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Foreword

As peacekeeping has evolved, particularly since the late 1980s, a growing number of
United Nations peacekeeping operations have become multidimensional in nature,
composed of a range of components, including military, civilian police, political affairs,
rule of law, human rights, humanitarian, reconstruction, public information and gender.
There are also a number of areas, such as mission support and security and safety of
personnel, that remain essential to peacekeeping regardless of a particular mission’s
mandate.

This Handbook, which is also available on CD-ROM, is intended to serve as an
introduction to the different components of multidimensional peacekeeping operations. It
is not intended to provide strategic or policy guidance. Rather, it is intended to provide
field personnel who are new to the United Nations, or who are being deployed to one of
our multidimensional peacekeeping operations for the first time, with general background
on the responsibilities of each component of our operations and how these fit together to
form the whole. We have tried to make the Handbook as brief and practical as possible,
while doing justice to the broad areas of work in which many of our operations are
engaged.

We hope to update the electronic version of the Handbook periodically and look forward
to receiving your comments and questions.

All of us in the Department of Peacekeeping Operations wish you the very best as you
embark on your new assignment in the field.

Jean-Marie Guéhenno
Under-Secretary-General
for Peacekeeping Operations

November 2003
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INTRODUCTION

The Need for Peacekeeping

The United Nations (UN) was established on 24 October 1945 in the aftermath of two
World Wars and was dedicated, in the enduring words of the UN Charter, to saving
“succeeding generations from the scourge of war.” Since its creation, the UN has been
called upon to prevent disputes from escalating into war, to persuade opposing parties to
use the conference table rather than the force of arms and to help restore peace when
conflict breaks out. Over the decades, the UN has helped to contain or end numerous
conflicts, in many cases through the deployment of peacekeeping operations.

The Evolution of Peacekeeping

UN peacekeeping is based on the principle that an impartial presence on the ground can
ease tensions between hostile parties and create space for political negotiations.
Peacekeeping can help bridge the gap between the cessation of hostilities and a durable
peace, but only if the parties to a conflict have the political will needed to reach the goal.
Initially developed as a means of dealing with inter-State conflict, peacekeeping has
increasingly been used in intra-State conflicts and civil wars, which are often
characterized by multiple armed factions with differing political objectives and fractured
lines of command.

These realities have, particularly since the late 1980s, led to an evolution in the structure
of peacekeeping missions. A large number of peacekeeping operations are still based on
the “traditional” model of a military operation deployed in support of a political activity.
These operations involve military tasks such as monitoring ceasefires and patrolling
buffer zones between hostile parties and are carried out by UN peacekeepers who may or
may not be armed and who are widely known as "blue helmets" or "blue berets" because
of their distinctive headgear. Although past military observer missions have also included
non-military tasks, a growing number of UN peacekeeping operations have become
multidimensional, composed of a range of components including military, civilian police,
political, civil affairs, rule of law, human rights, humanitarian, reconstruction, public
information and gender. Some of these operations do not have a military component but
carry out their mandates alongside a regional or multinational peacekeeping force.

Depending on their mandate, multidimensional peacekeeping operations (also referred to
as peace operations) may be required to:

- Assist in implementing a comprehensive peace agreement;

- Monitor a ceasefire or cessation of hostilities to allow space for political
negotiations and a peaceful settlement of disputes;
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- Provide a secure environment encouraging a return to normal civilian life;
« Prevent the outbreak or spillover of conflict across borders;

- Lead states or territories through a transition to stable government based on
democratic principles, good governance and economic development; and

- Administer a territory for a transitional period, thereby carrying out all the
functions that are normally the responsibility of a government.

While military personnel remain vital to most operations, civilians have taken on a
growing number of responsibilities, which can include:

- Helping former opponents implement complex peace agreements by liaising with
a range of political and civil society actors;

» Supporting the delivery of humanitarian assistance;

- Assisting with the disarmament, demobilization and reintegration (DDR) of
former combatants;

- Supervising and conducting elections;

- Strengthening the rule of law, including assistance with judicial reform and
training of civilian police;

» Promoting respect for human rights and investigating alleged violations;
- Assisting with post-conflict recovery and rehabilitation; and

- Setting up a transitional administration of a territory as it moves towards
independence.

Peacekeeping missions are not the UN’s only presence in conflict zones. Field staff of
UN entities, among them the Office of the United Nations High Commissioner for
Refugees (UNHCR), the World Food Programme (WFP), the United Nations Children's
Fund (UNICEF), the Office for the Coordination of Humanitarian Affairs (OCHA), the
United Nations Development Programme (UNDP), and the Office of the United Nations
High Commissioner for Human Rights (OHCHR), often work closely with peacekeepers.
In addition, peacekeepers have been called upon to support the activities of non-
governmental and other organizations engaged in providing humanitarian assistance to
victims of conflicts. In many mission areas, a Special Representative of the
Secretary-General (SRSG) provides, in addition to his or her other responsibilities,
overall coordination for the UN funds and programmes working in the mission area.
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Role of the Department of Peacekeeping Operations

The Department of Peacekeeping Operations (DPKO), which was established as a
separate department of the UN Secretariat in 1992, is responsible for planning, managing,
deploying, supporting and, on behalf of the Secretary-General, providing executive
direction to all UN peacekeeping operations. It also performs similar functions in support
of peace and security operations that are predominantly civilian, such as the United
Nations Assistance Mission in Afghanistan (UNAMA). DPKO works very closely with
the Department of Political Affairs (DPA), which is the focal point in the UN system for
conflict prevention, peacemaking and peacebuilding.

Establishing Peacekeeping Operations

Peacekeeping operations are established by the Security Council, which is, under the UN
Charter, the organ with “primary responsibility for international peace and security”. In
each case, a new mission must be designed and its components assembled to meet the
requirements of that particular situation. Since the UN has no army or police force, this
requires that the Organization generate troops and civilian police from Member States
and recruit international and national civilian staff, as required by the mission’s mandate.

