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                                                                                        3 Bringing Together the Instruments in Practice

                                                                3.4 Example 2: EUFOR RD Congo (2006)

                                
                    As stated at the beginning of this paragraph, the Western Balkans has heavily influenced the 
 development and implementation of ESDP. At the same time the EU engagement in the Balkans 
 has illustrated the EU as a comprehensive security actor with a capacity to mobilise a broad range 
 of both civilian and military means and instruments. The debate on CMCO and comprehensive 
 planning reflects this unique quality of the EU as a security actor. In this sense Jolyon Howorth 
 refers to EUFOR Althea as an operation which started out as a military mission based upon the 
 Dayton accords being transformed into a complex civil-military project in which the entire range 
 of EU instruments was brought to bear in a holistic approach.164


3.4  Example 2: EUFOR RD Congo (2006) 


In 2006, the EUFOR RD Congo operation contributed to the transition in the Democratic 
 Republic of Congo (DRC) by helping to maintain a stable environment during the crucial 


presidential election period. These were the first elections in the country in four decades. The EU 
 had received a formal request from the Under-Secretary General for Peacekeeping Operations of 
 the UN’s Department for Peacekeeping Operations (DPKO) Mr. Jean-Marie Guéhenno on 27 
 December 2005. In the request, the UN asked the EU for assistance in securing the DRC elections 
 on 30 July 2006. In this respect, the EUFOR RD Congo mission supported the UN-mission 
 (MONUC)165 in Congo, in case MONUC faced serious difficulties in fulfilling its mandate within 
 its existing capabilities. One month later, in January 2006 a fact-finding mission from the EU was 
 in place to prepare the forthcoming brief (5 months only) EUFOR RD Congo mission.166 The 
 Council approved the Concept of Operations (CONOPS) for the EUFOR RD Congo mission on 
 23 March 2006 and, on 25 April, the UN Security Council adopted Resolution 1671 (2006) 
 authorising the mission. The mission was initiated on 6 June 2006 and lasted until 30 November 
 the same year. Several analysts regard the EUFOR RD Congo mission as a further step in the 
 evolving relationship between the EU and the UN.167  


Contrary to the EUFOR Althea mission, EUFOR RD Congo was an autonomous EU operation 
 without recourse to common NATO assets and capabilities. It was the second military ESDP 
 operation outside Europe. The first was Artemis, also an autonomous operation, in DRC in 2003. 


According to some analysts, Artemis was “the shape of things to come” and consequently a 
 precedent for EU intervention in Africa, especially in view of US reluctance to engage in that 
 continent.168 EUFOR RD Congo was led by the OHQ in Potsdam under the leadership of the 
 German Lt. General Karl-Heinz Viereck, with a Force Headquarter (FHQ) in Kinshasa. The 
 operation consisted of more than 2,400 personnel with an advance force deployed at Kinshasa 
 airport and an over-the-horizon force stationed in Gabon. The force consisted of personnel from 
 21 EU countries plus Turkey. The bulk of the force came from France and Germany. 


164 Howorth (2007), p. 237. 


165 Mission de l’ONU en RD Congo (MONUC) is by far the largest UN operation comprising more than 
 18 000 personnel (16 600 military personnel). The operation was initiated in 1999 as a result of the Lusaka 
 armistice. See http://www.consilium.europa.eu/ueDocs/cms_Data/docs/pressData/en/esdp/90508.pdf  


166 Interview in EUMS, 5 February 2008. 


167 Hoebeke, Carette & Vlassenroot (2007), p. 11-12. 


168 Ulriksen, Ståle, Catriona Gourlay & Catriona Mace (2004): “Operation Artemis: The Shape of Things to 
 Come?”; International Peacekeeping, 11(3): 508-525. 
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ess. 


As is the case with BiH, the DRC is also a testing ground for the ESDP developments. This also 
 includes promoting a coherent overall EU approach in the region and in the DRC itself, in 
 accordance with the mandate to the EU Special Representative in the Great Lakes Region.169
 According to the mandate of the EUSR, the task is among several others to “...(c) ensure 
 coherence between CFSP/ESDP actors and, to this effect, provide advice and assistance for 
 security sector reform in the DRC”.170 Within such an overarching and comprehensive approach 
 to the security and development challenges in the region, the EUFOR RD Congo mission must be 
 seen in connection with the other engagements by the EU in DRC. These engagements included  
 EUPOL Kinshasa,171 EUSEC RD Congo, and Operation Artemis taking place in Bunia in the 
 Ituri province and therefore within the framework of the EU’s support to the DRC peace proc


Figure 3.2  SG/HR Javier Solana and Lt. General Karl-Heinz Viereck. © Council of the 
 European Union  


The Commission is also represented on the ground with a Commission Delegation. This 
 delegation has been stationed in Kinshasa since 1960 and was reopened again in 2002 after the 
 civil war. The Delegation is responsible for following up all initiatives, projects and actions 
 financed by the Commission. Based on its presence in the field and its regular contacts with the 


       


169 See Council Joint Action 2007/112/CFSP, 15 February 2007 as referred to in Grevi (2007), p. 109-111.  


170 The EUSR for the Great Lakes Region is Roeland van de Geer. He replaced Aldo Ajello in 2007. Mr. 


Ajello was appointed EUSR in 1996 and is the longest serving EUSR ever. 


