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THEE TOOLS AT HAND 

Civil-Militaryy Cooperation in Kosovo 

Generall  Mike Jackson's impressive military force, eventually numbering some 45,000 
troops,, was ill equipped and poorly prepared to deal with a power vacuum in a province in-
habitedd by almost two million people. With tanks, artillery, and massive air support KFOR 
hadd "escalation dominance" if anyone chose to challenge it by military force. It was superior 
onn the ground compared to most military expeditions of the 1990s. Battalion commanders 
suchh as David Hurley and Patrick Cammaert would have been jealous of the ratio of forces 
too the si2e of the sector at Anton van Loon's disposal. What KFOR lacked more than num-
berss was light infantry and Military Police. However, it could be argued that what KFOR re-
quiredd most of all for a mission of military government-type proportions was a Civil Affairs 
organisation.. For the unprecedented array of civilian responsibilities and coordination tasks 
NATOO had to rely on the tools at hand, which was Civil-Militar y Cooperation (CJMIC). 
However,, although in transformation from its old, primarily logistical Cold War support 
functionn since 1996, CIMIC as a concept as well as an operational capability was still in an 
earlyy phase of development Since IFOR and SFOR had restored confidence in peacekeeping 
fromfrom its all time low in 1995, Bosnia was perceived as the model of future peace operations. 
Justt as the existing peacekeeping model hardly prepared the Alliance for Kosovo, the scope 
off  the existing CIMIC concept appeared too narrow for the wide array of civil responsibili-
tiess that KFOR would have to assume and far too rigid for the situation in Kosovo. Since 
CIMICC avoided reference to the possibility of soldiers substituting for civilian actors such as 
policee and administration, consciously omitting any reference to military government re-
sponsibilitiess or "vacuum filling",  the existing NATO doctrine and training was of limited 
usee during the first six months in Kosovo. Yet, despite the a vast gap between the CIMIC 
conceptt and the reality on the ground—and KFOR's poor preparation within those vaguely 
definedd parameters, civil-military cooperation was in many ways what saved the mission in 
Kosovoo from impending failure. 

Add hoc Civil-Military Cooperation 
Inn Bosnia NATO troops had operated under a narrowly defined military mandate that was 
interpretedd tightly by the Force Commander. Nevertheless, IFOR had deployed with an al-
mostt 450-strong CIMIC Task Force to manage the civil-military interface. In the early 
monthss of 1999, as planning for KFOR within the headquarters of his Allied Rapid Reaction 
Corpss (ARRC) took shape, General Mike Jackson made a striking decision. As NATO 
startedd organising for the deployment of a groundforce, CIMIC planners at SHAPE esti-
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matedd that KFOR would require a CIMIC Task Force along the lines of that deployed in 
Bosniaa in early 1996. A CIMIC assessment by SHAPE, was presented to Jackson, but the 
Britishh Force Commander saw no need for attaching the approximately two hundred pro-
posedd civil-military specialists to his force at that point. Faced with the likelihood of massive 
civill  challenges ahead of the military force, his refusal was daring, to say the least. The ex-
periencee of IFOR and SFOR in Bosnia had been the cradle for NATO CIMIC and was gen-
erallyy expected to be copied in Kosovo. 

Jackson'ss motives for rejecting the idea of a separate CIMIC Task Force appear two-
fold.. His repudiation was a product of exactly this experience as the commander of one of 
threee Multinational Divisions during the first six months of IFOR.1 In Bosnia, as a result of 
unclearr command-structures, elements of the American-dominated CIMIC Task Force had 
initiallyy stumbled over each other in Sarajevo while military commanders in the field were 
hardlyy aware of their function or use. In Bosnia, the Americans had principally followed the 
segregatedd model for Civil Affairs, known as the "Mediterranean Model" in the Second 
Worldd War, which gave the field commanders below the Supreme Commander hardly any 
controll  over CIMIC in their area of operations. As in Italy in 1943, this had made command-
erss in Bosnia some fifty  years later leery of Civil Affairs and CIMIC. It also resulted in the 
CIMICC teams begging from the sideline for resources from regular forces. After recognising 
thee problems in Bosnia, the American's had learned and started to more closely integrate 
Civill  Affairs assets into tactical units. 

However,, Bosnia left a lasting memory of the failure to combine military and civil ef-
fortss into the tactical chain of command. Although the IFOR CIMIC Taskforce was gener-
atedd to smooth relations between the military force and its civil environment, every hint of 
supportt to Carl Bildt's struggling UN Office of the High Representative, international gov-
ernmental,, non-governmental organisations and even the UN International Police Task Force 
hadd been treated with immense suspicion and spurned as "mission creep." With a clear sense 
off  understatement Jackson recalled: 

Theree were times particularly in the beginning in Bosnia where the relationship between 
IFOR—diee initial force that went in—and Carl Bildt's civil administration was not terribly 
good.. I was determined that this would not happen in Kosovo and that UNMIK would de-
servee from us just everything we could possibly do [...]. 

Jacksonn dismissed the phrase "mission creep", which he recalled being "bandied around in 
Bosnia""  whenever the military mission touched upon the civilian sphere, thereby moving off 
trackk in the eyes if its American commanders. The term had also started to catch on in Euro-
peann military circles in the late 1990s. 

Moree than just his Bosnia experience, Jackson's dismissal of a specialised CIMIC 
Taskforcee is likely to have been a product of his upbringing as a British officer. British and 
Americann attitudes toward civil-military interface in military operations had grown apart 
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sincee 1945. The American military had shown a tendency to treat Civil Affairs and CIMIC 
ass a specialised function performed only by specialised Civil Affairs personnel, most of 
themm reservists, in dedicated units and Task Forces. The primary intent of their deployment 
wass clearing civilian obstacles for the military commander, who was expected to bee fighting 
ann all out conventional battle on the German plains.3 By maintaining a strict focus on the 
removall  of civilian distractions, U.S. Army leaders made a deliberate attempt to keep the 
unwelcomee peacekeeping operations of the 1990s as purely military as possible.4 The strict 
segregationn of the military and the civilian spheres led U.S. military leaders and policymak-
erss to strongly resist any military involvement in public security tasks, despite the repeated 
indications—mostt notably during peace operations in Somalia, Haiti and Bosnia—that the 
refusall  to engage in some form of support to police, and at times even executive policing, 
provedd unsustainable. 

Otherr than most U.S. generals, Jackson was inclined to regard the civilian aspects as 
ann integral part of the mission, whether dubbed Civil-Militar y Cooperation, Civil Affairs, 
Civil-Militar yy Operations, civic action, liaison, or "support to the civil environment." He 
wass a product of a British military tradition rooted in a long history of colonial policing, 
counterinsurgencyy and the continued involvement of military forces in internal security op-
erationss in Northern-Ireland. Any level of success in these hybrid civil-military efforts had 
reliedd heavily on the triangular relationship between civil administration, civil police and the 
military.. Given the British Army's proficiency in robust but overall restrained military op-
erationss in low-intensity urban warfare in Northern-Ireland, it is not surprising that his atti-
tudee was very different from most of his American colleagues in both public security matters 
andd support to the civil administration. Jackson would set the example for civil-military co-
operationn for his successors in KFOR, all of whom were European generals.5 In Kosovo, 
Jacksonn argued, his troops had to do "all sorts of things just to keep the show on the road."6 

Hee had been quick in assigning engineer support to the faltering electric power system and 
cooperatedd swiftly with UNMIK just after entry into Pristina to seize the archives containing 
thee provinces telephone and electric bills. In a country with hundreds of thousands of dislo-
catedd people, this would prove crucial in the long run to settle the property claims that often 
underlayy ethnic feuding. He would make such decisions swiftly without bothering about 
priorr clearance with NATO or national headquarters.7 

However,, although Jackson's inclinations may have made him the right commander 
forr a mission that required much flexibility , the whole support effort to UNMIK would re-
mainn an ad hoc one. Plans for a CIMIC Task Force of up to four hundred CIMIC personnel 
weree raised again in July, but stranded as a result of KFOR headquarters' reluctance to cre-
atee a separate CIMIC organisation and the reluctance and inability of the member states to 
providee the necessary staff. This left KFOR headquarters to tackle the coordination of the 
CIMIC-effortt with 24 temporary staff augmentees in the G-5 staff section. Instead of an op-
erationallyy driven effort to tackle the power vacuum that was now expected to stay for the 
foreseeablee future, KFOR left most of the initiative at the tactical level by relying on the 
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CIMICC personnel that the different contributing nations provided to their own brigades and 
battalions.8 8 

Inn mid-July, around the time when Jackson for the second time refused to build a 
separatee CIMIC organisation, he nonetheless stepped up military support to UNMIK and 
triedd to arrange its relationship through technical agreements and protocols with the UN mis-
sion.. These would remain in draft for several weeks, partly because Viera Sergio De Mello 
toldd Jackson quite frankly that he was unable to commit his shadow of an organisation to any 
time-liness for the transfer of responsibility for these civilian tasks. Apart from arrangements 
betweenn KFOR and UNMIK, a system of coordination and cooperation had to be set up to 
guaranteee "unity of effort" between the civilian and the military components. As in Bosnia, 
butt unlike in UN operations where a Special Representative and a Force Commander both 
reportedd to the Secretary General, there was no command structure linking military and civil 
componentss at the political-strategic level. The relationship between KFOR and UNMIK 
wass therefore arranged through an elaborate, yet largely improvised system of liaison. 