There is no set sequence of events leading to the establishment of a peacekeeping
operation, but in most cases, some combination of the following events occurs:

Consultations/peace agreements. As a particular conflict develops or worsens, or as the
hostile parties approach agreement on a negotiated settlement, ongoing consultations take
place among Member States, the Secretariat, the parties on the ground, states in the
region concerned and countries that are potential contributors of troops, police and other
resources, regarding the possible need for a UN presence and the shape it might take. It is
particularly critical that the parties concerned provide consent for UN involvement.
Often, one or more of the parties will insist, as a precondition for signing the peace
agreement, on a UN role in verifying compliance with or helping to implement the
agreement. As such, peace agreements often define the contours of any future UN
operation, and the UN can provide, during the negotiations phase, valuable advice as to
the kind of mandate that the UN would be able to implement—~based on its capacity,
expertise and previous experience—should the Security Council agree to authorize such a
mandate. Early and ongoing consultation with the Security Council and other Member
States, thus, is essential to ascertain if they are prepared to support the course of action
envisaged for the UN and provide the resources required to do the job.

Technical assessment mission. As soon as security conditions permit, an integrated
technical assessment mission involving the relevant UN departments, funds and
programmes travels to the country or territory where the mission is to be established to
assess the overall security, political, humanitarian, human rights and military situation on
the ground and the implications for a UN operation.
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Report of the Secretary-General. The Secretary-General makes recommendations to
the Security Council, taking into account the findings and recommendations of the
technical assessment mission, on the options for establishing a peacekeeping operation,
including its size and resources.

Security Council resolution. The Security Council passes a resolution authorizing the
operation’s deployment, and determining its size and mandate. (Such decisions require at
least nine out of 15 votes in favour and are subject to a veto by any of the Council's five
permanent members -- China, France, the Russian Federation, the United Kingdom and
the United States). The budget and resources of the mission are then subject to General
Assembly approval.

Appointment of senior official. The Secretary-General appoints a senior official, who
may have already been serving as part of a UN good offices capacity, to head the
operation.

Planning. In the meantime, planning for political, military, operational and support (i.e.,
logistics and administration) aspects of the peacekeeping operation is ongoing, with the
SRSG (or other senior official) and DPKO in the lead. The planning phase usually
involves the establishment of a Headquarters-based joint working group or integrated
mission task force (IMTF), with participation of all relevant UN departments, funds and
programmes.

Contribution of troops and other resources. Member States are asked to contribute
military troops and civilian police, if required, as well as supplies, equipment,
transportation and logistical support.

Deployment. Deployment proceeds as quickly as possible, taking into account the
security and political conditions on the ground, often starting with an advance team to
establish mission headquarters and leading to a gradual build-up to encompass all
components and regions, as required by the mandate.

Reporting by the Secretary-General. The Secretary-General reports regularly to the
Security Council concerning the activities of the operation.

Reviews by the Security Council. The Security Council renews and adjusts the
mission’s mandate, as required, until the mission is completed or closed.

Deployment

To date, hundreds of thousands of personnel, the vast majority of them soldiers, have
served in 56 UN peacekeeping operations. Military and civilian police personnel in
peacekeeping operations remain members of their own national establishments but serve
under the operational control of the UN and are expected to conduct themselves
exclusively in accordance with the international character of their mission. They wear
their national uniforms, but also wear blue berets or helmets and the UN insignia.
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Civilian staff serving in peacekeeping operations include personnel drawn from within
the UN system (including the United Nations VVolunteers), loaned by Member States, or
recruited internationally or locally to fill specific jobs.

International civilian personnel with specialized areas of expertise are indispensable to
the successful implementation of peacekeeping mandates. At the same time, the UN
places great priority on the development of local capacities. The “light footprint”
approach—a term that was coined during the planning of UNAMA—advocates that UN
activities should be limited to those that are appropriate to the local needs and context,
and that international staff should be limited to the minimum required, with an effort to
ensure local capacity-building, so that nationals can take over from the UN as soon as
possible.

The lead time required to deploy a mission varies and depends on a number of factors,
particularly the will of Member States to contribute troops to a particular operation and
the timely availability of financial and other resources. In 1973, for example, elements of
the second United Nations Emergency Force (UNEF I1) were deployed in the Middle
East within 24 hours. For missions with highly complex mandates or difficult logistics,
however, or where peacekeepers face significant security risks, it may take several weeks
to assemble and deploy the necessary elements. DPKO is using a number of mechanisms
to build its capacity to deploy missions rapidly by:

- Establishing United Nations Stand-by Arrangements System (UNSAS) with
Member States;

- Maintaining strategic deployment stocks (SDS) at the UN logistics base in
Brindisi, Italy;

- Maintaining a rapid-deployment roster for civilian personnel who are trained in
advance and can be rapidly deployed to start up missions; and

« Using the authority of the Secretary-General to commit needed funds before a
peacekeeping operation has actually been authorized.

Financing Peacekeeping Operations

All Member States share the costs of UN peacekeeping operations. The General
Assembly apportions these expenses based on a special scale of assessments applicable to
peacekeeping. This scale takes into account the relative economic wealth of Member
States but the five permanent members of the Security Council are required to pay a
larger share because of their special responsibility for the maintenance of international
peace and security. Over the past decade, the cost of peacekeeping has ranged from an
all-time high of US$3 billion in 1994/1995 to a low of US$1 billion in 1998/1999.

In response to a request from the Secretary-General, Member States may volunteer
soldiers, military observers, civilian police, equipment, supplies or other support for a
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peacekeeping mission. Member States providing these essential elements are reimbursed
from the mission budget at agreed-upon rates. Contributing personnel to peacekeeping is
not obligatory and a troop-contributing country (TCC) retains the right to withdraw its
personnel from an operation. Many countries also voluntarily make available, on a non-
reimbursable basis, additional resources to support UN peacekeeping efforts, in the form
of transportation, supplies, personnel and financial contributions, above and beyond their
assessed share of peacekeeping costs.

