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Prologue
The outbreak of conflict in April June 2000 between the main rebel group, the
Revolutionary United Front (RUF), and pro-Government troops underlined the fragile
nature of peace in Sierra Leone. During the countrys tragic nine-year civil war (1991
2000), there have been many setbacks in attempts to consolidate peace. The Lomé
Peace Agreement of 7 July 1999 was supposed to deliver a permanent cessation of
hostilities, but the process began to unravel soon after the parties signed the accord.
The capture of the RUF leader, Foday Saybana Sankoh, on 17 May 2000, was a
dramatic twist in Sierra Leones brutal civil war. After several weeks of tension
beginning on 28 Aprilwhen it appeared that the country was about to slide back
into chaos and violence, the balance of power shifted in favour of President Ahmad
Tejan Kabbahs Government. The main civil-defence force (CDF), the Kamajors, the
Armed Forces Revolutionary Council (AFRC) former allies of the RUFand
British Special Air Service (SAS) personnel and paratroopers were instrumental in the
arrest. British forces entered Sierra Leone on 8 May under the code name Operation
Palliser, and stayed on to bolster Government forces and the UN Mission in Sierra
Leone (UNAMSIL).
Sankohs apprehension came after RUF fighters clashed with UNAMSIL over the
disarming of combatants in Makeni, Magburaka, and Kailahun. The imbroglio resulted
in opposition soldiers holding at least 500 armed, unarmed and civilian UN personnel
hostage, as well as in the seizure of UN weapons. At least four Kenyan peacekeepers
were killed at the start of the crisis.
The rebel leaders arrest may salvage the Lomé Peace Agreement, which has been
heavily criticised by Sierra Leoneans for granting a blanket amnesty to the RUF after
it committed atrocities during the war. The RUF had paid lip service to the ragged
peace accord signed by Sankoh. But Lomé will need to be assessed; Kabbahs negotiated
surrender has not produced what his moral guarantorsthe Commonwealth nations,
the Economic Community of West African States (ECOWAS), the Organization of
African Unity (OAU), Togo and the UNhad hoped for: integrity and good faith by
Sankoh. For the people of Sierra Leone, there can be no more talk of second chances,
reconciliation, or power sharing: they want retribution. However, the Government will
have to find a way of dealing with Sankoh without turning him into a martyr.
The battle to free Sierra Leone from Sankohs influence appears to have been won.
Government forces have ruptured the heart of the RUF. The danger for ordinary
citizens, though, has not subsided. Sankohs arrest may unleash reprisal attacks in territories under the rebels control. The international community needs to remember that
many of the atrocities committed by the RUF occurred while Sankoh was in a Nigerian
prison in 199799. His capture will remain a temporary victory unless a strategy is
implemented to ensure the disintegration of the opposition force, which is estimated
to be 15,000 strong.
Sierra Leones Security Complex Comfort Ero 7

Disarming the rebels will be vital to achieving relative peace in Sierra Leone. But to
do so, Government forces will need to break the chain of command between other
political or military commanders and the insurgents. Identifying the key leaders in the
RUF, however, is difficult. Beyond Sankoh, there is near complete ignorance of how
the RUF works, who controls the movement, what the chain of command is, or how
many disparate elements exist. The RUF is composed of many different cells, and
reports vary over whether Sankoh was the only man who knew what they were all
doing. One possibility is to target Sam General Mosquito Bockarie, who served as the
key RUF military strategist while Sankoh was in jail in 1997. Despite living in exile in
Liberia, Bockarie is believed still to have considerable influence over the insurgents.
Another important figure is the acting RUF commander, General Issa Sesay, who was
commanding the central town of Makeni when the UN hostage crisis erupted on 28
April. Furthermore, pressure will have to be placed on the remaining RUF members
who share power with the Kabbah Administration.
The limited knowledge of the RUF hierarchy remains the Achilles heel of the Sierra
Leone Government and of the international communitys attempts to bring peace to the
country. Key to the future of security in Sierra Leone, though, is the President of
Liberia, Charles Taylor. This former warlord has provided a vital lifeline to the RUF,
supplying weapons in exchange for diamonds. The UK took a significant step in midJune to limit his destabilising influence in the region, persuading the European Union
to suspend $48 of aid to Liberia. The international community, in collaboration with
allied West African states, needs to develop further a coherent policy to tackle significant
external threats to Sierra Leone and to address complex factors, such as how to curb
the resources generated by the RUF to sustain its war effort.
This inevitably means breaking the RUFs stranglehold over the diamond regions in
the eastern districts of Sierra Leone. The events of AprilJune demonstrate the importance of ensuring that pro-Government forces work towards securing vital territories
outside Freetown, especially the diamond heartland. These mineralswhich were first
discovered in Sierra Leone in 1930, and which have been a curse rather than a blessing
to the countrywere at the centre of the crisis. UN attempts to move into the diamond
regions to set up disarmament camps met with resistance from heavily armed rebel
commanders in JanuaryMay 2000. The decision to grant Sankoh the power to oversee
the legal exploitation of Sierra Leones strategic resources (including its diamonds)
backfired spectacularly. State security will now depend on the Government developing a
strategy that gives it control over these precious resources. Management of the
diamond-producing areas remains crucial to the countrys long-term recovery: whoever
controls these minerals inevitably becomes the ringmaster in the struggle for power.
The Governments position is shaky and the possibility of President Kabbah surviving
until scheduled elections are held in MarchApril 2001 remains in the balance. As a
result, Sierra Leone will remain dependent on external security. British troops, however,
withdrew their military presence on 15 June. The only remaining British military
element is tasked with providing advice on the restructuring of the Ministry of Defence
8 The Conflict, Security & Development Group Working Papers Number 3

and providing training on defence planning, intelligence and communicationa
programme that was already arranged before the crisis. But the Governments and the
populations pleas for British troops to stay underscores the fragile and vulnerable state
of the Kabbah Administration. Along with UN and West African forces, the British
presence certainly gives an impression of order and provides Sierra Leone with the capabilitywhich it previously lackedto mount a credible ground attack against the
rebels, especially in the diamond districts. However, the solution to Sierra Leones crisis
is not a quick military campaign. There are deep-rooted problems that go beyond the
desire to control diamonds.
Sierra Leones future is dependent on clearly defined and articulate political solutions
that tackle the anger and frustration felt by many in a country divided between Freetowns political élite and the poor, impoverished inhabitants of the rural enclaves. The
Government faces a difficult task in keeping this fragile populace together. Transforming
institutions that are vital to future stability and ensuring that they reflect the reality on
the ground is also important. International support for security-sector reform (the focus
of this monograph) will be critical to the future stability of Sierra Leone.
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Introduction
Since the start of the 1990s, international agencies have been helping to rebuild wartorn societies. From Bosnia-Herzegovina to Cambodia, and from El Salvador to
Mozambique, a key issue has been how to turn repressive security forces, like the army,
police, and paramilitaries, into democratically structured, accountable, and representative units. With the assistance of the UK Department for International Development
(DFID), Sierra Leone is the latest country to embark on this process of transformation.
Sierra Leone is essentially a collapsed state with no internal institutions capable of
administering the basic functions of government. With a few exceptions, its position
is no different from that of neighbouring Liberia, which also suffered from a brutal
civil war (198997) . The absence of clearly visible institutions or bureaucratic
structures makes the task of restructuring the security sector immense. What lessons
(if any) can Sierra Leone and international agencies learn from countries that have
restructured or are reconstructing their security apparatus in a post-conflict environment? More important, what lessons can be applied from previous attempts to
restructure Sierra Leones security sector? The country has gone through numerous
postpeace-implementation phases in which unsuccessful efforts were made to rebuild
the security apparatus, in particular the military.1 How are these failed attempts affecting
current decisions by international actors?
Post-conflict reconstruction must be context driven: there must be an understanding
of the dilemmas confronting a state that is moving from war to peace. Each conflict
is unique and bound by several complexities, making it difficult, therefore, to provide
accurate pointers for Sierra Leone. More significantly, Sierra Leone is engaged in a
difficult and complicated transition that reflects the brutal nature of warfare in the
country. The process of building transparent and accountable institutions of state and of
civil society is also problematic. This is mainly because the country has suffered years of
fraudulent behaviour by its central authorities, leading to a loss of legitimacy, violent
acts by the military against the population, a breakdown of state-societal relations,
economic disintegration, and, ultimately, a devastating civil war. Nevertheless, some
generalised conclusions can still be drawn that may be instructive for Sierra Leone.
Cambodia and Mozambique, for example, were left with several weak institutions,
poor human resources, and fragile organisational structures.2 State institutions had
not collapsed in El Salvador, but useful insights are provided by the reformation of its
tainted and repressive security sector. And Angolas experience between the signing of
the 1994 Lusaka Agreement and the resumption of hostilities in December 1998 underlines the challenge of building and maintaining post-conflict security.
The objective of this monograph is to use these events as warning lights and not as
concrete rules or guidelines on how post-war recovery should, or should not, take place.
But a note of caution is required for this kind of analysis. Although there are various
instances of external assistance being provided to help rebuild security sectors in warSierra Leones Security Complex Comfort Ero 11

torn societies, security-sector reform is a new area for the international community and
there are still few real lessons to be learned. The cases that are cited in this monograph
are ongoing and their long-term outcomes remain unclear. Similarly, the situation in
Sierra Leone is fluid, and this monograph can, therefore, only set out key issues in the
process of reform and draw attention to comparative experiences in other countries that
offer valuable lessons.
The future coherence of the Sierra Leone army, as well as the desire to instil rules on
transparency and accountability in forces not traditionally designed to serve democratic
regimes, will depend on a variety of overlapping factors, including internal stability and
political changeessentially, implementation of the peace process.
Sierra Leone is operating under four basic disabilities.
 First, there is a lack of co-ordinated political will within, and resources from, the
international donor community for post-conflict reconstruction. However, it is
worth emphasising that the Sierra Leone Governments request of September 1998
for DFID assistance is an indication of Kabbahs political willingness to embark on
a programme of security-sector reform.
 Second, Sierra Leone is rebuilding itself in a region that contains several weak states
with declining economies and increasing levels of poverty.
 Third, like other countries in West Africa, Sierra Leone has to contend with the destabilising effect of opposition or insurgency movements that not only have easy
access to a transnational stockpile of weapons, but which can also utilise a network
of dissident groups in the region. As a result, conflicts increasingly overlap to form
a persistent fault-line of instability.
 Fourth, Sierra Leone is confronted with a brutal history that extends back beyond
the civil war to previous repressive administrations. A difficult choice facing the
Kabbah Government is how to reconcile the call for amnesty in the Lomé accord
with civilians desire to prosecute individuals who inflicted atrocities during the civil
war. The Agreement backs the establishment of a South African-style Truth and
Reconciliation Commission, which may compensate for the feeling that real justice
is not achieved through a war-crimes tribunal, like those set up after the conflicts in
Rwanda and the former Yugoslavia.
These factors will affect the outcome of donor efforts to rebuild post-war Sierra Leone.
This monograph is divided into three parts. The first section analyses Sierra Leones
turbulent history and its civil war. An examination of the causes of the conflict
(immediate and historical), as well as of the war itself, is necessary for understanding the
dilemmas that the state will encounter as it attempts to re-order political life and to
reform its security apparatus. Moreover, the reforms are constrained by the countrys
past and that fact must be taken into account. The second section assesses the challenges
to the process of building post-war security. And the third section provides an index of
lessons from other post-war countries that are, or are not, as is sometimes the case,
12 The Conflict, Security & Development Group Working Papers Number 3

reforming their security sectors and developing fundamental principles on good
governance, including democratic and civil control, accountability, and transparency.