171 The EUPOL Kinshasa mission has later on received a new mandate and has been renamed EUPOL RD 
 Congo. The mandate of this operation is nation-wide and it includes mentoring, monitoring and advising 
 with a view to reforming and restructuring the Congolese national police and to improving the interaction 
 between the police and the criminal justice system. For the new mandate of EUPOL RD Congo, see 
 Council Joint Action 2007/405/CFSP, 12 June 2007. The EUPOL mission provides assistance and guidance 
 to the Congolese Integrated Police Unit (IPU) in support of the transition process in DRC. The 
 EUSEC-mission provides advice and assistance for the reform of the security sector (SSR). Its primary focus is on 
 restructuring and redeveloping the Congolese armed forces. 


FFI-rapport 2008/01463  45 


      


Congolese and international actors, the Delegation performs a key role in development as well as 
 the reform of the security sector (SSR).172  


In a report issued by the Swedish Institute for European Policy Studies (SIEPS) on “Institutional 
 Competences in the EU External Action”, the authors find that in the DRC case, inter-institutional 
 consensus among different EU actors led to discrete cooperation between the different pillars 
 (Pillar 1 and Pillar 2).173 They underline that whereas a fundamental distinction was maintained 
 between the Commission and military crisis management, there is a grey zone between the 
 Commission development programme on the one hand, and Council-based civilian crisis 
 management in specific cases on the other. On the military side, however, there was no mention 
 in EUFOR RD Congo’s mandate of the need to coordinate between the Commission and the 
 EUFOR RD Congo operation. In a CMCO and comprehensive planning perspective, it is 


important to underline that such a distinction between the civilian and military missions, must be 
 avoided. The SG/HR Javier Solana, has on several occasions insisted that all ESDP missions 
 involve both elements and that the distinctiveness of ESDP derives precisely from its ‘civ-mil’ 


synergies.174 Therefore, the CPCC unit underlined that although the CMCO perspective was 
 present in the planning and conduct of the missions, it was done so in a rather mediocre 
 manner.175   


As also emphasised in the SIEPS Report, democratisation and stabilisation interfaces with 
 rehabilitation efforts, making it difficult to distinguish categorically between the political work of 
 CFSP and the economic work of DG Development.176 The presence of a number of EU 


components, including the EUSR, several ESDP operations and Commission assistance 


programmes, also demonstrates the increasing importance of the developments in Africa for the 
 EU. In this respect, a number of key policy documents exist: the European Security Strategy (ESS 
 2003); the Common Position on Conflict Prevention, Management and Resolution in Africa; the 
 Action Plan for support to Peace and Security in Africa; and, lastly, the Strategy for Africa, 
 adopted on 19 December 2005.177  


Giovanni Grevi is of the opinion that a clear lesson learned from the Balkans and the DRC is that 
 the permanent presence of a coordinating authority on the ground is essential to improve 


cooperation between different EU actors and, in particular, between ESDP instruments and 
 Commission-run programmes. Grevi cites the example of Congo and the cooperation that took 
 place between the Commission and the EUSEC RD Congo to secure the demobilisation and 


172 For further information about the European Commission’s presence in DRC, see 
 http://www.delcod.ec.europa.eu/  


173 Aggestam, Lisbeth, Francesco Anesi, Geoffrey Edwards, Christopher Hill & David Rijks (2008): 


Institutional Competencies in the EU External Action: Actors and Boundaries in CFSP and ESDP. Report 
 nr. 6-7, Swedish Institute for European Policy Studies (SIEPS). See p. 144. 