Startingg at the operational level, the key to the combined civil-military effort in Kos-
ovoo was the working relationship between the Special Representative of the Secretary Gen-
erall  and the Commander of KFOR. Lessons from post-Dayton Bosnia had resulted in in-
structionss under the Security Council Resolution for the UN special representative "to co-
ordinatee closely with the international security presence to ensure that both presences oper-
atee toward the same goals and in a mutually supportive manner."9 Nevertheless, the success 
off  the combined civil-military effort would largely depend on the personal relationship es-
tablishedd between civil and military commanders in the field. 

Whenn Kouchner took over from De Mello in July, Jackson was reassured that the 
Frenchmann grasped the limitations of UNMIK and that he was aware of his dependency on 
thee military. From the early days of the operation, the Force Commander and Kouchner met 
onn a daily basis at the "principles meeting" and soon exchanged senior liaison officers on 
higherr levels. Jackson gave his German national deputy responsibility for humanitarian as-
sistance,, while his French deputy would take charge of support to civil administration and 
reconstruction.. KFOR liaison officers were permanently stationed in the Office of the Spe-
ciall  Representative and his four subsidiary organisations. Kouchner impressed the General 
ass someone intent on rapid and pragmatic solutions. These solutions were desperately 
needed,, for Jackson's brigade commanders were becoming increasingly frustrated by the 
growingg number of problems that required UNMIK input and resolution. All over Kosovo, 
ass in Orahovac, the dilemma of either blocking or accommodating Thaci's provisional gov-
ernmentt was pressing, but largely left to local commanders to figure out. 

Reinhardtt would also develop warm relations with Kouchner. On his first encounter 
withh the Frenchman and his American deputy Jock Covey the General brought to mind his 
personall  experiences. He had witnessed "terrible competition" between the military and ci-
viliann components in UN operations in Somalia, Croatia and during IFOR and SFOR in 
Bosnia,, were he had commanded the German contingents. "In the interest of the Kosovar 
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SergioSergio Viera de Mello, the interim Special Representative of the UN Secretary General, NATO Secretary Gen-
eraleral Javier Solana, General Wesley Clark, and Lieutenant GeneralJackson, discuss the political and adminis-
trativetrative requirements in Kosovo, including KFOR support to the UN interim administration in Kosovo (Photo: 
ARRC). ARRC). 

people""  he therefore informed Kouchner that, as a matter of principle, he and his military 

forcee would conform to "the wil l and ideas" of Kouchner, recognising the western standards 

off  keeping the military subservient to civilian rule. The General may have slightly exagger-

atedd his compliant role, but it was a powerful gesture. He took pride in the fact that he and 

hiss civilian counterpart were called "twin-brothers" for their ability to work together in such 

"closee harmony." Also with Kouchner's deputy of civil administration, Tom Könings, the 

"chemistryy was right" from the very first encounter.10 

Att brigade level, CIMIC Centres were installed to provide additional links to 

UNMIK ,, NGOs and the local population. Meanwhile UNMIK joined military meetings at 

KFORR headquarters and at brigade level. Its representatives were also invited to sit in on 

militaryy meetings by the Joint Implementation Commission (JIC), created to co-ordinate 

compliancee by the formerly warring parties with the MTA and The Undertaking. Other 

thann in Bosnia, information was shared quite freely. However, there were more informal 

channelss of civil-military cooperation. In the evenings, KFOR's chief legal officers would 

nott mind cementing civil-military relations by hopping over to UNMIK legal-staff for the 

occasionall  beer that was denied to them by strict military regulations on alcohol consump-

tion.12 2 

Alexandrass Yannis was probably correct in claiming that the problems with enforc-

ingg a clear chain of command were in fact bigger within KFOR, between the Force Com-
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manderr and the various national contingents, than between UNMDC and KFOR at the opera-
tionaltional level.13 This became painfully clear when the crisis in Mitrovica exploded and 
Reinhardtt could not dispatch the troops that were supposedly under his command. Interven-
tionstions by national governments continued to hamper the ability of the force commander. 
However,, the same was true for the UN administration and the unmanageable international 
organisationss with whom it had subcontracted, the OSCE, EU and the UNHCR. While the 
twoo chiefs got along in an exemplary manner, their respective subordinates were difficult to 
commandd and did not automatically follow their example. They often had a harder time syn-
chronisingg their efforts in the field, but only in December, after six months of joint civil-
militaryy operations, Reinhardt assembled all of his generals and Kouchner assembled his 
deputiess for a conference on joint strategy.14 Overall, civil-military cooperation between 
KFORR and UN personnel at the operational level was regarded a success, but cooperation 
dependedd too much on the personalities involved rather than on planning and standard oper-
atingg procedures. 

Obviously,, the dismissal of a Task Force that prepared for civil-military operations 
hadd its drawbacks. It is doubtful, however, whether it could have created a fundamentally 
differentt outcome. CIMIC planners at SHAPE argued in the fall of 1999 that the failure to 
deployy a CIMIC Task Force contributed to the subsequent difficulties for the belatedly de-
ployedd UN civilian administration component. They also partly blamed the mass exodus of 
Serbb civil servants on this shortfall and the subsequent opportunity for the UCK to occupy 
thee ground.15 A concentrated CIMIC effort vigorously directed from KFOR headquarters 
mayy indeed have been more successful in filling  that vacuum pending the arrival of UNMDC. 
AA Task Force with several months of preparation time for the mission would at least have 
beenn more successful at mustering part of the proposed CIMIC personnel and provide them 
withh a CIMIC crash-course. Overall, members of the Alliance had come to appreciate the 
needd for dedicated CIMIC staff, but they had failed to provide the necessary specialised 
units.. It was long before any of the three large NATO CIMIC Groups that had been proposed 
inn 1997 would become operational. CIMIC Group North, in which the Dutch and Germans 
tookk the lead, and CIMIC Group South under Italians chairmanship would only see the light 
off  day in 2002. The British, instead of creating a multinational CIMIC Group within ARRC 
ass initially planned, created a small national capability for what they called Civil Affairs. 
Thee third group within NATO would instead be provided by the Americans, who could sim-
plyy use their existing Civil Affairs structures for this purpose. However, in 1999 the Ameri-
canss would not contribute the numbers of Civil Affairs personnel it had deployed in Bosnia, 
sincee it had clearly opted to relegate overall responsibility for the ground operations in Kos-
ovoo to the European NATO partners. 