Introduction Endnotes
1

The other instances were after the Abidjan and Conakry Peace Agreementssigned in November 1996

and October 1997 respectivelywhen the Sierra Leone Government laid out plans to train the military.
2

All references to Cambodia are from discussions with Dylan Hendrickson, Research Fellow, Centre for

Defence Studies, Kings College London.
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Chapter 1

Sierra Leone’s civil war
Nothing in Sierra Leones history since it gained independence from the UK on 27
April 1961 suggested that it would endure nine years of brutal violence, and, in many
ways, total and uninterrupted war between state and society. When the RUF launched
an uprising on 23 March 1991, it appeared that it was a sporadic internal dispute,
largely influenced by the then two-year-old civil war (198991) in Liberia, which would
soon whittle away.
The civil war was led by Fodoy Sankoh, a former corporal in the Armed Forces of
the Republic of Sierra Leone (AFRSL), who had been jailed for the 1969 plot to overthrow the regime of President Siaka Stevens (196885). When Stevens hand-picked
successor, Brigadier-General Joseph Momoh (198592), was overthrown on 29 April
1992 in a coup by soldiers disenchanted with the Governments lack of support for their
one-year war effort against the RUF, there was a belief that the violence would be
halted. Their leader, 27-year-old Captain Valentine Strasser, an officer who had previously fought with the Nigerian-led Economic Community of West African States
Monitoring Group (ECOMOG)3 in Liberia, declared that a five-member military junta
had replaced the Government. As Momoh fled to neighbouring Guinea, Strasser
announced on 1 May 1992 the formation of the National Provisional Ruling Council
(NPRC), comprising 18 military officers and four civilians, with Strasser himself serving
as Chairman. Strasser was sworn in as Head of State on 6 May 1992.
The NPRC promised change and a quick victory over the rebels, but Strassers
failure to deliver on these pledges led to a palace coup in January 1996 by Captain
Julius Maada Bio. Under international pressure, Bio scheduled multiparty elections in
February 1996the first since one-party politics was institutionalised in 1978.4 The
Sierra Leone Peoples Party (SLPP) won the majority of votes, securing 36.1% in the
legislative elections. In the newly constituted 80-member Parliament, six of the 13
parties that contested the poll were allocated seats, including the SLPP with 27. Its
closest rival was the Peoples Democratic Party (PDP) with 12 seats, while the previously dominant All Peoples Congress (APC) only received five. Kabbah was elected
President on 15 March 1996 with 59.5% of the vote in a second-round ballot.
Despite the polls and the signing of the Abidjan Peace Agreement between the SLPP
Government and the RUF in November 1996, Sierra Leones brief experiment with
democracy ended on 25 May 1997, when another group of officers, claiming that
Kabbah was sidelining the military, launched a coup. The dissident officers formed the
AFRC, and, to the surprise of many Sierra Leoneans and of the outside world, they
invited their enemy, the RUF, to join the new Administration. The AFRC and the RUF
then conducted a 10-month brutal war against Government forces and civilians
regardless of their affiliationbefore ECOMOG launched an offensive to reinstate
Sierra Leones Security Complex Comfort Ero 15

Kabbah on 10 March 1998. Once he was restored to power, Kabbah authorised a
campaign of retribution against those individuals who had been involved in the coup,
which, in turn, resulted in revenge attacks, and, ultimately, renewed fighting between
the AFRCRUF and pro-Government forces at the end of 1998. The AFRC initiated
an offensive to retake Freetown, and, by 6 January 1999, they were in control of most
of the capital. ECOMOG troops soon recaptured the city, although opposition fighters
were continuing to hide in the surrounding countryside. It was not until May 1999 that
negotiations re-opened between the Government and the rebels. By July 1999when
the Lomé Peace Agreement was signedan estimated 50,000 people had been killed,
more than one million Sierra Leoneans had been displaced in Guinea and Liberia, and
the country had suffered the virtual death of a state.5
In the course of eight years, Sierra Leone had become a battlefield for a wide assortment of armed forces and insidious groups, including:











unemployed youths;
child soldiers;
mercenaries from inside and outside of Africa;
Lebanese traders;
diamond miners;
various CDF militias;
the RUF;
dissident and loyal members of the AFRSL;
the Sierra Leone Police (SLP); and
ECOMOG.

Why did war erupt in 1991 and continue until all sideswhich were weary, but not
militarily exhaustedsigned the Lomé accord? Three issues not only lie at the heart of
Sierra Leones turbulent history, but are also important for understanding the dynamics
of warfare and the prospects for security-sector reform in the country: the dominance
of one-party rule and the weakening of state institutions; the role of resources, particularly diamonds; and the mismanagement and marginalisation of the AFRSL.

1.1 Understanding Sierra Leone’s turbulent history
Sierra Leones civil war was rooted in the limitations of the British colonial state and the
political instability and economic mismanagement that followed independence. The
uneven pace of development between the wealthy coastline region and the rest of the
country stemmed from the establishment of Freetown in 1787 as a settlement for enfranchised slaves. In 1896, the indigenous kingdoms of the hinterland were joined with
the colony of Freetown as a British protectorate, although the two were ruled separately.
Even after the creation of a unitary Constitution in 1951, and the granting of independence in 1961, these political and economic disparities remained.
16 The Conflict, Security & Development Group Working Papers Number 3

Sierra Leones post-colonial history is not remarkably different from other African
states. Alongside struggles for liberation, the first two decades of independence on the
continent were characterised by military coups and counter-coups, which, in years to
come, politicised, and, in many instances, weakened, the security forces of several
African countries. As with a number of other post-colonial nations, the system of oneparty rule dominated political life in Sierra Leone from 197892 under the APC. The
last APC Administration of President Momoh failed to halt political instability,
economic decline, and corruption, and, instead, the system of extensive patronage that
had developed under Stevens continued unabated. Freetown was dominated by a political and business élite, which, over several years, had successfully diverted revenues and
assets from the countrys vast deposits of diamonds, gold, bauxite and rutile (a mineral
form of titanium dioxide), not to mention its rich fishing stocks.
In fact, Sierra Leonean society has been sharply divided between the urban élite and
those in the rural enclaves. The population, which mainly lives in peripheral regions,
watched government officials and ministers build their power base through the appropriation of state resources and lucrative contracts with a network of potential allies and
businessmen. Angered and frustrated by the economic incompetence and widespread
abuse of political power, sections of Sierra Leonean society rose to challenge the Governments dominance. The APCs systematic undermining of all state institutions and,
more crucially, the peoples subservience to one-party rule, became the main platform
for the RUF. Demands for multiparty politics, elections, democratic ideals, and an end
to corruption, nepotism, and fiscal mismanagement, lay at the heart of the uprising.
In the postscript to his detailed analysis of the RUFs socio-economic and political
background, Paul Richards retreated from his earlier claim that the movement was led
by a group of highly educated dissidents or excluded intellectuals.6 Rather, he concluded that the movement consisted of a group of ideologues, apologists, a mixture
of LiberianSierra Leonean descendants, illiterates, labourers, and primary-educated
youths. Yet, one cannot overlook the fact that the decline of the educational system and
the lack of employment opportunities were key motivating factors behind the RUF.
For the rebel force, the uprising against one-party rule was essential. By the 1980s,
Sierra Leone had acquired the status of being one of the worlds poorest countries
despite its attractive natural resources. At the same time, though, senior government
and military officials, civil servants, and a network of enterprising or rogue strongmen,
which dominated informal and clandestine commerce, had turned the diamond-rich
regions of the interior into their personal fiefdoms. The exploitation of resources, in
particular diamond deposits, under Stevens and Momoh has been well documented.7
But what seems certain as the country struggles to rebuild itself over the coming decade
is that the management of diamonds will be central to security and to the overall nature
of socio-economic development in Sierra Leone.
Public services, such as schools, universities, and hospitals, especially in the rural
enclaves, were the first to suffer as a result of the rapidly declining economy and limited
state revenue. Once lauded throughout West Africa for their intellectual capacity and for
developing an enviable educational system, many teachers and university lecturers were
Sierra Leones Security Complex Comfort Ero 17

either forced into unemployment, to the margins of society, or into exile. A number of
dissident intellectuals had watched the sudden demise of their country from exiled
positions in Guinea and Liberia.
After leaving prison in the late 1970s, Sankoh embarked on expeditions into the bush
and into the diamond-rich areas of southern and eastern Sierra Leone. During these
excursions, he was able to witness the lifestyle of the dispossessed, the marginalised, and
the socially excluded. He successfully tapped into a cross-section of the population
that felt crippled by economic mismanagement and by the exploitation of the countrys
minerals.8 Middle-class professionals, semi-educated urban youths whose prospects of
employment looked bleak, a mass of impoverished peasants, and those people who had
migrated to urban areas in search of jobs, backed Sankohs platform for change.
The AFRSL had also grown increasingly angry and frustrated. On four occasions
during the war (1992, 1996, 1997 and 1999), the military changed the course of events
and inflicted widespread suffering on the civil population, earning the sobriquet of
sobelssoldiers by day, rebels by night. The term was coined by Sierra Leonean
citizens to signify that violence and looting was not just carried out by the RUF, but was
also conducted by sections of the army that were collaborating with the insurgents in
waging a war against the people. However, the AFRSL had lost credibility long before
the start of the civil war. As with many African armies, the AFRSL had gained notoriety
for political partisanship, ill-discipline, corruption, and a poor human-rights record.
The Ministry of Defence ( MoD SL ) the organ of Government tasked with
developing defence policywas controlled by the military, in collusion with the APC
regime, rather than by civilians.
The armys role during the war, however, needs to be understood within the context
of the APCs management of various institutions, primarily the security sector. A series
of coups and counter-coups in the late 1960s and early 1970s deepened Stevens distrust
of the military and resulted in the force being restricted to some 2,000 personnel. Under
his leadership, the military gradually lost power and its access to the patrimonial state.
Stevens sought to neutralise the institution by limiting its budget and by refusing to
supply ammunition. To maintain his check on the armed forces, Stevens also began a
programme of preferential selection, appointing only those individuals who were
faithful or who shared similar political affiliations or ethnic ties to officers in the senior
ranks. The establishment of the Internal Security Unit (ISU) within the SLP, and the
creation of its offshoot, the Special Security Division (SSD), in 1972, further undermined the AFRSL. Both of these units were not only loyal to the Stevens regime, but
they also acted as a private army for the APC. The ISU and the SSD were trained to a
high standard by Cuban and Chinese military advisors, were well armed, and had
distinctive uniforms. Their dominance effectively rendered meaningless the constitutional role of the military.
But the ISU and the SSD were notorious for their brutality and for their random use
of force, especially during elections. Citizens used to refer pejoratively to the ISU as
I Shoot You and to the SSD as Special Stevens Dogs.9 The SSD, which was around
18 The Conflict, Security & Development Group Working Papers Number 3

