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Foreword

The present analysis, "Development-Military Interfaces: New Challenges in Crises and Post-Conflict Situa-
tions," was carried out between August and October 2003 by the German Development Institute (GDI) in the
framework of a research project for the Federal Ministry for Economic Cooperation and Development
(BMZ) which was planned and conducted on short notice.

In this connection the GDI commissioned the Bonn International Center for Conversion (BICC) to prepare a
background paper with a focus on security policy.” The GDI and the BICC conducted numerous interviews,
among others, with representatives of the Federal Ministry of Defence (BMVg), the Foreign Office (AA), the
BMZ, the UK Department for International Development (DFID), the relevant implementing agencies, non-
governmental organizations, and research and other institutions. We would like to take this opportunity to
extend out heartfelt thanks to them for their active cooperation. Furthermore, special mention must be made
here of the active and constructive participation in the study conference held at the GDI on September 22,
2003.

Bonn, January 2004 Stephan Klingebiel and Katja Roehder

1 The research projected was entitled: "Relationship between Military and Development Components in Reconstruction in Post-
conflict Situations."

2 See Heinemann-Griider / Pietz / Lipp (2003).
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Development-Military Interfaces

Executive Summary

Background

In Germany as well as in other donor countries
there was in the past a clearly recognizable dis-
tance between development actors and military
actors and their tasks. The principle of "No devel-
opment without security”" is, however, increas-
ingly assuming the character of a new develop-
ment paradigm, one that calls for new approaches
in development policy.

In post-conflict situations, which often take on the
character of "protracted crises," both military and
civil development-related components play an
important role. In this context development policy
would like to and can gain more constructive in-
fluence on the reconstruction phase; indeed, other
policy fields even expect this of it. At the same
time, the growing number of overseas missions
directly involving the Bundeswehr has served to
move the overall spectrum of German policies and
their joint scopes of action into the focus of atten-
tion.

The present study provides an overview of the
different relations between development policy
and the military in crises and post-conflict situa-
tions. The study both examines the views of the
actors involved and takes stock of and categorizes
development-military interfaces. Examples are
used to illustrate some of the positive and negative
experiences that have been made with different
interfaces and to point out some aspects of special
relevance for development policy. Finally the
study outlines some initial strategic approaches
and policy options open to development policy in
its relationship to military actors.

Legitimacy of Military Missions as a Pre-
condition for Development Policy in Post-
conflict Situations

The mandates for, and thus the legitimacy of,
military missions play an important role for the
debate on the development-military relationship in
post-conflict situations. International peace mis-

sions have in large part, and increasingly, been
entrusted with civil nation-building tasks in the
framework of peace support and governance op-
erations and multidimensional missions. Today
the need for mandated military missions for the
purpose is widely acknowledged. Preemptive
interventions and other military activities without
an adequate mandate, and thus without sufficient
legitimacy under international law — such as the
military intervention in Iraq in 2003 - have at-
tracted considerable controversy and are widely
rejected. As far as development policy is con-
cerned, there should, as a matter of principle, be
no doubts as to a military mission's legitimacy and
mandate when consideration is given to involve-
ment in reconstruction efforts.

Perspective of Different Actors Involved

The development-military relations that emerge
from these developments depend not least on na-
tional factors. These would include the closeness,
or distance, involved in the relationship between
development policy and foreign policy, the share
that humanitarian aid and emergency aid accounts
for in the work done by development cooperation
(DC), and national traditions and experiences
made with military interventions. Viewed from
the perspective of development policy, closer co-
operation between the actors involved entails
above all the risk that the former may find itself
subordinated to short-term military strategies.
However, development policy here also has,
among other things, chances to bring its influence
to bear on overall policy as well as to benefit from
an improved security situation, a condition essen-
tial for its involvement in civil reconstruction in
afflicted countries.

In the framework of the new peace missions the
military 1is itself becoming increasingly involved
in carrying out genuinely civil tasks and is seeking
cooperation with civil actors, including develop-
ment policy, for the purpose. Both for the
Bundeswehr and for NATO the concept "Civil-
Military Cooperation” has involved the develop-
ment of instruments that cover, from the military
perspective, cooperation with civil actors and the
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civil sector. In the framework of CIMIC the mili-
tary routinely conducts projects in the civil sector
— including reconstruction — that have impacts on
the domain of development policy. The main
examples for Bundeswehr measures of this kind
can be observed in the Balkans and in Afghani-
stan.

Development and humanitarian NGOs, proceed-
ing from the debate in the field of humanitarian
aid, have engaged in an intensive discussion on
the problem complex involved in the military-civil
relationship. European NGOs in particular, point-
ing to the principles of neutrality and impartiality,
largely reject cooperation with military actors and
voice criticism of any blurring of the boundaries
between military and civil aspects.

Development-Military Interfaces: Four
Categories

The existing interfaces between development pol-
icy and the military can be classified under four
categories:

1. Security and stability as framework conditions
for development policy

In most post-conflict situations the framework
conditions needed by development actors for
their reconstruction work are often predicated
on the stability and security brought about by
the military.

2. Strategic planning and conception

— Interministerial cooperation and mecha-
nisms: These serve the purpose of infor-
mation-sharing and development of joint
strategies in and among the various policy
fields concerned. In the framework of this
interministerial cooperation the BMZ is,
for instance, able to bring its influence to
bear on cross-cutting concepts and the
formulation of country strategies. The
BMZ has also played a key role in the de-
bate on the structure to be given to the re-
construction team currently deployed in

Kunduz as well as on the mandate for the
military component involved. The me-
chanisms of cooperation include, among
others, the Federal Security Council, min-
isterial consultations, and in particular in-
terministerial cooperation, e.g. coordina-
tion of the German contribution to the G8
Africa Action Plan (GAA).

Deliberate integration and subordination
of development policy in short-term po-
litical and military strategies: This would
include the extensive use of instruments
of development policy, but also of hu-
manitarian aid, in the framework of mili-
tary approaches, e.g. in Provincial Recon-
struction Teams (PRTs) in Afghanistan.

Funding of noncivil measures and missions as
well as civil activities conducted by the mili-

tary

Development policy funding for noncivil
measures and missions: Here there are a
number of different current examples
which can, as far as their character is con-
cerned, be assessed as a shift of the
boundaries defining the traditional prac-
tices of development policy. For instance,
€5 million of undisbursed funds were
made available from the European Devel-
opment Fund (EDF) to support the
ECOWAS peace mission in Liberia. In
November 2003 the decision was taken to
set up a Peace Facility for Africa (an ini-
tial € 250 million) that is to be financed
from the EDF and used to fund noncivil
peace missions in Africa. Furthermore,
Germany has until now reported its as-
sessed contributions to military peace
missions, which are funded from the
budget of the Federal Foreign Office, as
part of the official development assistance
(ODA) it provides.

Development-policy funding for civil ac-
tivities conducted by the military: The
main example here is the BMZ's funding
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of CIMIC measures conducted by the
Bundeswehr.

Military competition for DC funds: To
conduct CIMIC measures, the military
competes e.g. with the GTZ or NGOs for
funds in the fields of humanitarian aid and
development.

4. Operational approach

Interministerial projects: The German
support for the Kofi Annan International
Peacekeeping Training Centre (KAIPTC)
is seen as a pilot project on the develop-
ment of a coherent and interministerial
funding concept involving AA, BMVg,
and BMZ.

Military conduct of measures typical of
DC: This applies above all in the frame-
work of CIMIC.

Military provision of concrete protection
functions for development policy actors
and measures, benefits of an improved
security situation: Apart from the general
conditions required for security and sta-
bility, concrete forms of cooperation may
develop "on the ground."

Military contracts for DC actors: In Ger-
many this means e.g. that the Bundeswehr
sometimes subcontracts measures to the
GTZ.

Cooperation in training and capacity-
building: In various contexts military and
development-policy actors are involved,
on a reciprocal basis, in training and ca-
pacity-building functions as well as in
dialogue forums, e.g. in the framework of
the Federal College for Security Policy
(BAKS), the Bundeswehr Command and
Staff College (Fiihrungsakademie der
Bundeswehr), or the course on "Civil-
Military Cooperation Abroad" (ZMZ A)
offered by the Akademie fiir Krisenman-
agement, Notfallplanung und Zivilschutz

(Academy for Crisis Management, Emer-
gency Planning and Civil Defense /
AKNZ).

A number of different examples illustrate the
ongoing debates and are, furthermore, at the
same time of fundamental relevance; for in-
stance:

— Integration of military and development
actors in Afghanistan: The strategy of
using PRTs to stabilize the security situa-
tion and accelerate reconstruction in Af-
ghanistan may be seen as a precedent that
will fundamentally alter future relations
between the military and civil develop-
ment actors. The PRTs of the US in par-
ticular are an example of integrated civil-
military "units" used officially to integrate
reconstruction activities in the US mili-
tary strategy. In the framework of its re-
construction team in Kunduz, Germany is
relying on a three-pillar concept consist-
ing of independent but coordinated sec-
tors (development policy, foreign policy,
defense) as a means of distinguishing its
approach from that pursued by the US.

—  Proactive ministerial cooperation in the
UK: The UK has been working for some
time now with a proactive cooperation
model which provides for strategic coop-
eration between development cooperation
and the military — on the one hand, within
the Conflict and Humanitarian Affairs
Department (CHAD) of the Department
for International Development (DFID)
and on the other hand by developing an
interministerial strategy and funding in-
strument (so-called Conflict Prevention
Pools) for the government's conflict-
related work abroad.

— Intensive cooperation between develop-
ment policy and the military at the Euro-
pean level: The rapid pace of develop-
ments at the European level are of particu-
lar importance for future development-
military interfaces. In the European Union
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there are a number of approaches that —
building on the "Programme for the Pre-
vention of Violent Conflicts" (Gothenburg
2001) — are aimed at expanding the EU's
civil and military capacities and — in par-
ticular — their combined use. The task fac-
ing the Common Foreign and Security
Policy (CFSP) and the European Security
and Defence Policy (ESDP) is to system-
atically interlink the whole of the EU's ex-
ternal relations, including development
policy. One element of great importance
to the EU's overall external relations may
be seen in the European Security Strategy
(ESS) adopted by the Council in Decem-
ber 2003.

Special Aspects of the Development-Military
Linkage

Security of DC personnel: The physical security
of DC personnel in post-conflict situations has
become a significant problem, which may elude
solution in the short-term. This has to do only in
part with a direct linkage with military structures.
In ongoing conflicts Western actors are sometimes
perceived collectively as a threat or as unwar-
ranted interference. As members of international
missions, DC staff members may in this way be-
come soft targets for local conflict parties. In the
present cases of Afghanistan and Iraq, this situa-
tion is becoming increasingly critical, one main
reason being that the international conflict parties
are blurring the lines between military and civil
activities.

Validity of the principles of development policy:
Any stronger linkage with military components
has direct implications for fundamental principles
of development policy. We can distinguish two
forms of principles: (1) general principles (the
civil character of development policy and Do no
harm) and (2) development-policy principles with
impacts at the operational level (above all sus-
tainability / long-term character and partner ori-
entation / ownership). A stronger interlinkage
need not necessarily mean any curtailment of

these principles; but in this case three fundamental
conditions must be given:

— Acceptance of the military by both the local
population and conflict parties.

— Independence of DC activities from military
actors.

— Clearly outlined cooperation based on divi-
sion of functions and limited in time.

The question of a curtailment of these principles
is, though, more pressing when it is posed in the
light of the fact that development policy is directly
involved in emergency or refugee aid and other
quick-impact approaches in post-conflict regions
where long-term and partner oriented DC is either
not yet or only partially possible.

Conclusions and Recommendations

Development policy — mindful of the fundamen-
tally limited options open to external actors — has
some important and useful potentials to work in
situations that are marked by fragile security as
well as by a need to restore effective statehood
and to embark on the process of post-conflict eco-
nomic and social reconstruction. This is all the
more the case in view of the fact that peace mis-
sions have grown increasingly complex in nature.

Viewed against this background, development
policy can be said to have a fundamental and stra-
tegic interest in defining and shaping its interfaces
with other policy fields. It is therefore essential
for development policy to define its position con-
cerning the character that can and should be given
to this task.

Interfaces and overlaps between development
policy and the military have grown dramatically
in recent months and years and are in part highly
sensitive in nature. Indeed, in the past some points
of contact hardly even entered the minds of the
actors involved. We can identify four sensitive
areas:

— subordination of development policy to a
military logic;
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— implementation by the military of measures
with a development character;

— development policy as a source of funding for
military missions;

— development policy as a source of funding for
civil activities conducted by the military.

The following strategic reference models may be
recommended here:

1. A distance strategy that would serve to em-
phasize development policy's independence
from the constraints of foreign policy and
short-term overall political considerations.

2. A cooperation strategy characterized by clo-
ser coordination and joint approaches with ac-
tors involved in foreign and security policy.

3. A complementary strategy that would aim for
goal conformity and, in strategically selected
fields, a complementary and coherent ap-
proach involving security- and foreign-policy
actors.

The advantages and significance of these policy
options depend on the interface in question. They
could seek orientation in the following guidelines:

1. Security and stability as framework conditions
for development policy: complementary stra-
tegies.

2. Strategic planning and conception: comple-
mentary to cooperative strategies.

3. Funding: complementary strategies.

4. Operational approach: case-dependent strat-
egies.

Viewed against this background, German devel-
opment policy has a number of concrete points of
departure for further formulating and shaping the
development-military relationship:

— the need to foster routine relations and dia-
logue among the actors concerned, e.g. ap-
pointing staff members as liaison persons in

the relevant units of other ministries, partici-
pation in the courses offered by the AKNZ, or
a model involving placement of development
advisors with CIMIC wunits of the
Bundeswehr;

— the German Federal Government should fo-
cus more on developing joint country strate-
gies;

— efforts should be made to counter any soften-
ing up of the DAC's ODA reporting criteria;

— German CIMIC measures should be subjected
to systematic evaluation as regards their de-
velopment-related impacts;

— More efforts should be devoted to increasing
the visibility of the contributions provided by
development policy;

— In view of the great relevance of the issue, the
BMZ should initiate further in-depth studies.

Above and beyond arrangements geared to indi-
vidual cases, there is a need to define a set of gen-
eral strategic cornerstones for the relationship
between development policy and military actors.
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1 Introduction

In Germany as well as in other donor countries
there was in the past a clearly recognizable dis-
tance between development actors and military
actors and their tasks. This distance has dimin-
ished over the past years and months. The princi-
ple "No development without security™ is in-
creasingly assuming the character of a new devel-
opment paradigm, one that calls for new ap-
proaches in development policy.

Viewed in terms of development policy, there is
marked lack of debate on issues like "The Merg-
ing of Development and Security"* or possible
other forms of cooperation or relations. The con-
sequences involved have therefore not yet been
accorded sufficient consideration and discussion.
In Germany there has as yet been very little dis-
cussion on overarching lines of orientation from a
development perspective. A more or less pro-
nounced degree of convergence can already be
observed among some other donors.

The Changing Relationship between De-
velopment Policy and the Military

The changing relationship between development
policy and the military is, for a number of reasons,
attracting growing attention:

1. There are a number of "protracted crises"
which are characterized de facto by trustee-
ship rule — and therefore involve functions
that extend beyond purely military tasks (e.g.
Kosovo, Afghanistan, Iraq). These situations
are often marked by efforts to stabilize fragile
security, to restore effective statehood, and to
embark on a course of economic and social

3 In contrast to general international and German parlance,
the present study finds it more useful and appropriate to
work on the basis of a "closer" definition of security
than proceed from an "extended" understanding of secu-
rity.

4 To quote the subtitle of a book by Duffield (2001).

reconstruction.” Nation-building tasks, already
a major element of peace missions, are taking
on a growing role in this context.®

2. Development policy, interested in gaining

more constructive influence in post-conflict
situations, in some cases even expects contri-
butions from the field of security policy and
advocates or calls for military intervention.

To cite some current examples: (i) In early
August 2003 the German Minister for Eco-
nomic Cooperation and Development called
for peacekeeping troops to be sent to Liberia.’
(i1) In May 2003 the state secretary in the Fe-
deral Ministry for Economic Cooperation and
Development (BMZ) called for a strengthen-
ing of the UN mission in the northeast of the
Republic of Congo, in the region of Ituri.® (iii)
In an article (co-authored by Helmut Asche)
the parliamentary state secretary at the BMZ,
Uschi Eid, advanced a proposal for closer co-
operation between security policy and devel-
opment policy, calling, from the perspective
of development policy, for a stronger German
commitment in the framework of peace mis-
sions in Africa.’ (iv) In an appeal, interna-
tional nongovernmental organizations active
in Afghanistan have called for an expansion
of the ISAF mandate there."’

5  On this issue, see e.g. Ferdowsi / Matthies (eds.) (2003)
and Debiel (ed.) (2002).

6 See e.g. King's College (2003), para. 14: "Peace operati-
ons in their growing complexity have increasingly inclu-
ded state-building functions."

7  BMZ, press release of 01 August 2003: "Wieczorek-Zeul:
The international community must finally take action in
Liberia!" in: www.bmz.de/presse/pressemitteilungen/
78 2003.html; last accessed on 17 Oct. 2003.

8 BMZ, press release of 27 May 2003: "Stronger UN
mission needed in the northeastern Congo"; in:
www.bmz.de/include/cgibin/druck.pl?default; last ac-
cessed on 17 Oct. 2003.

9  See Eid / Asche (2003).
10 See Annex.
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The World Bank analysis "Breaking the Con-
flict Trap""' documents the close mutual rela-
tionship between development-policy and
military engagement. The report even as-
sumes that development policy is in a position
to provide help in lessening risks in post-
conflict situations that could be sufficient to
permit a reduction of military presence.

3. Other policy fields (above all foreign and
security policy) are coming more and more to
expect, and call for, an active involvement of
development policy in post-conflict situations.
As the European Security Strategy paper pre-
pared by the High Representative of the EU
Common Foreign and Security Policy (CFSP)
puts it, "In almost every major intervention,
military efficiency has been followed by civil-
ian chaos.""

4. The growing number of overseas missions
directly involving the Bundeswehr has served
to move the overall spectrum of German poli-
cies and their potential joint scopes of action
into the focus of public attention."

These trends, very different in nature, are becom-
ing increasingly evident as regards some impor-
tant examples such as Afghanistan, the Balkans,
Liberia, and — for some donors — Iraq.

As far as the United Nations is concerned, the
Brahimi Report, which appeared in 2000, has
given rise to debates centering on the difficult
relationship between UN military missions and
the UN's simultaneous role concerning important
civil tasks." The political sensitivity of civil-
military interfaces takes on tangible shape here.