The Brahimi Report

In August 2000, the Secretary-General published an externally commissioned report on
enhancing the effectiveness of UN peace operations. The panel, chaired by Lakhdar
Brahimi, former Foreign Minister of Algeria, issued its report (commonly referred to as
the Brahimi Report) in August 2000.

The Brahimi Report contained 57 explicit recommendations to the Secretary-General, the
Security Council, the General Assembly and Member States in general. The report
focused attention on strategic, political and basic operational matters. Many peacekeeping
reforms have been instituted as a result of the dialogue that ensued following the report’s
issuance and continued implementation of its recommendations remains a very high
priority for DPKO and the Secretariat in general.

The main recommendations of the report can be summarized as follows:

- The international community must ensure that peacekeeping is an appropriate
option, given the nature of the conflict.

- There must be a peace to keep. The parties to a conflict must be willing to cease
fighting and pursue their objectives through political and other non-violent means.

« All key parties to a conflict must agree to the UN’s involvement and its role in
helping them resolve their conflict.

« The peacekeeping operation must be part of a more comprehensive strategy to
help resolve a conflict. This often includes political, economic, developmental,
institution-building, humanitarian and human rights elements, which must involve
other parts of the UN system—both UN bodies and Member States—and other
international organizations.

- The comprehensive strategy must take into account the regional dimension to
ensure that gains made in addressing the problems that contributed to a conflict
are not undermined by problems in neighbouring countries.

- The Security Council, particularly its five permanent members, must agree on the
objective of an operation and provide it with a clear mandate.



Handbook on UN Multidimensional Peacekeeping Operations

» The Security Council must ensure that the mandate is achievable. This includes
authorizing the deployment of an appropriate number of troops to implement a
mission’s mandate and the provision by Member States of adequately trained and
equipped troops.

« The credibility and ability of a mission to implement its mandate is often
determined at the outset, so the rapid deployment of personnel and material is
essential.

- Member States must be prepared to work together and commit to peacekeeping
and peacebuilding efforts long enough to secure the conditions for their
consolidation in a country recovering from war. Peace is not made overnight,
particularly in countries or societies that have experienced conflict and suffering
for long periods.

- UN international civilian personnel at all levels, both at Headquarters and in the
field, must perform their functions with professionalism, competence and
integrity. Great attention must therefore be given to selecting the most qualified
staff, from the mission leadership to staff working on the front lines.

Conclusion

More than half a century after the establishment of the first UN field operation in 1948,
the size and scope of UN peacekeeping operations has expanded dramatically. The UN
can bring unique skills and resources to bear on conflicts that are ready for resolution,
thus helping to alleviate the suffering of people affected by war and assisting them in the
reconstruction of their post-conflict societies. Multidimensional peacekeeping cannot be
rolled out at will, however, and there is no “one-size-fits-all” model. To succeed,
peacekeeping operations must have clear mandates and adequate resources and must be
tailored to fit the political, regional and other realities of the country or territory in
question. Most important, they must respond to the desires and aspirations of the local
population. Only then do multidimensional peacekeeping operations serve as a truly
effective tool as the UN strives for a world at peace, the goal envisioned at its creation 58
years ago.
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CHAPTER I: THE SPECIAL REPRESENTATIVE
OF THE SECRETARY-GENERAL

Introduction

The mandate for a peacekeeping operation, as established by the Security Council, is the
starting point for defining a mission’s responsibilities. The command of peacekeeping
operations is vested in the Secretary-General under the authority of the Security Council.
The Secretary-General, in turn, has delegated the overall responsibility for the conduct
and support of these missions to the Under-Secretary-General for Peacekeeping
Operations. The Secretary-General also, with the consent of the Security Council,
appoints a Special Representative of the Secretary-General (SRSG), who serves as Head
of Mission and is responsible for implementing the mission’s mandate. The SRSG reports
to the Secretary-General through the Under-Secretary-General for Peacekeeping
Operations.*

As the mandates for peacekeeping operations become more complex, so too do the
responsibilities of the SRSG. The SRSG is responsible for implementing the mission’s
mandate, and developing strategies for achieving these goals using the political,
institutional and financial resources available. The challenges of managing a conflict
situation, its aftermath and an administratively complex operation are enormous.
Responsibility for unifying these various elements effectively on the ground rests with
the SRSG.

SRSG Profile

The SRSG should serve as a role model and set high professional standards of work and
conduct and should lead by personal example. The SRSG should have team building and
leadership skills and be able to mobilize partner support and resources. The SRSG
establishes legitimacy through impartial and transparent dealings with both the parties to
the conflict and the international community. The SRSG must also be able to mediate and
build consensus for the political process, which requires effective planning and
communication skills and a willingness to become engaged directly and personally at all
levels.

Relations with United Nations (UN) Headquarters

The SRSG's relationship with Headquarters can determine success or failure. To gain and
maintain the necessary influence on the ground, the SRSG must have a clear reporting
line to the highest-level decision makers in the Secretariat, including the Secretary-
General. The parties to the conflict and Member States will be aware of the SRSG’s

! For peacekeeping operations that have a primarily military mandate, the Secretary-General may appoint a
force commander or chief military observer as Head of Mission.
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personal authority and influence with Headquarters, which can affect a mission’s success,
and close working relationships between the SRSG and Headquarters boosts the SRSG’s
credibility.

The SRSG reports to the Under-Secretary-General for Peacekeeping Operations and
through him or her keeps the relevant offices at Headquarters fully informed of
developments in the field, including achievements, challenges and obstacles so that
Headquarters can better provide substantive guidance and support. The Department of
Peacekeeping Operations (DPKO) also undertakes or facilitates consultations with other
offices and departments at Headquarters level, in particular the Department of Political
Affairs (DPA).

It is important that the SRSG informs Headquarters of major issues before taking
decisions or beginning implementation, despite exigencies that sometimes necessitate
quick decision-making. Given the responsibility entrusted to the SRSG, she or he may
address the Secretary-General directly on fundamental questions but normally works at
the level of DPKO. In turn, DPKO keeps the SRSG informed of all relevant
developments at Headquarters. DPKO is also responsible for conveying information from
the field to the Security Council and the Secretary-General.