500 strong by 1977, gradually took over the SLPs anti-riot function. It was used to
control civil disturbances, ruthlessly putting down unrest like the student disturbances
at the Fourah Bay College in late January 1977following a speech by Stevensand
the Ndogborwusui uprising in the Pujehun District in 1982. Stevens selective
recruitment policy and the eventual fragmentation of the AFRSL destroyed the quality
of the force and proved to have disastrous consequences for dealing with the RUF
insurgency.10 When fighting erupted in 1991, the SSD, which was now about 800
strong, was the only effective unit, although its capacity to respond was limited by a lack
of vehicles and communications and by its inability to deploy forces rapidly.
When the 80-year-old President selected 49-year-old Momoh as his successor in
1985, the latter inherited two weakened institutions: the economy and the military. Like
other public services, the AFRSL was affected by the recession. Stevens had damaged
the states institutional capacity to such an extent that Momoh was unable to redress
mismanagement of, and poor standards within, critical bodies like the army. By the
time the RUF launched its assault, the AFRSL was unprepared to mount an effective
counter-attack. It was ill-equipped, poorly trained, highly politicised, and, crucially,
comprised around 3,000 soldiers364 of whom were in Liberia as part of the
ECOMOG intervention mission.
In response to the attacks, Momoh began recruiting civilians: approximately 6,150 by
1992. Most of these individuals were hand-picked from the street and were illiterate.
To recoup their power base, various elements within the AFRSL became preoccupied
with developing links with corrupt politicians and with the business élite. The objective
was to gain access to the informal markets connected to the diamond and logging
operations, which were either still under the control of Stevens or had been contracted
out to individuals like Jamil Said Mohamed. This Sierra Leone-born Lebanese trader
was infamous for exploiting the countrys fishing industry and its diamonds. In fact,
Stevens made him Managing Director of the state-owned National Diamond Mining
Company (NDMC), a position that he held from 197985. He was also co-Director
(with Stevens) of the Gold and Diamond Office (GDO), which was established in 1959
to control illicit diamond dealings. Jamil and Stevens were thus able to expand informal
and illicit diamond trading.11
In an attempt to counter the clandestine and large informal market that had grown
under Stevens, Momoh began selling off state assets and granting concessions to private
businesses, notably the Israeli firm, LIAT Finance and Construction. But, as William
Reno notes, the diversity of traders, providing opportunities for at least 50,000 illicit
miners, undermined Momohs strategy.12 Furthermore, his leadership was vitiated by
the combination of economic declineexacerbated by demands from the International
Monetary Fund ( IMF) for debt repaymentsRUF attacks, and a weakened and
marginalised army. The 1992 coup by Strasser and a group of other junior officers was
in response to years of APC mismanagement of the state and of its key institutions.
Under the NPRC, the AFRSL increased in strength from 8,000 14,000 personnel,
but, like Momoh, Strasser was unable to pay soldiers salaries or to provide adequate
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equipment. In addition, he was unable to deliver on his promise to repair state
institutions and to curb corrupt practices. More important, though, was his promise of
multiparty democracy. Momoh started the move towards a plural political system with
the formal adoption of a new Constitution in September 1991six months after the
RUF launched its assault. When Strasser and the NPRC overthrew Momoh, constitutional reform programmes, political parties, and plans for presidential and legislative
elections were suspended. This decision lasted until 1995 when Strasser announced his
intention to return the country to the democratic fold. But allegations that soldiers,
senior officers, and NPRC members had participated in the extraction of, and trade in,
Sierra Leones diamonds inflicted further damage on an already largely collapsed state.13
As mentioned earlier, the loss of faith in Strasser and the NPRC led to another coup and
the accession of Bio before elections were held in February 1996.
Within eight months of Kabbahs victory at the polls, the Government and the RUF
signed a new peace deal. The Abidjan Peace Agreement of November 1996 contained
the usual headings: disarmament; demobilisation and reintegration of combatants;
reform of the army, judiciary and police; humanitarian assistance; return of refugees;
post-war reconstruction; and socio-economic development. Yet, elements within the
armed forces, especially junior officers, argued that the peace accord and the firm proposals on the future role of the military should have been negotiated before any party
acquired the power to determine the nature of security in Sierra Leone. More than
wanting negotiations to have preceded the elections, though, sections of the army were
bitter about Kabbahs plans to supplant the military with the CDFs. In an illuminating
work on the relationship between Kabbah, the CDFs, and mercenaries, or private
military companies (PMCs) to use the popular euphemism, Abdel-Fatau Musah refers
to a report by Solomon Berewaa Kabbah confidante, who is Minister of Justice and
Attorney Generaloutlining plans to downsize the army from 18,000 to 3,000 troops,
and to use the CDFs (bolstered and trained by the PMCs) as a private army.14
On 6 September 1996a few days after 26 senior and 155 non-commissioned
officers had been retired from the military17 soldiers were arrested on suspicion of
plotting to overthrow the Kabbah Government. At least three other coup attempts were
made before the Administration was finally toppled on 25 May 1997. The successful
coup began when three or four pick-up trucks, carrying some 20 heavily armed
soldiers dressed in civilian clothing, drove up to Pademba Road Prison in Freetown and
released hundreds of inmates, including nine soldiers who were on trial for plotting to
overthrow Kabbah. Major Johnny Koromaa commanding officer and one of the
soldiers who was in jailbecame head of the AFRC military junta. In defence of the
coup, Koroma emphasised the poor conditions still facing the army and highlighted
grievances against the Kamajors:
Whilst the Armed Forces of the Republic provided for under the [ 1991]
Constitution were being starved of logistics and supplies, the SLPP tribal
hunter militia, the Kamajors, received logistics and supplies far beyond their
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immediate needs. This was enough indication of the preference for the private
army over our Armed Forces, foreshadowing the ultimate replacement of the
Constitutional Defence Force by Mr. Kabbahs hunters. 15
For Koroma and other dissident members of the AFRSL, Kabbahs use of the CDFs
was reminiscent of Stevens policy of relying on the ISU and SSD paramilitary units. In
fact, the role of the CDFs and the PMCs not only raises concerns about the prospects
for transforming the security apparatus, but it also poses a challenge to the countrys
overall security. As shown below, the presence of the CDFsor traditional militia
hunters/warriors as they are usually knownis a crucial factor that will affect the
future of change in Sierra Leone.

1.2 Mercenaries, CDFs and security
The parts played by the CDFs and the PMCs were striking features of the war and will
dictate the outcome of security-sector reform. They provided substantial security during
the fighting and they are likely to form part of any new leaders security regime. A
legacy of coups and failures to guarantee national security has meant that the AFRSL
is largely distrusted and has lost credibility. Consequently, future administrations are
likely to follow their predecessors in relying on small, effective private armed units that
are loyal to the President.
The CDFs were involved in the civil war from the start, but they only became an
effective fighting force from 1996. They are part of the countrys traditional defence
structure, stemming from the pre-colonial period. The CDFs are common to most
African societies; their function in the pre-colonial and colonial period was to provide
communal policing and defence. These militia hunterswhose trademarks are heroism
and braveryare usually structured around the ethnic identity of their community. In
Sierra Leone, there are four such groups:
 the Kamajors (Kamajoisia) come from the south and east and comprise the Mende.
There are also other smaller ethnic groups within the Kamajors;
 the Tamaboros are predominantly from Koinadugu and from some parts of northern
Bombali and Kono Districts (in the north and far north-east of the country). They
comprise mainly Korankos, Yalunkas, and some Susus;
 the Kapras are mostly southern and western Temnes from Tonkolili, Port Loko,
Kambia, and northern Moyamba Districts; and
 the Donos come from the Konos in the eastern Kono District. They operate in the
north-eastern Kenema District, western Kono District, and, for some time, in parts
of the northern Bo District around the Kangari Hills jungle toward the head of the
Kamboi range. In the past, they have operated deep inside Kono District and
around Tongo fields.16
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The CDFs swear allegiance to their paramount chiefs, communal or tribal leaders, or
civilian patrons. The Kamajors, for example, maintain loyalty to Chief Sam Hinga
Norman, who has been Sierra Leones Deputy Minister of Defence since 1996. Kabbah
is a Temne, who has the support of the Kapra; he was able to utilise his links with Hinga
Norman to ensure the backing of the Kamajors.
Sierra Leoneans offer various interpretations about the role of the CDFs in the civil
war. There are those who question the close alliance between the Kamajors and the
Kabbah Government. They state that, while the militia was instrumental in returning
him to power after the May 1997 coup, Kabbah was eager to dispense with them once
he was back in office. Other people claim that the Kamajors is neither a homogenous
or monolithic unit nor closely allied to Hinga Norman. What is consistent in these
views is that the CDFs are grassroots defence units, which are intent on providing
their own system of security in the face of weak and corrupt Government forces. The
lack of substantial investigation into the line of command, as well as the leadership hierarchy and the disparate elements within each CDF, makes it difficult to assess their
impact on the conflict and the implications for transforming the security apparatus.
The Kamajors used traditional hunting tactics to help mercenaries defeat the RUF and
to force them to the negotiating table in 1996. By the time of the 1997 coup, these
militia groups were said to have virtually supplanted the AFRSL, which, officially, was
said to be 18,000 strong, although other figures suggest a force of some 14,000 soldiers
(8,000 of whom were active).17 The Kamajorswhich was approximately 20,000
strong in 1997was the most visible CDF in the civil war after 1997, primarily because
of its links with Hinga Norman, and, as a consequence, its ties with Kabbahs SLPP
Government. When hostilities resumed at the end of 1998, the main fighting took
place between the Kamajors and the RUFAFRC alliance. In 1998, the tactics of the
CDFs, together with the support of the Nigerian-led ECOMOG mission, were instrumental in removing the RUFAFRC military junta from power.
As a result of the general breakdown of civil authority and the rule of law, as well as
the presence of a depleted state army and ineffective police force, the Kamajors claimed
to be filling the vacuum in order to protect citizens from the RUFAFRC campaign.
However, the Kamajors also inflicted widespread atrocities against, and summary
executions of, individuals suspected of supporting the RUFAFRC. Furthermore, they
participated in the extraction of minerals and fought for control of the informal and
clandestine trading networks around the mining regions.18 In the end, they became part
of the patrimonial structure that had been established under Siaka Stevens.
The displacement of the AFRSL with the Kamajors raises pertinent issues about the
future of the security sector in Sierra Leone. The militias total allegiance to the Administration and its effective prosecution of the war effort meant that Kabbah was prepared
to defer security responsibilities to the Kamajors. Despite the request made in various
peace agreements that sub-state forcesthat is, the CDFs, the RUF, and child
soldiersbe disbanded, Kabbah and Hinga Norman are likely to continue using the
Kamajors as a private military force, echoing the policy started by Stevens. For their part
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in the war, the Kamajors expect to receive substantial rewards and recognition, such as
ministerial positions and lucrative business contracts.19 It is likely, therefore, that oldstyle patrimonial politics will continue to reign over socio-political life in Sierra Leone.
One of the most distinctive features of the civil war was the collaboration between the
CDFs and the PMCs. The latter emerged in 1992, and, despite a brief absence after the
Abidjan Peace Agreement requested their withdrawal, they were crucial to restoring the
Kabbah Government in March 1998. Gurkha Security Guards, Executive Outcomes
(EO), and Sandline International attempted to defeat the RUFAFRC. Strasser and
Kabbah noted these companies potential to fill (along with the CDFs) the security
vacuum left by the ill-disciplined and largely fragmented AFRSL. If it were not for
international pressure, Kabbah would have continued with his plan to use them to
train and to integrate the various CDFs into a new national army, while downsizing and
retiring those soldiers already in the military.
As with previous accords, the Lomé Peace Agreement demanded the withdrawal of
all PMCs from the country. However, two factors may result in these companies
returning to Sierra Leone in the future.
 Despite the rhetoric about transforming undemocratic security forces, it is unlikely
that the international community will provide the financial assistance needed to
modify Sierra Leones security sector. The UK Foreign and Commonwealth
Office (FCO) allocated, in March 1999, £10 million for designing the securitysector-reform initiative in Sierra Leone: £5m was spent on providing hardware for
ECOMOG; £4.5m was used to fund a UK programme to train and equip a new
army. DFID also committed £1.5m of assistance for security-sector reform, and a
further £20m is earmarked for implementation over the next three years. Without
strong financial backing, the central authority in Freetown will continue to rely on
the PMCs to ensure its survival.20
 In weak, fragile or collapsed states, institutions and the infrastructure that supports
them have either broken down or have suffered years of decay. As a result, the
PMCs are fast becoming an alternative security mechanism. While their involvement in conflicts is not specific to Africa, the profile of the PMCs has been raised
considerably by the fact that bad governance, deep social crises, and economic and
political instability endanger several regimes on the continent. In fact, one might
argue that this is the best self-help policy for a government faced with internal
threats from insurgents and from its own institutions, as well as general international reluctance to intervene in wars that do not impact on national interests.21
While the UK programme to reform and strengthen Sierra Leones security sector
offers an alternative to the PMCs, the combination of internal and external threats
will remain a strong option.
The growth of private security prior to, and during, the civil war gives the impression
that future security cannot be sustained without the PMCs. But there are major
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problems involved with delegating internal security to these companies. According to
conventional thinking, the state is responsible for guaranteeing public security. It can
choose to subcontract this function, but only with clearly defined regulations. In the
mid-1990s, for example, the former UK Conservative Government (197997) decided
to contract out supervision of national detention facilities to the private security
company, Group 4. Even this policy was controversial, though, since private companies
are essentially profit-maximising businesses, which are only answerable to shareholders
and contractors. A key problem is that the commercial side of the private sector
undermines the traditional ethos of public service.22 Moreover, issues of transparency
and accountability become difficult to monitor or to regulate.
These issues become far more complex when dealing with weak, fragile, undemocratic, and unaccountable states, where public security is often superseded by regime
survival. More fundamental is the combative role private companies play in civil wars.
In Sierra Leone, profound questions were raised regarding who they were siding
with, what their modus operandi was, how they were being paid, and what purpose or
function they would perform once the war was over. A serious problem confronting the
international agencies that are helping Sierra Leone to transform its security apparatus
is how to reverse this trend and to stop leaders increasingly turning to mercenaries.23
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Chapter 2