Similar changes — and changes of crucial impor-
tance for German policy — are presently underway
at the European level. This is clearly indicated by

11 Collier (2003), p. 10.

12 Council of the European Union (2003), p. 14.
13 See Box 1.

14 On this point, see e.g. King's College (2003).

the European Security Strategy adopted by the
Council of the European Union in December
2003." Combined civil-military efforts have an
important place in the strategy.

Ongoing debates, e.g. on the US's alleged need for
a "colonial office" ("Washington needs a colonial
ofﬁce"),16 show that, in the eyes of a number of
political observers and actors, the current com-
bined efforts of security policy, humanitarian aid,
and development policy are manifestly inade-
quate, at least in some major crisis and post-
conflict situations.

This is associated with the widespread recognition
of the fact that some wars are conducted without
plans for — or indeed without even the possibility
of — an "exit strategy" and clear goal definitions
for post-conflict reconstruction.'” In this frame-
work it is the military that takes on "nation-
building" tasks which are — at least in the short run —
not manageable in structural terms."®

A discussion on interfaces to the military in rela-
tion to humanitarian aid has already been con-
ducted over the past ten years. The issue continues
to be the object of numerous analyses as well as of
general political interest."”” Here and there these
debates contain some important inferences on the
role played by development policy (soft-target
discussion; the principle of impartiality, etc.),
though, at least in tendency, some other issues are
of concern only for humanitarian aid and/or de-
velopment cooperation (e.g. the question of prin-
ciples such as ownership, which are central to

15 See Chapter 4.4.

16 Boot (2003); Garten (2003) speaks in a similar vein. See
also Ignatieff (2003).

17 Seee.g. Boot (2002), pp. 336 ff.

18 In the narrower sense these are state-building functions.
See Hopp / Kloke-Lesch (2004) on the debate on nation-
building in the context of post-conflict situations and a
comparative discussion of state- and nation-building as
viewed from the perspective of development policy.

19 See e.g. Humanitarian Dialogue (2003); Barry/Jefferys
(2002); King's College (2003); VENRO (2003); Gor-
denker (1999); Weiss (1999).
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Box 1: Overseas Missions Involving the Bundeswehr®

— KFOR (Kosovo Force): Kosovo;
— SFOR (Stabilization Force): Bosnia and Herzegovina;
— NATO HQ Skopje: Macedonia;

purpose.

The number of overseas missions involving the Bundeswehr has increased dramatically in recent years. Currently (16 Jan. 2004)
some 7150 Bundeswehr soldiers are directly involved in the following missions abroad:

ISAF (International Security Assistance Force): Afghanistan, Uzbekistan;

— UNOMIG (United Nations Mission in Georgia): Georgia;
—  EF (Enduring Freedom): Horn of Africa, Mediterranean.

Accordingly, the costs for these missions abroad have risen rapidly. In 1995 they amounted to roughly € 131 million; in 1999 the
figure was € 554 million; and in 2002 they had reached a level of € 1.5 billion. For 2003 € 1.4 billion was appropriated for the

last accessed on 16 Jan. 2004

a Data from: www.bundeswehr.de/wir/print/030825_kosten_einsaetze.php and www.bundeswehr.de/forces/print/einsatzahlen.php;

development policy); all this goes to show that the
debate on humanitarian aid cannot simply be ap-
plied one-to-one for development policy.

In this connection it is important to note the often
fluid, often highly irregular transitional areas in
which humanitarian aid, emergency aid, and de-
velopment cooperation (DC) come into play. Here
we can look back to earlier discussions on distinc-
tions and overlaps between instruments and the
need to link them more effectively (keyword: the
LRRD / Linking Aid, Rehabilitation, and Devel-
opment debate); these will not be recapitulated
here.”’

In recent years military actors have engaged in an
extensive discussion on civil-military cooperation.
The concept CIMIC (Civil-Military Cooperation)
has turned out to be a military "product" that is
capable of attracting substantial public attention.
Moreover, the security debate in Germany is in-
creasingly concerned with a broadening of strate-
gic approaches. To cite an example, the new De-
fence Policy Guidelines issued by the German
Minister of Defence state: "German security pol-
icy is comprehensive and takes political, eco-
nomic, ecological, social and cultural conditions
and developments into account. It is not possible

20 See e.g. Commission of the European Communities
(2001).

to guarantee security primarily or solely by mili-
tary means. Preventive security policy includes
political and diplomatic initiatives and action in
the fields of economic and development policy as
well as constitutional, humanitarian and social

measures."*!

The Present Study's Objectives and Ter-
minology

The aim of the present study is to take stock of the
following points:

— interfaces between development policy and
the military;

— positive and negative experiences made with
these interfaces;

— conclusions and recommendations of interest
for German development policy.

In view of the dynamic of the current discussion,
the present study seeks in particular to give con-
sideration to ongoing developments and tenden-
cies.

The study is not restricted exclusively to inter-
faces with the Bundeswehr or German defense
policy; owing to an array of situations in which

21 BMVg (2003b), p. 9.
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the latter are not directly affected or involved, the
study also deals with cooperation with other mili-
tary actors.

On the other hand, the present analysis does not
aim to cover the overall spectrum of the debate on
civil and development-related crisis prevention
and conflict resolution or the debates on the secu-
rity sector and the options open to development
policy in this regard.*

In preparing the study the authors

— worked through available analyses, studies,
etc, from the German and the international
discussion,

— commissioned the BICC to write a back-
ground paper,”

— conducted numerous interviews with BMVg,
AA, and BMZ, the Bundeswehr's Fiihrungs-
akademie (Command and Staff College), the
implementing agencies involved in German
development policy, nongovernmental organi-
zations and scientific institutions as well as
with UK ministry representatives from the
fields of defense, foreign, and development

policy,

— conducted a study conference (on September
22,2003).

The analysis calls for a uniform understanding of
some central concepts. The present paper is there-
fore based on the following definitions:

—  Development-Military Relationship / Civil-
Military Relationship:**

The relationship between civil and military
actors includes on the one hand various civil
actors such as foreign and development policy
and the other hand various instruments such
as democratization and equipment aid, dis-

22 See e.g.: Bundesregierung (2001), p. 36ft., and Kloke-
Lesch / Steinke (2002).

23 See Heinemann-Griider / Pietz / Lipp (2003).
24 See Figure 1.

patch of civil peace personnel, humanitarian
aid, police aid provided by civilian actors, or
support for nongovernmental organizations /
NGOs), etc.

Looking at the case of the development-
military relationship, we find that interest in
the civil component tends to center on devel-
opment-policy actors and instruments.

"Relationship" refers to all forms of interac-
tion between the two groups of actors. That is,
the term may encompass conscious coopera-
tion strategies, a consciously complementary
approach, or a unintended sequences of ac-
tions by actors marked by a relationship struc-
ture. The present text thus sees the terms "in-
terface" and "linkage" as synonymous.”

—  Complex Emergencies / Protracted Crises:

Most phenomena that serve as points of de-
parture for cooperation between development
and military actors are situations commonly
referred to as complex emergencies and/or
protracted crises. These are multilevel, com-
monly persistent crises that emerge from vio-
lent conflicts. These situations are often
rooted in violent civil conflicts involving
hard-to-pin-down constellations and conflict
parties. The term protracted crises furthermore
points to the unclear beginning and end points
of conflicts.*

25 Under this definition the term "civil-military relation-
ship" differs from the widely used term "civil-military
relations" commonly used in the political sciences to de-
pict the relations between national security structures
and given civilian governments. Particularly relevant in
this connection is S. Huntington's classic study "The
Soldier and the State: The Theory and Politics of Civil-
Military Relations," which defines civil-military rela-
tions as one aspect of national security policy (Hunting-
ton 1957, p.1).

26 See e.g. Boschmann (2003), pp. 3ff.
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Figure 1:

Conceptual Outline — Civil-Military Relationship
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—  Reconstruction in Post-conflict Situations:

In the present analysis the term "post-conflict
reconstruction” is understood in a "broad" sense.
Many situations involving combined efforts of
development and military actors are concerned
with post-combat and post-peace-accord phases.
But there are also situations which, in view of
continuing combat operations or unclarified pow-
er relations, resist any such classification in a nar-
rower sense. The present study is concerned not
with a more focused conceptual interpretation of
"post-conflict situations" but with the broadest
possible consideration of situations involving
interfacing between military and development
policy.

—  Peace Support Operations (PSOs):*’

The present paper regards PSOs as military and
civil contributions to preventive peacekeeping or
peace-building operations in a conflict region (in
general: peace missions). These may, for instance,
include traditional peacekeeping missions legiti-
mized under Chapter VI of the UN Charter or
peace enforcement operations mandated under
Chapter VII of the Charter. This would also in-
clude the three areas summed up in the Brahimi

Report™ under the heading "Peace operations":*

1. conflict prevention and peacemaking,

2. peacekeeping, and

27 For further information on the wide-ranging debate on
the various terms in use, see e.g. Rossouw (1998); Lilly
(2002), pp. 4f.; Matthies (2003), pp. 2f. See also Chapter
2.2 of the present analysis.

28 See Box 2.
29 See Brahimi Report (2000), p. 2.
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Box 2: The Brahimi Report®

The findings and recommendations of the so-called Brahimi Commission were published in 2000. The task of the commission,
which was appointed by the UN Secretary-General, was to present proposals for political, military, financial, manpower, and
organizational improvements that could serve to give a more successful and credible shape to UN peace missions.

The Report calls for reforms geared to strengthening the overall capacities of the UN to conduct more rapid and effective UN
operations and modern multidimensional peace missions. The Report stresses that peace missions are complex tasks that go far
beyond purely military operations. It proposes, among other things, creating what it calls Integrated Mission Task Forces (IMTFs)
as an important interdepartmental support mechanism for the planning and implementation of peace missions. The first IMTF was
set up to deal with the case of Afghanistan.

A study conducted by King's College (London) on behalf of various donors (2003) looked, three years following the publication of
the Brahimi Report, into the experiences made with peace operations. The study confirms in essence the findings of the Brahimi
Report, although it places greater stress on the significance of the civil dimension of peace missions.

a See Brahimi-Report (2000); Kiihne (ed.) (2001); Kiihne (2003); King's College (2003); Bundesregierung (2002), p. 14

b King's College (2003), paras. iv. and 3

3. peace-building.

Presupposing that military missions are legiti-
mized by an appropriate mandate, the following
chapter will start out by taking a look at the views
held by the various actors involved in stepped-up
development-military cooperation. It will then go
on to take stock of and categorize the develop-
ment-military interfaces involved. Examples will
be used to illustrate some of the positive and
negative experiences that have been made with
different interfaces and to point out some aspects
of particular relevance for development policy.
The chapter will conclude by outlining some ini-
tial strategic approaches and policy options for
development policy in its relationship to military
actors.

2 Starting Conditions: Mandates for and
Legitimation of Military Missions

The mandates for, and thus the legitimacy of,
military missions play an important role for the
debate on the development-military relationship in
post-conflict situations. This applies, for example,
for the engagement of some donors in Iraq as well
as for the debate in Germany on the character to
be given the German reconstruction efforts in
Kunduz. The type of military engagement is also a

highly relevant factor for development-policy
decisions. In general practice we can distinguish
three categories of military operations:*®

1. The use of autonomous, unilateral state
power. Example: the 2003 military interven-
tion in Iraq.

2. Military operations covered by a UN Security
Council mandate.’'

3. UN peace missions with classic monitoring,
buffering and, aid mandates geared to restor-
ing deficient state power.

Furthermore, in connection with UN peace opera-
tions (categories 2 and 3) we speak of different
types of military peace missions which are legiti-
mized under Chapter VI or Chapter VII of the UN
Charter:*

— Traditional peacekeeping, which is based on
consensus and neutrality and provides only for
self-defense measures (e.g. in the Sinai in the
1950s and in Cyprus in the mid-1960s).

30 Based in large part on Bothe (2003), pp. 24 f.

31 These would include Operation Enduring Freedom,
which was legitimized by the UN Security Council un-
der Resolution 1368 on combating all forms of interna-
tional terrorism.

32 See Kiihne (2003), pp. 716 ft.; Debiel (2002), pp. 462 ff.;
Matthies (2003), pp 5 ff.
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— Multidimensional peacekeeping, which is
geared to the dynamics of processes and pro-
vides for an expansion of nonmilitary func-
tions (e.g. in Namibia in 1989/90 and Cambo-
dia in 1992/93).

— Robust peacekeeping or peace enforcement,
which also provides for a possible use of mili-
tary force (e.g. in Somalia).

— Peace support and governance operations, in
which the assumption of political and admin-
istrative functions plays an additional, impor-
tant role (e.g. in Kosovo and in East Timor).

Accordingly, international military peace missions
are increasingly assigned nation-building func-
tions. The concrete shape given to UN peace op-
erations may vary considerably in this context.
This applies as well for the profile defined for
nonmilitary and civil activities (including recon-
struction)”® and the extent to which a mandate
covers protection of the civilian population.”*
Apart from the mandate, though, this also depends
on the capacities available to a mission, as we
have seen in cases of missions that have proven
problematic.”> The 2000 Report of the Brahimi
Commission, which was written on behalf of the
UN Secretary-General, goes in detail into the ex-
periences made by UN peace missions and calls
on the UN to give greater weight to the civil com-
ponent of peace missions.*®

The need for mandated military missions has to-
day found widespread acceptance.’” Preemptive
interventions and other military activities without
an adequate mandate, and thus without sufficient
legitimacy under international law, have attracted
considerable controversy and are widely rejected.

33 For more information on UN ongoing peace operations
and their mandates, see Annex 2.

34 For more in-depth information, see ICISS (2001).
35 On this point, see e.g. Kithne (2003) and Debiel (2002).
36 See Box 2.

37 For a discussion from the view of development policy,
see e.g. Collier et al. (2003), pp. 163ff.

Following Debiel,”® we can identify five groups of
cases that play a role in the debate on international
law and in the practice of states and are bound up
with the question of what internationally imposed
sanctions — down to and including military inter-
vention — can in principle be legitimized:

1. wviolations of international law;

2. other massive violations of fundamental hu-
man rights standards;

3. humanitarian disasters stemming from state
failure;

4. transborder refugee movements;

5. restoration of democratic rule.

Against this background it should be noted that
military actions like the intervention in Iraq in
2003 may involve contexts of justification based
on new arguments that are, for all practical pur-
poses, manifestly untenable under international
law.” In the framework of its national security
strategy the US has accorded to itself the right to
take "preemptive action": "The greater the threat,
the greater is the risk of inaction — and the more
compelling the case for taking anticipatory action
to defend ourselves, even if uncertainty remains as
to the time and place of the enemy's attack. To
forestall or prevent such hostile acts by our adver-
saries, the United States will, if necessary, act
preemptively."*

38 Debiel (2002), pp. 103 ff. See also ICISS (2001).

39 The points relevant in this connection include, not least,
the discussions on the provisions set out by the UN
Charter on the peaceful settlement of international dispu-
tes (Art. 2, para. 3), the comprehensive ban on the use or
threat of force (Art. 2, para. 4), and the principle of the
sovereign equality of all UN members (Art. 2, para. 1);
preemptive action threatens to neutralize all of these
provisions. See e.g. Tomuschat (2003).

40 Bush (2002), p. 125.
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3 Analysis of Development-Military
Interfaces

The present chapter will start out by presenting
the fundamental views held by the most important
actors (development policy, military, nongovern-
mental organizations) on development-military /
civil-military relations. This will be followed by
an analysis focusing on the areas in which sys-
tematic or case-related interfaces can be identified
between development policy and the military.

3.1 Development-Military Cooperation
from the Perspective of Different
Actors

The relationship between development policy and
military actors is a matter that depends not least
on national embodiments and traditions of devel-
opment policy. These would include the close-
ness, or distance, involved in the relationship be-
tween development policy and foreign policy, the
share that humanitarian aid and emergency relief —
with their more pronounced, situation-related
interfaces with the military — account for in the
work done by development policy, and national
traditions and experiences made with military
interventions.

Development Policy

Traditionally the relationship between German
development policy and German military actors
has been one marked by distance. Development
policy views its role as fundamentally civil in
character. An additional factor is Germany's long-
standing reticence in deploying its troops abroad.
In past years the operational development-policy
priorities of crisis prevention and conflict resolu-
tion have furthermore given rise to a marked ori-
entation toward civil prevention.

In other countries (e.g. the Netherlands or the US)
development policy lacks the ministerial auton-
omy typical of German development policy. In
such countries development policy is for the most
part an integral function of the foreign ministry, as

in the case of the United States Agency for Inter-
national Development (USAID). And it is only
since 1997 that the British Department for Inter-
national Development (DFID), which is also re-
sponsible for humanitarian functions, has had an
autonomous status of its own.

The boundaries defining development-military
cooperation are not always clearly drawn among
the group of bilateral development actors. A sur-
vey conducted among DAC members found that
their "no-go areas" include above all direct sup-
port for operational capacities of military actors.
Furthermore, areas that are not officially classified
as ODA-eligible*' are often exempted, a circum-
stance that encourages broad interpretation in
view of the lack of clarity on whether or not cer-
tain activities, e.g. in the field of security-sector
reform, are eligible for classification as ODA.*

Even though various case-specific forms of coop-
eration and coordination between development
policy and the military can be noted for Ger-
many,* there has not been any marked conver-
gence of the actors involved.

Development-policy actors see a number of risks
and chances in closer convergence and/or coop-
eration with the military.* On the one hand, it
may be assumed that improved mutual under-
standing leads to greater coherence in reconstruc-
tion efforts in post-conflict countries. Develop-
ment policy could contribute more of its specific
strengths and competences for purposes of deci-
sion-making in the fields of military and foreign-
policy. In exchange it would tap the know-how of
military actors for its work, e.g. in the field of
security-sector reform. A further aspect is con-
cerned with the possibility that a military presence
may provide for a more stable security situation

41 DAC Network on Conflict, Peace and Development
Cooperation (2003), pp. 7-8.

42 See Box 5.
43 See Chapter 3.2.
44 See Table 1.
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Table 1: Chances and Risks of Development-Military Cooperation from the Perspective of the Different Ac-
tors Involved
Actor Chances Risks
— Security and stability as the sine qua non for the |— Risk that development policy may find itself
development of the country affected subordinated to a military strategy as well as to
— Security as a condition required for the engage- short- term political considerations
ment of development policy — Security risk in that development policy may
— Constructive influence on security strategies find itself in the position of a target of attacks
— Influence on approaches adopted by military |~ The possibility that involvement of develop-
E actors in areas relevant to development policy ment policy may serve to legitimize and support
e . . . . ilit int ti
= — Coherence of overall policy, including considera- fufaty fnerventions
= tion of aspects relevant to development policy — Risk of public criticism along the lines: "Devel-
E opment policy providing military assistance"
=]
T; — Resources may be diverted from the "core busi-
D " . .
a ness" of development policy (i.e. long-term
tasks)
— Resources used for noncivil tasks are not eligi-
ble for recognition as ODA
— Regional reorientation of development policy
— Possible inability to adhere to principles of
development policy
Greater acceptance on the part of the local popu- | — Possibility of mission creep when the military
lation due to better planning of civil activities takes on a growing number of civil tasks on the
. Access to additional (DC) resources (financial, ground
E advisory, implementation) — Demands for more transparency/disclosure of
E military strategy vis-a-vis third parties
— Parallel command structures and, possibly,
restriction of powers of discretion on the mili-
tary side
— Complementary and effective approach in acute |— Loss of impartiality and neutrality
. crises based on purely subsidiary aid provided by | _ Security risk (NGOs as a soft target)
the milit . — . o
8 © mitttary — Diversion of funds to countries in which mili-
Z — Depending on the concrete case, a more secure tary missions are underway.
setting for the implementation of projects and
programs.

on the ground, a state of affairs from which devel-
opment-policy could stand to benefit.