Headquarters and the mission have complementary roles and comparative strengths in
developing the political roadmap for the mission and managing its resources. The
concerns of Member States and other entities may vary and the perspective in the field,
which focuses primarily on regional bilateral relations, needs to be carefully coordinated
with the multilateral framework in New York. Headquarters can focus the attention of
and mobilize support from the Security Council and the international community. DPKO
encourages Member States and other entities to work out solutions on the ground, but
Member States will often raise concerns directly with DPKO.

Properly used, multiple information channels—in the field, in capitals and in New York-
help maintain open communication and bring different perspectives together.
Headquarters also works with the parties to the conflict on the political process and plays
a key role in addressing the regional dynamics of the conflict. Headquarters may also
assist the mission, particularly an SRSG new to the UN, in responding to developments
on the ground by sharing its institutional memory of peacekeeping activities as well as its
knowledge of UN principles, rules and precedents.

Headquarters has delegated significant responsibility to the field but has retained
oversight and guidance functions. These responsibilities, which are described in Standard
Directives for SRSGs (an internal document issued directly to a new SRSG once he or she
has arrived at the mission), require managing a dynamic and complex situation on the
ground as well as a sizeable operation. The SRSG is on the frontline of emerging
developments and his or her autonomy and ability to make decisions expeditiously is of
paramount importance. Thus, Headquarters relies on the SRSG’s judgement and counts
on his or her being resourceful. In doing so, the SRSG must ensure that she or he always

10
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works within the mandate and in close cooperation with Headquarters. The final decision
on important policy and legal matters necessarily rests with Headquarters.

The responsibilities of the SRSG necessitate a structured and focused dialogue between
Headquarters and the mission based on mutual trust, transparency and complete candour.
Headquarters and the mission work to resolve most differences through open
communication and continuous contact. A two-way comprehensive flow of information
between the mission and Headquarters ensures that both sides stay abreast of
developments and possible problems. In addition to frequent correspondence,
Headquarters and the mission foster their relationship through daily informal exchanges
at all levels, mutual visits and exchange of personnel. Appropriate informal contacts are
encouraged, but decisions and actions should be conveyed through official
communications.
Relations with Partners
Peacekeepers alone cannot achieve a lasting peace. The mandate may include a mix of
responsibilities to address the causes and legacies of the conflict, but the means to carry
out the mandate may not always be within the mission’s control. The various partners
involved in implementing the mandate include the parties to the conflict, the host
government, opposition groups, irregular forces as well as administrative entities and
other parties such as neighbouring countries and communities, civil society and the local
population and media.
Other key partners include:

- Countries contributing personnel,

« Other Member States;

- UN agencies, funds and programmes;

- Donors;

- Regional military or police forces;

- Regional and sub-regional organizations;

- Bretton Woods institutions;

- Inter-governmental organizations;

- Non-governmental organizations (NGOSs); and

« International media.

11
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Member States may establish informal groups to support the Security Council mandate,
such as a “Group of Friends of the Secretary-General”” or “Core/Contact Group.” These
groups are often replicated on the ground in the mission area. The main function of these
groups, at the Headquarters and field levels, is to ensure an integrated and focused
political strategy and extend additional support to the mission.

Where the police and military components are under UN authority, the chain of command
in the field must be firmly established.? Resolving chain of command issues between the
UN and personnel contributed by Member States requires extra effort. Where the military
or police in the mission area are under the operational authority of another organization,
such as in the United Nations Interim Administration Mission in Kosovo (UNMIK), close
cooperation at all levels is required. Headquarters and the SRSG play complementary
roles in fostering formal and informal relations with non-UN military or police
contributors and components.

A peacekeeping operation is a joint venture of many players with legitimate interests
operating within the parameters of the mandate. To be effective, the mission must work
with its partners as an integrated and inclusive unit. After the deployment of a
peacekeeping operation, additional partners often arrive on the scene and can include
bilateral agencies, international organizations and other entities involved in social and
economic development, institution building and reconciliation.

In complex missions, some partners such as UN agencies, funds and programmes or
regional organizations may be integrated into the structure of the operation. This creates
special coordination requirements because they staff and fund their work separately but
operate under the umbrella of the mission. These components will still have a special
relationship with their own headquarters, which in turn have long-standing relations with
the Secretariat on issues beyond the mission.

Work is coordinated at the Headquarters level through integrated taskforces, chaired by
DPKO, in which the relevant UN entities and other stakeholders are represented. Other
coordination mechanisms within the UN system include the Executive Committee on
Peace and Security (ECPS) and the Executive Committee on Humanitarian Affairs
(ECHA), comprising the leadership of all relevant entities.

It is increasingly recognized that all actors need to take an integrated and comprehensive
approach to conflict situations to achieve peace. Some partners, however, may pursue
distinct interests and different strategic objectives. The SRSG must seek, therefore, to
reconcile conflicting viewpoints by identifying priorities, building support with all
partners and mediating between divergent interests and objectives. Relevant views should
be considered prior to making decisions. A comprehensive mandate implementation plan,
developed by the mission, can optimize the contributions of all partners by providing
linkages and unity of purpose.

2 A/49/681 of 21 November 1994, Report of the Secretary-General on Command and Control of
Peacekeeping Operations.
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A unique relationship exists between a peacekeeping mission and the host government,
which exercises sovereignty over the area in which a peacekeeping operation is deployed.
Relations are generally formalized through the conclusion of a status-of-forces agreement
(SOFA) or status-of-mission agreement (SOMA) between the UN and the host
government, covering the rights, privileges and immunities of the mission and its
personnel and the mission's obligations to the host government. The practical aspects of
the daily running of a mission—from flight clearances to issuance of visas to clearance of
incoming and outgoing goods and contractual services—depend on good relations with the
host government.