Challenges to post-war security
Any post-war recovery project must at least acknowledge that peace processes can, and
do, collapse, setting back programmes to create responsible armed forces or to ensure
democratic oversight. The Abidjan and Conakry Peace Agreements of November 1996
and October 1997 respectively underscore the difficulties involved in piecing together
an accord that addresses the internal complexities and key concerns of the actors to the
conflict. Neither agreement lasted more than eight months before Government and
rebel forces resumed hostilities. Rudimentary to the collapse of both peace deals was
the Kabbah Administrations inability to control territories outside of the capital and
to tackle the complex intricacies of post-war recovery. The Administration had no
internal structures to support the peace process and state institutions were weak or
non-existent. The situation in the post-Lomé environment is no different.
Crucial to any peace agreement is the commitment of all sides to the fighting. Mutual
distrust remains ripe between the warring factions in Sierra Leone, and, as shown
below, the disarmament, demobilisation and rehabilitation (DDR) programme illustrates the tentative nature of the post-conflict process. Another serious factor that has
challenged the Lomé accord is the rebels inability to agree to the wider aspects of the
deal. On 3 September 1999, Koroma called for an addendum to the Agreement,
claiming that former AFRSL soldiers had been marginalised. The RUF was the main
negotiator with the Government.24
The RUF and the AFRC are not united. Their collaboration in the 1997 coup and
in renewed fighting between December 1998 and April 1999 benefited both groups,
but it also disguised the differences between them. While the RUF and the AFRC say
that they want to reform the state after decades of political mismanagement, they have
no common objectives. The RUF is seeking political poweran essential avenue to
maintaining a grip on Sierra Leones diamond resources. But the movement seems to
have dispensed with its vague political agenda outlined in the 1995 document: Footpaths
to Democracy: Towards a New Sierra Leone. The ACRF is primarily concerned with the
future of dissident soldiers in a new military and the availability of a substantial financial
package for the DDR programme. Clashes between both groups since summer 1999
such as in the northern town of Makeni in October 1999highlight the divisions
between those in search of a role in the Government, and those who wish to stay in the
bush and continue the conflict.
Koroma has apparently tried to make amends for the vile acts committed by dissident
soldiers during the war.25 However, Sankoh has never admitted that the RUF committed atrocities or apologised for them. Rather, he consistently blamed the CDFs, proGovernment forces and ECOMOG, infuriating the ordinary population. Koroma has
played the democratic card since his appointment on 23 October 1999 as Chairman
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of the Commission for the Consolidation of Peace (CCP). In the words of the Lomé
accord, the Chairman is to implement a post-conflict programme that ensures reconciliation and the welfare of all parties to the conflict. If reports are true that Koroma has
taken such an expiable step, this will impact on his ability to get ex-combatants, especially dissident soldiers, to participate in the transformation of the military.
Programmes to restructure Sierra Leones security sector face a number of serious
risks. Angola is a warning light for Sierra Leone and an example to international
agencies of what can go wrong if peace deals are not closely observed and monitored.
There are numerous reasons why the November 1994 Lusaka Peace Accords collapsed
and led to the resumption of full-scale fighting between Government forces and the
National Union for the Total Independence of Angola (UNITA). A key issue was the
warring parties lack of trust or willingness to embark on a programme of national
reconciliation.26 The Government and UNITA failed to extend good faith to the other
side, and, moreover, neither party had a clearly defined strategy allowing it to move
from conflict to political accommodation, reconciliation, and peace. In addition,
Angolas natural resources have prolonged a war that benefits a tiny élite on both sides
of the conflict. While there are some differences between Angola and Sierra Leone, one
thing that they do have in common is that all parties have fought for control of resourcerich areas.
Angolas mineral deposits far outstrip Sierra Leones, but the ability to use these
resources remains a controversial issue in both countries. A key lesson drawn from the
collapse of the Lusaka Accords is that progress cannot be made on post-conflict reconstruction without addressing the link between the flow of weapons, the exploitation of
natural assets by warring factions, and the extent of foreign support in these activities.
Both the Government and, particularly, UNITA used the period after the signing of the
peace deal to re-arm and to mobilise troops for total warfare, while giving the appearance of complying with the agreement. UNITAs access to diamonds and its diamondsfor-guns trade links, which amassed as much as $4 billion over five years (1994 99),
provided the rebel movement with the capacity to continue fighting. On numerous
occasions, UNITA was able to break both UN sanctions and the arms embargo against
its diamond operations.
The argument that natural resources fuel conflict was recognised when the UN
Security Council established an independent Panel of Experts. Under the chairmanship
of Canadian Ambassador Robert Fowler, the Panel was asked to:
investigate reports . . . relating to the violation of the measures imposed
against UNITA with respect to arms and related matériel, petroleum and
petroleum products, diamonds and the movement of UNITA funds . . . and
information on military assistance, including mercenaries; [and to] identify
parties aiding and abetting the violations of the above-mentioned measures
that had benefited UNITA leader Jonas Savimbi and his rebel movement for
some five years. 27
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There are doubts about whether illicit trading can be stopped, but this initiative
indicates that the international community is slowly responding to the fact that it can
fuel wars and can derail peace processes.
As in Angola, the principal players in Sierra Leone were unwilling to relinquish
captured territories that are rich in resources. Ultimately, the advantages of war far outweighed those of peace. The rebels will probably use these assets to buy arms if they feel
that the peace process is not beneficial to their survival. The power of diamonds in fuelling and exacerbating Sierra Leones civil war was also emphasised in a Canadian report:
The Heart of the Matter: Sierra Leone Diamonds and Human Security.28 Even more
important, though, was UK Foreign Minister of State Peter Hains January 2000 speech
at the British Council in Freetown, in which he emphasised the need to discover ways
to stamp out the theft of Sierra Leones diamonds, and the way they have been used to
fund conflict.29 Ironically, the Lomé accord stipulated that Sankoh be appointed
Chairman of the Commission for the Management of Strategic Resources, National
Reconstruction and Development (CMRRD). This role involves monitoring and
ensuring the legitimate exploitation of Sierra Leones diamonds, and other resources.30
Also in January, Sankoh declared a moratorium on all diamond mining and warned
that anyone caught participating in the illegal trade would be arrested and prosecuted.
He also announced that all diamond-mining licenses and concessions had been cancelled
and that anyone wishing to engage in this activity would have to reapply to the
CMRRD. New permits will only be issued when the Commission has completed a
review, as stipulated by the Lomé Peace Agreement.31 But Sankohs position as Chairman of the CMRRD did more to consolidate his control over illicit mining in the
eastern regions of the country. In fact, he never showed any signs of wanting to
relinquish control over Sierra Leones diamonds after the signing of the Lomé accord.
On 29 March 2000, for instance, the BBC television programme, Newsnight, reported
that illicit mining was still taking place in the rebel heartland.
As mentioned above, another challenge to building post-war security in Sierra Leone
is the DDR programme. Complications in this area are often stumbling blocks to postconflict recovery, since former combatants need financial and security guarantees.
Reports that Sam General Mosquito Bockarie had fled to Liberia in December 1999
raised hopes that DDR might resume, but the programme was still encountering
delays before the events of May 2000. With a command of over 5,000 loyal forces,
Bockarie was seen as a critical figure in determining the future of the peace process. He
rose to prominence and became the key RUF strategist when Sankoh was in exile in
1996 and in a Nigerian jail in 1997. Bockarie launched the campaign of calculated
terror that led to the resumption of war in December 1998, and he was notable for
his refusal to negotiate with the Kabbah Administration until Sankoh and other RUF
members were released. Beyond his interview with the Washington Post in December
1999in which he complained about Sankohs hasty embrace of peaceBockarie
has made no public comments since the signing of the peace agreement. But the fact
that he was second-in-command in the RUF hierarchy meant that his opinions were
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critical.32 Bockaries exit has not lessened the security dilemmas facing Sierra Leone.
Instead, the absence of an overall military officer who commands loyalty may make it
difficult to ensure a smooth DDR programme and to communicate to the rebels the
need to implement the peace process.
The DDR initiative was put on hold in May, as UNAMSIL troops clashed with RUF
fighters in the central and northern towns of Makeni and Magburaka and in Kailahun
in the east of the country. The presence of UN peacekeepers has not boosted confidence
in DDR. Rather, they have been the target of several attacks and have suffered hostage
taking since entering the country in December 1999. The DDR process has proved
frustrating and dangerous for the UN. Disarming ex-combatants in rebel-controlled
areas, especially in the east, has been particularly difficult, as these areas are rich in
diamonds. In January 2000, a group of rebels attacked and seized guns, food supplies,
and uniforms belonging to five Kenyan soldiers on their way from Lunghi airport to
their base at Makeni. Also in January, RUF personnel were reported to have seized AK47 rifles belonging to Guinean soldiers. In both instances, it took the UN several weeks
to recapture the stolen equipment and to restore order.
On 10 April, peacekeepers came under fire for two hours at the regional headquarters
of the Ghanaian platoon in the eastern city of Kenema. The peacekeepers returned fire.
Renewed clashes in May between rebel groups and UN peacekeepers were arguably
the gravest threat to the peace process. The UN reported that rebels had seized at least
500 of its staff, including unarmed military observers, armed peacekeepers, and civilian
personnel. At least four peacekeepers were reported dead and another three were
wounded.33 The crisis coincided with the sudden death of the dynamic and energetic
acting Chief of Defence, Major General Maxwell Khobe, of Nigeria, as well as with the
final withdrawal of the remaining 2,000 ECOMOG troops, whose mission ended on 2
May 2000. The crisis also overshadowed the forthcoming anniversary of the Lomé
accord in July 2000, and plans for elections in MarchApril 2001.
In December 1999, at least 10,567 of an estimated 45,000 former combatants were
reported to have registered with the National Committee for Disarmament, Demobilisation and Reintegration (NCDDR). Of these ex-fighters, 1,889 were from the RUF,
2,900 were from the AFRC, 3,804 were loyalist AFRSL troops, and 560 were from the
Kamajors militia.34 At the end of March 2000, the NCDDR announced that 18,344
former combatants had surrendered their weapons, but the figure was not broken down
to determine whether the combatants were pro-Government or rebels.35 Also in March,
reports emerged that at least 3,500 CDFs had arrived at DDR centres in Kenema
District in eastern Sierra Leone, while 300 AFRC soldiers had been disarmed by
UNAMSIL peacekeepers.36 The lack of RUF reciprocity, however, raised concerns
about its commitment to, and the potential progress of, security-sector-reform
initiatives.37 The rebels were in control of the eastern district and many of them were
alleged to have buried their weapons as insurance against a resumption of hostilities.
Doubts over the intentions of different factions, inter-factional hostility, as well as
looting, rampant criminality, hijackings, and abductions, have added to the general
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sense of internal insecurity. The challenge for Sierra Leone is partly to ensure that all
sides not only commit to the Lomé Peace Agreement, but that they also demonstrate
political will in implementing the accord. Without indigenous support for the peace
process, the enterprise of developing a newly integrated armed force, a well structured
and defined internal security apparatus, and overarching democratic institutions that
emphasise accountability and transparency, will fail, and may again lead to the outbreak
of conflict.
What could also aggravate post-conflict instability in Sierra Leone is the volatile
nature of the surrounding environment. The RUF was made up not only of citizens
living in the rural countryside, notably in the south-east, but also of exiled Sierra
Leoneans in Guinea and Liberia. As a result, the position of the former warlord and
Liberian President, Charles Taylor, towards the RUF could prove to be a key threat to
Sierra Leones reconstruction. Various interpretations suggest that the RUF was born
out of Taylors rebel National Patriotic Front of Liberia (NPFL).38 Those who initially
fought with the NPFL in Liberias eight-year civil war (198997) included:





young, radical left-wing intellectuals;
university graduates;
army deserters, dissenters, and coup plotters from Guinea-Bissau, Niger, Sierra
Leone, and The Gambia; and
Burkinabe soldiers.

The first RUF intervention in Sierra Leone had the backing of Taylor, who provided
arms and undisclosed levels of financial support. With the assistance of the NPFL and
a small number of mercenaries and soldiers from Burkina Faso, the RUF invaded
eastern Sierra Leone via Bomaru in Kailahun District and across the Mano River
Bridge that links the two countries. Like the NPFL, the RUF took advantage of the
rural populations long and festering resentment of the system of governance, élite selfindulgence, and the ineffective state machinery.
The NPFL and the RUF were also connected by their desire to plunder the resourcerich hinterlands of their countries. Taylor exploited his ties with the RUF by developing
a successful regional, clandestine trading network, which was based on the capture of
wealthy diamond regions by Sierra Leone rebels. Taylors support for the RUF, though,
was also an opportunistic move aimed at punishing Momoh for contributing Sierra
Leone troops to the ECOMOG mission in Liberia. Taylor claimed that ECOMOG
was responsible for prolonging the then two-year war in Liberia; he used this as a basis
for continuing to back the RUF after he became President in 1997. When fighting
resumed in Sierra Leone in late 1998, Kabbah, Nigeria, the UK, and the UN accused
Taylor of providing the RUF with Ukrainian mercenaries, weapons, and money.39
Taylor is a destabilising force in the region, capable of surrounding himself with
dissident groups that see him as an icon for movements seeking to overthrow their
national leaders. Following the death on 7 December 1993 of the Ivorian President,
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Felix Houphouët Boigny, Taylors key ally in the region became President Blaise
Campaoré of Burkina Faso (who later became an RUF supporter). Reports suggest that
Taylor and Campaoré were building a network of informaloften criminal
business operations, encompassing Monrovia (Liberia) and Ouagadougou (Burkina
Faso), as well as Guinea, Guinea-Bissau, Niger, Sierra Leone, and The Gambia.40
Taylor is a critical and decisive factor in the Sierra Leone equation. His links with
RUF commanders were evident in the release of all of the UN hostages in May 2000.
The international community recognises that Taylor not only uses Liberia as a transit
state for diamonds smuggled from Sierra Leone, but that the country is likely to remain
a supply route for weapons and a haven for exiled Sierra Leonean dissidents. Tackling
Sierra Leones security complex may require direct contact with Taylor, although the
international community has preferred not to deal with a leader it sees as a warlord-cumpresident, who has turned his country into a personal fiefdom and refuge for international criminal gangs and diamond smugglers.41 While this assessment is accurate, the
prospects for security-sector reform and national defence in Sierra Leone look bleak if
a pragmatic strategy is not developed to utilise Taylors connections in the country.
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Chapter 3

Lessons for security-sector
reform in Sierra Leone
Restructuring the security sector is a necessary task in an overall programme of post-war
reconstruction, especially when it has been the source of conflict. What previous post
peace-implementation phases in Sierra Leone have illustrated is that, if not properly
addressed, elements within the security sector that have interests at stake can derail
peace processes. Alongside attempts to rebuild economic and political life, therefore,
security-sector reform is increasingly regarded by bilateral donors and international
agencies, such as DFID and the World Bank, as an area that involves fundamental
issues of governance.42 Essentially, it is about the relationship between the goodgovernance agenda and the military and other organisations which have the authority
to use, or order the use of, force, or the threat of force, to protect the state and its
citizens, as well as those civil structures that are responsible for their management and
oversight.43 The objective is to create security forces that are instilled with an understanding of civil control, democratic accountability, and respect for human rights.
The UK has been at the heart of security-sector reform in Sierra Leone since the
signing of the Lomé Peace Agreement. There are three different security-sector-related
projects taking place in the country, running under two separate programmes. Two of
them fall within the Sierra Leone Security Sector Programme (SILSEP):




the UK Ministry of Defence Advisory Team (MODAT) is providing advice to the
Government of Sierra Leone on the reorganisation of MoDSL headquarters and
on the armed forces restructuring project within SILSEP; and
the National Security Advisor (NSA) is providing advice and supporting the
establishment of a fully functioning NSA office within SILSEP. The UK will
continue to advise for at least one more year.

The SLP have a separate security-sector programme, which is headed by an InspectorGeneral-designate from the UK.
The UKs interest in providing aid to the security sector was demonstrated in 1997,
when the Government formally recognised the importance of security and, by extension, disciplined and accountable armed forces, for sustainable development and
poverty alleviation. In March 1999, the UK Secretary of State for International
Development, Clare Short, launched the DFID programme on security-sector reform
at Kings College London.44 Britains aid policy is premised on the assumption that
uncontrolled military expenditure and ill-disciplined militaries can damage the interests
of the civilian population, particularly the poor and the disadvantaged. Consequently,
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DFID has identified the following action points to help redress the problem of
repressive security sectors:
 establish civil control over the armed forces and military expenditure;
 make contributions to the costs of demobilisation and to the resettlement of
combatants of various types;
 provide input into the legal and constitutional reforms required to define and to
control the role of armed forces;
 offer assistance to ensure civil control and the co-ordination of intelligence-gathering
activities; and
 train military personnel in order to strengthen their civic awareness and to improve
discipline in their relations with the general public.
DFIDs move into the security and, more specifically, the military realm is a significant
step for a development ministry. Given the political sensitivity associated with securitysector reform, few development agencies have a direct mandate to work in this area.
In the past, security-sector problems and defence-related issues were often left to
military analysts.45
But there are limits to programmes on security-sector transformation, or, generally
speaking, state reform. External actors cannot offer in-depth state reform, including
deep structural changes and reconstitution of a new political system. Donor strategies
are not premised on long-term intimate projects, and only Sierra Leone can address real
structural and fundamental modifications to the state and its key institutions.
One of the most immediate constraints is the amount of resources available for
security-sector reform or for other postconflict-reconstruction projects. The former is
a costly, long drawn-out venture that requires the assistance of more than one donor
country or agency. Outside of security-sector reform, the IMF approved $35m of
assistance for Sierra Leones emergency post-conflict programme, while, in December
1999, the World Bank earmarked $25m of credit for the countrys Community Reintegration and Rehabilitation Project. The Sierra Leone Government also established
a Multi-Donor Trust Fund (managed by the World Bank) exclusively to support DDR
activities. At a donor conference in London on 27 March 2000involving, inter alia,
DFID, the World Bank, and the UN  Clare Short promised Sierra Leone an additional
£17.5m of DFID money. Since March 1998, the UK has provided £65m to support
the peace process and development in Sierra Leone. Other international agencies (the
African Development Bank, the European Commission, the IMF, and the World Food
Programme), as well as donor countries (Canada, Germany, Japan, the Netherlands,
Norway, Sweden, Switzerland, and the US) pledged an estimated $158m for DDR and
reconstruction programmes.
An important question to ask at this point is what outside help can achieve in
reforming states, especially those that have been ravaged by war? The history of external
assistance to Africa is replete with examples of limited economic and political reform.
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It was only in the 1980s and the 1990s that the international financial institutions
(IFIs), led by the IMF and the World Bank, developed programmes to establish good
governance, although, ultimately, they were deemed ineffectual or inadequate in large
parts of the continent. For example, Kenyan President Daniel Arap Moi shunned several
attempts by the UK Government and by the IFI agencies to improve administrative
effectiveness and transparency.
The difficulties encountered by the international community over the past 10 years
show that fostering the necessary political will for security-sector reform in any host
country will be complex, primarily because of sensitivity to the restructuring of security
forces. As mentioned in the introduction, one can assume a degree of political willingness in Sierra Leone, as the Kabbah Government approached the UK for help.
There is certainly a role for outsiders to play in assisting states and their peoples to
achieve reform and in identifying mechanisms that can benefit the process. Close collaboration between civil-society groups and external non-governmental organisations
(NGOs) can foster change, although this may prove difficult in the area of securitysector reform. Yet, as Nicole Ball notes, the support given to civil-society groups in
South Africa proved effective:
once the time for significant change arrived [these groups were] able to
contribute creatively and constructively to the transformation of civilmilitary relations. 46
However, external actors need to recognise that security-sector reform (as well as other
projects) will largely be shaped and determined by the internal political, social, and economic dynamics of the recipient state. It is critical, therefore, that they understand the
terrain in which they propose to launch such programmes.
Sierra Leone cannot conduct security-sector reform or post-conflict reconstruction on
its own, and the country will be dependent on external engagement. A question that
DFID and other international agencies need to ask, though, is whether security-sector
transformation can take place in states that are in near total collapse or making the
transition from war to peace. Sierra Leones recent history is filled with illustrations of
gradual decline, eventual collapse, and the erosion of state institutions. Furthermore,
security-sector reform is an ambitious programme for countries that lack a tradition of
accountability, transparency, and civilian control over the security sector. If international
agencies are to proceed with their projects, as DFID is doing in Sierra Leone, another
fundamental issue that needs to be considered is the structure, role, responsibilities,
organisational features, resource levels, and personnel requirements of the security
forces in the country in question. How will these elements be determined and by
whom? Who in Sierra Leone, for example, is able to perform this task and play the role
of reformer? Security-sector reform is dependent on a few good and receptive people.
As part of his commitment to security-sector reform, Kabbah has created an AntiCorruption Commission. Its establishment followed the passing in January 2000 of a
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law that is designed to investigate and to tackle corruption in all corners of public life.
The Commission will be given wide-ranging powers of examination, including the right
to probe alleged or suspected cases that are referred to it by any person or authority. But
the history of political life in Sierra Leone is replete with examples of strong men
manipulating and disrupting weak administrations, and the Kabbah Government is
certainly not in a strong position. In addition, not all individuals will want to reform
their institutions and, more importantly, military commanders may resist attempts to
create bodies with responsibility for managing and monitoring the armed forces. The
lack of bureaucratic structures in Sierra Leone is more favourable to building personal
fiefdoms than to professionalising security units or to creating mechanisms for
democratic oversight.
International agencies need look no further than Sierra Leones history to understand
the dilemma of security-sector reform. The task of restructuring the security apparatus
in Sierra Leone is made more difficult by the fact that ordinary people mistrust and
are hostile towards Government officials and the security sector (in particular the armed
forces), primarily because of the suffering inflicted during the civil war.