Thee reiterated proposal in July 1999 could hardly have been successful in regaining 
thee lost ground. It could only have accomplished something if NATO's political leaders 
wouldd have agreed to their soldiers removing local mayors from town halls and CIMIC per-
sonnell  fillin g their posts. This would have amounted to military government through direct 
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AA British KFOR Puma helicopter delivers communications equipment to the United Nations Mission 

inin Kosovo (UNMIK) building in the early days of the operation. KFOR was overall generous in its 

supportsupport to the UN interim government, and had to observe many of its function in the early months of 

thethe joint civil-military operation (Photo: ARRC). 

rulee at the most basic administrative level. There are no indications that either plan called for 
thee required administrative "stopgap" at the municipal level. Yet, as UNMIK and KFOR 
temporallyy failed to gain control over Kosovo's administration, and U£K police were roam-
ingg the streets of Kosovo inn the summer of 1999, there was overall agreement that the key to 
UCK'ss early successes in staging its "silent coup" was civil administrative control on exactly 
thiss level of local government. NATO member states clearly would not have allowed plan-
ningg for the substitution of administrative functions, since anything resembling military gov-
ernmentt was ruled out. Soldiers were supposed to do soldierly tasks and—especially in the 
mindd of Pentagon officials—stay as far away as possible from "nation building."16 

Thee CIMIC-concept that NATO had recently started to adapt could hardly have pre-
paredd its forces for Kosovo. Although the actual problem involved in civil-military coopera-
tionn was of course no novelty in peace operations, the conceptual approach towards CIMIC 
wass relatively new. Upon entering Kosovo the over-arching aims of CIMIC was only 
vaguelyy defined in NATO doctrine that was still under draft. A NATO Parliamentary As-
semblyy delegation visiting Kosovo in September 1999 cautiously concluded that while 
CIMICC was given trial runs in Bosnia and now in Kosovo, the input required was "somewhat 
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ill-defined.""  The general definition of CIMIC agreed upon at the time of the intervention in 
Kosovoo was still "[t]he resources and arrangements which support the relationship between 
NATOO commanders and the national authorities, civil and military, and civil populations in 
ann area where NATO military forces are or plan to be employed." Such arrangements were 
too include "cooperation with non-governmental or international agencies, organisations and 
authorities.""  From late 2000 NATO defined CIMIC somewhat more properly as: 'The coor-
dinationn and cooperation, in support of the mission, between the NATO commander and 
civill  populations and local authorities, as well as international, national and non-
governmentall  organisations and agencies."18 

Att the time of the intervention in Kosovo the CIMIC-concept was often still directly 
associatedd with "mission creep" and therefore much emphasis was put on its role in support 
off  the military objective. The overall perception of what the military mission or objective 
wouldd be, was the pivotal problem in all thinking related to CIMIC prior to Kosovo. The 
militaryy objective was never thought of as substituting for the civil power in law and order 
andd other administrative tasks, and even support to civil authorities was hardly considered a 
keyy mission. The conceptual framework still hinged on its old Cold War status, while de-
pendingg heavily on the input provided by the Americans who were often regarded as more 
proficientt given their long tradition in Civil Affairs. As a result, CIMIC had been developed 
inn isolation and considered a military function in the margin of military operations, rather 
thann a function integrated into security operations. 

Specificc CIMIC training for officers had only just begun at the NATO School at 
Oberammergau.. Lieutenant Colonel Ulrich Kilch, who was in charge of civil-military coop-
erationn within the German brigade concluded that the CIMIC training he went through prior 
too his deployment, was of no use whatsoever while perforrning his job in Prizren. His nine 
stafff  members, comprised of Dutch, Austrian and eventually also Swiss officers, were 
equallyy ill-prepared for what they encountered in Kosovo.19 Flexibility and a capacity to 
quicklyy learn on the job would prove the most indispensable skills during his mission. 

Thee lack of guidance and coordination from the operational level resulting from ill -
definedd doctrine and lack of planning and expertise was felt on the tactical level, within 
KFOR'ss brigades and battalions. In defence of CIMIC staff officers at KFOR headquarters it 
hass to be stressed that they were spread thin, only gradually reaching the level of twenty-five 
personnel,, while many of the European officers in it had little specific training or experi-
ence.200 Moreover, during the refugee crises and the immediate aftermath of the military de-
ploymentt in Kosovo, CIMIC staff at headquarters had been overwhelmed by the masses of 
displacedd persons moving backward and forward across the province's borders. This preoc-
cupationn with refugees left littl e time for post-conflict planning. Accordingg to Kilch, the only 
practicall  order brigade CIMIC staff initially followed from KFOR headquarters was the re-
questt for a daily report on civil-military activities, results and intentions. To that end the 
Germann brigade simply forwarded to KFOR headquarters the information they had already 
beenn sending the Ministry of Defence in Bonn.21 Coordination of the CIMIC effort in the ini-
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tiall  months was limited to weekly meetings of CIMIC staff from all five brigades in which 
thee officers gave a short briefing on their activities and intentions within their areas of re-
sponsibility.. While ascribing generous support to the civilian component, the instructions 
providedd down the chain of command in the force commanders "CIMIC intent" in July were 
nott much more than a basic order of priority for the establishment of liaison and the likely 
recipientss of support. The brigades were instructed to give priority to the four pillars of 
UNMIK ,, subsequently to the International Committee Red Cross (ICRC) and finally to the 
groupp of key governmental donors such as USAID, DFID, ECHO. Other than this order of 
priorityy and an emphasis on the winterization project the brigades received no orders on how 
too approach the power vacuum.22 

AA KFOR CIMIC handbook appeared in September, three months into the operation, 
ass most of the coordinating structures and methods had already emerged in the field. The 
handbookk intended to provide CIMIC staffs at brigade level with the overall goals of CIMIC 
liaisonn and operations and the structures intended to execute them. The military end-state 
wass defined as the point when UNMIK was able to operate without KFOR support. It also 
outlinedd the main responsibilities and goals of UNMIK and provided CIMIC staff with in-
structionss on how to perform the liaison function, on reporting CIMIC activities, and gave 
basicc guidelines for setting up projects. Much emphasis was put on performing the liaison 
role,, the pivotal CIMIC-function. Subsequently, some clarity was created by distinguishing 
betweenn direct support "purely in support of the military mission" and indirect support "in 
supportt of and IO or NGO."23 This established some clarity between civic action or CIMIC 
projects,, specifically geared towards "winning hearts and minds" of the local population— 
withoutt the pretence of providing structural solutions to problems of a post-war society— 
andd support for civilian organisations in order to structurally rebuild the country and set the 
conditionss for the development of a lasting settlement within Kosovo. NATO doctrine had 
thuss far made the rather vague distinctions between "CIMIC activities", and "CIMIC opera-
tions""  which—although attempting to make a similar distinction—tended to puzzle rather 
thann illumine views of the soldiers involved.24 

Still,, there was the usual omission in the definitions provided in the CIMIC Hand-
book:: there was no mentioning of cooperation with UNMIK police or administration or other 
civiliann organisations as an integral part of security operations. Moreover, the drafters of the 
handbook,, who were apparently hoping these tasks would soon wither away with the emer-
gencee of more UNMIK staff, avoided the possibility of NATO military forces substituting 
forr a civil authority. However, close scutiny of a detailed matrix of possible civil-support 
taskss would have made CIMIC officers within the brigades aware that during the first 
monthss of operations in Kosovo NATO CIMIC had now come to include the provision of 
militaryy forces "to preserve law and order", "operate detention facilities to support law and 
order""  and "conduct some Civil Administrative functions until UNMIK is fully staffed."25 

AA "KFOR CIMIC Campaign Plan" covering the longer term was still under draft in 
September.. When it finally appeared the plan seemed to have little impact. Many CIMIC of-
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fleerss were not even aware of its existence, which is also likely to have been the case with 
thee CIMIC Handbook. Attempts by new KFOR rotations in 2000 to resurrect the overarch-
ingg CIMIC Campaign plan failed as before because, an U.S. Civil Affairs officer concluded 
duringg 2000, "it did not receive the appropriate command emphasis, to the point where im-
plementationn at so late a phase became academic."26 In Kosovo, CIMIC would remain pri-
marlyy in the hands of the tactical commanders, who made up much of their policy as they 
wentt along. 

Thee Complex Civil-Military Playing Field 
Duringg the British campaign in Malaya, arguably the most successful example of civil-
militaryy cooperation during counteriiisurgency operations, civil-military cooperation had a 
relativelyy easy point of departure. The military forces in Malaya were all part of a British 
commandd structure and the colonial administration and police forces were all established and 
reportingg to the same colonial administration. Moreover, at the height of the emergency 
Generall  Gerald Templer was placed in overall command of both the military and civilian 
powers.. During the early effort to establish international control over Kosovo, the civil-
militaryy arena was extremely murky. Not surprisingly, the number of national contingents in 
thee coalition, the fact that KFOR headquarters was a coordinating rather than command 
headquarters,, lack of planning, instructions and coordination within the loosely organised 
KFORR CIMIC structure, resulted in very different approaches taken by each of the five bri-
gades.. National contingents had differing numbers of CIMIC personnel, different levels of 
fundss available, and had varying perceptions of, and attitudes towards CIMIC. Each brigade 
andd battalion therefore reached different levels of coordination with the many civilian actors 
inn their area. This resulted in varying degrees of combined UNMIK-KFOR administrative 
controll  over sectors and local populations and different levels of reconstruction. 