Some host governments have appointed a primary person or office with whom the
mission interacts, which has often eased communication and facilitated access between
relevant interlocutors of the host government and the mission. At the same time, the
relationship with the host government may be complicated because it is often a party to
the conflict. In such cases, the SRSG must treat it as such and retain an objective
position. The SRSG may need to remind the host government of its obligations under
international law and applicable agreements and commitments negotiated as part of the
political process. In some cases, particularly in an interim or transitional administration,
the host government may not exercise all attributes of sovereignty or administrative
responsibility over the area within which the mission operates. In such a case, the UN
may opt for a political or other arrangement instead of a legal agreement.

Responsibilities of the SRSG
The SRSG's responsibilities can be divided into several broad areas:
- Facilitator of a political process;
- Head of UN presence;
» Head of Mission; and
- Interim or transitional administrator.

Facilitator of a political process. The goal of any Security Council resolution
establishing and governing a peacekeeping operation is to set out the generally
recognized principles and objectives of the international community’s involvement.
Mandates are often the result of long and complex negotiations between Council
members, however, and reflect those compromises. Moreover, the resolution of the
conflict itself may remain uncertain. Compromises resulting in certain ambiguities at the
time of the establishment of the mission's mandate can be viewed as necessary for
building international consensus. Consequently, Security Council resolutions, while
defining to the best extent possible the terms of a mandate, often do not provide detailed
guidelines for implementation. Therefore, the mandate is usually further elaborated
through documents and decisions of the Security Council and the Secretary-General.
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The SRSG contributes to the interpretation and practical application of the mandate on
the ground, in consultation and coordination with Headquarters. To this end, the SRSG
develops the political strategy and plans for mandate implementation, taking into account
the legal and political framework. The SRSG also makes practical and functional
decisions on the interpretation of the mandate through the use and deployment of the
various components within the mission. He or she ensures the active engagement of all
partners and continually assesses the implementation in light of evolving imperatives.
Thus, while the overall objective of sustainable peace remains firm, the actual political
process depends on many factors including the dynamics on the ground and within the
international community. The Security Council, as the UN organ with the primary
responsibility for the maintenance of international peace and security, has the final say in
supporting or rejecting any proposed priority or course of action for the mission.

The main interlocutors for the SRSG in the political process are the parties to the conflict,
which can include the host government, local administrative or governmental entities,
armed regular and irregular forces, local militia groups and opposition groups. Focal
points for contacts and relations with or among the parties may, of course, change in the
course of the peace process due to evolving political and military realities. As
appropriate, the SRSG takes the lead in solving any problem that may arise between the
parties, as well as any that may arise between the UN and one or more of the parties. The
SRSG retains flexibility within the confines of the mandate and must maintain
impartiality and fairness toward all sides. At the same time, the SRSG must demonstrate
resolve and firmness, as necessary, when balancing these sensitive relationships. The
SRSG develops and maintains these relations through regular contact and information
sharing.

In cases of intra-State conflict, the SRSG's role in the political process can become even
more delicate because the SRSG works with a recognized sovereign State and perhaps an
entity or rebel group that is not internationally recognized. The host government may be
sensitive about the SRSG’s contacts with such entities and rebel groups. The relationship
with the host government may be further complicated by demands from the opposing
party or entity that it be treated as an equal political entity. At the same time, armed
opposition or rebel groups may be fractured in their command structure, uninterested in
constructive engagement or fail to fully demobilize and disarm. The SRSG must maintain
a firm and consistent position in keeping with international law and principles while at
the same time working to ensure unhindered implementation of the mandate. He or she
also needs to be aware that the local population might have goals that are different from
those of both the international community and the host government.

As a neutral party, the SRSG is well placed to propose measures that build confidence
between the parties and promote reconciliation within the larger population. The SRSG
may also bring together local and international military, police and civilian leadership in
formal commissions to work on security, rule of law or civilian matters in a coordinated
and cooperative manner. Such commissions are important tools as disparate groups
within the local population are brought together to work on practical issues facing the
community as a whole, especially in situations of ethnic conflict. Other consent-
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promoting mechanisms can include civil administration, economic development, public
information and donor assistance.

Outreach to the local community and civil society is extremely important. The SRSG
personifies the will of the international community. In an interim or transitional
administration, the SRSG exercises executive and legislative powers that directly affect
the population. Direct contact with the local population and civil society allows the SRSG
to better understand local realities and to influence public opinion. This can be
accomplished through the direct involvement of civil society within the mission in, for
example, a joint consultative body.

In some missions, the SRSG may have access to resources for quick impact projects
through the mission budget or a special trust fund. These projects have proven to be
valuable in enlisting public support or rectifying inequities at critical junctures in the
political process. Such projects should always, however, be coordinated with the
development and humanitarian communities to avoid duplication of efforts.

Outreach to the local population and the international community includes public
information and communication activities in which the SRSG plays a central role as a
high-profile public figure and spokesperson for the mission. Initial support for a mission
can turn to apathy or even resentment as a result of sometimes-exaggerated expectations
for a quick solution to the conflict. The SRSG can generate and maintain public support
through effective relations with the media to explain the mandate, provide updates on
progress and obstacles and build consensus for the peace process. The media, including
the mission's public information and communication component, may also be in a
position to counter misinformation by the parties to the conflict and reduce the potential
for dangerous expectations.

When a UN peacekeeping operation is launched, it is understood that Member States will
ensure that the decisions of the Security Council are carried out; a peacekeeping
operation has little chance of success without the continuing political and material
support of the international community. A Member State or groups of Member States can
play an extremely important role in facilitating the political process. The UN may
therefore involve the Security Council and Member States that are in a position to
persuade the parties to cooperate and respect the decisions of the Council.

The SRSG is responsible for managing international consensus for the mission goals and
mobilizing the necessary support. The SRSG’s credibility and standing with the parties is
often closely linked to support from the international community. It is important for the
SRSG to maintain contact with local diplomatic representatives, senior officials in
capitals as well as representatives of relevant regional/sub-regional organizations through
continuous engagement and information sharing.
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International donor agencies and organizations can also play a key role in securing
funding for programmes not covered by assessed contributions.® The SRSG maintains
close contact with these organizations, especially with the funds and programmes of the
UN, and needs to be able to work effectively within the system’s culture.