Chapter 3 Endnotes
42

Ball, N., Spreading Good Practices in Security-Sector Reform: Policy Options for the British Government,

Executive Summary, (London: Saferworld, 1998), p.1.
43

See the definition provided in Chalmers, M., Security-Sector Reform in Developing Countries: An EU

Perspective, (London/Bradford: Saferworld/Bradford University, January 2000).
44

See the White Paper, Eliminating World Poverty: A Challenge for the 21st Century, Department for

International Development, November 1997. Also see Security-Sector Reform and the Elimination of
Poverty, a speech by the UK Secretary of State for International Development, Clare Short, at Kings
College London, 9 March 1999.
45

Hendrickson, D., A Review of Security-Sector Reform, Working Paper, Number 1, The Conflict, Security

and Development Group, Centre for Defence Studies, Kings College London, 1999.
46

Ball, N., op.cit., p.19.

38 The Conflict, Security & Development Group Working Papers Number 3

Chapter 4

Reform of the armed forces
Reforming the military is a complex and highly sensitive political process in the broader
project of security-sector transformation. In countries where the army has been heavily
politicised, finding a way to return soldiers to barracks has proved difficult. The 24
December 1999 coup in Côte dIvoire served as a reminder of the fragility of African
regimes and underlined the politicised nature of some of the continents armed forces.
Defining and understanding the role of the military in society is critical to ensuring that
the process runs smoothly, and it is an important step in the continuum from war to
peace, especially when the army is seen as part of the problem and not the solution to
the conflict.
A serious factor that needs to be understood by agencies involved in rebuilding the
AFRSL, therefore, is Kabbahs own vision of a national armyincidentally, the
President is also Minister of Defence and Commander-in-Chief of the Armed Forces.
The UK has been advising the Government on the design of a National Defence Policy
(NDP), which has been absent for many years. The NDP provides for a clear definition
of threats and responses, cost and size of the armed forces in relation to other national
priorities, and co-ordination between different uniformed services. The Sierra Leone
Government cannot maintain control unless it has a proper policy framework in which
to locate the roles and activities of its armed forces.47
Sierra Leones record of coups and counter-coups is a crucial factor in understanding
the future size and composition of, and the availability of resources for, the army. A
ceiling of 5,000 soldiers was initially agreed in 1999 for the armed forces, although this
might be increased to 8,000. But it is unclear what Kabbah or any of his successors
would have to gain from a large or cohesive military. For instance, they could face a
greater risk of being overthrown if the type of personal or ethnic-based appointments
that were practised by previous leaders undermined the loyalty of this unified command.
Although states like Sierra Leone need effective armed forces to prevent or to counter
insurgencies, their rulers are aware that militaries can pose a danger to their regimes.48
Consequently, the alternative, as many African leaders are demonstrating, is to buy in
foreign or indigenous security.
The Government had some initial ideas on how to proceed with the creation of a
new military. There was considerable debate in 1998 about implementing the Costa
Rican option of having no army at all, while establishing a larger, well-equipped police
force with considerable external support. But the constant threat from Liberia and,
potentially, from Guinea meant that an army was needed, especially for border duties.
After the Kabbah Administration was reinstated in March 1998, it produced a plan
considering the setting up of a new armed force, particularly as the army had been
discredited by the events of May 1997 and by earlier excesses. This did not mean that
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RUF, CDF and dissident soldiers (the AFRC) would be excluded. The idea was to have
fresh recruits and re-officered personnel, who would be selected on an equal chiefdom/
district quota basis. There was also a strong determination to prevent regional or tribal
imbalances.49 These plans were derailed, however, by the resumption of fighting in
January 1999.
Following the signing of the Lomé accord, there has been considerable pressure to
reabsorb the AFRC. This is because of slow progress in the DDR process and the lack
of a substantial financial package. Since December 1999, those elements of the AFRC
that wanted to form part of the army have been integrated and are drawing salaries.
The size and function of the army, though, will be determined by a strategic
assessment of the threats confronting Sierra Leone. In February 2000, a draft
National Security Policy Paperoutlining the nature of security in Sierra Leone and
in the surrounding regionswas circulated to key stakeholders, including civil society.
Sierra Leone has legitimate security needs, which are both internal and external in
nature. Challenges range from basic policing to border control, and from protecting
natural resources to counter insurgency and trafficking.
As discussed earlier, there are several internal factors, such as the DDR programme
and inter-factional fighting, which could continue to provoke instability and sporadic
violence, and, more importantly, could undermine the transition from war to peace.
Military reform is taking place in an environment that is not only unstable, but also
contains much potential for conflict. Of great concern is possible social unrest, stemming from dissatisfaction with the lack of progress in responding to the countrys poor
financial, social, and political situation. With 75% of the population living in poverty,
Sierra Leone is considered among the poorest nations in the world. Another serious
problem in post-war states is the rise in crimewhich is linked to the large quantities
of arms that are easily and cheaply availableparticularly when there are no effective
mechanisms for restoring law and order.
Sierra Leone has a long porous border that exposes it to attack; the borders linking
the country with Guinea and Liberia are also largely unmarked. In the past, therefore,
individuals have been able to exploit successfully the countrys natural resources and
to mount raids on Sierra Leone. The border regions comprise deep forest and jungle
the armys inability to respond to rebel incursions during the civil war was partly due
to poor intelligence in a region where access and communication is difficult. Rebels
within the country have traditionally received support from other insurgent and
dissident movements, particularly exiled groups in West Africa. All of these factors
mean that any Government of Sierra Leone will need to focus on building an army that
is equipped to meet both internal and external security challenges.
Another interesting point is the involvement of security forces in the internal affairs
of other states. There is a history of sending African armies across borders to help
governments or rebels, but, in recent years, the policy has had devastating consequences.50 In the Democratic Republic of Congo (DRC), Somalia, and Sudan, for
example, opposition groups have successfully obtained weapons and ammunition from
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neighbouring states, sought training from their armies, or used them to launch assaults
against their respective governments. Reports that Rwandan and Burundian rebels were
trained by Zimbabwean forces while they were in the DRC in 1999 is a case in point.
Charles Taylors involvement in the Sierra Leone civil war, as well as the presence of
exiled rebel leaders, like Bockarie, in Liberia, mean that the security complex of both
countries will remain inextricably linked. It is partly for this reason that security-sector
reform needs to assume a regional dimension. There is no space in this monograph to
explore this issue, except to underscore that international agencies need to expand their
programmes to include mechanisms that monitor the cross-border activities of security
forces and their role in aggressive and clandestine activities.
The decision by Guinea, Liberia and Sierra Leone to restart the Mano River Union
is an example of how international agencies can assist with security co-operation in a
highly volatile region. The Union was established in October 1973 under the Mano
River Declarationinitially between Liberia and Sierra Leone, with Guinea joining in
1977. The aim was to increase co-operation on economic affairs, to develop a customs
union, and to harmonise trade links. Guinea, Liberia and Sierra Leone intend to reactivate the Freetown-based Secretariat, which was paralysed by 10 years of civil war in
West Africa. New proposals include a joint security committee to monitor and ensure
security along these countries common borders. Revitalising the Union is a significant
move after a decade of accusations by all sides that they were harbouring and supporting dissidents. Furthermore, all three states have suffered the devastating consequences
of refugee flows.
One example that international agencies might learn from is the UNMali partnership, which was established in October 1995 to help with peace-making initiatives
and to tackle problems relating to weapon flows in the region. Recognising the
difficulties of dealing with cross-border collaboration and the supply of light weapons
to rebels in the north of the country, Malian President Alpha Oumar Konaré proposed
working with the UN on a sub-regional approach to disarmament. The initiative
resulted in ECOWAS leaders signing, on 31 October 1998, the Moratorium on the
Import, Export and Manufacture of Light Weapons.51
There are three fundamental, inter-related challenges to building a new national army,
which, if not addressed, could derail Sierra Leones fragile peace: the integration of
disparate groups; the availability of state resources; and the role of external training.