On the other hand, though, there are also risks
involved. These are bound up with possible mili-
tary dominance and diminished influence of de-
velopment-related concepts in connection with
short-term political or military missions. It is fur-
thermore argued that development policy could be
made to share responsibility for a military strategy

in cases in which such a strategy lacks sufficient
legitimacy or acceptance. And not least, develop-
ment-policy actors might here run the risk of be-
coming a target of armed attack (soft-target de-
bate).
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Military

For military actors, the points of contact with civil
activities and actors have grown distinctly in
number in connection with peace missions in the
recent past. The new peace missions in which the
Bundeswehr is becoming increasingly involved
call for greater integration of reconstruction
strategies in overall strategy. On the one hand, the
military is concerned here with classic military
tasks in the field of security, a function which is
supposed to set the stage for civilian forces to
operate on the ground.

On the other hand, the military is itself becoming
more and more involved in the carrying out of
genuinely civil tasks. These include in part force
protection measures in unstable settings, in part
far-reaching administrative tasks involved in pro-
tectorate scenarios.

Against this background the Bundeswehr is also
interested in more pronounced civil-military co-
operation,” not least as a means of improving its
own know-how on the ground, gaining informa-
tion on the setting in which its troops operate, and
tapping new sources of funding for its own civil
activities. Military actors often criticize develop-
ment policy's alleged reservations concerning the
military, a factor, it is asserted, that constitutes an
obstacle to improved mutual understanding. De-
spite their efforts to improve civil-military coop-
eration, though, military actors also see the risk of
an unintended and uncontrolled expansion of the
spectrum of military tasks at the expense of mili-
tary mandates, a phenomenon known as mission
creep.

Development and Humanitarian NGOs

In connection with the debate in recent years in
the field of humanitarian aid, NGOs have engaged
in an intensive discussion on the problem complex
involved in the military-civil relationship. Many

45 See Chapter 4.1 for a discussion of the concept of
CIMIC.

of the major development NGOs are active at the
same time in the fields of humanitarian aid and
development policy (e.g. German Agro Action /
Deutsche Welthungerhilfe — DWHH, Save the
Children, CARE, or OXFAM).46 Humanitarian
organizations see a growing encroachment of
military aspects in the traditional field of action of
civilian aid organizations. This has become clear
in the debate on the legitimacy of "humanitarian
interventions"*” — such as that in Kosovo — or the
coherence of humanitarian aid and foreign pol-
icy.*

Degrees of cooperation with military actors differ
from NGO to NGO.* Traditionally, most Euro-
pean NGOs share the basic stance that the only
way to ensure the effectiveness of their measures
is to adhere strictly to the basic humanitarian prin-
ciples of independence and impartiality.” For
them this implies the need for a clear distance to
the military.”' At the same time, the euphemism
implicit in the designation of the military as a
"humanitarian actor" is strictly rejected as an im-
permissible blurring of the specific mandates in-
volved. The military, it is noted, should generally
not operate in civil fields.

46 For a presentation of the broad spectrum of NGO tasks,
see Stoddard (2003).

47 Seee.g. ICISS (2001).
48 See e.g. Macrae/Leader (2000).

49 Large, purely humanitarian organizations like the ICRC
make relatively pragmatic compromises; in Germany,
for instance, the Arbeiter-Samariter-Bund (ASB) or the
Johanniter-Unfall-Hilfe (JUH) find it less difficult to
cooperate with the military; see Miiller (2000). Other or-
ganizations, e.g. Médecins Sans Frontiére (MSF), strictly
reject any such cooperation. There are also regional dif-
ferences: for example the stance of the US NGOs opera-
ting under the umbrella of InterAction is cooperative;
see Barry/Reddick (2003), p. 32.

50 See Box 8.

51 This view is advanced e.g. in the ODI paper by Bar-
ry/Jefferys (2002) as well as by the German umbrella
development organization VENRO in its position paper
(VENRO 2003). Other position papers have been pub-
lished by the German Red Cross (DKKV 2003) and the
church aid organizations Misereor / Brot fiir die Welt /
EED (2003).
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Recent years have seen the publication of a num-
ber of codes of conduct that affirm this distance
and set out criteria under which, in exceptional
situations and in cases of danger to life and limb,
cooperation with the military is possible.”

In Germany NGOs and representatives of the Mi-
nistry of Defence (BMVg) came together in 2000-
2001 in the Coordination Committee on Humani-
tarian Aid with the aim of formulating a code of
conduct binding for both sides. However, these
efforts at coordination failed, among other things
because of unbridgeable divergences in positions
calling for restraint on the part of the military in
its conduct of civil measures.”

However, as conflicts and the actors involved in
them grow increasingly complex, with donor na-
tions themselves becoming conflict parties, NGOs
indicate that it is increasingly difficult for them to
effectively provide aid on the basis of traditional
instruments and principles. The following exam-
ples will serve to illustrate this state of affairs:

— In certain complex emergencies NGOs have
decided in favour of requesting a military in-
tervention to enable them to provide aid for
the civilian population. One example is the
"Call for security"** made by some 80 interna-
tional NGOs requesting a broadening of the
mandate of the International Security Force
(ISAF) in Afghanistan.>

— In Iraq, as in other cases, the military admini-
stration has been unwilling to fully recognize
the neutral role of aid organizations and has
hampered their work, a stance which is, in the

52 See Box 3.

53 In Germany humanitarian aid projects conducted by
independent NGOs are mainly financed from the Foreign
Office's humanitarian aid budget, which also provides
funds for CIMIC measures of the Bundeswehr. The AA
division responsible for humanitarian aid is, however,
currently seeking to reduce the funding it provides for
CIMIC measures.

54 See Annex.

55 International Rescue Committee (2003).

view of these NGOs, not in keeping with in-
ternational norms.>®

— In Iraq even explicitly neutral organizations
like the Red Cross have become open targets
for armed terrorist attack, even though they
have, throughout the occupation, demon-
strated their independence, or indeed even ex-
pressed criticism of the occupying powers’’
(example: the bomb attack on the Red Cross
in Baghdad on October 27, 2003).

It is still unclear what this will mean for the future
formulation of the civil-military relationship, and
the issue is currently under discussion in many
NGOs.*

3.2 Interfaces between Development
Policy and the Military

There are a number of direct and indirect points of
contact between development policy and the mili-
tary and/or security policy. This following section
will highlight these interfaces and discuss them
briefly. In part these are interfaces that have ex-
isted for some time and have gained recognition,
others have developed only in the recent past. In
other cases the discussion process has just begun.

We can distinguish here four categories which
differ in their concrete forms:

1. Security and stability as framework conditions
for development policy.

2. Strategic planning and conception.

56 The situation in Iraq has even led US NGOs to reassess
their cooperative relationship with the military; see Bis-
hop (2003).

57 See Stefan Ulrich: "Die geschockten Helfer," Stiddeut-
sche Zeitung, 28 Oct. 2003.

58 See e.g. Barry (2003).
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Box 3: International Codes of Conduct

The humanitarian codes of conduct, which are voluntary in nature, are as a rule addressed to humanitarian aid actors,
though they are also in part meant for the military. In their tenor the codes agree in emphasizing the absolute need to
protect humanitarian principles, in particular impartiality and independence, from military action.

This rules out the following overlaps:

All exceptions are subject to criteria the use of which is decided upon on a case-by-case basis:

On the other hand, information-sharing between the two sides has proven to be an important and security-relevant
form of cooperation, although care must be taken that it does not harm or endanger beneficiaries or staff.

"Oslo-Guidelines": UN-OCHA Guidelines on the Use of Military Assets in Disaster Aid, 1994.
ICRC: Code of Conduct for the International Red Cross and Red Crescent Movement and NGOs in Disaster Aid
on civil-military relations in armed conflicts.

Steering Committee for Humanitarian Response (SCHR)®: Position Paper on Humanitarian-Military Relations in
the Provision of Humanitarian Assistance (2001).

UN-OCHA: General Guidance for Interaction between United Nations Personnel and Military and Civilian Rep-
resentatives of the Occupying Power in Iraq, May 2003.

"MCDA-Guidelines": UN-OCHA guidelines on The Use of Military and Civil Defence Assets To Support United
Nations Humanitarian Activities in Complex Emergencies, June 2003.1

The use of military and civil defense assets (MCDA), e.g. transport capacities or escorts aimed at protecting aid
organizations.

Conduct by the military of humanitarian activities.

Blurring of separate identities (e.g. military use of the UN emblem or permanent/regular contact on nonneutral
territory).

The principle of subsidiarity, i.e. in a given situation no humanitarian organization is in a position to carry out an
urgent humanitarian task.

Cooperation with or aid by the military is accepted only as the last possible option.
Civil control over the overall operation.

Clearly defined time limits on joint activities.

a UN-OCHA (1994)

b Relief and Rehabilitation Network (1994); see also Studer (2001).

¢ SCHR represents nine of the largest international humanitarian aid organizations: Oxfam, Care, Save the
Children, ICRC, IFRC, the World Council of Churches, Caritas, the Lutheran World Federation, MSF

d SCHR (2001)

e UN-OCHA (2003a)

f UN-OCHA (2003b)

3. Funding of noncivil measures and missions as 3.2.1 Category One: Security and Stabil-
well as civil activities conducted by the mili- ity as Framework Conditions for
tary. Development Policy

4. Operational approach.

Development policy is in need of a certain mea-
sure of security and stability before it can start
working "on the ground" (country, region, etc.).
As far as humanitarian aid actors and various de-
velopment NGOs are concerned, the security
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needs of development policy have for this reason
normally been quite high. However, reassess-
ments have become necessary in view of unstable
situations (e.g. in Afghanistan, the Jaffna penin-
sula in Sri Lanka).

In most post-conflict situations stability and secu-
rity brought about by the military are decisive
framework conditions for development policy
actors.).” Development policy is in this case able
to "follow" a situation stabilized by the military,
or to work in parallel to military operations in
situations that continue to be unstable (e.g. in
Kabul).

As a rule the approach is a sequenced one that
involves no formal arrangements. In such cases
security may be provided by the Bundeswehr (e.g.
in Kabul or Kosovo), by other inter- or multina-
tional forces (e.g. in Céte d'Ivoire, Liberia, Sierra
Leone), or by local military units (e.g. in parts of
Sri Lanka).

3.2.2 Category Two: Strategic Planning
and Conception

Interministerial Cooperation and Mecha-
nisms

There are a number of development-military inter-
faces associated with general concepts and indi-
vidual country and regional policies. At the gov-
ernment level in Germany these interfaces are
concerned with information-sharing and develop-
ment of joint strategies.

In the framework of interministerial cooperation
the BMZ is, for instance, able to bring its influ-
ence to bear on cross-cutting concepts (e.g. the
German Federal Government's projected Plan of
Action "Civilian Crisis Prevention, Conflict Reso-
lution and Post-conflict Peace-building ") or the
formulation of country strategies. The BMZ has

59 Exceptions would include e.g. situations in which no
unstable conditions emerge in the wake of negotiated
and implemented peace accords.

also played a key role in the debate on the struc-
ture to be given to the reconstruction team cur-
rently deployed in Kunduz as well as on the man-
date for the military component involved.

The following cooperation mechanisms are, for
instance, in place at the government level in Ger-
many:

— The Federal Security Council (BSR), in which
the BMZ has had a seat since 1998.°° In the
summer of 2000, for instance, the BSR
adopted a Comprehensive Concept on "Crisis
Prevention and Conflict Resolution."®’

— Interministerial consultations and other coor-
dination mechanisms involving the BMZ and
the BMVg; these have played a role e.g. as
regards concrete missions in individual coun-
tries (in Afghanistan, for instance).”

— Other forms of interministerial cooperation.
Here, in the framework of the G8 Africa Ac-
tion Plan (GAA), relatively close cooperation
has developed, in particular between the AA,
the BMVg, and the BMZ, concerning the
German contribution to promoting Africa's
capacity to prevent and resolve armed con-
flicts. The cooperation extends to common
conceptual principles® and a coordinated ap-
proach for individual projects.**

60 See Box 4.

61 See www.auswaertiges-amt.de/www/de/aussenpolitik/
friedenspolitik/ziv_km/konfliktpraev_html; last accessed
on 19 Nov. 2003.

62 See the Comprehensive Concept, which states: "Under
the leadership of the Federal Foreign Office but with the
involvement of all ministries, the Federal Government
devises tailor-made strategies which include the possibil-
ity of setting up country focus groups on impending
conflicts." In: http://www.auswaertiges-amt.de/www/
de/aussenpolitik/friedenspolitik/ziv_km/konfliktpraev_ht
ml; last accessed on 19 Nov. 11.2003.

63 See Bundesregierung (2003).

64 See the discussion below on the Kofi Annan Internatio-
nal Peacekeeping Training Centre, Box 6.
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Box 4:

Joint Strategy Development Mechanisms

Germany is in possession of a number of different mechanisms and instruments that constitute workable points of
departure for development-military coordination, cooperation, dialogue, and interfacing. Two key actors involved
here are the Federal Security Council and the Federal College for Security Policy / Bundesakademie fiir Sicher-
heitspolitik.

The Federal Security Council (BSR) is a committee of the federal cabinet.” Its sessions, which are chaired by the
chancellor, are conducted behind closed doors. The Council coordinates the German Federal Government's secu-
rity and defense policy and is also responsible for matters bearing on Germany's arms exports.

The BSR has nine members: the chancellor, the chief-of-staff of the chancellery, the ministers of foreign affairs,

defense, finance, the interior, justice, economics, and economic cooperation and development. The BMZ has had
its seat since 1998.

The German College for Security Policy / Bundesakademie fiir Sicherheitspolitik (BAKS)® is Germany's central
interministerial training institution in the field of security policy. It was founded in 1990 by order of the federal
cabinet and entrusted with the task of "organizing events for the joint advanced training of current and future
leaders in state and federal government as well as relevant-security-policy actors with a view to fostering a com-
prehensive, inter-agency understanding of the specific long-term security interests of the Federal Republic of
Germany concomitant to Germany's role within the international democratic community and to enable partici-
pants to take adequate account of these interests. "

The BAKS' most important objective is to convey and to deepen the concept of extended security, to point to
cross-cutting policy interdependencies, and in so doing to enhance consensus on issues concerning security policy
and to promote dialogue between key government officials and other actors. In this connection the BAKS also of-
fers courses on civil-military cooperation.

The BAKS is an independent agency and reports to federal minister of defense. The BAKS recruits its staff from
all of the ministries represented in the BSR — i.e. including the BMZ.

See www.bundesregierung.de/artikel,-55726/Der-Bundessicherheitsrat.htm; last accessed on 23 Oct. 2003.
This presentation is based on the College's own description of its activities: http://www.baks.org/; last accessed on

23 Oct. 2003.

Deliberate Integration and Subordination
of Development Policy in Short-term Po-
litical and Military Strategies

Examples of the extensive integration of instru-
ments of development policy and humanitarian
aid would include individual Provincial Recon-
struction Teams (PRTs) in Afghanistan and some
forms of assistance provided in Iraq. Such subor-
dination to a military approach has been noted for
the US' PRTs. Here, reconstruction work is con-
ducted under the anti-terror mandate of Enduring
Freedom; the civil components involved are sub-
ordinate to the military leadership; and, in addi-
tion, the distinction between military and civil
tasks has been blurred.®

65 See Chapter 4.2 for more information.

In Iraq aid measures are likewise being conducted
under conditions marked by a clear-cut military
dominance and orientation dictated by overall
strategic considerations. Both prior to and during
combat operations aid measures amounted to a
component of a strategy. Indeed, the Coalition set
up the so-called Humanitarian Operation Center
even before the war had got underway.*

66 See Heinemann-Griider / Pietz / Lipp (2003), p. 16.
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3.2.3 Category Three: Funding of

Noncivil Measures and Missions as
well as Civil Activities Conducted
by the Military

Development-Policy Funding for Noncivil
Measures and Missions

In the recent past there have been several different
examples which can, as far as their character is
concerned, be assessed as a shift of the boundaries
defining the practices of development policy up to
roughly 2001/2002. These examples may signal
the begin of a fundamentally new orientation of
development policy in this area.

DC funding for the ECOWAS military mission
in Liberia

Against the background of the ECOWAS
peace mission in Liberia, the European Com-
mission advanced a proposal in the summer of
2003 which provided for making available
€ 5 million (of a total of € 50 million) of un-
disbursed funds for Liberia from the 8" Euro-
pean Development Fund (EDF) for support of
the ECOWAS mission. The decision to go
ahead was taken at the end of August 2003.

The Commission cited Art. 11 of the Cotonou
Agreement ("Peace-building policies, conflict
prevention and resolution") as a legal basis for
its decision. However, a legal expertise pre-
pared on behalf of the BMZ noted, in October
2003, that Art 11 does not constitute a legal
basis for the funding of military peace mis-
sions and can be used to legitimize only non-
military activities.”’

Similar considerations were brought up in re-
cent months concerning Burundi, where the
issue involved is funding from the 9" EDF for
the ongoing African Union peace mission.

67 See Marauhn / Heselhaus (2003).

Peace Facility for Africa

Based on a proposal by EU Commissioner
Poul Nielson, a decision was made in No-
vember 2003 to set up a Peace Facility for Af-
rica.®® The initial funding is to consist of
€ 250 million from the 9" European Devel-
opment Fund. The aim is to support noncivil
peace missions in African countries which
have been legitimized by the African Union.
Although no funds are to be provided for
arms, munitions, etc., per diem payments,
communications equipment, transportation,
and logistics are eligible for funding. In keep-
ing with the currently valid DAC reporting
guidelines, most of the EDF contribution
would not be eligible for consideration as
ODA..”” Against the background of the EU's
Monterrey commitments, there are plans to
examine alternative funding options after one
year of experience with the facility.