174 Howorth (2007), p. 212. 


175 Interview in the CPCC-unit, 6 February 2008. 


176 Aggestam et. al. (2008), p. 141. 


177 See Hans-Georg Ehrhart (2007): “EUFOR RD Congo: a preliminary assessment”, ISIS European 
 Security Review, March 2007. The article is available on: 


http://www.isis-europe.org/pdf/2007_esr_46_esr32final.pdf  
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reintegration of combatants (DDR) in the East of the country.178 However, there were also some 
 disagreements between these two EU actors on who should be in the lead and on which actor 
 would be best suited to implement reintegration programmes in dangerous areas. As Grevi points 
 out: “In the absence of clear and consistent guidelines for all relevant EU actors, ‘coordination by 
 objective’ can prove hard to achieve”.179  


The EU’s own assessment so far generally point in a positive direction. In the Council Document 
 on Lessons from Operation EUFOR RD Congo it is stated that the mission “... has been a success, 
 facilitating the first free and fair elections in DRC Congo in over 40 years. It has demonstrated 
 the capacity of the EU to successfully conduct an autonomous military operation in a politically 
 and militarily complex and challenging environment”.180 The comprehensive character of the 
 mission is also reflected in the document when it states that “.... Although primarily a military 
 operation, the execution of EUFOR’s mission has involved the full spectrum of EU crisis 
 management activity working in conjunction with other EU instruments in support of a clear 
 political objective. In order to build on this experience, the Council General Secretariat has 
 coordinated a comprehensive lessons learned process”.181  


In spite of these positive assessments by the Council, there were still some challenges, especially 
 with respect to coordination of both intra-pillar and inter-pillar character. Especially, the 


coordination between the FHQ in Kinshasa and the OHQ in Potsdam were difficult, primarily due 
 to the late build-up of the FHQ, which resulted in a rather poor coordination between the strategic 
 and operational commands. Furthermore, the OHQ and FHQ were held by two different 
 lead-nations, namely Germany and France causing some tension between these countries. In an article 
 on EU Lessons Learned, Clémence Ducastel underlines that these two headquarters should have 
 been built-up at the same time and conducted simultaneous “parallel planning” to ensure 
 cohesion, while preserving their prerogatives.182 Being located in different places, Clémence 
 Ducastel proposes a system of exchange of liaison teams, which ensures communications 
 between the main troops contributing nations through a secure communication and information 
 system. It is also important to underline that the force generation process has been characterised 
 as difficult and certainly not an example of European rapid reaction.183  


Another challenge was the national caveats stipulated by the German Bundestag which had 
 placed geographical restrictions on the German troops on the ground. France and Belgium wanted 
 to extend the operation by several weeks in order to address the danger that new disturbances 
 might break out during, or shortly after, the delayed second round of elections. The results of 


178 Grevi (2007), p. 116. 


179 Ibid. 


180 See “Analysis of Lessons from Operation EUFOR RD Congo”, Council of the European Union, 
 7633/07, Brussels, 22 March 2007. 


181 Ibid. 


182 Clémence Ducastel (2007): “Roles and Lessons Learned from European Union’s Military Operations”, 
 Doctrine # 13, October 2007. See 


http://www.cdef.terre.defense.gouv.fr/publications/doctrine/doctrine13/us/retex/art1.pdf  


183 Ehrhart (2007), p. 10. 
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these elections were not announced until 29 October, only a week before EUFOR RD Congo was 
 scheduled to withdraw. However, Germany’s Defence Minister Franz-Josef Jung, who had 
 promised that German troops would be home for Christmas, opposed this.184 Another critical 
 aspect was that the EUFOR RD Congo troops were overwhelmingly based in Kinshasa which had 
 essentially been quiet for some time. None were deployed to the eastern part of the country where 
 troubles were likely to occur in towns such as Goma, Bukavu or Kisangani. This is why Jolyon 
 Howorth is of the opinion that this operation is unlikely to go down in the annals as an ESDP 
 success story.185


However, the operation did fulfil its mandate and it supported MONUC during the crucial 


election period. Furthermore, the EUFOR RD Congo mission passed the test three weeks after the 
 first round of the presidential election when riots broke out in the capital on 20-22 August. The 
 EU managed to coordinate its different tasks and missions during the riots when the EUSR 
 directly participated in the efforts to curb the tensions.186 Information exchange and coordination 
 between the EUFOR RD Congo mission and the two other ESDP missions (EUPOL Kinshasa 
 and EUSEC RD Congo) also contributed considerably to the handling of the riots. What these 
 incidents illustrated is the importance of coordination when decisions have to be made rapidly. As 
 the SG/HR Javier Solana stated before the UN Security Council on 9 January 2007, the force did 
 in fact function as a deterrent and thereby limited the number of incidents. He further underlined 
 that by keeping an over-the-horizon force in Gabon, the force avoided an unnecessarily heavy 
 presence in Kinshasa.187  


