experience as a participant in two UN PKO missions, | have identified the following seven key components
of PKO:

1) peacekeeping force (PKF) deployment;

2) confidence building;

3) reconciliation;

4) law and order;

5) emergency aid;

6) recovery of state authority; and
7) DDR.
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Although these components probably wouldn't stand up well under academic scrutiny, to those of

us on the ground they accurately represent the work we do.

1. PKF Deployment

UNAMSIL and UNTAET were similar in that peacekeeping was preceded by a period of peace
enforcement involving multinational forces. In East Timor, a multinational force under a command headed
by Australia succeeded in restoring peace. In Sierra Leone, efforts centered on Economic Community of
West African States (ECOWAS) members, with a Nigeria- and Guinea-led multinational force responsible
for peace enforcement. PKF deployment is a bridge between peacekeeping and peacebuilding. A particular-
ly important consideration in PKF deployment is exit strategy. Once peacebuilding is underway, how long
should peacekeeping forces remain and how should they withdrawal ? Gradual withdrawal is supposedly the
standard approach. In East Timor, peacekeeping forces withdrew gradually to enable the newly established
and trained East Timorese national forces to assume the task of peace enforcement. The situation was much
the same in Sierra Leone, where the multinational force was replaced by a new national armed force.
Although the creation of a national armed force falls outside the mandate of either of these missions, in
East Timor assistance was extended by Portugal, the United Kingdom and the United States, while in the
case of SierraLeone support was provided by the United Kingdom.

As someone who is seldom in Japan, | saw the dispatch of Japanese self-defense forces (SDF) to
East Timor as alandmark event. In my opinion, the biggest challenge facing Japan in the future is to estab-
lish its own rules of engagement (ROE). Essentially, this means deciding when it's ok to pull the trigger.
Despite the existence of ROE for peacekeeping, we end up simply moving back and forth between Chapter
6 and Chapter 7. These are standard rules and very general, covering the use of arms when necessary for
self-defense or to sound warnings. In the peacekeeping environment, however, incidents happen that result
in the heightening of ROE. Peacekeeping is not war. Nonetheless, on the ground we often hear calls for
ROE resembling those imposed in times of war. Thisiswhat happened in East Timor, with the death of two
peacekeepersin agun battle. As a consequence, standard ROE were stepped up.

Actualy, there are two problems related to ROE. Peacekeeping forces comprise soldiers from
many different countries who must work together. Some countries send large forces, while some send medi-
um-sized forces. Very few send small forces. Medium-sized forces are often placed under the command of
larger forces. Each contingent has its own specific ROE, to which it adheres. For example, forces from
Australia and most of the countries of Western Europe are not permitted to fire warning shots, while those
from many devel oping countries are. Such differences inevitably emerge.

Another key issue facing Japan is how to equip its forces. Many key points remain unresolved.

For example, standard equipment for infantry units consists of machine guns and rifles. In the event of an
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incident, should such units also be given grenade launchers? No doubt the SDF is itself undertaking
research and conducting simulations, but | think a broader and considerably more drastic debate is neces-

sary.

2. Confidence Building

The primary object of confidence-building measures by UNTAET was Indonesia. The big ques-
tion there was how to ensure security along the border between East Timor and West Timor. The PKF com-
mander decided to try maintaining an unarmed border. | think thisis the approach that is still used. When |
left, PKF were still patrolling the border. At the time, debate raged over when responsibility for the border
should be handed over to new East Timor armed forces. The last remaining operations in East Timor after
UNTAET's gradual withdrawal were border patrols and monitoring by temporary military observers. Why
was this such a sensitive issue? First, East Timor was about to achieve independence, but it had never actu-
aly gone to war with Indonesia. With East Timorese and Indonesian forces guarding either side of the bor-
der, however, there was a distinct possibility war would break out. Aslong as the PKF were there, war
could be prevented, but there was no way of guaranteeing this in the future. The key to confidence building
in this situation was to disarm border guards. By doing so, the PKF hoped to create East Timorese national
forces somewhat like Japan's SDF in terms of their role in the country-fine at the time but not necessarily so
later on. Confidence building was also essential to establishing diplomatic clout for the new state.