Taking up Commissioner Nielson's initiative,
the African Union, at its Maputo summit in
July 2003, asked the EU "to examine the pos-
sibility of setting up a Peace Support Opera-
tion Facility, to fund peace support and peace
keeping operations conducted under the au-
thority of the AU."”

Transportation costs for Bundeswehr trucks
for the ECOWAS peace mission in Liberia

In 2003 the German government planned to
provide material support for the ECOWAS
peace mission by making available 25 over-
hauled Bundeswehr trucks, initially for the
mission in Coéte d'Ivoire, then, due to the
changing conflict situation there, for the mis-
sion in Liberia. The division of functions
within the German government is as follows:
the BMVg makes the trucks available (ap-
proximate market value: roughly € 325,000),

68

69
70

The title originally proposed was Peace Support and
Operations Facility (PSOF).

See also Box 5 on this point.

AU (2003).
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Box 5:  ODA Eligibility of So-called Peace-related Activities

For some years now there has been a discussion underway in the framework of the DAC on whether and to what
extent support for peace-related activities — which is now also understood to include anti-terrorism activities — should
be eligible for consideration in ODA statistics (so-called ODA eligibility)." The positions of DAC member countries
on this issue are highly divergent. In view of the numerous facets involved in the issue, the questions addressed are
complex in nature (e.g. eligibility of measures designed to sensitize armed forces to human rights issues, military
budget management). There are currently debates underway on this issue in the framework of the DAC Network on
Conflict, Peace and Development Co-operation.”

The DAC reporting guidelines stipulate that, among others, the following activities are not ODA-eligible: military
aid, military equipment, training of military personnel (including nonmilitary areas); activities dedicated to the pro-
tection and security of persons, facilities, etc.

On the other hand, the following activities are among those eligible to be reported as ODA: bilateral participation in
UN peace missions (with a development orientation; see below), demobilization efforts, mine clearance activities
conducted with a view to development considerations.

As regards bilateral participation in UN peace missions, the guidelines provide for eligibility under the following
conditions:*

"The cost of a donor's bilateral participation in the activities listed below, when they are part of the post-conflict
peace-building phase of a United Nations peace operation, net of any compensation received from the United Na-
tions (the cost of bilateral activities is calculated as the excess over what the personnel and equipment would have
cost to maintain had they not been assigned to take part in a peace operation):

—  human rights;

— election monitoring;

— rehabilitation assistance to demobilized soldiers;

— rehabilitation of basic national infrastructure;

— monitoring or retraining of civil administrators and police forces;

— training in customs and border control procedures;

— advice or training in fiscal or macroeconomic stabilization policy;

— repatriation and demobilization of armed factions, and disposal of their weapons; and
— explosive mine removal."

The implementation report of the G8 Africa representative for the GAA contains a call for an expansion of the ODA
criteria; the report was prepared for the 2003 Evian summit. The report states:

"Without prejudging decisions to be made in coming months and years by the African Union on the operationalisa-
tion of its Protocol on peace and security (notably with respect to standby capacities), early building blocks that have
been identified include:

(...) consensus building in the OECD Development Assistance Committee to consider as Official Development Assis-
tance a more inclusive range of assistance provided to enhance capacities to undertake peace support operations and
related activities."

The relevant DAC guidelines contain an overview on this issue: OECD/DAC (2001), p. 40

See e.g. OECD/DAC (2003)

Printed in: OECD/DAC (2003), p. 17

Implementation Report by Africa Personal Representatives to leaders on the G8 Africa Action Plan, in:
www.g8.fr/evian/500.pdf; last accessed on 04 Nov. 2003

a0 o W
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the Foreign Office takes over the overhaul
costs (some € 200,000), the BMZ assumes the
transportation costs (some € 125,000).

ODA eligibility of multilateral contributions
to UN peace missions

In the past Germany was the only DAC mem-
ber country that reported multilateral contri-
butions (so-called assessed contributions) to
UN peace missions as Official Development
Assistance (ODA). In 2002 these contribu-
tions amounted to a total of € 196 million; in
2001 the corresponding figure was € 314 mil-
lion. These contributions stem from the
budget of the Foreign Office.

In the past it was not possible to determine
whether these peace missions were geared
wholly or in part to development-policy con-
cerns (e.g. in the sense of bilateral contribu-
tions to UN peace missions)’’ or whether they
were used primarily or in part to pursue non-
civil objectives. The German procedure was
criticized by the DAC and there are now plans
to modify it.

Against this background there are efforts un-
derway within the DAC to apply the reporting
procedure for bilateral contributions to UN
peace missions to multilateral contributions as
well. A procedure of this kind would pre-
sumably mean that only a certain percentage
of UN peace missions — namely, those de-
voted to civil tasks — would be eligible for
consideration as ODA.

Development-policy funding for civil activities
conducted by the military

The BMZ is one source of funding for CIMIC
measures conducted by the Bundeswehr. In
Kosovo, for instance, such measures were
regularly funded from a so-called Study and
Expert Fund. The BMZ is provided the rele-

71

See Box 5.

vant documents for project proposals, imple-
mentation, and final reporting.”

—  Military competition for DC funds

The military also plays a role as a competitor
for DC funds. This goes in particular for the
implementation capacities of the GTZ as
compared with those of the Bundeswehr. To
cite an example: the Bundeswehr applies for
funds with the European Union (ECHO, OB-
NOVA), which also brings it into de facto
competition with nongovernmental organiza-
tions in the field of humanitarian aid.”

3.2.4 Category Four: Operational
Approach

Interministerial Projects

A number of concrete joint approaches have been
developed in connection with the German contri-
bution to implementing the GAA. The German
support for the Kofi Annan International Peace-
keeping Training Centre (KAIPTC) provided by
the AA, the BMVg, and the BMZ is seen as a
pilot project for the development of a coherent
and interministerial funding concept.”*

Measures initiated in connection with the fight
against terrorism may be cited as a further exam-
ple of interministerial action. In response to the
9/11/2001 attacks, additional funds (2002: € 1.53
billion) were made available from Section 60 of
the federal budget (General Financial Administra-
tion). The funds were used in the framework of a
comprehensive federal government strategy. The
BMZ used the instrument to strengthen the ca-
pacities of state and society in partner countries to
deal with the impacts of terrorist threats and to
address the structural causes of terrorism.

72 See Chapter 4.1.
73 See Chapter 4.1.
74 See Box 6.



18 Stephan Klingebiel / Katja Roehder

Box 6:  Kofi Annan International Peacekeeping Training Centre, Accra®

The Kofi Annan International Peacekeeping Training Centre (KAIPTC) in Ghana was set up in 1998 as a regional
training center; the aim was, among other things, to tap Ghana's experience in peace missions and make it available to
other African countries. The training program includes e.g. courses on military-police tasks as well as preparatory
training for military observers.

Germany is using various instruments to support the development of the KAIPTC in the framework of its G8 Plan for
Africa:®

— Development of a course model on the use of civil forces for peacekeeping; the project is being funded by the
BMZ and implemented by the Berlin Zentrum fiir Internationale Friedenseinsdtze (Center for International Peace
Missions / ZIF); the GTZ is responsible for handling and transacting the project.

— AA funds are being used to construct / equip the Centre, the BMVg is responsible for implementing the measures.

— Support for training operations is provided by a German Bundeswehr instructor specialized in the field of civil-
military cooperation. In Germany African training personnel is trained by the BMVg and the AA.

In view of its importance, the KAIPTC is also supported by other countries in the framework of the G8 Plan. In par-
ticular, CIDA (the Canadian International Development Agency), in cooperation with the Canadian foreign ministry,
has provided approx. US$ 3 million for the work of the Pearson Peacekeeping Centre, which is providing support for

curriculum development; the curriculum includes the subject of civil-military relations.

a See e.g. Hitchcock (2002)
b See Bundesregierung (2003), p. 16

¢ Press release of the Pearson Peacekeeping Centre, 17 April 2003: www.peaceoperations.org/en/press_releases/
2003 04 17 PPCinAfrica.pdf; last accessed on 16 Jan. 04

Military Conduct of Measures Typical of
DC

In the framework of its military strategies and
tasks, the military engages in some civil tasks that
may be comparable to DC measures. To cite an
example: the Bundeswehr is engaged in longer-
term vocational-training and microcredit projects
in the Balkans.”

Military Provision of Concrete Protection
Functions for DC Actors and Measures;
Benefits of an Improved Security Situation

Apart from the general conditions required for
security and stability, concrete forms of coopera-
tion may develop "on the ground." For example,
German DC actors in Kosovo give preference to
the "German sector," not least because of the
Bundeswehr's presence there. Joint approaches
may even be observed in individual cases. An

75 See Chapter 3.3.1.

example: a money transport carried out in the
framework of a German FC project was managed
with the aid of Bundeswehr logistics.

Military Contracts for DC Actors

The GTZ works on behalf of the German Federal
Government as well as for third parties as the
GTZ International Services (GTZ-IS). In this fra-
mework it also carries out activities for military
actors. The GTZ has, for instance, constructed
barracks facilities for the Bundeswehr in Afghani-
stan and in the Balkans.

Projects implemented by GTZ-IS are subject to a
simplified, global BMZ approval procedure. A
special approval procedure is provided for ("Para-
graph 3 approval") in cases involving so-called
sensitive countries.
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Cooperation in Training and Capacity-
Building

Furthermore, in some contexts military and devel-
opment-policy actors are involved, on a reciprocal
basis, in training and capacity-building functions
as well as in dialogue forums.

Examples:

— The courses and events developed and offered
by the Federal College for Security Policy
(BAKS) place it squarely at the interface be-
tween various federal ministries.”®

— A course on "Civil-Military Cooperation
Abroad" (ZMZ A) offered by the Akademie
fiir Krisenmanagement, Notfallplanung und
Zivilschutz (Academy for Crisis Management,
Emergency Planning and Civil Defense /
AKNZ) has as its target groups both staff
members of aid organizations and Bundes-
wehr personnel seeking certification of their
"CIMIC" capability. The Academy's aim,
which it has yet to achieve, is a course ratio of
50 % civilian and 50 % military participation;
at present the figure for civilian participation
is roughly 30 %.

— The BMZ participates in events conducted by
the Fiihrungsakademie der Bundeswehr (Bundes-
wehr Command and Staff College) in Ham-
burg.

— At the international level as well there are
some entry points for training and capacity-
building situated at interfaces with the mili-
tary. In the past UNCHR conducted training
modules on "Working with the Military";”” the
aim of these modules was to improve mutual
understanding and to optimize the relations
between UNHCR and military actors in peace
missions. The curricula included e.g. military
logic and organizational culture, the support-
ing role played by the military for UNHCR's
work, and possibilities of coordination.

76 See Box 4.
77 See UNHCR (1995).

4 Examples for Civil-Military Linkages

The following section will discuss five examples
of immediate relevance, all of which represent
closer forms of cooperation between civil and
military actors.

4.1 The CIMIC Concept

Implementation of the military's concept of civil-
military cooperation involves a number of over-
laps with humanitarian and development activities
that are in need of discussion.

CIMIC in the Bundeswehr Framework’

In the closer sense of the term, the concept Civil-
Military Cooperation (CIMIC) refers to the mili-
tary doctrine of the same name adopted in the
framework of NATO and the WEU;"” in Germany
this was given concrete shape in the Bundeswehr
"Civil-Military Cooperation subconcept” (TK
ZMZ BW) adopted in 2001.*

The core tasks of CIMIC abroad are (i) coordina-
tion of civil-military relations, (ii) support for
armed forces, and (iii) support for the civil envi-
ronment. This includes information-gathering,
development of / participation in coordination
bodies, but also carrying out civil reconstruction
projects in cooperation with NGOs, international
and bilateral organizations, local authorities, or
other civil organizations. Here the Bundeswehr
operates with special, in part high-level CIMIC
forces.

Bundeswehr CIMIC measures designed to support
the civil environment consist of three phases: Pha-

78 For an overview from the standpoint of the Bundeswehr,
see e.g. Braunstein (2001); for a comprehensive presen-
tation and analysis of CIMIC, see Heinemann-Griider /
Pietz / Lipp (2003).

79 See NATO (2001); Council of the European Union
(2002).

80 See BMVg (2001) and Einsatzfiihrungskommando der
Bundeswehr (2003).
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se I includes humanitarian aid and support ser-
vices, Phase II involves support for the rehabilita-
tion of public infrastructure, and Phase III pro-
vides for a contribution to structural, i.e. eco-
nomic, development.*' According to the BMVg,
the conduct of these measures is based on two
principle criteria: force protection and subsidiar-
ity.®

— Force protection

CIMIC measures serve as flanking activities
designed to raise local acceptance of military
forces or to secure the setting in which forces
operate (force protection). They are thus dedi-
cated to objectives that differ from those pur-
sued by development policy. Direct, large-
scale humanitarian actions in disaster areas,
such as the mission in Mozambique, are as a
rule special missions that do not fall under the
category of CIMIC.

—  Subsidiarity

All such measures are based on the principle
of subsidiarity, i.e. they are conducted only in
cases in which the appropriate civil authorities
are either no longer present or unable to dis-
charge their duties. Furthermore, the
Bundeswehr claims no right to control civil
organizations, and its explicit objective is to
transfer projects to civil structures at the earli-
est possible point of time.™

81 See Einsatzfiithrungskommando der Bundeswehr (2003),
pp. 12, 14-20.

82 To quote from the CIMIC subconcept (TK ZMZ BW):
"Support for the civil environment encompasses the
planning and coordination — including, in given cases,
the implementation — of all CIMIC measures that be-
come necessary because the competent civil authori-
ties/organizations/institutions are unable to fulfill their
tasks in the home country/mission area. The aim is to
contribute, in particular in missions abroad, to improving
the environment of mission forces by raising the accep-
tance of missions (in the sense of force protection).”
(BMVg 2001, p.5)

83 See also Braunstein (1999), p. 16.

NATO has plans to expand its own capacities in
the civil sector: in view of problematic mission
experiences in the Balkans, which saw the mili-
tary taking on government tasks such as justice or
police functions, the CIMIC Group North — of
which the Bundeswehr is part — is seeking to de-
velop a pool of CIMIC specialists for general and
specific functions with an eye to improving the
military's ability to provide support for compre-
hensive civil functions. This pool of functional
specialists encompasses the five following sec-
tors: civil administration, humanitarian aid, civil
infrastructure, industry and commerce, and cul-
ture. NATO members differ in terms of the efforts
they devote to developing these capacities. In
Germany only one CIMIC battalion has been set
up thus far, and, in addition, for about one year
now the Academy for Emergency Planning and
Civil Defense (AKNZ, Bad Neuenahr) has offered
a compulsory one-week "CIMIC" training course
devoted to general mission preparation.™

CIMIC Projects

Bundeswehr CIMIC projects are identified on the
ground by troops deployed there. The better part
of all CIMIC projects have been conducted in the
Balkans: in Bosnia the focus was infrastructure
rehabilitation aimed at '"creating a returnee-
friendly environment," but projects have also been
concerned with the construction and management
of refugee camps in Macedonia and Kosovo and
the assumption of administrative and police func-
tions. Since 1997 there have been some 1900 in-
dividual projects in Bosnia; for Kosovo the corre-
sponding figure is roughly 2100 individual mea-
sures. In Afghanistan 22 CIMIC projects are cur-
rently in progress. The focus here is on building
police infrastructure. The Bundeswehr describes
as successful the development of CIMIC coordi-
nation offices devoted to cooperation with civil
organizations.

84 See e.g. Heydecke (2003) and the information available
on the NATO website: www.nato.int.
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While the absolute number of CIMIC projects in
the Balkans is on the decrease, there appears to be
a trend involving the assumption of classic devel-
opment-policy tasks: in the framework of "Struc-
tural development aid" — Phase III — additional
efforts have been undertaken since 2002 in the
Balkan; these include training-sector projects (vo-
cational training, job creation) as well as measures
in the microcredit sector.*

Funding of CIMIC Projects

The material costs of Bundeswehr CIMIC projects
are not funded from the BMVg budget, i.e. the
Bundeswehr is forced to acquire third-party fund-
ing for the purpose. It may apply for funds e.g.
with the AA, the EU (ECHO, OBNOVA), the
BMZ, or nonstate organizations. This means that
the Bundeswehr is competing for resources mainly
with humanitarian and development NGOs, and
due to the fact that it has no overhead and person-
nel costs, the Bundeswehr is in a position to offer
its services at lower costs than many of its com-
petitors. The BMVg estimates the overall volume
of the costs for all of the CIMIC projects it had
conducted up to 2003 (Balkans and Afghanistan)
at roughly € 35 million.*

The BMZ's regional division routinely finances
CIMIC measures in the Balkans from the Study
and Expert Fund, a small-project fund adminis-
tered by the GTZ. There is no specific funding
instrument. Applications for funding are passed
on from the BMVg to the BMZ; implementation
on the ground is closely coordinated with the
GTZ. This support is set to continue after the Sta-
bility Pact for South Eastern Europe has expired,
while, according to the BMVg, no CIMIC mea-
sures in Afghanistan have as yet been funded by
the BMZ.

85 See BMVg (2003a) for an overview.
86 See BMVg (2003a), p. 1.

CIMIC from the International Perspective

In keeping with its doctrine, NATO operates with
CIMIC units of its own, as e.g. at present in Af-
ghanistan. Within NATO there are, at the national
level, substantive and terminological differences
concerning the implementation of the doctrine.®’
While the German conception is relatively re-
served, and stresses the principles of subsidiarity
and confidence-building, the French concept e.g.
is more far-reaching and encompasses tasks such
as nation-building and functions in the fields of
administration and trade and commerce.*® By
comparison, the concept subscribed to by the US
armed forces must be seen as very extensive. It
encompasses e.g. assumption of a country's civil
administration as well as aspects of military aid.*

Beyond the official language of the German or
European side, the conduct of small/micro-proj-
ects as a component of force protection is often
subsumed under the term "winning hearts and
minds." Among the general public the term is
associated mainly with activities conducted by
American Civil Affairs Teams (CATs). "Hearts
and minds operations" are, however, part of the
day-to-day business of UN peace missions and are
increasingly referred to as a key factor for a mis-
sion's success. India and Pakistan e.g., both of
which are important troop-contributing countries,
regularly conduct school- and road-building mea-
sures, provide medical care, and offer computer
training.”