Byy August, the German brigade had deployed an almost one hundred-strong CIMIC 
companyy in the field with abundant funds at their disposal. While the French had mustered 
somee ninety-six personnel, they had little money to spend. This compared to some fifty-eight 
U.S.. Civil Affairs troops, thirty-five Italians and a mere fourteen British CIMIC personnel.27 

Numberss of dedicated staff alone were no reliable indicator of the degree of interaction and 
cooperationn between the different brigades and their civil environment. British units, for in-
stance,, while low on CIMIC staff, were generally perceived by both local and international 
organisationss as very supportive and communicative. Combined with the frequency of the 
coordinatingg meetings held by the different brigades in their CIMIC-centres a somewhat 
moree reliable picture arises. The Germans, British and Americans all held meetings early in 
thee morning on a daily basis. The Italians held them only twice weekly, while the French 
onlyy held civil-military coordination meetings once a week.28 

Thee effectiveness of different national CIMIC personnel was heavily influenced by 
theirr general posture in a civilian environment. The British were generally seen as integrat-
ingg civil-military cooperation into operations. Their claim that "we are all civil affairs offi-
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cers""  was at times ridiculed by American officers who were hardly impressed with their 

meagree CIMIC organisation. It initially numbered just eight and was co-located with NGO's 

inn Pristina's sports stadium where they had to borrow internet access from the one of the 

humanitariann organisations.29 They were, however, located in the city and operating side by 

sidee with the NGO community, which not all contingents did. An American Civil Affairs of-

ficerficer in Kosovo in early 2001 was surprised by their approach: 

Thee concept is that CMO [civil-military operations] is integrated into operations (especially 
securityy operations) and that every soldier in a peace operations had a CMO mission. Hence 
thee small number of dedicated CMO personnel at [Multinational Brigade Central]; a dozen or 
soo CMO officers mainly at G3 (CMO) at Brigade and battalion HQs.30 

Thee force protection measures resulting from the U.S. military's risk-averse mentality ham-

peredd the American Civil Affairs teams even more than regular combat troops in moving 

amongstt the people. A Civil Affairs officer who planned on meeting a specific local Kosovar 

wouldd have to leave early to reach his destination from the massive U.S. Army base Camp 

Bondsteel,, which was situated nowhere near the majority of the population centres of eastern 

Kosovo.. His appearance in town would have been quite intimidating for most Kosovars due 

too the force protection requirement for four-person Civil Affairs teams in at least two Hum-

vees.311 The Civil Affairs officer engaging in a conversation with a local resident would al-

wayss be wearing a helmet and body armour and would hardly be distinguishable from the 

combatt troops who were likely to accompany them. His British, Dutch and other European 

colleagues,, while exposed to exactly the same risk, were far more approachable, confident-

lookingg and trusting towards the local population wearing their berets and merely a side-arm. 

Onee of the two Dutch CIMIC officers, Captain Wim Speth, walked about freely with his lo-

call  translator and possibly with his driver who was also his guard. He would have his morn-

ingg coffee in the local café and interact with the locals and figure out the general mood. For 

thee battalion, almost all relevant information was garnered from personal contacts with lo-

calss and civilian organisations, and this information enabled the battalion to pre-empt crisis. 

Thee average American Civil Affairs officer, although still more professionally 

trainedd than most of his European colleagues and mostly with a relevant civilian back-

ground,, was severely hampered in his work by the U.S. Army's fixation on conventional 

warfare.. A Dutch Major who spent six weeks in the general Civil Affairs training course at 

Fortt Bragg, like his Canadian classmate, was surprised by the Americans' lack of attention 

too peace operations in 1999. He was also taken aback by what he described in his daily re-

portt as the American military's compulsion to "categorise and compartmentalise everything, 

framingframing it in a definition, doctrine or field manual." He witnessed how his class had great 

difficultyy handling the flexibilit y and creativity that he thought the subject required: 

Thee lack of a clearly defined procedure, the exact layout and staffing of a Civil Military Op-
erationss Centre [CIMIC Centre], for which the changing circumstances in different opera-
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tionss result of many varieties, cause much confusion and many questions. [The Civil Affairs 
officers]]  need backup from a book! The CMOC is clearly seen as a military operation in 
whichh the primary concerns are force protection and the U.S. military's leading role. [...] 
Todayy was another one of these days spent by the Americans struggling to squeeze all opera-
tionss other than war into doctrine, definition or procedure. This proved hardly possible with 
alll  the exceptions to the rule. Operations such as peacekeeping and peace enforcement (our 
core-business)) are dealt with in five minutes and are too murky and too dicey to be dealt with 
in-depth,, despite the interventions of a Canadian officer and myself. They either do not un-
derstandd our interventions or consciously ignore the matters we raise. The foundation of eve-
rythingg remains power (over-power?).32 

Onee American Civil Affairs officer would remark after his tour in Kosovo that because civil -

militaryy operations were "more an art than a science, it is something its practitioners simply 

eitherr grasp, or fail to understand."33 

Nott all NATO soldiers manning the CIMIC Centres were equally communicative 

towardss locals and their civilian counterparts in the humanitarian community. This was both 

thee result of language barriers and the lingering cultural divide between soldiers and civil -

ians.. Cooperation also that depended on the different nation's military and, last but not least, 

thee individuals involved. One of the German CIMIC officers manning the CIMIC-centre was 

reportedd to refuse to speak anything other than German. The UNHCR in Djakovica had an 

evenn harder time dealing with the local KFOR officers, since hardly anyone of them spoke 

anythingg other than Italian.34 According to an aid worker from Novib, the Dutch branch of 

thee NGO Oxfam, the weekly coordinating meetings held in the French CIMIC-Centre were 

initiall yy no more than a French officer briefing those present on the general security situation 

andd announcing what the French were going to do. He called their version of civil-military 

cooperationn "one way communication." His experience was that "KFOR follows orders and 

theyy give orders." The French were also mocked for trying to "win the hearts and minds of 

thee Kosovars" by giving priority to French language education over reconstruction of hous-

ing.. Stories such as these would always be buzzing around the humanitarian community, but 

gavee a distorted picture. Although the French were known in Kosovo for their "standoffish 

posture",, the independent researchers into NATO's role in humanitarian operations con-

cluded,, "with the exception of one NGO, the humanitarian community expressed satisfaction 

withh the support received from French KFOR"35 

Differencess in national approaches towards civil-military cooperation between na-

tionall  contingents were also influenced by their pursuit of their own national interest. Both 

civiliann governmental and non-governmental organisations complained—and CIMIC offi-

cerss in KFOR headquarters readily admitted—that much of the CIMIC effort, which should 

havee been co-ordinated and equally distributed over Kosovo, was dominated by national 

contingentss working towards their own benefit.36 Since this was mostly for the direct benefit 

off  the Kosovar people in their area of responsibility, this tendency was not directly harmful, 

butt the obvious result was an unequal distribution of resources. The Germans were the most 
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obviouss example of a brigade following national over NATO priorities. According to Ulrich 
Kilch,, his brigade commander Sauer and the Ministry of Defence in Bonn made no secret 
thatt they were "just following national interest" by providing an engineer battalion, a CIMIC 
company,, an extra field kitchen and money for projects and eventually even wages of local 
civill  servants.37 The unit had an estimated five million Deutchmarks at its disposal from 
governmentt resources. More than other contingents the Germans tended to deploy their 
forces,, especially their engineers, in civic action projects and the reconstruction of infra-
structure.. Moreover, the German government organisation for technical assistance, the 
THW,, was only active in the South of Kosovo in direct or indirect support of forces under 
Germann commander, and therefore—to their great benefit—also in support of the Dutch. To 
policymakerss and parliamentarians in Bonn "it seemed eminently reasonable that German 
governmentt food aid allocated to the UN World Food Programme should be channelled to 
thee Kosovo AOR under German command for use in bakeries operated by German troops to 
makee bread for distribution to Kosovar civilians who would also be served by German 
NGOs."38 8 