UNAMSIL faces an even more striking example of intraconflict issue in the form of pro- and anti-
new government guerillas. The mission's mandate includes disarmament. The primary reason confidence
building is so crucia to peacekeeping and peacebuilding is to minimize the impact of cease-fire violations.
To facilitate disarmament, the first element of DDR, we must first achieve a cease-fire. Even with a cease-
fire in place, however, violations are inevitable. In Sierra Leone, we knew cease-fire violations would
destroy confidence, so without effective confidence building guerillas would refuse to lay down arms, thus
making it impossible to enforce the cease-fire. It is within this context, therefore, that UN PKO forces in

Sierra Leone continue to undertake confidence building.

3. Reconciliation

Reconciling former victims with former perpetrators is an extremely difficult process. In East
Timor, past crimes included the killing of many East Timorese by pro-integration militias. Horrific crimes
were also committed against civilians in Sierra Leone, including the amputation of the hands and feet of
children. On the ground, | have come to understand the importance of seeing this issue through the eyes of
the victims. There is atendency to force "forgiveness' on victims, particularly in poor countries, where vic-
tims are often pushed to "forgive" in exchange for international aid. Of course, the ability to forgiveiscru-

cial, but forcing forgiveness on arape victim, for example, surely only deepens wounds. Any consideration
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of reconciliation must also encompass the next component.

4. Law and Order

While it may be possible to forgive minor crimes, serious crimes must be punished. Only then is
reconciliation possible. In peacekeeping and peacebuilding, an effectively functioning judicia system and
trials aimed at bringing the perpetrators of crimes to justice must parallel efforts to promote reconciliation.
In East Timor and SierraLeone, however, there is a definite tendency for international committees to try to

force reconciliation. All this does is degpen the wounds.

5. Emergency Aid

Emergency aid isacrucial consideration in peacebuilding as well as peacekeeping. In peacebuild-
ing, the focus is how to link emergency aid to development activities and the principal actors are UN aid
agencies and nongovernmental organizations (NGOs). The biggest problem is ensuring the safety of these
groups in areas where UN PKO are active. This remains a very gray area for the UN. Some groups are
capable of protecting themselves-such as the Office of the United Nations High Commissioner for
Refugees (UNCHR), which has its own PKO-level security system-but most are not. To what extent peace-
keeping forces are responsible for protecting NGOs and UN agencies involved in emergency aid thus
remains a key issue. The situation was extremely murky in East Timor and it remains so in SierraLeone,
particularly in the case of to NGOs which, despite having official ties to the UN, are not fully protected by
peacekeeping forces. In Sierra Leone, thisis perhaps the biggest problem at present, because NGOs are the
principa actors in reintegration-the third element of DDR. NGOs are expected to operate despite unsafe
conditions and the lack of aframework for ensuring their safety.

In Japan, NGOs have become a popular topic of discussion recently owing to debate over their
role in Afghanistan. | can't condone the deployment of NGOs simply because the head of the Japan
International Cooperation Agency (JCA) is unavailable. While I'm not really in a position to say whether
there should be a legal framework for NGO participation, | believe-and I'm sure most NGOs would agree-
that some sort of legal structure is warranted insofar as these are Japanese citizens acting at the behest of
the UN.

6. Recovery of State Authority

UNTAET's accomplishments included overseeing a provisional administration and implementing
elections aimed at facilitating independent government. UNAMSIL wound up disarmament and demobi-
lization-the first two letters of DDR-on January 18 of this year, and a national election is slated for May.
Holding elections is certainly the most important prerequisite to the recovery of state authority. Building

capacity for governance is also essential. When East Timor was a part of Indonesia, the majority of public
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officials were Indonesian. As a consequence, capacity for governance building was nonexistent.

Sierra Leone is a country | will certainly never forget for many reasons. | arrived there in 1988,
two years before civil war broke out, and watched a lawless, graft-ridden state collapse and descend into
civil war. UNAMSIL operates under the auspices of the Republic of Sierra Leone, a sovereign nation-per-
haps "in cooperation with" is a more accurate phrase-and therefore must hedge risks. The objective is to
achieve a recovery of state authority, but what should be recovered? Is it restoring Sierra Leone to its for-
mer state? Or is it helping to create a more transparent, efficient and fair government? Assuming it is the
latter, to what extent can a UN PKO mission interfere in internal politics? This is a serious dilemma-espe-
cialy true for those of us who experienced Sierra Leone before the civil war and thus could not condone a
return to the prewar state. As a UN PKO mission, to what extent should we be involved in the recovery of
state authority?