4.1 The integration of disparate groups
One of the biggest obstacles facing the new military is whether it will have the capacity
to integrate loyal troops from the old AFRSL, as well as the RUF, the CDFs (in
particular, the Kamajors), and remnants of the AFRC. On 16 September 1999, the
AFRSL consisted of 6,334 personnel. Approximately 2,000 of these soldiers had been
recruited since the beginning of 1999; they were known as the new Sierra Leone Army
(SLA). The process of integration is a delicate task that involves shaping rebels and
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other armed groups into a conventional unit, while ensuring cohesion among disparate
forces. In reality, the question of composition within the army is highly politicised. The
Lomé Peace Agreement stipulates that: recruitment into the armed forces shall reflect
the geopolitical structure of Sierra Leone within the established strength.
The ethnic and geographic make-up of the force is fraught with danger if particular
attention is not paid to striking a balance between creating a professional and loyal army
and guaranteeing a politically inclusive military. One of the grievances that led to the
1997 coup, for example, was the claim that Kabbah wished to disband the AFRSL
members of which came mainly from the northand to replace it with the Kamajors.
One reason why the Kamajors and other CDFs assumed a prominent role in the civil
war was because they doubted the armys ability to protect them from rebel attacks. The
prospect of security-sector reform in Sierra Leone may be limited by the fact that
several security agencies emerged prior to, and during, the conflict, usually outside of
the states control. Their emergence is partly due to the security vacuum that resulted
from the failure of the ruling regime and the AFRSL to guarantee that the state performs its primary duty of defending its population. Building a comprehensive security
apparatus that protects the interests of the people will prove difficult, especially because
citizens are increasingly wary of state security forces. The CDFs will, therefore, probably maintain their traditional role as a militia. Despite their loyalty to Hinga Norman,
however, the Kamajors may not even want to be part of the national army since their
raison dêtre is to defend their communities and not to maintain national security.
The presence of the CDFs may exacerbate rather than improve the internal security
situation in Sierra Leone. Their brutal campaign during the war has virtually given them
the status of a private militia army in several parts of the country. This poses a central
challenge, since they rule by near autonomy, appear to be out of control, and are able
to enlist forces to participate in political violence and instability. Of even greater
concern is the recruitment and arming of youths, especially in southern and eastern
areas, who are suspected of supporting the RUF. It is difficult, however, to criticise the
role of the CDFs. Their prominent involvement in the clashes of May 2000 has given
them carte blanche in tackling internal security matters.
The problem of integrating disparate groups was also evident in Liberia, which
experienced near total state collapse after years of abuse of its mineral wealth. This not
only starved state institutions of necessary resources, but effectively destroyed their
capacity to survive the onslaught of corrupt practices by government officials and
their patron networks. Taylors landslide victory in the July 1997 elections did not
mean a change in past practice: he has been unwilling to play the democratic or reforming card since coming to power.
It should be stressed that Kabbah is no Charles Taylor. The latter rules over Liberia
with an iron fist and has reduced the country to a rebel or militia state. Reference to
Taylors Liberia is primarily to show that post-war recovery in Sierra Leone will,
perhaps, share several similarities with its neighbour. While Taylor waged a war to secure
power and, subsequently, destroyed the countrys infrastructure, Kabbah inherited a
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state that was in a complete shambles. The tragedy, according to some people in Sierra
Leone, is that Kabbah is neither astute enough nor a visionary leader who can create a
strategic framework for future political life in Sierra Leone.
Taylors election victory gave him complete discretionary power over the structure,
role, and composition of the national army. In his inaugural address on 2 August 1997,
he stated that he was not an NPFL President, but, instead, the leader of every excombatant who had participated in the war, including members of the United
Liberation Movement for Democracy (ULIMO), the Liberian Peace Council (LPC),
the Lofa Defence Force (LDF), and the former Armed Forces of Liberia (AFL).52
After three years of post-war reconstruction, however, Taylor has prevented the creation
of a military that does not privilege the NPFL. The imbalance of forces has left many
Liberians suspicious of the function and mandate of the new army and wary of its ethnic
representation and professional neutrality.
A Government commissionheaded by the Director General of the Cabinet, Blamo
Nelsonwas set up in 1999 to suggest reforms for the armed forces. This is the first
indication that Taylor is addressing questions on transforming the Liberian military.
In February 2000, he announced that restructuring would begin on 1 May and that
it would cost some 40m Liberian dollars (about $1m), which was earmarked in the
2000 fiscal budget.53 The commission is reported to have produced a document stating
that the armed forces will be reduced from 11,000 to just less than 6,000 personnel:
5,150 in the army; 600 in the navy; and 240 in the air force.54
Taylors earlier unwillingness to develop an inclusive structure resulted in sporadic
fighting between remnants of the NPFL and former warring factions, notably supporters of the one-time ULIMO warlord, Roosevelt Johnson.55 Growing frustration and
distrust of Taylors policies has also meant that ex-combatants are unwilling to break
chains of command with their former warlords. This will inevitably lead to fighting
between Taylors regime and rebel factions and will compromise the long-term
prospects for security in Liberia. Only when Taylor demonstrates the political will to
build an integrated armed force can meaningful and successful restructuring of the
Liberian security apparatus take place.
In Sierra Leone, Kabbah, like Charles Taylor, can also claim success at the ballot box,
although his was not a landslide. More importantly, the Lomé Peace Agreement awards
no victory to the Government, but, instead, highlights the delicate balance needed
between the ruling Administration, the RUF, and the AFRC. What will make the Sierra
Leone integration exercise complex, therefore, is the existence of politically different
armed groups.

4.2 The availability of state resources
The process of rebuilding war-torn societies usually occurs under conditions of economic stagnation, when there is almost no growth in jobs, a lack of state resources, and
often scepticism among international banks about the prospects for development.
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Sierra Leone has limited public resources to consolidate its security-sector reforms and
the Government will likely enjoy limited future control over key revenue-generating
assets, such as diamonds and fish stocks. In addition, donors will not be willing to make
up the shortfall. Although there are plans to build an army of between 58,000 troops,
Sierra Leone can only have the military and security system that it can afford. Furthermore, security-sector transformation is only one of many changes that are under way in
the country. Donor agencies and, in particular, the IFIs will thus need to help the
Government to define its immediate priorities and goals. Sierra Leone will have to make
some very difficult choices and the trade-offs may conflict with donor requirements,
such as spending more on security-related programmes to ensure a stable environment.
In recognition of the volatile environment, some Le95bn ($38m) was allocated in the
26 November 1999 budget for security-related operations over the 2000 financial year.
Of this figure, around Le20bn ($8m) was earmarked for defence expenditure, representing 1.8% of Sierra Leones Gross Domestic Product (GDP) for 2000.56 The budgetary
provision for non-security-related goods and services is estimated at Le47bn ($18m).
The DFID-led assistance programme in Sierra Leone is based on recognition that
security is an essential foundation for sustainable and advanced development. The UK
Prime Minister, Tony Blair, reiterated this point to Kabbah, which the Sierra Leone
President later repeated to the countrys Parliament:
In Prime Minister Tony Blairs message to the Government, the people of
Sierra Leone and to the rebels, he noted that your security must come first. We
understand the need to restore and sustain it. We are doing all we can to
help. On the basis of this identified theme, the priority for the allocation of
public funds will be in that order. Any remaining funds will then be allocated
towards emergency relief, rehabilitation and reconstruction of our limited
infrastructure. 57
With the country facing major financial constraints, however, there is a need to improve
the management of the defence budget to ensure that such expenditure occurs in a more
accountable and competent manner. Consequently, security-sector reform means
helping the Government to handle defence spending efficiently and to create efficacious
security units and oversight mechanisms. It also involves establishing an environment
in which security decision-making can occur in a more open and effective manner. From
a governance perspective, it requires that all security-related expenditure be on-budget
and appropriately classified, which has not been practised in the past by the army.
The threat that the armed forces have posed to democratic and economic development will remain unless Sierra Leones security sector is transformed.58 Moreover, the
lack of funding for the military is also a risk to security. Coups by dissident soldiers in
1992 and 1997 were primarily related to low pay and a lack of training and equipment.
MoDSL and the Ministry of Finance will have a difficult task in striking a balance
between the effective allocation of resources for security-sector reform and for other
44 The Conflict, Security & Development Group Working Papers Number 3

national objectives. An immediate problem is how to provide a financial package for
individuals wanting to enter the army, when military service has traditionally been rewarded with low wages. Consequently, the armed forces could be drawn into other
pursuits to compensate.
Cambodia is a good example of a country where low pay has affected efforts to rebuild the armed forces. As mentioned in the introduction, Cambodia also has a history
of institutional weakness and, as a result, a network of strongmen (such as officers from
the security forces, government officials, and criminal gangs) that is engaged in informal
and clandestine commerce. Since the signing of the 1991 Paris Agreement, which ended
30 years of war and social upheaval, a number of military units have been participating
in the more lucrative occupation of protecting the commercial enterprises of various
warlords or strongmen. In 1998, Cambodian soldiers earned approximately $1215
per month, barely a third of the minimum needed to survive.59 The London-based
NGO, Global Witness, revealed that, in 199697, the Royal Cambodian Armed Forces
(RCAF) were not only collaborating with powerful individual business people in illegal
logging operations, but that they also controlled similar businesses in provinces like
Mondulkiri. Global Witness also focused on links between illegal loggers, the Khmer
Rouge, the RCAF, corrupt politicians, and officials in the Royal Government of
Cambodia (RGC) and in the Administrations of neighbouring countries, particularly
Thailand, who have facilitated the illicit timber trade.60
In January 1999, Cambodian Prime Minister Hun Sen announced a crackdown on
illegal logging, which may have been timed to coincide with the Cambodian Government and World Bank conference on demobilisation in May 1999. According to Global
Witness, though, the initiative did not tackle the root of the problem, namely leadership
of the military regions and the stockpiles and logging equipment they control. Furthermore, the whole machinery of the illegal log trade remains in place awaiting the release
of the export pause button. Any seizures publicised by the RGC recently must be
regarded as token.61
The Sierra Leone army also has a history of pursuing private profit and there is no
reason to assume that this practice will end in the near future. As with Cambodia, this
will make it difficult to achieve unity of command or even loyalty, since various elements
within the armed forces continue to give allegiance to their immediate commanders or
to other strongmen who can provide finance. Officers who once benefited from the largesse of the patrimonial state now have to search for alternative means of survival. The
military structures that function in Sierra Leone (and in Cambodia) do so, to a large
degree, because of profitable commercial activity, rather than because of public resources
or a state-led security strategy.