Clearly,, the Schroder administration had much invested in a successful resolution of 
thee Kosovo-crises. It had been a staunch supporter of the war against Serbia in defiance of 
muchh internal opposition. The Germans were now making its biggest contribution ever to a 
peacekeepingg operation by leading an 8,000-strong multi-national brigade and were soon to 
providee the second force commander. Further chaos in their sector of Kosovo would there-
foree have to be avoided at all costs. While there remained massive challenges in and around 
Prizren,, Kilch argued that the CIMIC efforts by the Germans in the area caused envy 
amongstt the Kosovars outside their area of responsibility.39 The scale of CIMIC activities in 
thee area by the Germans was indeed unparalleled and an American observer called their ac-
complishmentss impressive: "the communications, transportation, and agricultural infrastruc-
turess in the Prizren region are among those in the best condition in Kosovo."40 A KFOR of-
ficerficer from another contingent described German KFOR as "acting like a huge NGO doing 
projects.411 Although the Kosovar population was benefiting in this particularly region, there 
weree many who wondered whether the resources were spent economically. The more crucial 
questionn of where the military's priorities should He was also being asked by the Interna-
tionaltional Crisis Group in Kosovo: 

KFORR has been extremely helpful in facilitating the delivery of humanitarian assistance; 
however,, aid agency officials, from UNHCR to the private volunteer organisations, feel that 
KFORR would win more hearts and minds by providing the civilian protection that is within 
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itss mandate than by furnishing roof kits. 

Thee author was quick to emphasise the "honourable exception" provided by units such as the 
British,, whose frequent foot-patrols were reassuring to "almost all inhabitants of Kosovo's 
capital.""  There were more exceptions, including the Germans in 1999, but just as it was dif-
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ficultt to judge KFOR as a whole on its patrolling ethos and interpretation of the public secu-
rityrity  mandate, the sheer complexity of the civil-military playing field in Kosovo made it hard 
too generalise about the degree of coordination between civil and military and even more so 
aboutt its success. By August 1999 Kosovo was host to some twenty different national 
peacekeepingg contingents—that were inclined to follow national guidelines and priorities 
ratherr than those of the Force Commander—dozens of national and international govern-
mentall  (IOs) and several hundreds of non-governmental organisations (NGOs). 

Overall,, the Kosovar population—the intended beneficiary of civil-military coopera-
tion—profitedd from a set of circumstances that made the intervention in Kosovo a more con-
certedd effort than most previous combined military, humanitarian and reconstruction opera-
tions.. Despite the usual bickering, the cooperation and coordination emerging in the field be-
tweenn the military, IGOs and NGOs capitalised on many years of experience in complex 
peacekeeping.. During the 1990s civilian and military actors had grown accustomed to the 
needd to synchronise their efforts to a certain extent. The relationship between the military 
andd the humanitarian community has been described as a "marriage of reason" between what 
thee American Chief of Staff General John M. Shalikashvili in 1995 had called "strange bed-
fellows""  at a conference on military efforts in humanitarian crises.43 The main drive behind 
thiss process of rapprochement had been in the recognition of the mutual dependency in the 
achievementt of common goals. This rapprochement was essentially demand-driven.44 Hu-
manitariann organisations tended to welcome military assistance when its comparative advan-
tagess surfaced. These were the military's ability to provide security, air-lifts and other logis-
ticc capacity, and the ability to get things done through clear leadership structures and disci-
pline.. This dependency, which had more then ever come to the forefront during the refugee 
crisess between March and May, helped set the conditions for cooperation in Kosovo after 
June.. When the hundreds of thousands of Kosovar Albanian refugees had spilled over the 
Albaniann and Macedonian borders and overwhelmed the UNHCR and NGOs on the ground 
inn previous months, the military came to the assistance of these organisations. In April 
NATOO Secretary General Solana had approached UN High Commissioner for Refugees Sa-
dakoo Ogata with an offer for military assistance to the humanitarian effort for which her or-
ganisationn was clearly not prepared.45 NATO troops would be placed in support under civil-
iann leadership in an unprecedented serving role. Despite some criticism from the humanitar-
iann community, the military were generally praised for supporting the work of the humani-
tariann organisations in this phase.46 

Inn the course of the 1990s there had also been a growing recognition on the part of 
thee military of the use of humanitarian and other international organisations in order to fa-
cilitatee their work and most of all, their eventual withdrawal from a crisis area. In Kosovo, 
thiss was clearly echoed in the General Jackson's overall CIMIC-intent that went far beyond 
directlyy "supporting the military mission." Jackson and his successors put great emphasis on 
supportingg UNMIK in the establishment of an interim administration and on maximising the 
IOO and NGO capability "in order to set the conditions for the development of a lasting set-
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tlementt within the province thus allowing for the withdrawal of KFOR/NATO support.' 
Althoughh in practise this segregation of intended beneficiaries of CIMIC support—the mili-
taryy commander or the civil environment—often proved futile in an operation with as broad 
andd integrated mandate as that in Kosovo, the great emphasis put on the latter by helped to 
silencee the "mission creepers" who saw anything outside direct support to the military opera-
tionn as undesirable. 

Analysingg the evolving civil-military relationship during the 1990s, Charles Moskos 
observedd an "embryonic convergence" between two parties that had resulted in "a 'soften-
ing'' of the military, if you will , and a 'hardening' of the NGOs."48 This process of mutual 
rapprochementt undoubtedly improved civil-military cooperation in Kosovo at the end of the 
decade.. Nevertheless, what could be called an unparalleled success in civil-military coopera-
tionn may not have appeared as such to a newcomer in the field of combined civil-military ef-
fortss in humanitarian disaster relief and reconstruction. Kosovo was the scene of the usual 
bickeringg and finger pointing between the military and civilian personnel. Compared to the 
improvingg relationship between the military and large international governmental organisa-
tions,, the cultural divide between NGOs and military forces was still wide.49 One of the con-
tinuingg sources of frustration on the military side was the lack of willingness on behalf of the 
NGOss to co-ordinate their efforts. Officially the UNHCR was responsible for the coordina-
tionn of the humanitarian effort in Kosovo. However, as Wilbert van Howell, the Dutch acting 
representativee of the UNHCR in Kosovo told Reinhardt during his introductory tour in Oc-
tober,, it was easier to herd a bag of fleas.50 KFOR staff blamed the NGOs for sticking to the 
main-roadss and cities, where the cameras and therefore donors would see them perform their 
job.. There seemed to be much less attention to the more isolated villages, where the military 
endedd up witnessing much hardship while performing some of their patrols. Although the 
peacekeeperss considered this pursuit of publicity in order to please donators "distasteful", 
manyy of the national military contingents in Bosnia and Kosovo were no strangers to high-
profile,, quick impact projects. Providing the ideal photo-opportunities, the reconstruction of 
schoolss and playgrounds were amongst the most sought-after CIMIC projects. And although 
"winningg the hearts and minds" of the local population was as legitimate a goal as it had 
beenn in counterinsurgency and other military operations in the past, such as Cambodia, win-
ningg the hearts and minds of the tax payer back home was often still of equal importance to 
defencee ministries and army leaders throughout Europe and North America. 

Itt is not surprising therefore that some of the NGOs came to consider the military 
competitorss in the search for donors and funds. The British governmental aid agency DFID 
providedd British forces in he Balkans with grants for small projects, which would otherwise 
bee channelled to international or local NGOs. Professional humanitarians tended to regard 
muchh of the national development funds spent through the military as costly and poorly di-
rected.. Despite the pride the Germans took in their initiative, the 8,000 hot meals per day 
providedd by their troops to the population of Prizren became an often-cited example of 
moneyy ill-spent. Not only were the program's cost-effectiveness and effects questioned, the 
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mealss were also discontinued before the winter for lack of funds. Numerous other incidents 

calledd into question the competence of the military to carry out humanitarian tasks. During 
thee refugee crises in Macedonia and Albania, for instance, the positive effects of rapid camp 
constructionn by the military were at times undercut by their design and siting in cases where 
thee soldiers failed to consult humanitarian professionals. Without consulting the UNHCR, 
U.S.. troops constructed a massive refugee camp in a Macedonian valley, which flooded dur-
ingg the first rainstorm. 