7.DDR

In East Timor, there are approximately 3,000 Falintil pro-independence guerillas. They are viewed
as national heroes and have demonstrated tremendous discipline all along. In contrast, Sierra Leone has
about 48,000 disarmed guerillas-a huge number-most of whom are rogues and outlaws. Here we have asig-
nificant difference between the two countries. Y esterday, we discussed the view that integration could be
accomplished through RDD1, that is, that former guerillas could be reintegrated at the same time as they
are disarmed.

DDR efforts in Sierra Leone at present are greatly hampered by insufficient funding. What can
Japan do to help resolve this problem? | don't work for the UN's finance agency, so I'd rather leave any
comments on financial matters to the participants from the Department of Peacekeeping Operations
(DPKO). Japan pays an assessed contribution to the UN that is approved under the U.S.-Japan Security
Treaty and applied to security-related efforts. On top of this, Japan makes voluntary contributions to UN
operations. Japan made dual contributions for the operations in both East Timor and Sierra Leone. In con-
trast, the multidonor trust fund managed by the World Bank is applied largely to peacebuilding efforts, such
asrecovery of state authority and emergency aid, which are unrelated to security.

The problem is, of course, that certain components of peacebuilding are inexorably linked to secu-
rity. Sierra Leone is a striking example of this. Disarmament and demobilization have been completed, but
disarmed former combatants still await reintegration into the community. Funds for reintegration are sup-
posed to be drawn from voluntary contributions, but they have not been forthcoming in Sierra Leone.
Funding delays cause reintegration programsto fall behind schedule, provoking frustration among disarmed
former combatants, who then resort to violence. The UN then completes this vicious circle by once again
deploying peacekeeping forces. I'm not saying that peacebuilding in its entirety is linked to security, but

certain components of it most definitely are. Accordingly, funding for these components should come from
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assessed contributions.

Another issue here is the considerable gap between assessed and voluntary contributions. The
assessed contribution for operations in East Timor-that is, the actual PKO mission's budget-amounted to
¥60.0 billion annually, if we calculate using an exchange rate of $1.00:¥100. In contrast, the annual budget
for nation building, managed by the World Bank's multi-donor trust fund, was only ¥4.0 hillion. The situa-
tion is much the same in Sierra Leone. UNAMSIL's annual PKO budget is ¥70.0 billion, whereas Sierra
Leone's total national budget is only ¥9.0 billion, of which ¥6.0 billion goes to debt repayment, |eaving
only about ¥3.0 billion to run the country! For those of us on the inside who are familiar the UN's structure,
such a disparity is incomprehensible. It is equally incomprehensible to the citizens of the areas we are try-
ing to help. The annual budget for DDR in Sierra Leone is ¥7.0 billion-only ¥7.0 billion to disarm and
employ 45,000 former combatants! The total PKO budget is ¥70.0 billion, so only 10% is being used for
DDR. What | am trying to say here isthat the overall assessed contribution is sufficient to permit the alloca-
tion of a portion to security-related components of peacebuilding-a move that would make a huge differ-
ence to efforts and help resolve the problems I've just outlined. That said, the United States and other
Security Council members would no doubt have objections, making it difficult to obtain a consensus. But it
seems to me that countries with the capacity to lay out ¥1.0 or ¥2.0 billion at a moment's notice-Japan
being the obvious example-are in a position to contribute, within the framework of voluntary contributions,
to the creation of a more flexible, expeditious fund to support those security-related components of peace-

building.
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Mr. Takahisa Kawakami
Director, International Peace Cooperation Division,
Ministry of Foreign Affairs (MOFA)

1. Introduction
This presentation focuses on Japan's current and past role in UN peacekeeping operations (PKO)
and peacebuilding and the challenges ahead for the country must in these areas.