Lastly, when analysing the EUFOR RD Congo mission in DRC in 2006, it is essential to 


understand this operation within the comprehensive approach contributing to the enhancement of 
 the security situation in the country. However, when analysing the EU’s comprehensive approach, 
 it is also important to emphasise that there is a distinction between the Commission’s long-term 
 involvement and the Council’s more operationally driven approach with an immediate interest in 
 stabilisation and thus rapid reaction. As underlined by analysts affiliated with Centre d’analyse 
 stratégique at the French Prime Minister’s office, the concrete reality encountered in the DRC 
 brought both strategies together, allowing for the development of more effective actions.188



4  Conclusions 


The purpose of this report has been to describe and analyse the EU’s ability to address complex 
 crises in a coherent manner and to analyse the practical framework for effective coordination 
 between different EU actors for EU crisis management. One of the most important concepts in 
 this respect is Civil-Military Coordination (CMCO) and comprehensive planning. Central to 


184 Ibid. 


185 Howorth (2007), p. 239. 


186 Grevi (2007), p. 115. 


187 United Nations Security Council. Presentation by Javier Solana, EU High Representative for the CFSP, 
 on the Democratic Republic of Congo/EUFOR, New York, Tuesday, 9 January 2007.  


188 Hoebeke, Carette & Vlassenroot (2007), p. 14. 
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CMCO and the comprehensive planning concept is enhanced cohesion between the tasks of the 
 European Commission and the Council of the European Union. Hence, this report has described a 
 development where practice (ESDP operations) and conceptual developments (in the form of 
 formal Council documents and plans) inform and influence each other. It is therefore possible to 
 argue that a “culture of coordination” as envisaged in the CMCO and comprehensive planning 
 concepts is developing. However, the further development of the Civil-Military Cell within the 
 EU Military Staff (EUMS) and the new Civilian Planning and Conduct Capability (CPCC) are 
 keys to the development of the EU’s CMCO and comprehensive planning. 


Therefore, this report has underlined how CMCO and the comprehensive planning concepts are 
 one way of gauging how effective the EU has become in combining the different tools it has at its 
 disposal. The extent to which the CMCO and the comprehensive planning concepts are followed 
 in practice could also be called a measure of effectiveness, first of all related to the ability of the 
 EU to both intra- and inter-pillar coordination in and between the Council, the Commission and to 
 an ever higher extent the European Parliament (EP).  


Nevertheless, there are still important challenges related to bringing the different instruments of 
 the EU closer together. The civil-military interface is still a problem and especially so the gap 
 between the Commission and the Council activities. So far the complementarities between 
 international development activities and crisis management, that is, between the Commission’s 
 long-term and the Council’s short-term perspectives have not been fully developed. 


Since missions differ considerably in terms of scope, duration, location and size, there is also a 
 need for flexibility when it comes to civil-military coordination. While the CMCO-documents 
 have underlined the need for a “culture of coordination”, it is also important to emphasise, that 
 there is a risk of too much responsibility placed on the goodwill of the actors involved. The 
 establishment of the CPCC is therefore, on the one hand, definitely a step towards strengthening 
 civil-military coordination. On the other hand, it must be underlined that it is important to find the 


“correct” balance between institutionalisation and flexibility to face new challenges and the 
 specific character of each ESDP mission. It is important, again, to underline the need for not only 
 intra-pillar coordination, i.e. coordination within different branches of the Council Secretariat and 
 between the civil and military personnel and structures. It must also be taken into consideration 
 how the CPCC unit as well as the EUMS coordinates its tasks with the Commission (e.g. DG 
 RELEX) where this is an important element in the assessment of how the CPCC contributes to 
 enhance civil-military coordination and thereby the EU’s comprehensive approach.   


This report has illustrated how the Western Balkans, on the practical level, has influenced the 
 development and implementation of ESDP. The EU engagement in the Balkans has shown the 
 EU as a comprehensive security actor with a capacity to mobilise a broad range of both civilian 
 and military means and instruments. In this sense the debate on CMCO and comprehensive 
 planning reflects this unique quality of the EU as a security actor. EUFOR Althea started out as a 
 military mission based upon the Dayton accords and has later on been transformed into a complex 
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civil-military project.189 The EUFOR RD Congo mission in DRC in 2006 is also essential within 
 a comprehensive approach when it contributed to the enhancement of the security situation in the 
 country. However, and to a higher extent than in BiH, there has been a distinction between the 
 Commission’s long-term humanitarian and development involvement, and the Council’s more 
 operationally driven approach, with an immediate interest in stabilisation and thus rapid reaction.  


Finally, future research on ESDP and the EU as a security actor, should take into consideration 
 that the social constructivist approach has proven to be powerful in explaining the ESDP process. 


However, the development of the ESDP must also be described and analysed empirically. It is on 
the basis of these empirical developments, that it becomes possible to draw theoretical 


However, the development of the ESDP must also be described and analysed empirically. It is on 
the basis of these empirical developments, that it becomes possible to draw theoretical 
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