Thee relationship between KFOR and the international governmental organisations 
operatingg under the UNMIK-umbrella, the quintessential civil-military link for the estab-
lishmentt of international control over Kosovo, was generally better than that between the 
militaryy and NGOs. There was no turf-battle raging over the administrative functions as 
theree was in the purely humanitarian sphere. While direct military involvement in humanitar-
iann aid and project was often controversial, temporary military input in the provisions of 
publicc services and rudimentary institution-building was generally welcomed. Obviously, 
theree were many complaints from the military about the slow deployment of UNMIK offi-
cerss in the field. The military often had littl e appreciation for the difficulty of starting a civil-
iann mission from scratch. Kilch joked about their slow appearance in the field probably be-
ingg the result of the crises taking place during summer, when most of them were on holiday. 
Hee probably forgot that they also had to leave their regular jobs behind. He also complained 
aboutt some of the UNMIK employees being "young and inexperienced" and about the dis-
continuityy of their presence resulting from UN contracts lasting from anything like three 
monthss to one or more years.52 While complaining about this lack of continuity, Kilch obvi-
ouslyy forgot that from a civilian standpoint the very short four months tours performed by 
thee German military were at least as disruptive while attempting to establish a solid civil-
militaryy relationship. Three months into the operation he himself had relieved his predeces-
sorr in Prizren. Moreover, the civilian organisations were mostly faced with military officers 
whoo had little or no experience outside the military sphere. Despite NATO's efforts to create 
aa dedicated CEVflC capacity since 1997, much of its CIMIC staff in 1999 was still untrained 
inn the specific civil-military cooperation role and often "double hatted." This meant that they 
couldd be taken away from their CIMIC tasks whenever other duties called.53 

Thee further down the line of command, the less guidelines KFOR and UNMIK re-
ceivedd on how they were to coordinate their efforts and towards what political goal. While in 
Pristinaa cooperation between Kouchner and the Force Commanders may have been regarded 
ass exemplary, in the regions and municipalities the lack of strategy on how to deal with local 
Albaniann and Serb competitors in the administrative void made it hard for their civilian and 
militaryy officers to create a viable mode of cooperation. By August the Germans in Prizren 
hadd established direct contacts with the UNHCR while most of the contacts with the NGOs 
weree established in the CIMIC-Centre adjacent to the German military compound. However, 
thee first German CIMIC officer had neglected to establish direct liaison with the regional 
UNN Civil Administrator. When Kilch took over in October he performed this primary liaison 

462 2 



functionn himself. In this role the German CIMIC officer saw himself as "a kind of military 
advisorr to the regional administrator." After his arrival, weekly meetings commenced be-
tweenn the German brigade, UN Civil Administration, the OSCE and the UNHCR. They were 
soonn known under the telling name "cabinet-meetings."54 Here, Prizren's most pressing 
problemss were addressed and possible solutions and the distribution of labour between the 
organisationss were discussed. After the initial problems Kilch called overall cooperation 
"quitee good." 

Thee lack of coordination from the operational level at KFOR headquarters, planning 
andd training for CIMIC tasks were also clearly felt one step further down the chain of com-
mand.. The battalions were largely kept in the dark as to how they were to address the civil-
iann challenges. Accept for the commander's overall intent, little guidance ever reached the 
Dutchh troops in Orahovac. The Germans had failed to inform the Dutch of their plans and in-
tentionss concerning CIMIC, as far as they themselves had any at that point55 National guid-
ancee was lacking, since the Dutch government generally believed that by providing an rein-
forcedd engineer battalion, publicly called a "Engineer Aid Battalion", it was doing enough in 
thee field of CIMIC. No CIMIC-handbook or specified orders from KFOR or brigade head-
quarterss reached the battalions operating in the municipalities in the first months of the op-
eration.. And while Kilch may have been complaining about the limited use of his CIMIC 
trainingg in Germany, he had at least a point of reference as to what NATO was trying to ac-
complishh by putting him into the field as a CIMIC officer. Major Arno Schouwenaars and 
Captainn Wim Speth, the two dedicated CIMIC officers in Orahovac, had received no specific 
CIMICC training whatsoever. Both artillery officers were plucked away from other units in 
thee rush leading up to KFOR's entry into Kosovo. 

Thee lack of guidance on the lower levels of operation did not necessarily mean that 
civil-militaryy cooperation in the regions and municipalities of Kosovo was worse. But with-
outt it, it left the levels of success to chance and, again, depended on the personalities in-
volved.. In theatre, it simply demanded more creativity to establish a viable civil-military co-
ordinatingg mechanism. The first challenge was to employ the soldiers within a unit to suit 
thee largely unforeseen civilian dimension of the mission. Obviously, it took more than just 
thee two CIMIC officers to manage the civil-military interface. Therefore the commander and 
muchh of his regular staff performed these aspects of the mission. Since the early days of the 
operationn Captain Brouns, the intelligence officer (S-2) had been coordinating the police ef-
fort.. Although the local UNMIK Police commander Albert League had officially assumed 
"policee primacy" by November, the Dutch would remain heavily involved in policing duties 
andd continue to cooperate closely with his police force. As the numbers of civilians in the 
fieldfield rose sharply in July many staff officers were given a secondary task performing a liai-
sonn role. The battalion's operations officer (S-3), major Marcel van Weerd, as well as the lo-
gisticss officer (S-4) and later chief of staff major Roy Abels, were spending much of then-
timetime performing these tasks which could be placed under the heading of CIMIC tasks. How-
ever,, the soldiers were hardly bothered by the label put on the job they performed. The sig-
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nalss officer (S-6) was in charge of supporting, with logistical means and armed guards, the 
ICTYY and the various forensic teams working to find and investigate the many mass graves 
andd war crime sites around Orahovac. 

Meanwhile,, Schouwenaars and Speth were performing the basic liaison task to the 
Serbb and Albanian population. They and the other double hatted staff officers often joined 
UNMIKK personnel to meet with the local population and its representatives in order to pre-
sentt a common front to the Kosovars who were becoming increasingly confused by the al-
phabet-soupp of international agencies that had flooded into their war torn province. CIMIC 
taskss in Orahovac were not even the exclusive domain of the officer-corps. The extent to 
whichh CIMIC became integrated in the overall operation of the Dutch battalion made the 
employmentt of non-commissioned officers and men necessary. As previously described, the 
twoo most senior non-commissioned officers were taking testimonies of the local Albanian 
populationn in the makeshift police station. In some cases even regular soldiers were used to 
liaisee with specific NGOs performing temporary humanitarian work in remote villages. 

Despitee the urgent need for more dedicated CIMIC staff, the Dutch Ministry of De-
fencee and its "watch dog" in theatre, the national contingent commander, were not very sup-
portive.. Apart from the decision not to provide the battalion directly with funds to spend on 
projects,, the Dutch Army's Operational Staff made the more damaging decision to refuse to 
honourr the repeated requests by the battalion for additional liaison officers and possible spe-
cialistss to fill  the niches in the operation when mere improvisation would not suffice.56 Two 
extraa liaison officers and two specialists were on the battalion's wish-list. The first specialist 
Vann Loon asked for was a legal advisor to help him deal with complexities involved in mat-
terss such as arrests and detention. The second specialist the battalion could have used was a 
civill  engineer capable of providing some quick technical advice on the water-supply prob-
lemss in the early phase of the operation. The specialists were refused and the liaison problem 
wass "a matter of handling the IOs/NGOs creatively", the national contingent commander 
brigadierr Bokhoven advised from distant Macedonia. Since Van Loon had a good under-
standingg with his colleague Colonel Koen Gijsbers, who was in command of the Dutch engi-
neerr battalion, the latter lent him one captain in October to perform additional liaison tasks. 
Hee had twenty-five personnel on designated CIMIC-functions within his engineer battalions. 
Thee Dutch Army was making a vast contribution of over two thousand troops to the opera-
tion,, but there was littl e appreciation for the complexities of a mission of the artillery battal-
ionn that—to a large extent—had become civil-military in nature.57 

Thee second challenge in establishing successful civil-military cooperation on the mu-
nicipall  level was the creation of a coordinating mechanism between KFOR and UNMIK. 
Whenn the first UNMIK officer appeared in Orahovac in early August, there had been little 
evidencee of such coordination. The local commander was hardly aware of UNMIK's inten-
tions,, policy and plans, as far as there had been any. Meanwhile, the UN administrator had 
nott been informed about the efforts made by Dutch KFOR to establish an interim council 
outsidee UCK control, with the intention of furthering Serb-Albanian relations. This failure to 
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synchronisee their posture and present a common front helped U£K mayor Thaqi to manoeu-
vree through the cracks and proclaim himself mayor. Nevertheless, after the initial confusion 
andd after the administrative lead was passed to UN Civil Administration the organisations 
involvedd in establishing a local trusteeship over Orahovac successfully integrated most of 
theirr efforts. The Task Force successfully kept the UCK military commander Tara in check 
andd together they were able to limit the damage that Thaqi could do in his position as deputy 
mayor. . 