87 For an overview on different CIMIC approaches, see
also Douglas (2002) or Hardegger (2003).

88 See Ministére de la Défense (2002). Concept Interar-
mées de 1’ Action Civilo-Militaire. Instruction 2900.

89 See Joint Chiefs of Staff (2001): Joint Doctrine for Civil-
Military Operations.

90 E.g. in connection with the UNAMSIL mission and
under UNMEE; see www.africaonline.com/site/
Articles1,3,52665 jsp; last accessed on 25 Oct. 03.
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The Debate on CIMIC from the German
Perspective

In many cases neither the Bundeswehr nor civil
organizations has encountered any major practical
problems in working together on civil projects in
the Balkans. As regards the early phase of hu-
manitarian operations, both implementing agen-
cies and a number of NGOs note that the
Bundeswehr's activities have been marked by a
swift provision of assistance when needed as well
as by its high level of commitment, factors which
have served to heighten the esteem enjoyed by
German troops and constituted an important ele-
ment of overall German performance.’’

On the other hand, though, both NGOs and bilat-
eral implementing agencies express, particularly
as far as the longer-term perspective is concerned,
vehement criticism on the expansion of gray areas
between the military and DC and humanitarian
aid. Even though the resources deployed by the
Bundeswehr have covered only a small share of
overall reconstruction costs, the military is in-
creasingly perceived by civil organizations as a
competitor. The debate centers on the following
four areas:

1. Unclarified subsidiarity of Bundeswehr mea-
sures: since the Bundeswehr itself decides on
matters of subsidiarity, often without consult-
ing other actors involved, instead of support-
ing civil organizations in carrying out their
tasks, it comes in for marked criticism on this
point. In addition, since one characteristic of
armed forces as opposed to civil organizations
is the former's need to hold large stocks of
material and manpower, the military has head
start as well as the material base it needs to
mandate its own activities.

2. Inadequate development-policy competence
on the part of the military, the short-term na-
ture of military projects, and the in part con-
tradictory goal of force protection give rise to

91 See e.g.. B. Liebetanz (1999), p. 20, on the positive
assessment given by e.g. GTZ, ASB, JUH.

measures that are neither adapted to given
conditions nor sustainable and tend, among
other things, to encourage the development of
parallel structures and to crowd out local
businesses.”” Thus far no evaluations have
been conducted of CIMIC measures using cri-
teria that are customary e.g. in DC.

The charge that the military is reluctant to
engage in an eye-level dialogue and tends to
patronize its partners: some of the criticism
voiced is aimed at the fact that the military's
organizational culture is not appropriate for
the civil sphere and that military command
structures and secrecy-mindedness are not
compatible with the principle of accountabil-
ity vis-a-vis the local population.”

"Improper competitive advantages" enjoyed
by the Bundeswehr: thanks to its lack of over-
head the Bundeswehr is able to submit project
applications showing far lower total project
costs, even though, examined in overall, real
terms, these costs would prove to be far
higher than those of private organizations.
The Bundeswehr's cost-benefit efficiency is
questionable. Furthermore, the media visibil-
ity which the Bundeswehr is able to generate
through its humanitarian missions is dispro-
portionately high.”

92

93
94

While no figures are available for the German context,
different international comparisons have been made of
military and civil expenditures; for instance, it costs the
US $ 215.000 per year to maintain one soldier in Afgha-
nistan, while the equivalent costs for staff members of
aid organizations amount to about 1/10™ of this figure
(see ACBAR 2002, p. 3). In Albania a relatively small
refugee camp set up by Austrian troops cost DM 70 mil-
lion, while a far larger camp set up by MSF cost DM 2
million. (Experiences reported by MSF Netherlands,
quoted after Save the Children Fund, UK).

See also e.g. Pugh (2000), p. 15.

In discussions over these points of criticism, the Bun-
deswehr has, on some aspects, shown itself willing to
learn. According to its own information, the Bundeswehr
has, for instance, incorporated the do-no-harm principle
or the principle of self-help in its training program.
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4.2 Reconstruction Teams in Afghani-
stan”

While the traditional distance maintained to the
military started to soften as early as during the
Balkans missions, many development-policy ac-
tors are inclined to assume that the civil-military
relationship which has become practice in Af-
ghanistan is creating a precedent that will funda-
mentally alter future relations between the mili-
tary and civil development actors.”

The Provincial Reconstruction Teams (PRTs)’’
are an example for the development of integrated
civil-military "units" whose activities extend, in
prospective and strategic terms, far beyond any ad
hoc force protection tasks. Civil reconstruction
projects are designed to be used as a direct and
immediate instrument to create security and stabil-
ity in selected regions. The aim of the military
component is to ensure that civil reconstruction
projects will be able to be conducted in a secure
environment. Due not least to the disproportionate
level of attention that the PRTs have attracted as
an instrument in stabilizing Afghanistan, recon-
struction activities are being integrated in the offi-
cial military or higher-level strategy.

Background

The highly controversial concept of PRTs in Af-
ghanistan is based on experiences and ideas of US
Civil Affairs Teams (CATs) on the best and most
practicable approach to contributing to expanding
the influence of the (transitional) Karzai Govern-
ment outside Kabul and to accelerating the pro-
cess of national reconstruction. At present interna-
tional forces in Afghanistan are in an extremely
precarious security situation marked by pressing

95 See Table 2.
96 See Taylor (2003).

97 The initial US designation was Joint Regional Teams;
following consultations with the Afghan government, the
teams were given their present name: Provincial Re-
construction Teams (PRTs). In what follows, reconstruc-
tion team will be used as a generic term.

reconstruction needs and only rudimentary state
structures. In view of the fact that the higher troop
levels aimed for under the ISAF mandate failed,
for a number of reasons, to materialize, the PRTs
are now expected to make a virtue of necessity
and start working with small integrated teams that
operate as autonomous units toward the end of
stabilizing the region.

Different Models

With reconstruction teams from the US/New Zea-
land, the UK, and Germany active in Afghanistan,
there are now three different models for more or
less integrated civil-military units; these models
have in part developed on the basis of mutual
experience, though they in part also reflect clear-
cut conceptual differences.”

There is no firm general concept for reconstruc-
tion teams because the final shape they are to take
on is regarded as the product of an ongoing pro-
cess. Some of the features shared by the recon-
struction teams: their objective of strengthening
the reach of the central government in the prov-
inces; robust self-protection, but without any
combat mandate; support for civil reconstruction
and information-sharing.

98 The New Zealand PRT is largely geared to the US mo-
del.
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The US's PRTs

The US PRTs operate under the flexible mandate
provided by Enduring Freedom (EF). Under EF,
US-led coalition troops have also been fighting —
since late September 2003 without the support of
the German Special Forces Command (KSK) —
Taliban and Al Qaida forces. The PRTs operate
under military command structures; they also
include a limited number of embedded representa-
tives of USAID and other US departments, e.g.
Justice. The main feature to be observed is that the
US military CATs conduct projects on their own,
mainly school construction; indeed, some of the
soldiers involved even started out working in ci-
vilian dress.

Even though great hopes were placed in this new
instrument, during the initial phase of their activi-
ties the US PRTs attracted considerable criticism,
above all from NGOs, which cite the following
arguments:99

— PRTs may constitute a security risk for civil
organizations operating within their sphere of
influence because any blurring of the distinc-
tion between military and civilians may render
civil aid workers a soft target. And the fact
that it is very difficult to draw a clear distinc-
tion compromises the impartiality of the or-
ganizations involved. The rise in direct attacks
on national and international NGOs since the
PRTs became operational is seen in this con-
text.'”

— There is no clear-cut orientation concerning
the role to be played by the military in the se-
curity sector. It is difficult to understand why

99 See e.g. ACBAR (2002); Stapleton (2003); Center for
Humanitarian Cooperation (2003); Refugees Internatio-
nal (2003).

100 VENRO, for instance, reports that international aid
organizations were threatened with abduction when, in
mid-February 2003, the US military proceeded to arrest
a warlord. In Kandahar, it is further reported, military
action taken against supposed rebels was answered with
rocket and bomb attacks which hit aid organizations as
well (VENRO 2003, p. 14). On attacks on NGOs, see al-
so Stapleton (2003), p. 5.

PRTs engage in school construction (hearts-
and-minds operations) when they could be
disarming armed conflict parties.'"'

— There are doubts about the qualification of
members of the CATs deployed, most of
whom, it is claimed, are reservists without any
specific experience abroad and therefore not
in a position to play a positive role in shaping
locally adapted measures.

— PRTs operate on their own and constitute an
additional organizational structure not, at first,
subject to coordination by the United Nations
Assistance Mission Afghanistan (UNAMA).
Only in a protracted process has UNAMA
been able to establish a coordinative role for
itself, at least in some subsectors.

— Aid work is subject to "politicization," i.e. the
scope of aid projects is dependent on the de-
gree of cooperation between project environ-
ment and central government or contingent on
the security situation involved. Furthermore,
there is a security risk for cooperating villages
in that there exists in Afghanistan a substan-
tial radical potential which could be turned
against "collaborators."

The UK's PRT

The conception of the UK's PRT is best under-
stood against the background of these points of
criticism and fears. The difference to the US ap-
proach must be sought in the general restraint
showed by the military in the implementation of
civil projects as well as in a heightened focus on
security matters. After a brief period of operation,
the British Ministry of Defence sees one indica-
tion of success in the fact that no quick-impact or
humanitarian projects have been conducted by the
military component of its PRTs, which have in-
stead concentrated on demobilization and police-
training activities.'”> The DIFD development ad-
visor's task is to identify meaningful projects and

101 On this aspect, see also: Refugees International (2003).
102 Source: Ministry of Defence (2003).
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the civil aid organizations, ¢.g. NGOs or UN or-
ganizations, that are in a position to implement
them. DFID is in a position to provide funding for
the purpose. The PRT does, however, continue to
be a purely military enterprise under EF, and it is
integrated in the existing military command struc-
ture.

Germany's Expanded Civil and Military
Engagement in Kunduz

Since late October 2003 Germany has maintained,
in Kunduz, its own variant of a reconstruction
team, one that seeks to set itself off from the exist-
ing PRTs. In Germany the dispatch of the recon-
struction team to Kunduz was preceded by an
intensive and controversial debate — even within
the government. The debate was concerned with
the following questions:

— Under what mandate is the mission to be con-
ducted, and what is the best way to ensure its
security?

— What shape should the leadership structure
within the team be given?

— What objectives should the team pursue?

— What role can development policy play here?

Germany was interested in particular in seeing
security support for reconstruction extended only
within the framework of the UN's ISAF mandate,
and, in contrast to the practice of existing PRTs, it
was unwilling to subordinate development policy
to military leadership. Development-policy actors
criticized the — in their view — unnecessary and
counterproductive claim that the military's role
was to "protect" development workers or to pro-
vide security for aid organizations. Furthermore,
the choice of Kunduz, a relatively peaceful prov-
ince, for a military mission also came in for criti-
cism.

The German approach finally agreed on is based
on three clearly distinguished pillars consisting of
military, foreign-policy, and development-policy
elements. The approach is designed to create a
secure environment for the work conducted by

civil personnel; but it does not provide for any
direct protection function. Compared with the US
and UK models, the German approach involves a
high level of personnel for the civil component.
The approach may also prove able to serve as a
model for other donor countries that share Ger-
many's critical view of any undue blurring of the
lines between military and reconstruction con-
cerns. A number of countries have expressed their
interest in participation.

Whether or not the difference between this ap-
proach and the US PRT concept is in fact per-
ceived by observers and in particular by the Af-
ghan population is a question that remains to be
answered. It is likely that more attention will be
paid to the fact that the military component of the
German mission is being carried out not under the
anti-terror mandate of the US-led Operation En-
during Freedom but under the UN (ISAF) man-
date, which was broadened for this purpose. The
aim of this distance to combat units is to increase
the mission's legitimacy and impartiality.

4.3 Equipment Aid Provided by the
Foreign Office (AA)

The equipment aid provided by the German gov-
ernment is likewise a form of civil-military coop-
eration, one for which the AA, a civil actor, has
established close modes of cooperation with the
BMVg. These may include parallel activities in-
volving equipment aid and development policy in
a given country, and the new orientation given to
this instrument with a view to crisis prevention
and conflict resolution could serve to underline
this fact.

According to the AA, equipment aid serves to
foster relations with "friendly nations of the Third
World" as well as to support "their democratic
development toward peace and stability."'” Tt is
used to support civil aspects of the armed forces
of partner countries by providing equipment and
flanking advisory services. Arms or munitions do

103 Fleischer (2002), p. 57.
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not fall under equipment aid — which is not con-
ceived as military aid.

The AA's budget has earmarked some € 30 mil-
lion for equipment aid for the period from 2001 to
2004. At present 13 countries are receiving such
support, the regional focus of which is Africa;
Yemen and, later, Afghanistan have been added to
the program as countries outside the region. In
addition, there is also a post-equipment-aid fund
for former recipient countries. Recipient countries
are also selected on the basis of aspects concerned
with good governance, in particular respect for
human rights, one of the reasons why negotiations
with Zimbabwe were broken off and Ghana was
taken on board. The program is approved and
audited by the Bundestag's Budget Committee and
Committee on Foreign Affairs.

While the political responsibility and the funding
for the equipment aid program rests with the AA,
the BMVg, Directorate General of Armaments, is
responsible for implementation. For this purpose
the BMVg concludes agreements with counterpart
ministries of partner countries and dispatches, at
its own expense, groups of advisors without a
military mandate whose job it is to advise and
support local armed forces in deploying the
equipment aid provided.

According to the AA , the measures have been
increasingly aligned to the social and development
sectors; they are sometimes presented under the
slogan: "The Bundeswehr providing development
assistance." Apart from aid in cases of natural
disaster or for support of refugees, the measures
focus mainly on tasks associated with healthcare,
i.e. military field hospitals or medical stations,
support for training of young armed forces per-
sonnel in technical vocations, and improvement of
civil infrastructure (e.g. road construction or ac-
cess to drinking water). According to the AA, the
military advisors involved work on the basis of
the principle of "helping people to help them-
selves," an approach tailored to partner needs.

Since 2001, when it was reconceived, the program
has included a political mandate to adapt equip-
ment aid to the demands posed by a policy of

crisis prevention and conflict resolution. Equip-
ment aid is designed to help strengthen countries'
capacities to participate in peace missions and to
prevent conflicts. In the framework of the GS8
Africa Action Plan the aim here is to strengthen
these capacities in particular at the level of re-
gional organizations and the AU. Security reform
is another important field. One example that can
be cited for this new orientation is the support
provided for the development of the Kofi Annan
International Peacekeeping Training Centre for
armed forces.'” In South Africa there are also
plans to develop a civil vocational training center
to reintegrate ex-combatants, a move explicitly
conceived to supplement development-policy
measures in this sector. Thus far no evaluation of
equipment aid measures has been conducted.

4.4 Developments at the European Level

In the framework of the European Union there are
a number of approaches aimed at enlarging civil
and military capacities and promoting their com-
bined use. These developments are likely to be-
come increasingly important in coming years
when the focus of interest turns to development-
military interfaces. These tendencies must be seen
against the background of the aim to more
strongly and systematically integrate the whole of
the EU's external relations — including develop-
ment policy.'”

In Gothenburg, in June 2001, the European Coun-
cil adopted a comprehensive "Programme for the
Prevention of Violent Conflicts"; development
policy plays an important role in this program.
Within the framework of the EU's Common For-
eign and Security Policy (CFSP), which is inter-
governmental in nature and is conceived as a
"second pillar", the European Security and De-
fence Policy (ESDP)'® is being developed at a

104 See Box 6.
105 See e.g. Child (2003).

106 See e.g. the presentations at: www.auswaertiges-amt.de/
www/de/eu_politik/gasp/akteure_html; last accessed on 24
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rapid pace. The central objective is to round off
and, in this way to strengthen, the EU's capacities
for external action by building civil and military
capabilities that can be used to prevent interna-
tional conflicts and resolve international crises.

As far as the civil sphere is concerned, the mem-
ber states have decided, among other things, to be
able to provide, by 2003, up to 5000 police offi-
cers for EU contributions to UN- or OSCE-led
missions or purely EU missions. The Gothenburg
program contains, inter alia, the following civil
targets:

— provision of up to 200 rule-of-law experts
(judges etc.);

— formation of a pool of civil administration
officials;

— disaster-control teams of up to 200 persons
that can be dispatched on short notice.

One factor of major importance is the European
Security Strategy which was prepared by the High
Representative for the CFSP, Javier Solana, and
adopted in December 2003 by the European
Council in Brussels.'” In view of the new threats
analyzed in the document, one of the strategy's
main concerns is forms of civil-military coopera-
tion. The Union, it states, "could add particular
value by developing operations involving both
military and civilian capabilities."'”®

Various passages in the text clearly indicate that
development policy is an important part of the
civil component. "The challenge now is to bring
together the different instruments and capabilities:
European assistance programmes and the Euro-
pean Development Fund, military and civilian
capabilities from Member States and other in-
struments. All of these can have an impact on our

Oct. 2003; www.auswaertiges-amt.de/www/de/eu_politik/
gasp/esvp_html; last accessed on 24 Oct. 2003.

107 Council of the European Union (2003).
108 Council of the European Union (2003), p. 13.

security and on that of third countries. Security is
the first condition for development."'”

4.5 The British Model of the Develop-
ment-Military Relationship

The British Department for International Devel-
opment (DFID), an independent agency since
1997, represents a new and proactive model for
cooperation of development policy with military
actors. This is illustrated by the work done by the
Conflict and Humanitarian Affairs Department
(CHAD) as well as by the setup of an interminis-
terial funding instrument for conflict strategies
("conflict prevention pools).""” These conflict-
related strategies include the field of post-conflict
reconstruction only to the extent that subsectors
bound up with "governance" or "small arms and
light weapons" are concerned.

CHAD's Approach to Contracting, Advis-
ing, and Funding Military Actors

In its field of activity, CHAD most resembles the
BMZ's Emergency Aid and Refugee Aid division,
although it has a more central position in matters
bearing on this policy field. CHAD is centrally
responsible for the conflict-related fields of devel-
opment policy, including humanitarian aid, secu-
rity-sector reform, small arms control, and disar-
mament, demobilization, and reintegration (DDR).
It embodies the new line of an integrated and po-
litical conflict engagement abroad in the sense of
a "mew humanitarianism," which has attracted
criticism from humanitarian organizations and
other NGOs , which accuse it of "politicizing aid"
and "blurring the lines."""" Some of the depart-
ment's sectoral programs, e.g. in the field of secu-

109 Council of the European Union (2003), p. 15.

110 For an overview on the Global Conflict Prevention Pool,
see DFID / FCO / MOD (2003).

111 See e.g. the brief presentation in Macrae/Leader (2000);
see e.g. Duffield (2001), pp. 75-106, on the debate over
the "new humanitarianism" with its aim of linking the
provision of humanitarian aid with political objectives.