Increasingly, the World Bank and, to a lesser extent, the International Monetary Fund are
providing social and economic sector assistance in post-conflict situations. They help the
mission identify and procure funds for reconstruction and development, coordinate
donors and establish development and reconstruction priorities.

In many conflicts, regional or sub-regional actors have a powerful influence over the
parties to the conflict or may be involved in a wider conflict in the region. Therefore, a
unified regional or sub-regional approach to a conflict is often a critical part of an
international strategy to achieve stability in the mission area and the region. The SRSG
therefore works closely with special envoys or Special Representatives of the Secretary-
General or other UN representations in the region as well as with regional organizations
and entities. In some cases, regional organizations may even be integrated into the
structure of the mission.

Facilitating a peace process is never easy, and the SRSG is often limited by external
factors outside of his or her control. The security situation may deteriorate despite the
best efforts of the peacekeeping force. Long-standing issues underlying the conflict
typically cannot be solved quickly; their resolution requires patient diplomacy and long-
term confidence building. Even then, continued friction among the local population,
especially in ethnic conflicts, can undermine progress. The local administrative structure
may be in a fledgling stage and unable to assume certain responsibilities critical for
sustainable peace and stability.

There can also be operational limitations. The SRSG may not have sufficient resources to
achieve certain aims of the mandate. The assessed budget for the mission tends to cover
core peacekeeping functions rather than all objectives included in the mandate, and new
requirements may emerge unexpectedly as political dynamics change. The SRSG then
takes on the additional responsibility of mobilizing the resources needed to implement the
mandate. These limitations and obstacles must be taken into consideration when
assessing progress in the implementation of a mandate.

Head of UN presence. As the highest-ranking UN official in the area acting on behalf of
the Secretary-General, the SRSG has the authority to establish the political framework
for, and provide leadership to, the UN presence in the mission area. In some cases,
organizations of the UN system may be integral components of the mission. It is
important to remember that UN development and humanitarian organizations have often
operated in the mission area for many years before the start of a peacekeeping operation
and have separate programmes, budgets, funding sources, reporting and operational

® Assessed contributions are amounts to be paid by Member States toward the UN regular and
peacekeeping budgets in accordance with the scale determined by the General Assembly; see also Article
17 of the UN Charter.
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requirements, structure, staffing and governing bodies. The SRSG exercises his or her
leadership over the UN system organizations on the ground with consideration for their
mandates and their operational and administrative requirements. UN HQ plays an
important role in facilitating the relationship between the SRSG and the heads of the UN
system organizations on the ground.

Peacekeeping operations are sometimes perceived as disruptive, invasive and quick to
depart when trouble emerges. Nonetheless, given the extraordinary need for a
peacekeeping operation in the first place, the UN's top priority is to prevent a return to
conflict. The SRSG must therefore ensure that the mission and the wider UN presence
pursue an integrated approach and that activities are coordinated and mutually
reinforcing. This becomes even more important when the peacekeeping phase of the
international community's involvement is nearing an end and responsibility for sustaining
the peace is transferred to UN entities and other partners.

To support the members of the UN country team, which is the combined presence of all
UN agencies, funds and programmes within a particular country, the SRSG should be
informed of their priorities, identify complementarities, draw upon their expertise and
work that knowledge into the overall political strategy. The SRSG can support the
agencies by facilitating access to the parties, supporting fund-raising efforts, conveying
concerns to the appropriate entity, and offering security and political leverage. The UN
agencies, in turn, can provide the SRSG with in-depth knowledge of the local situation
and their vast networks of local contacts and may implement important elements of the
mandate, such as humanitarian and developmental assistance, that are not covered in the
mission's budget. To this end, the SRSG convenes regular meetings of all UN entities in
the mission area and maintains continuous contact to ensure that the activities of the UN
system in the mission area are mutually supportive and coordinated. In some cases, it has
proven useful to appoint the resident coordinator/humanitarian coordinator as Deputy
Special Representative of the Secretary-General (DSRSG) to ensure greater strategic
coherence and an effective transition from emergency relief to recovery and
reconstruction.

The Secretary-General may also appoint the SRSG as the Designated Official, which is
an integral element of UN security management. In that capacity, the SRSG takes on
responsibility for the security and protection of staff of the UN funds, programmes and
specialized agencies as well as their eligible dependants. The SRSG, as Designated
Official, reports directly to the United Nations Security Coordinator (UNSECOORD) at
Headquarters in this regard, and chairs the UN Security Management Team in the
mission area. In all cases, peacekeeping operations should coordinate closely with all
other UN entities in security management matters.

Head of Mission. As Head of Mission, the SRSG is responsible for managing the
mission and its results, including the security and safety of personnel, discipline and
morale and the effective management of resources. The SRSG provides direction and
guidance to each component and ensures that activities are undertaken in an integrated
manner. The SRSG initiates the development of a mandate implementation plan in close
consultation with the senior management team of the mission.

17



Handbook on UN Multidimensional Peacekeeping Operations

The plan is designed to translate the broad objectives of the mandate into concrete tasks
and measurable objectives for the mission. The SRSG closely monitors the
implementation process and adjusts the plan to changing circumstances. The SRSG also
manages the budget process to ensure that resource requests reflect mission priorities. In
some missions, SRSGs have issued a statement that affirms the principal objectives of the
operation and outlines how the mission is to be carried out. A mission statement helps to
focus senior management and mission personnel on the primary aims of the mandate.

The senior management reporting to the SRSG consists of DSRSGs, heads of
components and advisers in specialized areas, including legal affairs and security. In
larger multidimensional operations, components may include the military, civilian police,
political affairs, human rights, civil affairs, public information, mine action and
administration. Depending on the size and mandate of the mission, additional
components may include judicial and penal, legislative support, civil administration,
institution building, electoral assistance and socio-economic development.