Itt would nevertheless take until late September before a formal coordination mecha-
nismm between KFOR and UNMIK was created in Orahovac. It was neither KFOR nor Kane 
inn his official role as '*primus enter pares" within UNMIK who called for such a coordinating 
meeting.. Kane's leadership was not very strong and with the UN administration quite often 
changingg its staff, UN Civil Administration was not very effective.58 The coordinating meet-
ingg was initiated instead by the OSCE field officer Walter Fleischer. These meetings would 
developp along similar lines as the "cabinet meetings" held in Prizren. As before, there had 
beenn no guidelines from the brigade on setting up or on how to conduct such meetings, but 
theyy gradually emerged in the field. At the first such coordination meeting held on 23 Sep-
tember,, with Astrid van Genderen-Stort from UNHCR and Kane and Fleischer present, Van 
Loonn was still the dominant figure, addressing many of the civilian issues and responsibili-
tiess he was eager to transfer or share. He was wondering who would manage the hospital 
oncee the Dutch doctors had left and was concerned about the management of the wine fac-
toryy and the other larger enterprises, insisting there would have to be a control board and 
somee sort of transparent record of where and to whom the future invested funds would be 
flowing.flowing. Since Van Loon was mostly too busy, his operations staff officer or CIMIC officers 
wouldd represent him. When UN police commander Albert League arrived late October, 
someonee apparently forgot to inform him about the weekly ritual, but in November he would 
joinn in.59 The issues addressed varied from the all-dominating blockades, the problems faced 
byy the Serb and Roma minorities, Serbs convoys, schools and all other basic services. From 
thee UNHCR's perspective, these meeting were useful for information sharing and sometimes 
forr a proper distribution of tasks, but the separate NGO coordinating meetings and bilateral 
meetingss with KFOR were more useful and efficient. 

Althoughh virtually every element of civil-military cooperation in Orahovac was im-
provised,, solid relations developed with most of the international organisations during the 
initiall  effort to get essential services running again. With the local branches of the UNHCR 
andd the German THW, cooperation was exceptionally good.60 In a letter addressed to Van 
Loon,, the local UNHCR representative Astrid van Genderen lauded his troops for their "im-
partial,, down to earth and efficient" way of substituting for United Nations personnel at a 
timee when the main humanitarian organisations were not yet on the ground in Orahovac. 
Havingg operated in this troubled area for several months, she was convinced that "no better 
foundationn could have been laid for our humanitarian work in Orahovac municipality than 
wass done by your men." Rejecting the assertion that national bias influenced her judgement 
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shee described them as "straightforward, involved, human (well, most of them), showing a 
willingnesss to understand the local situation and culture and to recognise the differences be-
tweenn the two groups while trying to help both sides as much as possible in a constructive 
way.""  They were "not afraid to take drastic measures when needed (arrests, trying to find 
kidnappedd Serbs), they were pro-active, and went much further than just a peacekeeping 
role.. Foot-patrols were no problem for them. The Dutch were everywhere in and around the 
Orahovac,, including the Serb area, where the situation was very often insecure."61 Her boss, 
Louiss Gentile, operating from Djakovica, even argued that they had "clearly received better 
trainingg than most military personnel in theatre and have a clear idea of how to support hu-
manitariann operations effectively. Your troops have been first class humanitarians as well as 
soldierss and that has made our work much easier."62 Interestingly, hurling artillery shells at 
thee enemy was what they were trained for. 

Unityy of Effort 
Despitee successes in civil-military cooperation at the time of Jackson's departure from Kos-
ovoo in October, the general mood at the time was that its civil administrative control over 
Kosovoo was lost to the U£K. Revenge killings against Serb and other minorities were fillin g 
thee headlines of the world's media. With it, hopes for a multi-ethnic Kosovo had dwindled 
andd the overall success of the joint civil-military trusteeship over Kosovo was hanging from 
aa thin thread. The goal of building a new Kosovo in which all communities could coexist 
peacefullyy seemed "a battle against all odds."63 On top of that there was a tendency to regard 
thee international intervention as a failure because of the lack of progress in the reconstruc-
tionn of Kosovo. As winter started to set in, there was widespread fear within the international 
presencee and amongst the Kosovars that the population was facing a humanitarian disaster. 
Althoughh there had been marked progress in the reconstruction of housing—not in the least 
ass a result of Kosovar resourcefulness and diaspora funds—Kosovo's two main power plants 
weree still operated by the British brigade. Its commander brigadier Peter Pearson was seri-
ouslyy worried about a complete collapse of the electrical systems as consumption was likely 
too soar during winter. Fear of massive outbreak of disease and even starvation was wide-
spreadd and there was even talk of a possible rebellion in case the population would not hold 
out.. The fears of humanitarian disaster and widescale uprisings in many ways resembled 
thosee of the Allies in late 1945, heading for what was then called "the battle for winter." 
Combinedd with thousands of recently demobilized Kosovar Albanian fighters, the increas-
inglyy destabilising development of the parallel governments competing amongst each other 
ass well as with the international administration, and last but not least, the international com-
munity'ss failure to grant the Albanians in Kosovo the independence they craved for, it 
seemedd at the time a recipe for disaster. Sergio Vieira de Mello who made an important 
comparisonn between the situation in Kosovo, where he had shortly run the civilian compo-
nent,, and the UN civil-military mission he headed in East-Timor: 
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[TJheree is a general consensus among staff in both operations that those of us in East Timor 
havee the easier task. In the midst of Pristina a UN staff member was shot dead for speaking 
Serbo-Croat,, the language of the former rulers. On February 29, 2000 when Indonesian 
Presidentt Wahid addressed the people of Dili in the language of those who had illegally oc-
cupiedd East Timor for 24 years - an occupation that led to tens of thousands of dead and 
culminatedd in a grim orgy of destruction and murder - those who had recently been victims 
chanted,, 'Viva Indonesia'. In Kosovo the elderly relatives of Serbs who were responsible for 
somee of the crimes committed against the Albanians are hunted down and killed. In East 
Timor,, former militia members are for the most part welcomed back in to their communities. 
Anotherr difference between Kosovo and East Timor is the attitude of local leaders towards 
thee UN administration. In Kosovo, competing local administrative structures are in place. 
Thee Kosovars built up parallel structures as part of their resistance to Serb rule. These struc-
turess do everything from policing to registering of births. They can actively undermine the 
UNN administration, which is seen by many as an impediment to self-rule. In East Timor by 
contrast,, there is (still...) a general acceptance of the UN's authority and a collaborative ef-
fortt to develop a joint administrative system. Relative peace in East Timor and continued ha-
tredd and violence in Kosovo have reinforced prejudices among observers about the Balkan 
mentalityy and the supposed predilection of its peoples to ethnic intolerance, hatred and re-
venge.. But the differences have less to do with mentality than with the clarity of Security 
Councill  mandates and with the issue of sovereignty ,66 

Thatt same winter, however, there was an undercurrent of developments more favourable to 

UNMIKK and KFOR. A Gallup Poll conducted amongst Kosovar Albanians confirmed that 

Triad'ss politics of obstruction had made his Provisional Government lose ground to the 

moree moderate Rugova. His government had lost much of its appeal as it was lacking de-

mocraticc legitimisation and as its administrators displayed littl e expertise and littl e results in 

solvingg Kosovo's problems.67 Meanwhile, the UN administrators in the municipalities fi-

nallyy gained access to an operational budget in November. With civil-military cooperation 

workingg relatively well, with KFOR partially holding the line in its improvised manner, and 

withh financial resources to win over the population, the power struggle between UNMIK and 

thee local political forces seemed to til t somewhat in favour of the international administra-

tion. . 