30

Stephan Klingebiel / Katja Roehder

rity-sector reform, are drafted and funded using a
new instrument referred to as conflict prevention
pools (see below).

CHAD's tasks include the shaping and articulation
of cooperation with military actors in humanitar-
ian emergencies and post-conflict situations.

— Contracting the military: CHAD directly ap-
proaches the Ministry of Defence (MOD)
when, in its view, the military is best equipped
to take on a task in a given emergency situa-
tion. This leads to tensions with humanitarian
organizations, which are willing to accept
such missions only as a last resort.

— Dispatch of liaison persons: DFID has a di-
rector general at the highest level at the MOD
who serves as the permanent liaison person
with the General Staff. In cases involving
military missions with a civil component,
CHAD dispatches development-policy advi-
sors to MOD's command staffs or units de-
ployed on the ground. Their function is to
promote adherence to development-policy or
humanitarian principles.

— Conducting training units for MOD's PSO
training modules.

— Funding of projects involving civil-military
cooperation: On application, CHAD is in a
position to fund projects conducted by mili-
tary actors. In Kosovo both British troops and
all other units of a contingent were authorized
to apply for funding. Roughly two years ago,
and contrary to the stated interest of the Brit-
ish military, CHAD discontinued its funding
for civil projects conducted by military actors
in Kosovo because it has come to the opinion
that in the present phase reconstruction would
best be left in the hands of civilian actors.

Strategy Development and Funding
through Conflict Prevention Pools

In 2001 the government of the UK adopted the
instrument of conflict prevention pools with a
view to improving interministerial cooperation
("joined-up government initiative"). Two pools

are responsible for integrating certain ministerial
functions of the departments of the Foreign and
Commonwealth Office (FCO), the DFID, and the
Ministry of Defence (MOD) that are concerned
with the issue of conflict prevention, the aim be-
ing to come up with a more coherent, effective
policy. Each of them has a control structure made
up of representatives of the departments con-
cerned.

DFID chairs the Africa Conflict Prevention Pool
(ACCP), while the FCO has assumed responsibil-
ity for the Global Conflict Prevention Pool
(GCPP). In 2002 the GCPP had a budget of
roughly € 110 million, the corresponding figure
for the ACPP was roughly € 75 million. There is
separate budget for contributions to UN peace
missions. The pools are seen as a limited means
for intensifying cooperation, but not as a new field
of activity. For example, most financially de-
manding reconstruction programs are also not
funded through the pools.

The pools were initially funded by means of
agreed-on budget cuts for the three ministries
involved which affected the conflict-prevention
activities set to be integrated. The government
provided an additional "topping-up" as an incen-
tive for cooperation. Since then, however, the
pools have been part of the general budgeting
process and are not directly linked to ministerial
budgets.''? Within the pools, funds are "distrib-
uted," on the basis of jointly planned measures, to
the ministries, which use them to conduct the re-
spective projects. Depending on the planning
process involved, this allocation process is quite
flexible; normally DFID and MOD receive the
largest shares, while the FCO does relatively little
project work of its own. Subsequently the funds
are accounted for by the individual ministries
concerned.' "

112 "Initially, each department put in funds from their own
budget, with the Treasury providing additional resour-
ces. Today the Pools bid for money alongside their pa-
rent departments in each Government Spending Round."
(DFID / FCO / MOD 2003, p. 7).

113 In Germany the so-called Section 60 procedure likewise
constitutes a joint form of funding for measures con-
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For their work in the pools, the three ministries
have reached a so-called Public Sector Agreement
that serves as a guideline for the development of
geographic, thematic, and international strategies.
Ideally, new projects are jointly developed in the
pools, although this approach is limited in scope
and practiced only in entirely new situations. Ty-
pically, ministries seek to "place" "their" projects
in a pool. These projects must be covered by the
strategies agreed upon and require the approval of
the partners involved. Decisions must be reached
on a consensus basis. This means in effect that
every ministry has a de facto veto, and DFID, for
instance, has in some cases used its veto to turn
down projects applied for by another ministry.

The two pools differ in terms of their modes of
operation. Various sources report that it is easier
to reach agreement on joint strategies in the ACPP
in that MOD and DFID are in agreement on the
joint objective of conflict reduction, and FCO and
MOD at the same time show less foreign-policy
interest in Subsaharan Africa than in some GCPP
regions. This serves to underline the analysis ac-
cording to which DFID is increasingly regarded as
a "Ministry for International Policy in Non-
strategic Countries.""'* DFID's influence in the
FCO-led GCPP is seen as relatively low. Gener-
ally, tensions emerge over different priorities,
especially between security-related military goals
and the development-policy focus of poverty re-
duction.

An evaluation of the pools is currently underway.
There are also plans to define criteria on which
approval of pool measures is to be based.

An example for a GCPP cooperation model in Sri
Lanka: on application, the UK defense attaché
there is given a sum of £ 2.2 million for activities
conducted in the framework of security-sector

ducted by different ministries, although the procedure is
used only in individual cases and on an ad hoc basis
which does not involve any comparatively extensive in-
terministerial cooperation in planning and implementa-
tion. A current example would be the special funds pro-
vided for Afghanistan.

114 Macrae/Leader (2000), p. 3.

reform, and these funds are then coordinated with
representatives of FCO and DFID on the ground.

Specific Features of the UK Model

Results of a Trial-and-Error Phase

In the UK Sierra Leone is seen as a prime exam-
ple for experimenting with instruments with the
aim of coming up with coherent and efficient ap-
proaches in conflict situations:''’ between 1997
and 1998, when a military junta was in power, the
UK suspended its supplies of humanitarian aid to
Sierra Leone. Many loudly criticized this step as
impermissible conditionality and politicization of
humanitarian aid."'® Beginning in 2000/01, and
following the complete failure of the UNAMSIL
mission, the UK deployed a strong military con-
tingent to operate in parallel to the UN mission,
while DFID, focusing in particular on large-scale
programs in the field of disarmament, demobiliza-
tion, and reintegration (DDR), stretched the tradi-
tional boundaries between development policy
and the military by engaging in very close coordi-
nation with both military and political actors. In
other words, in Sierra Leone the UK jettisoned a
number of widely accepted conventions; assess-
ments have been accordingly ambivalent. NGOs
have tended to be more critical, while DFID sees
the case of Sierra Leone as a success.

Fewer Mutual Reservations among Ministries and
Rejection of Distancing Strategies

Compared with the situation in Germany, there
are fewer mutual reservations among UK minis-
tries. DFID is highly self-confident as regards its
comparative competences and financial strengths
in post-crisis reconstruction work. This is due on
the one hand to the political weight of former
Secretary of State Clare Short, who boosted the
influence of development policy in the national
political context. On the other hand, and accord-

115 See Humanitarian Dialogue (2003), pp. 7-12.
116 See Humanitarian Dialogue (2003), p. 10.
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ing to the people directly involved, the proactive
cooperation strategies pursued by the pools were
also an instrumental factor in achieving this effect.
Observers largely agree that the communication
required here has served to substantially improve
the cooperation between ministries. Strategies of
reservation and distance vis-a-vis the military due
to difference in principles are generally rejected,
and cooperation is based instead on the principle:
"If you want to change something, you have to put
your hands in."

Proactive Efforts Aimed at Gaining Influence on
Conflict-related Foreign Policy

DFID goes to great lengths to gain influence on
other ministries in conflict-related matters. The
Department's goal is to anchor development-
policy principles in joint activities as well as in
the work of the other ministries abroad. In a con-
stant and effortful process of dialogue, DFID pro-
actively seeks to advocate principles such as long-
term and program orientation and a focus on pov-
erty reduction against e.g. any attempts to engage
in ad hoc projects aimed at supplying material and
equipment.

Opinions differ on the effects of these efforts.
While DFID points to a long-term process of pol-
icy alignment, other observers criticize the fact
that changes are mostly of a rhetorical nature and
have very little real impact on existing power
relations.

More Flexible Boundaries in Cooperation with
the Military

While there are boundaries in DFID's cooperation
with the military, they are interpreted more flexi-
bly in strategic, financial, and operational terms
than they are in many other European countries.
One no-go area is, theoretically, direct coopera-
tion with and support for conflict parties. CHAD,
for instance, indicates that in Afghanistan it works
together only with ISAF units, not with OEF
combat units. In Iraq it makes financial support
available only to civil partners, providing advisors

to support the work of military actors. On the
other hand, direct funding for the military (e.g. for
equipment or arms) evidently continues to be a
controversial issue in the conflict prevention
pools, but if a ministerial committee approves
such funding, it may be provided. In connection
with a security-sector reform project DFID itself
has provided funds for an intelligence advisor,
which is seen as a gray area. DFID agreed to a
rededication of EDF funds to finance the ECO-
WAS mission in Liberia. The Department makes
use of the possibility it has to report the measures
it has conducted, and which have turned out to
ineligible as ODA, under the category Other Offi-
cial Flows.

The ongoing conflicts in Afghanistan and Iraq, in
which the UK is a conflict party with political and
military interests of its own, have placed DFID in
a dilemma. In the eyes of development actors the
limits of civil-military cooperation have in fact
been reached here. But the UK's national frame-
work inevitably entails an operational inclusion of
development policy in the country's conflict strat-
egy — regardless of differences in position on the
legitimacy of the interventions, and despite all of
DFID's efforts to avoid having foreign policy
dictate, de facto, the lines of its strategy develop-
ment. The recent change of leadership at DFID
that came about when Clare Short, adamantly
opposed to the UK's military engagement and the
marginalization of the UN in Iraq, resigned her
post has cast a glaring light on development pol-
icy, showing it to be an explosive domestic issue.

5 Special Aspects of the Development-
Military Relationship

The cases described here as examples of closer
development-military linkages clearly demon-
strate that development policy is faced with some
special challenges in post-conflict situations with
a marked military footprint.''” The following sec-

117 See Box 7.
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Box 7: Experiences Made by Humanitarian aid with Military Actors — Applicability for Development
Policy

The experiences made by nongovernmental humanitarian aid actors, already the object of a critical debate on the
civil-military relationship,” contain several different points that are relevant for development policy.

Participants in the discussion caution above all against having the military conduct humanitarian tasks, noting that
this may, in the eyes of the population, tend blur the distinction between military and humanitarian concerns, erode
the neutrality and impartiality of humanitarian organizations, and, in the end, jeopardize the security of humanitarian
workers and the success of humanitarian aid missions.

For development policy / DC, too, the rule is: "Impartiality on the ground" and strict independence from decisions
take by the military; DC is also concerned with civil-military measures in its core field of action. Recent experiences
made by strictly impartial aid organizations (like the Red Cross), which have increasingly come to be seen as soft
targets for conflict actors, should be reason enough for development policy to adopt a markedly judicious approach.

Humanitarian aid and development policy differ fundamentally in certain other respects.” In the ideal-typical, closer
sense that the term has under international law, humanitarian aid focuses on the violent phase of conflicts as well as
on similar acute emergencies. Unlike development cooperation, humanitarian aid does not require the consent of a
partner; it is, in a reactive sense, geared purely to the acute needs of the civilian population, i.e. to providing a basic
supply of food, clothing, housing, and medical care. These measures are of a short-term nature and do not set their
sights on longer-term, structural impacts.

Seen against this background, development policy, with its orientation to long-term, structural effects, is forced to
deal with some additional aspects: the will to take an active hand in shaping political development processes, in par-
ticular as regards the question of governance, a factor crucial in post-conflict situations, rules out any distance in the
sense of neutrality. At the same time, development cooperation must take a prudent and appropriate approach to de-
velopment-policy principles like ownership or partner orientation. These issues are not of immediate relevance for
classic humanitarian aid.

In practice, though, this ideal-typical distinction does not apply in all cases. Both development policy and humanitar-
ian aid are interested in interlinking short-, medium, and long-term approaches. As far as humanitarian aid is con-
cerned, this trend is, among other things, the outcome of critical reflection on the impacts of short-term emergency
interventions, a fact which has found expression on the principle of do no harm. In this respect, typical principles of
development policy such as target-group orientation, sustainability, the need for adapted approaches, etc., also apply
for humanitarian aid. On the other hand, both many development NGOs and official DC focus at the same time on
providing short-term emergency and refugee aid and on achieving longer-term, structural effects - and/or seek from
the very start to use combined approaches with a view to the need for coherence.”

a See above all Barry/Jefferys (2002) and VENRO (2003)

b See e.g. Eberwein/Runge (2002b), pp. 28-30
¢ Seee.g. Lieser (2002), pp. 103-107

tion will focus on two aspects: first, the practical
question of the security of DC personnel and,
second, the scope of the validity of principles of
development policy.

5.1 Consequences for the Physical
Security of DC Personnel

According to a widely held consensus among
development actors at home and abroad, the phy-
sical security of DC personnel working in post-
conflict situations has become a very serious

problem.'"® This, however, is due only in part to a
direct linkage between development policy and
military structures. First and foremost, the security
risk is contingent on the intensity and type of the

118 Aid organizations report that the security situation of aid
personnel working in crisis situations has been deteriora-
ting for some ten years now. "From January 1992 to Au-
gust 1998 153 staff members in the service of the United
Nations lost their lives, 43 people were kidnapped. By
May 2002 the figure had risen to 214 dead and 258 ab-
ducted." (Kreidler/Runge 2003, p.1). The Red Cross
publishes similar statistics.
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violence (/actors) involved as well as on the ac-
ceptance met with by the troops deployed and the
international mission concerned.

Special Circumstances Surrounding the
Growing Security Risk for DC Personnel

More rapid engagement of development pol-
icy

One reason for the increased security risks faced
by development actors in post-conflict situations
must be seen in the fact that today the set of in-
struments used by development policy, including
emergency aid, are deployed more rapidly than
they were even a few years ago. Indeed, the Bra-
himi report calls emphatically for an early de-
ployment of civil reconstruction components in
post-conflict situations. The call of international
NGOs working in Afghanistan for an expansion
of the ISAF mission underlines this trend toward a
parallel deployment of military and development
actors.

Low level of acceptance of military presence and
international engagement

Wherever international peace troops are readily
accepted by the population (in particular in cases
of classic peacekeeping missions), the relationship
between civil organizations and the military tends
to be less complex in nature, and security risks
that may stem from a military presence are not the
focus of discussion.

There are, however, several phenomena that make
military missions more problematic and deprive
them of some of their ability to mobilize consen-
sus: (i) the growing importance of domestic, pro-
tracted forms of conflict, (ii) an increase in acts of
violence with a terrorist background, (iii) a blur-
ring of the lines between combat mission and
reconstruction work ("donors go to war").

In many ongoing civil conflicts doubts are cast on
the impartiality and neutrality of civil aid projects,
a circumstance that diminishes their acceptance.'"’
"Aid for the needy population is often [...] seen
by conflict parties as preferential treatment of the
opposite side. Attacks on staff members of aid
organizations cannot fail to attract the attention of
the international community and the media."'’
Furthermore, in acute conflicts Western actors are
in part perceived collectively as a threat or as un-
warranted interference. As members of interna-
tional missions, DC staff members may in this
way become soft targets for local conflict parties.

One of the reasons for the precarious situations
today in Afghanistan and Iraq is that the activities
of the main external actors are both military and
civil in nature. This contradictory blurring of
mandates entails an additional security risk for
DC personnel. Indeed, even being of the same
nationality as the conflict party or parties does not
necessarily constitute a shield against attacks, as
was demonstrated by the attack on the UN in Iraq;
the crucial factor is that international personnel is
perceived as part of an extensive hostile "political
coalition.""!

Actor Security Strategies

In addition to in-depth conflict analysis, nongov-
ernmental aid organizations are showing increas-
ing interest in security training for their personnel.
As far as development organizations are con-
cerned, this is highly case-dependent. Further-
more, a number of different security strategies are
being pursued and discussed by development ac-
tors:

119 See e.g. Kreidler/Runge (2003), p. 2.
120 Kreidler (2001), p. 2.

121 This state of affairs has also been noted for Afghanistan,
where attacks have focused in particular on NGOs that
support the Bonn Process. See Stapleton (2003), p. 5.
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Implementation by local personnel

If DC seems to be running the risk of becoming a
target for attacks, official DC, but also NGOs,
seek to counter the security risk for foreign staff
members by deploying less visible international
personnel and working instead with local man-
power.'” Some projects are managed from neigh-
bouring countries. Implementing agencies argue
that this also contributes to increasing the security
of local staff members in that, on the one hand,
the latter are better able than foreign staff to as-
sess both the security situation and the effects of
their activities and, on the other hand, this ap-
proach serves to counter the "soft-target effect”
associated with the presence of foreign staff. Staff
members of German development organizations
regard this solution as relatively practicable and
responsible vis-a-vis their personnel.

Still, placing implementation wholly or in large
part in the hands of local staff can be a problem-
atic approach. Studies on humanitarian missions
conducted between 1985 and 1998 indicate that
more trained local personnel than foreign person-
nel has been killed in violence-related incidents.'”
Even though no comparable figures are available
for DC measures, the persons responsible for DC
are here at least faced with a dilemma. In unstable
conflict situations local staff may, as we have seen
in Iraq, soon find themselves perceived as "col-
laborators."

Distance to the military and confidence-building
among the population

Especially NGOs, but also bilateral DC actors, in
many cases pursue a strategy of distance to the
military in order not to be regarded as partial and
thus end up as a target for violence. This goes

122 This applies e.g. for the GTZ in Liberia and, in part, for
German Agro Action (DWHH) in Afghanistan.

123 See Kreidler/Runge (2002), p. 1; on attacks on local
personnel, see also the article in the NZZ of 25 Sept. 03,
p. 3, on Afghanistan: "The Shrinking Humanitarian
Space. The ICRC looking for responses to the growing
threat."

hand in hand with attempts to build confidence
among the local population, an approach of par-
ticular importance for all staff members working
in local project offices. There are, however,
doubts as to the actual effectiveness of this secu-
rity strategy. Statements by staff members of de-
velopment organizations strongly indicate that
confidence-building has prospects of success only
in the immediate project environment, i.e. in "DC
enclaves." And even in this case the situation will
grow more and more precarious as a military pre-
sence grows in length, fueling a sense of occupa-
tion among the population.

Moreover, development actors have little influ-
ence on whether the military is willing to accept a
strategy of distance and adapt its conduct accord-
ingly. As e.g. German Agro Action (DWHH)
reports from Afghanistan, the unannounced visit
of a military PRT convoy at a DWHH project
office led to major tensions with the local popula-
tion in the project area. Such incidents increase
the security risk faced by DC personnel.