A.Japan'sRole: A Study in Contrasts

Japan's role in PKO and peacebuilding is a study in contrast. PKO involvement, governed by the
Law Concerning Cooperation for United Nations Peacekeeping and Other Operations-the PKO Law-is
overseen by the International Peace Cooperation Headquarters, which is under the auspices of the cabinet
and headed by the Prime Minister. Under this organization, a number of ministries and agencies, including
the Ministry of Foreign Affairs, Japan Defense Agency, Japan Coast Guard and the Ministry of Home
Affairsl, coordinate Japan's participation in PKO. In a sense, therefore, PKO participation islegally consis-
tent. In contrast, while peacebuilding has involvement from the government, the Ministry of Foreign Affairs
and related ministries and government agencies, government organizations, aid agencies including the
Japan International Cooperation Agency (JCA), and nongovernmental organizations (NGOs) have tradi-
tionally acted followed their own agendas. On the surface, UN peacebuilding also appears to involve many
different groups. The difference is that with UN peacebuilding activities, the lack of a clear leader is offset
by the fact that everyone takes aleadership role. To put it another way, there is an ongoing leadership strug-
gle. Japan hasn't come that far yet. Although al of the involved groupsin Japan like to use the word "peace-
building,” none has really stepped up to take the reins, nor do any appear likely to do so. Is JICA putting its
name forward to spearhead Japan's peacebuilding activities? It doesn't seem so.

Another key difference is that when it the formulation of alaw to govern Japan'srole in PKO was
preceded by considerable public debate, particularly over the issue of whether Self-Defense Forces (SDF)

should be used. This was appropriate as it reflected a division in national opinion-a division that continues
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to exist. Fortunately for us, recent surveys indicate between 70% and 80% of the population today support
PKO, but there are still individuals and political parties opposed to or undecided about Japan's PKO partici-
pation. This has not happened with peacebuilding. Certainly there are individuals who single out specific
shortcomings, but there has been no real public debate or attempt at consensus building regarding Japan's
involvement in peacebuilding.

Japan's peacebuilding activities are classified under a broad range of headings; including econom-
ic cooper ation, technological cooperation, election support, democratization support, assistance with mili-
tary downsizing and weapons control, and land mine removal and small-arms control. A major reason for
thisisthe lack of clear leadership.

B. Japan'sInvolvement to Date

Following the passing of the Law Concerning Cooperation for United Nations Peacekeeping and
Other Operations in 1992, Japan got off to a good start by dispatching personnel to Cambodia and
Mozambique. After that, personnel from Japan took part in relief efforts for Rwandan refugees in Goma,
Zaire. A Japanese team has also been active in PKO in the Golan Heights since 1996. Despite these exam-
ples, Japan's PKO involvement showed signs of stalling.

The situation changed dramatically in 2001, owing to a revision of the PKO Law during a special
session of the Diet amending restrictions which previously preventing Japanese forces abroad from engag-
ing in conflict or using weapons. This is a particularly important change because it means Japanese PKO
forces are no longer limited to self-defense, but can extend protection to others facing danger. The modified
law still uses the legal term "personnel under custody,” but in practice this now encompasses any and all
who seek protection from SDF or PKO forces. One result of this will be greater safety for NGOs. Within
the UN rules of engagement (ROE), rules governing the use of arms currently prioritize protection of UN
PKO personnel and UN officials. Japan's revised law does not discriminate, but rather allows SDF PKO
forces to use armsto protect al "personnel under custody.”

Japan is currently preparing to dispatch an engineering unit to East Timor that will exceed its con-
tribution in Cambodia in terms of scale. A final decision on this dispatch is expected on in the coming
weeks. Another key aspect of the upcoming dispatch to East Timor is that it will mark the first Japan has
sent time female personnel to take part in PKO. (The question of female personnel and PKO poses another
set of challenges and would thus be an appropriate subject for a future seminar.) Japan's move is in line
with active efforts by the UN to promote the participation of women in PKO.

What have been Japan's contribution to peacebuilding? In Cambodia, Japan dispatched engineers,
military observers, civilian police and electoral observers to the United Nations Transitional Authority in
Cambodia (UNTAC). When UNTAC withdrew, of course, these personnel also left Cambodia-with the

unfortunate exception of one. UNTAC was replaced by a two-person political mission, while other duties
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were left up to a variety of other international organizations. At the same time UNTAC was established,
Japan established the International Conference on the Reconstruction of Cambodia (ICRC), which it also
co-chaired, enabling it to play a key role in post-UNTAC, post-PK O peacebuilding in Cambodia-particular-
ly in the area of reconstruction-by coordinating aid on-site.