The SRSG also has a support office for aspects of daily work, which may consist of a
chief of staff or director, a special assistant, and small units of specialized advisers,
including, in most cases, a legal adviser. It may also include individuals tasked with the
coordination of strategic planning and cross-cutting issues. A complex mission may
include advisers on humanitarian issues, human rights, child protection and gender issues.

The SRSG is responsible and accountable for the maintenance of good order and
discipline in the mission area and can take appropriate measures to ensure compliance
with the standards of conduct expected of personnel associated with the UN.* The SRSG
may appoint a personnel conduct officer to assist in the monitoring of personnel
behaviour, to raise awareness of the standards of conduct among mission personnel and
to act as a point of notifications for allegations of misconduct.

A mission with many separate components and advisers will only work well if the
leadership pulls together as a team. The ability to maintain team spirit and unity of effort
is often one of the most challenging tasks faced by the SRSG in managing a
multidimensional operation. This task becomes even more complex when partners
outside of the Secretariat are integrated into the structure of the mission, such as UN
agencies and regional organizations. In managing the team, the SRSG also works to
balance a variety of national and professional backgrounds and different cultures and
operational requirements of components.

The SRSG must be able to delegate responsibilities as far down the chain of command as
possible. This is not always easy because of the tendency to keep a tight rein on key
activities and rely on a small number of close staff. Decentralizing operational decisions
can strengthen the mission's management and increase its output, and a strong team of
Deputies and senior staff will ensure clear lines of responsibility and accountability.

* See Ten Rules: Code of Personal Conduct for Blue Helmets and We are United Nations Peacekeepers for
standards of conduct for uniformed personnel serving in UN field missions and Status, Basic Rights and
Duties of UN Staff Members (ST/SGB/1998/19) for standards applicable to civilian staff.
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An SRSG typically has one DSRSG or a designated officer-in-charge during temporary
absences. Additional deputies can be appointed in particularly complex missions. A
DSRSG may be selected for a particular expertise, e.g., economic development, civil
administration or humanitarian assistance. While a DSRSG always acts as Head of
Mission in the absence of the SRSG, her or his specific functions depend on the structure
and mandate of the mission.

A DSRSG provides critical support to the SRSG in the day-to-day management of the
mission and in the development of strategies for mandate implementation. In addition,
she or he is usually responsible for specific aspects of the mandate and oversees the
components concerned. For example, a DSRSG for humanitarian and development
efforts may be appointed to ensure a smooth transition from relief to recovery. Another
DSRSG may be responsible for a component delegated to a regional organization within
the mission.

The division of responsibilities and command relationships between the SRSG, force
commander and/or police commissioner, in cases when the military and police
components are under the UN, have been carefully delineated in the respective official
directives and their effective implementation is critical to the success of the peacekeeping
operation. The SRSG exercises operational authority over the military component, and
the force commander has primary responsibility for its operational organization and
efficient functioning. The same applies to the police commissioner.

The division of responsibility between the SRSG and chief administrative officer (CAO)
or, in more complex missions, director of administration (DOA), has also been clearly
defined in directives. The CAO/DOA assists the SRSG in ensuring that the mission is
managed, administered and supported within the rules of the UN and with support from
Headquarters. The CAO/DOA must carefully balance respect for the SRSG as Head of
Mission with his or her responsibilities to the Organization as the mission's certifying
officer, appointed directly by the UN controller. It is crucial that the SRSG has access to
effective and qualified legal support from a legal adviser to ensure that operational
decisions are based on the parameters of the mandate, international law, UN rules and
procedures and local laws.

A "cabinet approach" has proven to be the best way to achieve mission integration and
coordination. An executive body of senior managers meets regularly, usually daily, to
discuss political direction, strategies and implementation, defining the tasks and
benchmarks of all components and discussing their respective needs and concerns.
Permanent or ad hoc working groups or committees, which can include a wider range of
internal or external participants, may be established to complement the cabinet and deal
with tasks such as minority protection, returns or sectoral economic development. The
host government and/or local leadership may also interact with senior management in a
formalized structure, including appropriate consultative fora, particularly in interim or
transitional administrations.
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Mission personnel should be informed of all developments that are relevant to their work.
Admittedly, communication and information flow can be a challenge in a fast-moving
environment where strategies can change quickly and where the communications
infrastructure may not be adequate. Nevertheless, the SRSG must promote a free flow of
all but the most sensitive information among the various components of the mission,
especially communications received from Headquarters, such as code cables. Heads of
components are expected to disseminate this information to their staff. The SRSG should
also encourage information exchange through appropriate informal contacts between
mission personnel and their counterparts at Headquarters. Finally, mission components
need to communicate directly with one another on day-to-day operational matters.

Interim or transitional administrator. In a few exceptional cases, the UN has governed
an area under an interim or transitional administration mandate, as in Cambodia, Eastern
Slavonia (Croatia), Kosovo (Serbia and Montenegro) and Timor-Leste (formerly East
Timor). In addition to the functions fulfilled by other multidimensional peacekeeping
operations, a UN interim or transitional administration has authority over the legislative,
executive and judicial structures in the territory or country. Such a mandate adds an
additional layer of complexity to the SRSG role; the SRSG must ensure that the exercise
of administrative authority does not adversely influence any political agreements reached
with the parties.

As the head of an interim or transitional administration, the SRSG is directly responsible
for governmental functions and is accountable to both the local population and to the
Secretary-General. The SRSG holds full executive and sometimes legislative authority,
even during the transition period, when selected functions are being devolved to local
authorities. In exercising authority, the SRSG needs to be aware of the provisional status
of the UN peacekeeping operation. This implies that all activities and obligations should
be undertaken in a manner that does not prejudge the final settlement (if not clearly
defined in the mandate) and does not create legal or political liabilities for the UN after
its departure from the mission area.