The debate surrounding the final shape to be given
the expanded German mission in Kunduz likewise
serves to illustrate the distance argumentation
advanced by development actors. NGOs in par-
ticular fear a deterioration of the security situation
if they run the risk of being systematically associ-
ated with military actors who are not fully ac-
cepted by the population.

Protection by the military

Military protection designed to create security
spaces for the work of civilian actors has now
been widely accepted, and indeed even called for,
as a task of the military. Situations in which the
overall picture is marked by ongoing regional
combat operations in many cases mean that civil
organizations are able to operate only if the mili-
tary provides for the security of reconstruction
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work conducted by both local and international
actors.'**

However, development actors are mainly con-
vinced that, beyond the occasional escort or indi-
vidual case, there is very little point in any direct
military protection for personnel or projects; this
is also in line with practical experience. The gen-
erally shared view is that situations requiring di-
rect and permanent military protection preclude
any effective bilateral development cooperation
geared to the principles of sustainability and own-
ership. However, in situations marked by high
levels of general crime DC organizations do con-
tract private security services to provide protec-
tion.

5.2 Validity of the Principles of
Development Policy

The question involved in a more pronounced link-
age between military and development compo-
nents is how and in what form this state of affairs
touches on fundamental principles of development
policy and the approaches bound up with them.
This need not invariably imply any curtailment of
development-policy principles; joint training and
capacity-building activities or information-sharing
e.g. play more a subordinate role in this context.
But other interfaces harbour a greater potential for
conflict with principles of development policy.

Here we can distinguish two types of principles:
(1) general principles of development policy and
(2) development-policy principles that apply
chiefly for the operational level.

124 This goes for earlier conflicts as well; see Weiss/
Campbell (1991), p. 62: "As agreements have been ig-
nored and civilians are prevented from access to aid in
the Sudan, Ethiopia, and Somalia, calls have been made
for an expanded role for foreign military forces in ac-
companying convoys and ensuring that access routes are
safe for civilian humanitarian workers."

General Principles

The civil character of development policy as a key
principle

The civil character of development policy is a
principle that has until now been held to be self-
evident. In the past there were few points of con-
tact and little cooperation between civil and non-
civil actors and instruments, and for this reason no
explicit lines of demarcation were drawn between
them.

A broader integration of development policy in
overall political concerns, marked changes in the
conditions on which the civil-military relationship
was based, as well as other factors have now gi-
ven a more pronounced and fundamental meaning
to the civil character of development policy.

This point can be illustrated e.g. with reference to
the need for discussion on development-policy
funding for military activities under the EDF:
there is no doubt that in this case the boundary
defined for the civil approach of development
policy would have been overstepped. This even
applies when the ultimate objectives of the two
different actors are identical, as they have been
e.g. in the efforts undertaken to stabilize countries
like Liberia. Another crucial factor here is that
development policy is in danger of losing its con-
trol over the use of DC funds,'* although it should
be noted here that development budgets for — in
relative terms, disproportionately costly — military
missions are in any case not sufficient for the pur-
pose. The Instruments specific to each of these
policy fields should, instead, be used in a com-
plementary manner.

Broadly speaking, if we look at development pol-
icy's influence at the level of overall policy in
general and security policy in particular, we find
that the actors involved differ significantly in
terms of their leverage. In the case of closer coop-

125 In Germany an additional factor is that any use of the
EDF to fund military missions would contravene the
right reserved to the Bundestag to decide on military
measures.
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eration, one key factor required to safeguard the
civil character of development policy is the possi-
bility of eye-level discussions. If development
policy lacks the force to assert its interests, the
result may be, at least in certain cases, an implicit
legitimization of military actions which may
shake the credibility of development policy.'*

Do No Harm

Since the late 1990s both humanitarian aid and
development policy have conducted — and used —
analyses on the effects of instruments such as Do
No Harm and Peace and Conflict Impact Assess-
ments. In cases in which development-military
interfaces are involved, it is especially important
to pursue a conflict-sensitive approach. Develop-
ment policy should therefore seek to identify the
implications of a given approach and factor them
into the decisions it takes. This is why the do-no-
harm principle is an important point of orientation
in dealing with development-military interfaces.

Development-Policy Principles with Im-
pacts at the Operational Level

These include in particular the principles of sus-
tainability / long-term orientation and partnership /
ownership.

Three fundamental points are of crucial impor-
tance to ensure that development-policy principles
are adhered to in post-conflict situations involving
a military presence:

— Acceptance of the military by both the local
population and conflict parties.'’

— Independence of DC activities from military
actors.

126 Theoretically, for instance, the British joined-up go-
vernment approach places DC in a decision-making role
on military activities, or at least makes it very difficult to
draw a distinct line between policy fields. See also the
analyses on the role of USAID vis-a-vis the US army
published by the Center for Democracy and Governance
(1998).

127 See Collier et al. (2003), pp. 163ff.

— Clearly outlined cooperation based on divi-
sion of functions and limited in time.

But since development policy is now in many
cases forced to take action before the conditions
under which it is to work — i.e. DC criteria — have
become fully clear, these principles can, at least in
part, not claim any absolute validity.

Sustainability and long-term orientation

The question of sustainability is one that must be
addressed above all in unstable situations or im-
mediate post-conflict areas in which long-term
development policy is not (yet) an option. Aside
from humanitarian aid, the operational instru-
ments used in such cases include e.g. emergency
and refugee aid and other quick-impact ap-
proaches.

Viewed in terms of current sustainability criteria,
it would be stretching matters if these measures
were to be assessed as effective. Indeed, in highly
fragile settings it may not be possible at all for
certain measures (e.g. basic social services) to
achieve structural effects. Yet the mere existence
and visibility of government-administered basic
social services and public structures may very
well contribute to improving stability and security
and depriving armed groups (warlords etc.) of
some of their "legitimacy," setting the stage in
important ways for more extensive efforts. The
principle of sustainability must for this reason be
viewed in a broadened perspective, one that en-
compasses stability and security.

One important factor in this connection is that the
contribution of development policy is — and is
perceived as — reliable, plannable, and thus, as a
rule, long-term in nature. In many cases the possi-
bility to help improve a region's stability and secu-
rity will be contingent on this.
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Ownership and partner orientation

Often ownership and partner orientation are as
good as impossible to achieve in situations which
call for short-term action and are marked by a lack
of local governmental structures.

"Post-conflict reconstruction is inherently a top-
down affair,"'* one often dominated de facto by
military and UN organizations. In many cases UN
organizations assume a surrogate partner role for
DC measures (governmental and nongovernmen-
tal alike). Approaches geared to participatory
planning and ownership are, for a time, pushed
into the background to make way for short-term
and flexible stabilization measures.'” Develop-
ment-policy actors are well aware of the transi-
tional nature of these measures, and, with this fact
in mind, accordingly adapted principles have been
incorporated in certain concepts, e.g. in the field
of Development-Oriented Emergency Aid."’

If no local counterpart is available in such scenar-
ios, it is all the more important for development
organizations to abide by the principle of imparti-
ality, a sine qua non for their long-term orienta-
tion."!

128 Schiavo-Campo (2003), p. 45.

129 It is often pointed out in this connection that the admi-
nistrative instruments available to DC have not yet been
adequately adapted to this state of affairs. While, with an
eye to a flexible and adapted approach, certain principles
are not applied in post-conflict situations, the project
evaluation standards used are the same as those applied
for DC measures in times of peace.

130 If, however, the transition to the partner/ownership
principle is not effected at the earliest possible point of
time, this may have highly problematic consequences, a
fact that was clearly illustrated e.g. in "protectorate" ca-
ses like Kosovo and East Timor, where post-conflict-
situations were perpetuated the development of parallel
structures and insufficient attempts to involve local
counterparts. See e.g. Schiavo-Campo (2003), p. 35.

131 See Box 8.

6 Conclusions and Recommendations

Development-Policy Engagement in Post-
conflict Situations: Interest in Coherent
Approaches

Development policy — mindful of the fundamen-
tally limited options open to external actors — has
important and useful potentials to work in situa-
tions that are marked by fragile security as well as
by a need to restore effective statehood and em-
bark on the process of economic and social recon-
struction. This is all the more the case in view of
the fact that peace missions, which increasingly
include civil tasks, have grown more and complex
in nature. In view of its tasks, development policy
has an interest in helping to overcome problems
that emerge in connection with post-conflict situa-
tions or in other contexts in which existing gov-
ernmental structures are inadequate and/or lack
legitimacy. Development policy is for this reason
generally interested in creating effective interfaces
with other policy fields. This is not to rule out the
possibility of tensions and occasional differences
in perception, for instance as regards individual
regions or countries.

Viewed against this background, one highly im-
portant task facing development policy is its need
to define its position on the character and shape to
be given to its interfaces with other policy fields.
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Box 8:  The Principle of Impartiality

Impartiality is a central principle for humanitarian aid actions and many peace missions. When it comes to defining
the term, opinions tend to diverge sharply. While humanitarian aid organizations define the concept in terms of neu-
tral abstinence and equidistance,’ the term has, e.g. among UN actors, taken on more the sense of a principle of "ac-
tive impartiality," which, for instance, rules out any toleration of serious human rights violations.”

Although, at the strategic level, the principle of impartiality may not be immediately applicable for development
policy, e.g. when it is using good governance approaches and conditionality as means to achieve political ends, it
does play an important role at the operational level in conflict situations. In dealing with the local target groups in-
volved in most types of project, independence from higher-level political goals is the key instrument for building
confidence over the long term. Development actors must remain impartial in the eyes of partners if they are to win
acceptance.

a see e.g. Lilly (2002), pp. 9f., 17; VENRO (2003), pp. 3ff.

b see Donald (2002); Kiihne (2003), pp. 718f.

Political Pressure to Act Versus Long-term
Development Tasks?

Development policy not only has a fundamental
interest of its own in comprehensively shaping its
interfaces with foreign and security policy. Out-
side pressures aimed at inducing development
policy to "fall into line" and show more "flexibil-
ity" have grown dramatically. This is clearly illus-
trated by the present, and at the same time crucial,
cases of Kunduz / Afghanistan and funding for
military peace missions (e.g. in Liberia). It may
also be assumed that cases involving Bundeswehr
missions abroad automatically entail a manifest
interest on the part of foreign and security policy
that places development policy under considerable
pressure to become involved itself. In pertinent
situations "noninvolvement" is an "nonpolitical"
option, one tantamount to relinquishment of the
possibility to take a hand in shaping policy, and
one that could, in the short and medium term,
mean a loss of significance for development pol-

icy.

On the other hand, there are a number of reasons
why development policy should "resist" and in-
stead focus on gaining an active influence keyed
to long-term goals and the existing consensus on
poverty reduction and the Millennium Develop-
ment Goals.

The Scope of Existing Interfaces

Development policy and the military and/or secu-
rity policy share a number of indirect and direct
points of contact and fields of possible coopera-
tion. In the past some of these points of contact
(e.g. "security" brought about by the military and
followed up on by development policy) hardly
even entered the minds of the actors involved.

These interfaces and overlaps have grown dra-
matically in recent months and years. We need
look no further than the questions involved in the
concrete shape to be given to the German Kunduz
mission and the use of DC resources to fund non-
civil peace missions to see how dynamic the dis-
cussion is and how central these issues are.

Development policy is on its way to defining for
itself a responsibility for overall policy that goes
far beyond its present tasks and competences. This
is particularly evident at the level of the European
Union, where a number of developments (in 2003,
above all the European Security Strategy, the de-
bate on a Peace Facility for Africa, and its "fore-
shadowing" in the ECOWAS military mission in
Liberia) have set some new and important land-
marks for it.
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Strategic Models

There are, in essence, three strategic models that

arc

icy

conceivable for German development pol-
132

Distance strategy:

The aim of a distance strategy is to retain the
historically and socially conditioned distance
between development policy and security pol-
icy and military actors.

The hoped-for advantage would be a rela-
tively large measure of ministerial autonomy
for decisions taken largely on the basis of de-
velopment-policy considerations, i.e. involv-
ing the possibility to reach decisions without
having to focus unduly on foreign-policy and
short-term political constraints. Development
policy would in this case be free to concen-
trate on longer-term tasks, including the reali-
zation of the Millennium Development Goals.

The potential risks of such a strategy would
include the possibility that, given the impor-
tant political challenges involved in central
conflicts (e.g. Afghanistan), any pronounced
distance strategy might serve to cast doubt on
the relevance of development policy. In this
case development policy would be relinquish-
ing its ability to take a constructive hand in
shaping elementary framework conditions (se-
curity) and would lose some of its influence
on security- and foreign-policy strategies con-
cerning such countries.

Cooperation strategy:

Based on far closer coordination and joint ap-
proaches with foreign- and security-policy ac-
tors, a cooperation strategy would seek to give
more weight than it has in the past to the con-
cept of "development through security."

132

These models are highly simplified; they accord, for
instance, no attention to the role played by foreign poli-

cy.

Distance strategy

The hoped-for advantage would be a strategy
fully coherent in terms of overall policy; this
would mean a policy in which development
policy would be better able to bring its interest
and concerns to bear on security-related and
military thinking and approaches.

The potential risks of such a strategy would
include the possibility that development pol-
icy would be forced to make a good number
of compromises and concessions on principles
as well as on concrete approaches bound up
with short-term and military considerations.
Development policy would have to bear
greater responsibility for military actions. Fi-
nally, development policy would have to
come to terms with the risk that other actors
might seek its cooperation not least with an
eye to existing financial resources and that
these resources would in this case no longer
be available for the current "core business" of
long-term development policy.

Cooperation strategy

Military
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Complementary strategy:

A complementary strategy would aim for goal
conformity and, in strategically selected fields,
a complementary approach involving security-
and foreign-policy actors. This would, in other
words, be an interrelated and thus mutually
complementary approach, but one which
would not entail any overlaps between the two
fields involved. That is, the military would,
for its part, define its tasks in such a way as to
ensure that they do not include any develop-
ment-policy measures; and development
would be conceived in such as way as to en-
sure that it does not take on or fund any non-
civil tasks.

The hoped-for advantage would be an ap-
proach which, compared with a distance strat-
egy, would, on the whole, prove more coher-
ent and effective, but without blurring the
lines between tasks and spheres of responsi-
bility.

One potential risk of this strategy would be
the possibility that development policy might
find itself harnessed to overriding considera-
tions of other policies (e.g. security and/or
foreign policy) and see at least some of its in-
terests and concerns sidelined.

With a view to the interface categories outlined
above, the following strategic reference models

may be recommended here:

133

Complementarity for the interface "Security
and stability as framework conditions for de-
velopment policy": In this area close coordi-
nation is appropriate, indeed essential in many
cases, although it should focus primarily on
information-sharing. One essential principle
here is a clear division of tasks. Cooperation,
on the other hand, would entail an overlap-
ping approach of the kind involved in direct
military protection (e.g. escorts).

133 For a view see Table 3.

Complementary strategy

Complementarity to cooperation for the inter-
face "Strategic planning and conception":
Many situations call for a complementary or
even a joint strategic approach.

Complementarity for the interface "Funding":
A prudent approach to the funding of noncivil
measures and missions as well as for the civil
activities of military actors is one that in-
volves complementarity, but not overlaps.
That is, approaches or individual activities can
and should be planned jointly, although fund-
ing should be based on the specific tasks and
areas of responsibility of the policy fields in-
volved.

Case dependence for the interface "Opera-
tional approach": Here the benefits derived
from joint interfaces concerned with opera-
tional matters will depend in very large mea-
sure on the individual case. Accordingly, ac-
tion strategies should be chosen on an indi-
vidual basis.

Sensitive Areas

It cannot be said that all development-military
interfaces are fundamentally problematic in na-
ture. But it is possible to identify three areas that
must be regarded as sensitive from the perspective
of development policy:
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Table 3: Strategic Models for Shaping Development-Military Interfaces

Interfaces

Strategic Options

opment policy

1. Security and stability as framework conditions for devel-

Complementary strategies

tion and mechanisms

2. Strategic planning and conception: interministerial coopera-

Complementary to cooperative strategies

3. Funding
— noncivil measures and missions
— civil activities of military actors

Complementary strategies

4. Operational approach

Case-dependent approach

1. Development policy subordinate to a military
logic: Any subordination of development pol-
icy to military contexts or short-term action
constraints that deprive development policy of
its say on the "whethers" and "hows" of policy
should be rejected (examples: the embedded
role of development policy in the PTAs con-
ceived and set up by the US; options of devel-
opment policy following the war in Iraq in
2003).

2. Military implementation of measures with a
development-policy character: In this area the
principle of subsidiarity should continue to
play the central role. As far as the field of
humanitarian aid is concerned, the relevant
actors have defined clearly outlined excep-
tions in which the military may be allowed to
assume certain tasks."”* As far as the spectrum
of functions of development policy is con-
cerned, there appear to be no such reasonable
exceptions for the military.

3. Development policy as a source of funding for
military missions: Both in principle and in the
individual case development policy should
continue to refrain from funding military mis-
sions (by partner countries and organizations).
True, there are legitimate funding needs in the
field, and these needs are evidently — one need
think here only of the EDF-Liberia debates —
not covered by specific and suitable budget

134 See Barry (2002), pp. 15ff., who sums up the discussion
on this issue.

lines (above all in the framework of
CFSP/ESDP). But development policy should
not move in to fill this gap, since this is be-
yond its scope.

4. Development policy as a source of funding for
civil activities conducted by the military:
Since civil activities of the military are gener-
ally geared to achieving higher-level goals
(above all force protection) that have little to
do with the goals of DC measures, develop-
ment policy should not provide funding for
them.'”?

A number of problems faced by development
policy in post-conflict reconstruction — e.g. the
question of whether or not it is possible to enforce
development-policy principles in such situations —
are chiefly due not to the presence of military but
to difficult starting conditions encountered in the
countries affected.

Legitimacy and Mandate

As a matter of principle, any engagement of de-
velopment policy should continue to be predicated
on legitimacy and a mandate under international
law; only in this case should development policy
participate in reconstruction efforts in connection
with military missions. There should, in any case,

135 This is not at all to say that civil measures conducted by
military actors may not be legitimate or appropriate and
useful in view of concrete situations on the ground.



Development-Military Interfaces

43

be no doubts regarding legitimacy of such activi-
ties under international law.

The use of unilateral force by states — this goes
not least for so-called preemptive actions not
sanctioned by international law — should not be
supported or given a semblance of legitimacy by
any engagement of development policy after the
fact (example: the war in Iraq in 2003). But in
view of the fact that there may be certain constel-
lations in which, despite a military mission's lack
of legitimacy and mandate, it may make sense for
development policy to take a hand in reconstruc-
tion efforts, it is essential to consider and examine
any possible role for development policy on a
case-by-case basis.