Japan also served as a bridge between peacekeeping and peacebuilding in the area of land-mine
removal. Under the auspices of UNTAC, Japan established the Cambodia Mine Action Center, which sub-
sequently became a type of NGO. This organization has been actively engaged in land-mine removal since
the formation of a new government in Cambodia, and Japan has continued to support its efforts. Japan's
land-mine removal program in Cambodia has thus been largely an NGO-led effort-Japanese PKO personnel
focused on work necessary for PKO activities, such as road restoration, but did very little in the area of
land-mine removal. In other words, they saw themselves as a military force. Yet where Cambodia really
needed assistance was in removing land mines from villages receiving returning refugees. Military repre-
sentatives here today may disagree, but | think it's fair to say that international NGOs with specialized
expertise, such as Hello Trust, played a much greater role in this crucial effort than the Japanese PKO per-
sonnel.

C. TasksAhead

The revision of the PKO Law and the decision to dispatch forces to East Timor mark a major step
forward for Japan in terms of the scale and depth of its involvement in PKO. Nonetheless, two issues
remain to be addressed.

First, the role of PKO istraditionally military. While considerable attention has been focused
recently on the growing civilian policing role of PKO, more than 70% of an estimated 47,000 personnel
currently involved in PKO worldwide are soldiers. The greater portion of PKO funding is also allocated to
military operations. This makes sense in that the objective of PKO isto facilitate prompt conflict resolution.
While there is certainly more to modern PKO, military involvement remains its primary focus. Japan's dis-
patch to East Timor will immediately raise it into the top 20 participating countries in terms of contribution,
from its previous rank of 50-something. The UN PKO mission to East Timor is expected to last two years.
It's important for Japan not to sit back confident that it is doing its part, but to consider its future involve-
ment.

The second issue is the need to step up civilian contributions. | realize this sounds somewhat con-
tradictory. To date, Japan has not sent civilian police to East Timor. Mr. Isezaki and many other exemplary
individuals are heavily involved in civilian activities, but it is important for Jagpan to take further steps to
facilitate the participation of civilian expertsin various fields. To this end, it is necessary to step up related
training at various centers around the country.

The participants in this symposium are involved deeply in peacebuilding within the framework of
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their own organizations. The real problem is coordinating the efforts of different groups. Thisis not to
imply aneed for regulation; what is necessary is to ascertain an effective means of coordinating activities to
ensure an organic relationship, and to establish a balance in situations where peacebuilding and PKO are

undertaken simultaneously.
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Mr. Doyle noted that there is an increasingly onus on the UN to facilitate successful and well-inte-
grated peacekeeping operations, such as UNTAS and UNTAET. Japanese NGOs and government officials
are currently training and preparing together for deployment to other countries, which represents an impor-

tant step for the future in preparation for the aim of achieving an integrated mission.

Mr. Harston noted that in many cases NGOs seek to be independent of peacekeeping activities,
but also seek to be dependent on peacekeepers in times of crisis. He added that on the issue of assessed
contributions, the problem is that money for these contributions comes as aresult of a Security Council res-
olution, and it is difficult to persuade donors to use these assessed contributions for peacebuilding activities.
He expressed the hope that in the future there would be more flexibility in the provision of funds for such
activitiesas DDR.

Mr. Bakhet expressed the belief that NGOs had a very important role to play in peacebuilding

activities.

Prof. Yamanaka explained that in the session on the previous day, she had table a proposal for the
establishment of a peace activities training center, and urged for enhanced cooperation in Japan to improve
peace training. She also urged an increased readiness of the part of Japan to travel to other part sot he world
to engage in peacekeeping and peacebuilding activities, after having completed efficient and focused train-
ing. She suggested that this would offer a more efficient method of using taxpayers money.
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An audience member asked a question about the proposed training center. Prof. Owada responded
that Japan's participation in the UNTAC mission in Cambodia was a success, but regrettably one civilian
police officer was killed in action in Cambodia, which could have been due to the fact that training had
been insufficient. Prof. Owada noted that in most cases military forces engaged in peacekeeping activities
are well-trained, but it is important to provide training to civilian personnel in particular in order that such
personnel can be adequately equipped with experience and information before being dispatched overseas.
Prof. Owada stated his doubts as to whether such a training center should be established in Japan, suggest-
ing that it would be more useful for a center to be established in Southeast Asia, for example, with the

active cooperation of Japan.