One of the main challenges for the SRSG is the need to balance international expectations
of the speedy implementation of the mandate with the importance of bringing the local
population on board and building local capacity. This becomes even more difficult in
situations of ethnic conflict. The mission's executive responsibilities include running
governmental entities at different administrative levels (central, regional and municipal),
maintaining law and order through an executive police force, administering justice,
building institutions and local capacity, managing local assets (such as public funds, bank
accounts, property and enterprises) and developing the economy. Depending on the
specific needs in the area, this may also require the coordination of the return of refugees
and IDPs, reconstructing housing, holding elections, creating a legal framework for
governance and other administrative actions, demining, demobilizing and reintegrating
former combatants, monitoring borders or boundaries, ensuring freedom of movement
and protecting human rights. These responsibilities may be executed directly through
international staff or indirectly through local authorities.
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A rule-of-law vacuum in post-conflict situations can be another significant challenge for
the SRSG in an interim administration. Vested with legislative authority, the SRSG is
responsible for building up a legal and regulatory framework. With the legal adviser as
focal point, the mission prepares legislation for promulgation by the SRSG, which may
be subsequently published in an official gazette. The mission may also interpret local
laws, assess their compliance with international laws and human rights standards and
principles, and modify them as appropriate. The SRSG may exceptionally use executive
orders and decrees to promote the rule of law, including provisions for the deployment of
international judges and prosecutors. To minimize the need for extraordinary measures,
the SRSG should focus, at the outset, on the speedy establishment of a robust
international law enforcement capability to be eventually supplemented and replaced by
local personnel.

The SRSG may face the added challenge of administering the mission area within an
existing sovereign State. Local authorities, or self-proclaimed representatives, may have
already set up pseudo administrative structures that challenge the authority of the SRSG.
The SRSG will have to impose authority on them from the outset and continue to ensure
that parallel administrative structures do not compete with the authority of the UN bodies.
These parallel structures may or may not have the support of the local population. The
SRSG needs to convince the local population and local leaders that cooperation with the
UN administration is in their best interests. In cases where there is a threat to security or
law and order, the SRSG, in consultation with Headquarters, must be prepared to use
military or police force in accordance with the mission’s rules of engagement.

During the period of interim or transitional administration, the political role of the SRSG
becomes more prominent as she or he becomes a political advocate in and for the area.
Locally, she or he needs to provide an effective administration and build public
consensus for the end game. Internationally, the SRSG serves as a “diplomatic”
representative of the country, territory or province being administered vis-a-vis the
Security Council, the international community and donor organizations. Such a role
requires the SRSG and the Secretariat to be sensitive to any identification with partisan
positions. Governmental agencies and NGOs working within the area need to understand
that they must relate to the mission as the governmental authority and coordinate their
work with the objectives and priorities of the administration.

The success of an interim or transitional administration is ultimately determined by its
effectiveness in devolving the powers held by the UN to local authorities. The mission
needs to pave the way for this transition by creating sustainable political, administrative
and legal institutions and work to develop a positive local administrative culture and
public perceptions of the local authorities and institutions. The transition often includes
the organization of local elections.

Managing this transition is crucial and the international community needs to ensure the
long-term viability of the new structures, including accountability to the public. This
often requires time beyond the mandate of the mission. The SRSG may employ different
mechanisms to reinforce these changes, such as political agreements with the successor
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administration, which the UN may use to measure progress and adherence to the
mandate. In cases where the final status of an area has not been agreed to, the SRSG
needs to take the wider political realities into account when managing the devolution of
responsibilities, making the task even more complex and sensitive.

Transition/Exit Strategy

A peacekeeping operation is designed to be temporary and the goal is to stabilize the

situation and lay the groundwork for a stable and sustainable peace. The decision to end a

mission's mandate is a political one and rests with the Security Council. The Council
assesses when peacekeeping operations can cease and remaining responsibilities can be
handed over to local authorities. These assessments are not easy and the timetable is
determined by the Security Council, with input by the Secretary-General, Headquarters,
key Member States and the SRSG.

Mission planning must, from the outset, include a transition/exit strategy with the
understanding that the strategy will require constant adjustment. This may include

coordinating, planning and preparing the political groundwork for a successor mission, a

systematic handover of responsibilities to local authorities and other partners or a joint
UN system effort to move from post-conflict priorities to a peacebuilding process.
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- Research, analysis and policy planning.

Negotiation and liaison. The Political affairs component establishes and maintains the
mission’s primary contacts with the parties to the conflict by gathering information,
resolving disputes and responding to queries. If there is no peace agreement in place
when the mission is deployed, if subsidiary agreements/protocols need to be brokered or
if an agreement breaks down, political affairs officers take on major additional
responsibilities in supporting the SRSG during negotiation processes.

Most agreements reflect a strenuous compromise among competing interests, which is
often further complicated by differing interpretations of the agreement by their
signatories. It falls on the SRSG and her/his team of political affairs officers to
continuously remind all sides of the commitments made and the need for compliance.
Ongoing mediation is required to resolve issues on which the parties “agree to disagree”
under the original peace treaty. This takes on particular significance as the peace process
evolves because power balances shift and may favour different groups at various stages.
Political affairs officers should be aware of the emergence of potential winners and
losers, especially in the lead-up to elections and in the immediate aftermath, in order to
prevent a breakdown in cooperation.

In addition to the parties to the conflict, the political affairs component interacts closely
with other partners in the peace process, including the wider United Nations (UN)
community, diplomats, international and regional organizations and civil society groups
and leaders. Since the mission represents the collective will of the international
community, contacts with embassy personnel of Members States at all levels should be
frequent and transparent to ensure that capitals are well informed of the mission’s work
and priorities. The political affairs component is also responsible for the primary liaison
with the host government, including the office of the president or prime minister, the
cabinet, parliament and the relevant local authorities.

Although all components of the mission have external contacts in their respective
functional areas, for example with line ministries, security forces or humanitarian
organizations, the political affairs component manages the overview. UN military
observers are usually best placed to interact with the rank and file of rebel and militia
groups while senior military or civilian personnel at mission headquarters focus on the
leadership of such groups. These contacts at various levels must be synchronized to
maximize impact and portray a unified mission. This is an important task for political
affairs officers who advise the SRSG on the appropriate level and nature of contacts
between mission personnel and external partners, including when it becomes necessary
for the SRSG to intervene personally at the highest level.
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