Inn dealing with local aspirants to power, UNMIK relied heavily on the leverage that 

KFORR could provide to assert authority.68 Apart from keeping the show on the road, as Jack-

sonn had labelled the broad support provided by the military to UNMIK , the commander of 

thee now 45.000 strong military force could wield his personal influence to persuade Kosovar 

Albaniann leaders, particularly those with a military background in the UCK, to move into 

linee with UNMIK . Reinhardt backed up Kouchner at a crucial moment that may have made 

thee difference between success an failure of the combined civil-military effort to establish in-

ternationall  administrative control over Kosovo. For almost half a year, UNMIK had been 

improvisingg in its effort to consolidate a reasonable degree of UN control over the parallel 

administrativee structures. Initial hopes had been vested in the Kosovar Transitional Structure 
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(KTC)) established in July. The KTC provided a forum for reconciliation and the beginning 
off  cooperation between the two main Kosovo Albanian leaders, Ibrahim Rugova and Hashim 
Thaci.699 Although the KTC may have contributed to preventing civil war between the two 
competingg Kosovar Albanian parties, the council failed to achieve concrete results toward 
integratingg the competing administrative structures under UNMIK leadership. Kouchner 
thereforee started negotiations over a new Joint Interim Administrative Structure (HAS) in 
October.. On 8 December, for the first time since he initiated the plan, the Special Represen-
tativee assembled the KTC. In the previous weeks the UQK kept dragging its feet, hoping it 
couldd hold on to the powers it had illegally acquired. When Thaci arrived at the meeting he 
seemedd willing to put an end to cooperation with the international administration. He burst 
intoo the conference room and—without removing his coat—started throwing around wild 
accusationss at UNMIK and KFOR that they had failed to live up to their promises. Ranting 
andd raving, he threatened to continue cooperation on the sole condition that UNMIK accept 
himm as sole representative of the Kosovar Albanians. After claiming that further cooperation 
wass only possible under his presidency, Thaci walked out of the meeting. Reinhardt, who 
wass a witness to the scene made by the U£K leader concluded he had turned into a "loose 
cannon."77 He would have to wield his influence as the military commander to get him to 
stayy in line. 

Twoo days later, as Reinhardt ran into Thaci at an OSCE human rights conference in 
Pristina,, he took him aside and lectured him, telling him that his behaviour was -
tivee and intolerable." He impressed upon the U£K leader that if he wanted to hold on to po-
liticall  influence he had better change his sulky posture. Reinhardt first tried to convince the 
Kosovarr leader by drawing an analogy with the left-wing "generation of *68" in Germany 
explainingg him that "you only reach your goals by joining the appropriate institutions and by 
submittingg your ideas there." Thaci was probably more impressed with the second example 
closerr to home with which the General attempted to convince him. He could see for himself, 
Reinhardtt argued, that the Kosovar Serb policy of abstention had brought them absolutely 
nothing:: political developments passed them by after they had closed themselves off. In the 
General'ss description of the encounter Thaci looked at the General pensively and asked what 
itt was then, that he should do. Reinhardt strongly recommended that he alter his obstruction-
istt posture toward Kouchner's offer for cooperation in the Joint Interim Administrative 
Council.. That evening Kouchner told the General that, to his surprise, Thaci had called upon 
himm to announce his cooperation in the HAS.71 After the agreement was reached Reinhardt 
hadd lunch with Hashim Thaci. After listening to some flattery about his trust in KFOR and 
thee General personally, Reinhardt made it clear that his confidence in Thaci had been thor-
oughlyy breached and that—not out of consideration for his feelings but for the sake of Kos-
ovo—thee time had come to live up to his promises, to cooperate and "stop playing cat and 
mousee with UNMIK." 72 

Afterr approval from the UN in New York the JIAS was thus finally established after 
weekss of negotiation on 15 December 1999. The outcome, primarly the result of Kouchner's 

468 8 



strenuouss effort, was nothing less than a political breakthrough. It was a compromise to 
sharee administrative and executive responsibility between UNMIK and the two main local 
parties,, the PGOK headed by Thaci's PPDK and Rugova's LDK. Under the agreement, all 
parallell  structures of an executive, legislative or judicial nature were required to be dissolved 
byy 31 January 2000. By February 2000, JIAS had officially replaced all previous parallel se-
curityy and administrative structures. The KFOR commander was included in its meetings as 
hee had been in the KTC. UNMIK and KFOR established mechanisms to monitor and enforce 
compliance,, primarily aimed at the former U£K law enforcement structures. The integration 
off  parallel administrative bodies into JIAS was relatively smooth. 

Inn Orahovac, the international administrator Kharras Kane immediately felt the posi-
tivee effects of the agreement, as there was a marked increase in the activities and policies of 
thee UN Civil Administration. In consultations with the local political parties the new local 
structuress such as the municipal council and an administrative board were formed on 25 Feb-
ruaryy 2000. The PPDK and the LDK were each allocated half of the available seats. After 
thee decision by the moderate Serb leader Bishop Artemije to participate and represent the 
Serbss in the JIAS, a local Serb representative joined the municipal administrative board as 
onee of the three vice-presidents in Orahovac. In contrast to certain other municipalities in 
Kosovo,, no acts of politically motivated intimidation were registered amongst the political 
parties.73 3 

Oncee the UN established full authority over Kosovo through the gradual implementa-
tionn of JIAS, the administrative problem reversed itself. As UNMJK established an ever-
closerr grip over the local institutions, the primary mission became handing over self-
governmentt to the Kosovars. De facto, all power in Kosovo was still under UNMIK control, 
whilee the rights of elected representatives on the municipal as well as on the central level 
administrationn remained rather symbolic.74 When Bernard Kouchner started a lecture at Har-
vardd University in June 2001 claiming—in his Maurice Chevallier English—"I have been 
thee dictator of Kosovo for one and a half years" he caused much hilarity amongst the assem-
bledd audience. However, if the first six month of his troubled reign were disregarded, he was 
hardlyy joking. The Special Representative of the Secretary General had full executive au-
thorityy with no representative body to control him.75 In October 2000 democratic elections 
finallyy took place in all thirty municipalities. Somewhat unexpectedly and to the interna-
tionall  community's great relief, the elections were a massive victory for Ibrahim Rugova's 
partyy and marked a further shift in power from the PDK (formarly PPDK) representatives to 
thee democratically elected LDK in most municipalities, including Orahovac. The next lucky 
breakk came as the historic political changes in Belgrade took place, toppling Milosevic' re-
gimee that very same month. 

Inn the winter of 1999 the problems ahead of UNMIK and KFOR were still enormous, 
butt after the initial struggle, the joint effort of the civil and the military component had en-
abledd them to establish effective control over most of Kosovo. While civil-military coopera-
tionn suffered from a lack doctrine, strategy and planning, and was severely understaffed and 
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oftenn underqualified, Jackson's emphasis on civil-military cooperation as a command and 
operationall  function rather than merely a support function seemed to trickle down to most of 
hiss force structure.76 Where it did, the integrated civil-military approach had immensely 
positivee results when compared to previous combined civil-military peace operations and is 
likelyy to have saved both the civilian and military mission from faltering at an early stage. It 
alsoo saved civil-military cooperation from being marginalised as a set of unwanted civilian 
orr support-tasks to be left to specialists. The designated CIMIC assets were only part of the 
missionn that had become civil-military in nature. Although there was continuous fear within 
KFORR headquarters of the dependency reflex of civilians, the example by headquarters when 
itt came to short-term vacuum filling,  was to gear military means at a unit's disposal in the 
mostt creative way, whether it was Military Police, legal officers, engineers or regular staff 
officerss or the soldiers on the ground. The fear of the dependency reflex seemed to be over-
shadowedd by the awareness of Jackson, Reinhardt, but also commanders in the field such as 
Vann Loon, of the paradoxical challenge while keeping the peace in Kosovo: to be able to ex-
tractt itself from the performance of civilian tasks, the military had to become more involved. 

Reflectingg on his experiences in Bosnia and Kosovo, Jackson's analogy of the mis-
sionn was like a piece of rope, made up of various strands. "[T]he rope's strength comes from 
alll  the strands being woven together [...] If one strand breaks, the whole rope may break. 
Thiss is as true of the military strand as it is true of the political strand." Addressing an 
Americann audience he added: "You know, we're all in this together, and in my view it is 
shortsightedd for the military to say, we'll do the bit with the armed forces but you worry 
aboutt everything else. I don't think it's as simple as that."77 
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