Specific Recommendations for German
Development Policy

Against the background of the present analysis,
we can formulate a number of different concrete
recommendations for German development policy
in its dealings with development-military inter-
faces:

Intensified development-military exchange

One key point of departure for any reasonable
approach to development-military interfaces is
that the mutual dealings of the two actors be based
on routine relations and dialogue. Experiences
from the field of humanitarian aid indicate that
intensified dialogue holds great promise of bene-
fits for both sides.

The following points of departure should be borne
in mind here:

— The ministries concerned (BMVg, BMZ, and
AA) should consider appointing a staff mem-
ber as a liaison person (in the headquarters of
each of the other ministries) in order to estab-
lish permanent communication structures.

— The BMZ should examine the possibility of
increasing its participation in the courses of-
fered by the AKNZ (Academy for Emergency
Planning and Civil Defense).

— Consideration should be given to a model
involving the placement of "development ad-
visors" with German CIMIC units.

Joint country strategies

In view of the fact that it is reasonable to expect
major benefits from joint planning and strategies,
the German government should launch initiatives
on joint country strategies (as well as other related
matters)."*® One important keystone for an a more
pronounced joint approach might be sought in the
German Federal Government's Comprehensive
Concept on "Crisis Prevention and Conflict Reso-
lution."

ODA eligibility

With a view to the issue of the ODA eligibility of
measures involving the interface between devel-
opment and security policy, it would be important
to pursue two points:

— In the framework of the ongoing debate in the
DAC, Germany should seek to counter any at-
tempts to soften the existing ODA reporting
criteria for noncivil activities. However, a
broadening of the criteria on multilateral con-
tributions to civil peace missions might — in
keeping with the ODA eligibility of bilateral
contributions — be justified in substantive
terms if it is possible to generate the data re-
quired for the purpose.

— The BMZ should, as a precautionary measure,
look into whether and in what possible ways it
might be reasonable to use Section 23 funds
that do not meet the ODA criteria for noncivil
tasks."’

136 E.g. patterned on the experiences made with the German
government's contribution to the GAA.

137 See the discussion on the UK in Chapter . 4.5. The same
would apply for the German share of the EDF funds
provided for the ECOWAS mission in Liberia.
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Evaluation of German CIMIC measures

Civil activities conducted by the military should
be subjected to systematic evaluation as regards
their development-related impacts. In view of the
fact that the BMZ supports CIMIC measures, it
would have a legitimate interest in an initiative of
this kind. The core categories'*® of an evaluation
of this kind should be:

— efficiency analysis;
— short- and long-term impacts (effectiveness);
— adaptedness to the given cultural setting;

— participation in planning, implementation, and
monitoring;

— 1implications for the local economy, political
and social structures;

— sustainability.

Visibility of the contribution made by development
policy

While the military is as a rule sufficiently visible
(perception "on the ground," media presence, etc.)
in post-conflict situations as well as in its joint
efforts with other actors, the role played by devel-
opment policy is often less transparent. Develop-
ment policy should for this reason devote more
effort to increasing the visibility of the contribu-
tions its provides in these situations.

Questions for Further In-depth Studies

It must be assumed that the discussion on devel-
opment-military interfaces will continue unabated
in coming years. The BMZ should therefore de-
vote further analyses to the issue. To name some
of the relevant questions and issues:

138 See Barry 2002, p. 15.

What shape is the development-military rela-
tionship taking on among other relevant bi-
and multilateral donors (the UK, the US, the
World Bank, etc.)?

Chances and risks of deepened development-
military cooperation against the background
of the debates underway at the EU level.

Investigation of relevant examples, based on
surveys conducted on the ground (BMZ sup-
port for CIMIC in the Balkans, PRTs of other
countries, etc.).

Monitoring of the German Kunduz contribu-
tion.

Nation-building in post-conflict situations:
new tasks for development policy and possi-
ble contributions of other civil and noncivil
actors.

Is there a need for a permanent availability of
development-related nation-building capaci-
ties analogous to CIMIC structures?
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CURRENT POLITICAL AND PEACE-BUILDING MISSIONS

UNAMA*¥* Since 28 March 2002
United Nations Assistance Mission in Afghanistan

Special Representative of the Secretary-General:

Lakhdar Brahimi (Algeria)

Strength: international civilian 211; local civilian 692;
military observer 8; civilian police 3

Current authorization: until 28 March 2004

UNPOB Since 15 June 1998
United Nations Political Office in Bougainville

Head of Office: Noel Sinclair (Guyana)

Strength: international civilian 4; local civilian 3;

military adviser 1

Current authorization: until 31 December 2003

UNOB

United Nations Office in Burundi
Special Representative of the Secretary-General and
Head of UNOB:

Berhanu Dinka (Ethiopia)

Strength: international civilian 25; local civilian 32;
military adviser 1

Current authorization: until 31 December 2003

Since 25 October 1993

BONUCA Since 15 February 2000
United Nations Peace-building Office in the Central African
Republic

Representative of the Secretary-General and Head of
BONUCA: General Lamine Cissé (Senegal)

Strength: international civilian 24; military advisers 5;

civilian police 6; UN Volunteers 2; local civilian 36

Current authorization: until 31 December 2004

Office of the Special Representative of the Secretary-
General for the Great Lakes Region Since 19 Dec 1997
Special Representative of the Secretary-General:

Ibrahima Fall (Senegal)

Strength: international civilian 8; local civilian 8

Current authorization: until 31 December 2003

MINUGUA Since 19 September 1994
United Nations Verification Mission in Guatemala

Special Representative of the Secretary-General and

Chief of Mission: Tom Koenigs (Germany)

Strength: international civilian 42; civilian police 3;

UN Volunteers 31; local civilian 115

Current authorization: until 31 December 2003

UNOGBIS Since 3 March 1999
United Nations Peace-building Support Office in Guinea-
Bissau

Representative of the Secretary-General and

Head of UNOGBIS: David Stephen (United Kingdom)
Strength: international civilian 10; military adviser 1;
civilian police adviser 1; local civilian 11

Current authorization: until 31 December 2003

UNSCO Since 1 October 1999
Office of the United Nations Special Coordinator

for the Middle East

Special Coordinator for the Middle East Peace Process and
Personal Representative of the Secretary-General to the
Palestine Liberation Organization and the Palestinian
Authority: Terje Roed-Larsen (Norway)

Strength: international civilian 28; local civilian 17

Current authorization: until 19 September 2004

UNPOS Since 15 April 1995
United Nations Political Office for Somalia

Representative of the Secretary-General and Head of UNPOS:
Winston A. Tubman (Liberia)

Strength: international civilian 5; local civilian 3

Current authorization: until 31 December 2003

UNTOP Since 1 June 2000
United Nations Tajikistan Office of Peace-building
Representative of the Secretary-General for Tajikistan:
Vladimir Sotirov (Bulgaria)

Strength: international civilian 9; civilian police adviser 1; local
civilian 17

Current authorization: until 31 May 2004

Office of the Special Representative of the Secretary-
General for West Africa Since March 2002
Special Representative of the Secretary-General:

Ahmedou Ould-Abdallah (Mauritania)

Strength: international civilian 6; local civilian 10

Current authorization: until 31 December 2003

MINUCI* Since May 2003
United Nations Mission in Cote d’Ivoire

Special Representative of the Secretary-General and Chief of
Mission: Albert Tévoédjré (Benin)

Strength: military liaison officers 32; international civilian 41;
local civilian 52

Current authorization: until 13 November 2003

* UNAMA and MINUCI, although political missions, are directed and supported by the Department of Peacekeeping Operations.
For information on political and peace-building missions, visit the United Nations website at
http://www.un.org/Depts/dpa/prev_dip/fst prev_dip.htm

For information on United Nations peacekeeping operations, see DPI/1634 Rev.31/corr.1 or visit the United Nations website at
http://www.un.org/Depts/dpko/dpko/home.shtml
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Local Civilian PersONNEL...........c.cecuierieriieiiieie ettt ettt e seteete et esrteesseessaesnseensaesnseenseensens 6,497
Total number of fatalities in peacekeeping operations since 1948 ..........ccoecierieriieiienienieeeeeeee 1,810
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figures include military, civilian police and civilian international and local personnel in United Nations peacekeeping
operations only.

Prepared by the United Nations Department of Public Information, Peace and Security Section, in consultation with
the Department of Peacekeeping Operations and the Peacekeeping Financing Division, Office of Programme Planning,
Budget and Accounts.
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CURRENT PEACEKEEPING OPERATIONS

UNTSO Since May 1948
United Nations Truce Supervision Organization
Strength: military 154; international civilian 99;
local civilian 111 Fatalities: 38
Appropriation for year 2003: $25.9 million

UNMOGIP Since January 1949
United Nations Military Observer Group

in India and Pakistan

Strength: military 45; international civilian 24;

local civilian 48 Fatalities: 9
Appropriation for year 2003: $9.2 million

UNFICYP Since March 1964
United Nations Peacekeeping Force in Cyprus

Strength: military 1,351; civilian police 35; int’l civilian 44;
local civilian 101 Fatalities: 170
Approved budget 07/03—06/04: $45.77 million (gross)
including voluntary contributions of $14.57 million from
Cyprus and $6.5 million from Greece

UNDOF Since June 1974
United Nations Disengagement Observer Force
Strength: military 1,043; international civilian 37,
local civilian 91 Fatalities: 40
Approved budget 07/03—-06/04: $41.81 million (gross)

UNIFIL Since March 1978
United Nations Interim Force in Lebanon

Strength: military 1,983; international civilian 117;
local civilian 302 Fatalities: 247
Approved budget 07/03—06/04: $94.06 million (gross)

MINURSO Since April 1991
United Nations Mission for the Referendum in

Western Sahara

Strength: military 222; civilian police 16; int’1 civilian 160;
local civilian 112 Fatalities: 10
Approved budget 07/03—06/04: $43.40 million (gross)

UNOMIG Since August 1993
United Nations Observer Mission in Georgia
Strength: military 122; internationl civilian 100;

local civilian 174 Fatalities: 7
Approved budget 07/03—06/04: $32.10 million (gross)

UNMIK Since June 1999
United Nations Interim Administration Mission

in Kosovo

Strength: civilian police 3,657; military 37; int’l civilian
928; local civilian 3,079 Fatalities: 24
Approved budget 07/03—06/04: $329.74 million (gross)

UNAMSIL Since October 1999
United Nations Mission in Sierra Leone

Strength: military 12,331; civilian police 126; int’l civilian
326; local civilian 577 Fatalities: 111
Approved budget 07/03—06/04: $543.49 million (gross)

MONUC Since November 1999
United Nations Organization Mission in the Democratic
Republic of the Congo

Strength: military 8,996; civilian police 102;

international civilian 621; local civilian 749

Fatalities: 22

Approved budget 07/03—06/04: $608.23 million (gross)

UNMEE Since July 2000
United Nations Mission in Ethiopia and Eritrea
Strength: military 4,068; international civilian 242;
local civilian 256

Fatalities: 5

Approved budget 07/03—06/04: $196.89 million (gross)

UNMISET Since May 2002
United Nations Mission of Support in East Timor
Strength: military 3,455; civilian police 496;
international civilian 439; local civilian 897

Fatalities: 12

Approved budget 07/03-06/04: $193.34 million (gross)

UNMIL Since September 2003

United Nations Mission in Liberia

Authorized strength: up to 15,000 military personnel,
including up to 250 military observers and 160 staff officers;
and up to 1,115 civilian police officers; and the appropriate
civilian component

Current strength (15 October 2003): military 4,459,
including military observers 15 and staff officers 28; and
international civilian 104

Budget currently in preparation

UNTSO and UNMOGTIP are funded from the United Nations regular budget. Costs to the United Nations of the 11 other
current operations are financed from their own separate accounts on the basis of legally binding assessments on all
Member States. For these missions, budget figures are for one year unless otherwise specified and include the prorated
share of the support account for peacekeeping operations and the United Nations Logistics Base at Brindisi (Italy). For
details on approved budgets for July 2003 to June 2004, see United Nations press release GA/10139, 18 June 2003.

The United Nations Assistance Mission in Afghanistan (UNAMA) and the United Nations Mission in Céte d'Ivoire
(MINUCI), two of a number of United Nations political and peace-building missions, are also directed and supported by
the Department of Peacekeeping Operations. The UNAMA and MINUCI websites are located at http://www.unama-
afg.org/ and http://www.un.org/Depts/dpko/missions/minuci/index.html respectively. For more information on United
Nations political missions, see DP1/2166/Rev.9/corr.1, also available on the web at http://www.un.org/peace/ppbm.pdf.
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Afghanistan: A Call for Security
June 17, 2003

We the undersigned humanitarian, human rights, civil society and conflict prevention organizations
call on the international community to accord NATO a robust stabilization mandate in Afghanistan.
This mandate should include the expansion of the International Security Assistance Force (ISAF) to
key locations and major transport routes outside of Kabul and the active support for a comprehensive
program of disarmament, demobilization and reintegration of all militia forces outside the control of
the central government. Current efforts to train representative, professional Afghan national security
forces must be accelerated.

In the past six months, security has deteriorated and violence against civilians has increased. Unless
security conditions improve, progress made to date in Afghanistan will be in jeopardy. Reconstruction
efforts have already been impeded. Without a shift in the current security paradigm, conditions for
free and fair elections are not likely to be in place by June 2004.

Progress in Jeopardy

Much has been accomplished in Afghanistan since the fall of the Taliban and the signing of the Bonn
Agreement in December 2001. After 23 years of war, an Afghan Transitional Administration, headed
by President Hamid Karzai, was selected through a nationwide loya jirga. The central government has
since adopted a national development budget, completed a currency reform, and begun the important
work of drafting a new constitution. Furthermore, more than two million refugees have returned to
Afghanistan in the world’s largest voluntary repatriation effort in the last 30 years. After a concerted
back-to-school campaign in March 2003, a record four — five million children have returned to school,
up from three million last year.

Despite important progress in these and other areas, efforts by the Afghan Government to further
implement the Bonn Agreement and rebuild the country economically and politically are now
jeopardized by a deteriorating security situation.

Inadequate Security Framework

The international community must continue to build the capacity of the central government to
maintain the peace and provide for the rule of law. Sustainable security can only be achieved by a
unified Afghan Government with control over internal and external security matters. Efforts to create
an Afghan National Army have faltered, with only 4,000 of the 70,000 proposed force trained to date.
According to the most optimistic assumptions, the central government will only have 9,000 soldiers —
a fraction of the forces currently under various regional commanders — to deploy by mid-2004.
Training a new police force has also proven to be daunting. The German-led training program began in
March 2003 with a first class of 500-600 people. These programs must be accelerated and undertaken
as part of a comprehensive approach to security sector reform that includes the demobilization and
reintegration of all combatants currently serving in militias outside of effective government control.

International peacekeepers in Afghanistan have been largely limited to Kabul, where the ISAF
contingent of 4,800 soldiers from 29 countries operates pursuant to a UN mandate. U.S. and other
Coalition forces are attempting to extend security outside Kabul through “Provincial Reconstruction
Teams,” which combine military and civilian personnel. These teams, deployed to a few locations, are
each comprised of between 50-100 personnel and lack the resources to really address the security
threats posed by warlords and other armed spoilers. Some 11,500 U.S- led Coalition combat troops
hunt down armed opposition groups without a corresponding mandate to protect the civilian
population. For the majority of the Afghan people, security is precarious and controlled by regional
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warlords, drug traffickers or groups with terrorist associations. The situation is getting worse, and
there is no comprehensive plan in place to halt the spiral of violence. Both UN Secretary General
Kofi Annan and his Special Representative Lakhdar Brahimi have called for an expansion of ISAF to
bring security to all of Afghanistan.

Situation Deteriorating

The peace process is jeopardized by daily harassment and intimidation of ordinary Afghans, fighting
between ethnic groups and factional leaders, and a recent surge in attacks blamed on Al-Qa’ida and
Taliban fugitives and the Hisb-e-Islami forces of Gulbuddin Hekmatyar. There has been a sharp
increase of activity by elements hostile to the Afghan Government and the international community,
particularly in the southern and eastern border provinces. A water engineer with a humanitarian
organization was murdered in March, while in April, assailants threw grenades at a United Nations
children’s agency compound. UN offices in Gardez and Kandahar have also incurred grenade attacks.
In April, Afghan mine-clearers were ambushed four times in southern Afghanistan. Rivalries between
regional and factional leaders are ongoing and numerous. In the west, the forces of Herat’s Governor,
Ismael Khan, clash with local commander Amanullah Khan and local governor Gul Mohammad. In
the south, forces loyal to the Kandahar Governor, Gul Agha, clash with those under the command of
General Akram. In the north, Generals Dostum and Atta continue their rivalry around Mazar-i-Sharif.

In May, the UN required its staff to travel with armed escorts in six volatile southern provinces. NGO
travel and activities are routinely suspended for two or three days in specific locations although
security conditions have not yet deteriorated to a level that requires complete cessation of local
operations. However, the security spiral is downward, and the people of Afghanistan are now
speaking of the “days of better security under the Taliban.” The current situation must not be
institutionalized.

Unsafe for Elections and Voter Registration

In one short year, elections are scheduled for Afghanistan — June 2004. The conduct of free and fair
elections — in which fundamental human rights are respected and the “playing field” is reasonably
level and accessible to all electors, parties and candidates — is central to the success of the Bonn
process. Free and fair elections require an environment free from violence, intimidation and coercion.
Continuing challenges to the authority of the central government by regional warlords and terrorist
groups, and the persistent security vacuum in many parts of the country, make it difficult to prepare
for elections, including voter registration. Urgent action is required by the international community to
support the Afghan government’s efforts to create conditions so that the Afghan people can freely
choose their own government next year.

Stability by NATO

NATO has long recognized the need for a robust force to stabilize post-conflict situations (e.g. in the
Balkans). Just as a force in Sarajevo alone could not have stabilized Bosnia, a force in Kabul alone
cannot stabilize Afghanistan. If Afghanistan is to have any hope for peace and stabilization, now is the
time to expand international peacekeepers to key cities and transport routes outside of Kabul. ISAF
can accomplish this task, but to do so it requires the mandate and resources. In August 2003, NATO
will assume control of ISAF. An expanded ISAF presence requires time for force generation and
deployment. The order must be given now for NATO to have impact in August.

We call on the international community to expand the ISAF mandate and provide the resources needed
to secure Afghanistan so that democracy can flourish. Doing so will improve the prospect for peace
and stability for the Afghan people and the world.
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