An audience member asked a question about the role of NGOs and their protection by peacekeep-
ing forces, asking why thiswas still agray area. Mr. Isezaki responded by noting that in East Timor, NGOs
were protected by peacekeeping forces, and this was also the case in Sierra Leone, but that it was very
important to disseminate security information. He added that it was important for peacekeeping forces to
actively seek out those groups that require protection. Another problem cited was the refusal of NGOs to
sign a contract for protection with the UN, which requires that in the case of evacuation of an area, the

NGOs will reimburse the UN for evacuation assistance in an emergency.

An audience member asked a question to Prof. Owada concerning the role of the private sector in
peacebuilding activities. Prof. Owada added that much more fundamental discussion on the relation
between NGOs and the UN is necessary. He then referred to the possibility of Japan becoming a permanent
member of the UN Security Council, but added the caveat that in order to achieve permanent membership,
Japan would be expected to play a large role in peacekeeping and peacebuilding activities, among other

activities.

An audience member asked a question to Mr. Doyle about the UNHCR's cooperation with NGOs.
It was pointed out that Japanese NGOs have little experience compared to other NGOs and what criteriathe
UNHCR has for selecting NGOs for oper ations such as those in Afghanistan. Mr. Doyle responded by not-
ing that UNHCR applies three criteria. The first isto look at the NGOs that are aready on the ground in the

country in question. The second isto try to encourage NGOs that are not present on the ground to deploy to
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the country or region in question. The third way is the use of the UNHCR training program to equip
Japanese NGOs with the prerequisite skills and language knowledge for use on the ground.

Mr. Bakhet added a comment about NGOs and security issues. He noted that NGOs are often
reluctant to join UN missions on the ground, due to reluctance to comply with UN directives and practices.
He explained that this perception of the UN restricting NGOs activities was the largest obstacle.

An audience member commented that the failure of PKO in some countries was due to a lack of
cultural awareness in some cases and asked what could be done to improve DPKO activities in the future.
Mr. Harston responded that he was particularly aware of this issue, and that the DPKO was actively think-
ing about cultural awareness in its operations. Mr. Huber added that the issue of cultural awareness was
also related to preparation on the part of UN personnel. He stressed that preparation was key to avoid prob-
lems and obstacles to the smooth functioning of a mission. Mr. Huber also emphasized the importance of

incorporating local actors and local communities into the peacekeeping or peacebuilding process.

An audience member asked Mr. Harston about the significance of acting under Chapter Seven. A
further question concerned the role of the UN in concluding peace agreements. A further question referred
to the problems posed by Russia and Chinain the UN. A final question referred to operations in the former
Yugoslavia and how the UN coordinates operations with such organizations as NATO. In response, Mr.
Harston explained that Chapter Seven provides a model that can be imposed on peacekeeping activities. In
relation to peace agreements, Mr. Harston pointed out that the good offices of the UN are frequently very
important, if only to get peace negotiations started. The only exception to this UN involvement was the
Dayton peace process. In response to the question about Russia and China, Mr. Harston noted the great help
provided by the countries, and in particular the large number of Russian personnel deployed around the
world. Finally, in relation to operations in cooperation with NATO in Yugosavia, Mr. Harston explained
that the UN works under a mandate and the structure has functioned very well, but it is not clear to what

degree the NATO forces would be prepared to offer assistance to the UN, if required.

An audience member asked Prof. Owada about the role the government of Japan could play. A
further question concerned preventive diplomacy in the Taiwan Straits. Prof. Owada began his response by
commenting on the questions posed to Mr. Harston, pointing out that the media is very quick to point out
UN failures. He added however that peacekeeping was not necessarily following by peacebuilding in
chronological order. He stressed the need to take an holistic approach. In response to the questions posed,
Prof. Owada suggested that the Ministry of Health, Labour and Welfare in Japan could held in reintegration

and peacebuilding activities in any given UN mission. He added that in the process of nation-building, the
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know-how of ministry officials would be valuable to provide a blueprint in the country in question. In
response to the question about preventive diplomacy, Prof. Owada responded that the Secretary General
must always reflect the voice of the General Assembly, but when acting as a mediator, there is no require-
ment for the Secretary General to reflect the feeling in the General Assembly, allowing for greater flexibili-
ty when engaging in preventive diplomacy negotiations.
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