4.3 The role of external training
International and regional military assistance is important to security-sector reform as
it can provide critical oversight. But the question of whom or which bodies shall assist
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in the process can pose problems. In Sierra Leone, Nigeria and the UK are the main
countries involved in training the new army. Since the signing of the Lomé Peace Agreement, the UK Ministry of Defence (MoDUK) has been engaged in preparing the
future trainers of Sierra Leoneplatoon commanders and sergeantsunder its Short
Term Training Team (STTT) initiative. Under the British Military Advisory Team
(BMATT) programme, some 90 military personnel are to be deployed to continue the
work of the STTT. In effect, SILSEPMODAT has handed over the next stage of its
project to BMATT. This marks the start of the implementation phase of the securitysector-reform initiative. The first part of the implementation phase is a command and
staff coursebased on the UK junior staff course, but specially adapted for Sierra
Leonewhich is being run in Ghana from JuneJuly 2000 and involves 40 junior
staff officers. It does not include operational training, but focuses on international
humanitarian law, civil-military relations, the rights of the child, and command and staff
training.62 A Higher Defence Management Briefing in Sierra Leone, scheduled for
August 2000, will look at key issues pertaining to the management and control of the
defence sector in a democracy. These include: the concept of civil control; the role of
security forces in peace and war; management of budgets and the importance of financial accountability; and an understanding of regional and sub-regional security issues.
The involvement of Nigeria, which has trained 250 officer cadets, gives practical
expression to the argument that security-sector reform needs to assume a regional
dimension. Nigeria and Sierra Leone share similar security-sector problems, such as
corruption and a lack of accountability and transparency. Since the hand-over to civilian
rule in May 1999, Nigerian President Olusegun Obasanjo has embarked on a programme of security-sector reformwhich emphasises professionalism, civil-military
relations, and human-rights valuesunder the auspices of the FCO.63
British involvement in these security-sector-reform programmes is significant in that
it not only allows close monitoring of events in both countries, but it also allows for the
development of other initiatives that address instability in West Africa. On this point,
the UK can support ECOWAS in its attempts to create a comprehensive arrangement
that enhances mutual security and promotes aspects of security-sector reform.
Nigerias role in training the Sierra Leone army, however, needs to be treated with
caution. There are obvious differences between the two states that could undermine the
degree of professionalism and legitimacy, as well as the ultimate goal of helping Sierra
Leone to build a democratic armed force. The British army has a long tradition of civil
control, accountability to an elected civil authority, and the rule of law. By contrast,
African armies have tended both to reflect regimes in power and to adapt to different
political circumstances. In essence, they do not easily ascribe to the concept of impartiality. Emphasis on restructuring or professionalising African militaries has often given
way to personal loyalty to the leadership and patron allegiance, rather than to guaranteeing the physical security of the state and its peoples.
Using the Nigerian army to train Sierra Leone troops is problematic, since it shares
many of the same problems as the Sierra Leone armed forces. The Nigerian military is
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currently re-learning that its leadership is accountable to the civilian authority. While
many senior officers have passed through UK Staff Colleges, like Camberley, years of
interference in political life and human-rights violations have eroded internationally
accepted models. Another concern with using Nigerian soldiers is that they launched
several aggressive attacks during the civil war against various armed groupsnotably
the RUF and the AFRCleaving them wary of Nigerias role in restructuring political
and military life in Sierra Leone. A serious lesson to be drawn from Nigerias involvement in Liberia is that Charles Taylor effectively undermined and prevented ECOMOG
(particularly the Nigerian element) from assisting in the rebuilding of the national army.
Another worry concerns Nigerias ability to commit to a long, drawn-out process.
The countrys volatile and precarious internal dynamics are taking precedence over its
traditional role as the guardian of regional security. Although Nigerias own attempts
to reform its military are welcome and positive, signs that the Obasanjo Government
wants to streamline regional engagement may have implications for Sierra Leones postwar recovery. Already questions are being raised about whether the Kabbah Administration could survive without the backing of Nigerian troops. Sierra Leoneans are
wondering if Kabbah will be able to stay in power until polls are held in MarchApril
2001. Since his election in February 1996, Kabbah has treated Nigeria, and, in turn,
ECOMOG, as an alternative security apparatus. But Nigerian soldiers and the other
countries that have contributed troops to ECOMOG are demoralised and are reluctant
to provide long-term security to Sierra Leone. The gradual withdrawalbetween
January and April 2000of Nigeria (as well as Ghana and Guinea) from the peacekeeping/protection mission left Kabbah vulnerable to attack from those who were
dissatisfied with his leadership.64 Nigeria and Ghana returned to the country under the
auspices of ECOMOG, though, when the crisis erupted in late April. In order to avoid
such problems in future, Sierra Leone has to develop internal mechanisms for reforming
its security sector, in parallel with training provisions offered by Nigeria and the UK.
In view of the tenuous peace process and the withdrawal of the ECOMOG force,
UNAMSILs mandate was revised in February 2000. In addition to monitoring the
DDR process, its responsibilities include providing security at key locations and for
government buildings, as well as assistance to the law-enforcement authorities.65 The
Administration may believe that UNAMSIL offers extra internal security cover,
although, so far, its role has been to safeguard itself from assaults by rebel groups.
Clashes between peacekeepers and insurgents indicate that UN military personnel can
guarantee neither the full protection of the Government nor of the population at large.
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Chapter 5

Police reform and security
One area that is often overlooked in security-sector restructuring is police reform. In the
settlement of armed conflicts, the police service is often neglected, or substantially less
emphasis is placed on its role, function, size, and organisation, since armed forces are
seen as potentially more threatening to stability. In the Lomé Peace Agreement, for
instance, police reform was largely subordinated to military issues. Yet, as with the army,
the police are an important institution for maintaining security. Along with other lawenforcement agencies, the police is the principal body tasked with maintaining internal
security and law and order. More importantly, a well ordered, functioning service, with
sufficient resources, can keep the military out of internal security matters.
The restructuring of the Sierra Leone police force began soon after the Government
was reinstated in March 1998. A seven-member Commonwealth Police Development
Task Force (CPDTF) arrived in the country on 27 July 1998 to help devise a plan to
rebuild the SLP. The CPDTF was also tasked with advising the Government on police
practice, training, recruitment, and human rights. Ensuring the correct result from
police reform is difficult, however, primarily because change is taking place amidst
sporadic violence and criminality. The problem seems acute in societies making the
transition from war to peace or in those embarking on post-conflict reconstruction
when there is no central authority to manage internal order. Evidence from countries
like Cambodia, El Salvador, Liberia and Nigeria is that crime waves tend to be
predominant in post-conflict environments or in societies undergoing political transformation. South Africa is another case in point. While the monthly bulletins from the
South African Police Service (SAPS) suggest that there has been a gradual stabilisation of crime and violent activity compared to 199497, the country still has one of the
highest rates of murder and reported rape in the world.66
Conflict and loosening controls also undermined the SLPs ability to ensure internal
security. The key problems that gripped Sierra Leone in the past, and which escalated
during the civil war, are related to youth marginalisation, inequality, economic underdevelopment, poverty, and unemployment. Another serious issue is how to deal with
criminal enterprises, especially with regard to the illegal trading of scarce natural
resources. Within this volatile environment, there are four areas of immediate concern
to police reform:





defining the role of the police service;
composition and training;
mechanisms for oversight; and
budget allocation.
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There are other areas that are not discussed in this monograph, but they are,
nonetheless, relevant and crucial to broader issues of internal security. These relate to
penal and judicial reform, and, by extension, to the wider question of good governance.
In addition, this monograph does not focus on the Criminal Investigation Department (CID), the Special Branch, which has responsibility for providing intelligence,
along with the National Intelligence Unit, to the Government, and the Immigration
Department. The latter is now part of the Ministry of Safety and Security and is tasked
with staffing immigration posts at all legal entry points to the country.

5.1 Defining the role of the police service
The SLP consists of the Uniformed Branch, the CID, the Special Branch, the paramilitary SSD, and the Immigration Department. The 1991 Constitution stipulates that
the police force share with the military and other security agencies responsibility for
safeguarding and protecting the people of Sierra Leone.67 Unlike the armed forces,
however, the Constitution does not provide any specific functions for the SLP in regard
to state security. The Police Act of 1964 defines the duties of the police as:
the detection of crime and the apprehension of offenders, the preservation of
law and order, the protection of property and the due enforcement of all laws
and regulations with which they are directly charged. 68
This clearly indicates the central place of the SLP in the security of the state.
While the SSDs prominent role (manning vehicle checkpoints) during the renewed
attacks in Freetown in January 1999 raised its visibility in the capital, the SLP as a
whole has lost authority in much of the country. The functions of the Uniformed
Branch and the CID were badly affected by the civil war: the SLP was deliberately
targeted by the RUF in rural areas and the force suffered tremendous losses in Freetown
when fighting resumed. In the space of just three days, for example, the rebels killed
more than 300 police officers and members of their families. Key barracks, police
stations and living accommodation were also severely damaged by rebels in January
1999. Scarce resources mean that the SLP has lost primacy to the military and to paramilitary forces; currently, it does very little in terms of fighting or solving crime. In some
rural areas, the SLP has lost credibility and the CDFs appear to have taken over its role
with the support of the local population.
Attacks on the police were mainly because of the close association it formed with
previous regimes. The SLP was seen as a symbol of Government authority. As with the
Sierra Leone army, the SLP was undermined by political interference in the recruitment
and promotion of officers. The Inspector General of the Police Forcelike the AFRSL
Force Commander  became a nominated Member of Parliament and a member of the
Cabinet. Between 1968 and 1985, the SLP essentially became an extension of the
armed forces. Rather than consolidate power through society and build political
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legitimacy, Stevens concentrated his efforts on creating a security apparatus that would
protect his leadership. Political leanings, loyalty, and the ethnic background of individuals determined SLP recruitment. As a result, the ethnic balance of the force was
seriously flawed, morale declined, and efficiency fell drastically. The SLP also became
involved in violence and corruption as a result of poor salaries, which were often paid
well in arrears, irregular supplies of uniforms, bad or non-existent accommodation,
illiteracy, and years of mismanagement and substandard training. Reports suggested
that, during the civil war, many unpaid officers had created economic opportunities for
themselves, which tended to fall into the category of criminal behaviour.
On 14 August 1998, Kabbah set out his vision for the SLP in a document known as
The Policing Charter. He stated that the service would work with the community to
ensure stability in the country. The paper outlined the role of the police in relation to the
Government and to the population. While its mission statement is now titled a Force
for Good69, the SLP is distrusted and there are doubts about whether it and the other
law-enforcement agencies can provide security to the civilian population. A serious
challenge is to reverse the perception that the force is a symbol of regime authority. The
SLP needs to change its attitude and behaviour and abandon a management culture that
has been overly politicised for several decades.70
In restructuring the security sector, therefore, there needs to be consideration of the
role, purpose, and structure of the police service vis-à-vis the armed forces. According to
Mats Berdal, it means training the police for new missions and separating, in law and
in practice, the functions and activities of the armed forces on the one hand, and
national and regional police forces on the other.71 In essence, it involves wresting
control of internal security from the military and ensuring that the police perform the
primary task of protecting the rights of citizens. In the Policing Charter, Kabbah spelled
out the first tenet of policing as follows:
The Sierra Leone Police will assist in returning our communities to peace and
prosperity by acting in a manner which will eventually remove the need for
the deployment of military and para-military forces in our villages,
communities and city streets. 72
The police will now operate under a comprehensive framework known as Local Needs
Policing or community policing. Duties will be brought down to the local rather than
the national or regional level and the force will act specifically on the basis of what the
community requires. An underlying rationale for this shift is to rebuild the SLPs relationship with the people. In this regard, paramount chiefswhose responsibility for
rural security under the Chiefdom Police Force has made them an effective part of the
security apparatus for centuriescivic leaders, ordinary citizens, and police officers will
have to work together to ensure that their community receives the service it desires.73
The difficulties involved in restructuring the police can be examined through the
Liberian experience. Its transition is no different from Sierra Leones attempt between
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November 1996 (when the Abidjan Peace Agreement was signed) and December 1998
(when renewed fighting broke out between Government and rebel forces). Almost three
years into Liberias reconstruction programme, there is no strong evidence of police
reform, or, more specifically, change in the security sector. As stressed earlier, internal
security means regime protection for Charles Taylor; his attitude towards national
security remains provocative. Taylor has adopted a defensive approach that is designed
to safeguard his Administration and Party. Reports suggest that he still behaves like a
militia commandant rather than a democratic leader.74 The structure of the Liberian
security establishment since Taylor came to power in July 1997 is such that it is hard to
distinguish between the roles of the army and of the police. Internal security, which
should be under the single auspices of the police and the law-enforcement agencies,
has, instead, become the function of a mixture of forces, including the military, police,
paramilitaries, and presidential guards.
There are five known forces outside of the AFL that form the basis of Liberias, or,
more specifically, Taylors security apparatus:
 The Special Security Service (SSS) The SSS has been in existence for 25 years, and
its traditional role is to protect the Presidents family.
 The Special Security Unit (SSU) This group of presidential guards is officially
under the command of the Presidents aide-de-camp. However, its functions are no
different to those of the SSS. Taylor created the SSU to ensure that he controlled
internal security.
 The Security Operations Division (SOD) This armed unitwhich is also known
as the Sons of the Devil because of its violent, brutal and criminal behaviouris
structured within the police force. It is supervised by two of Charles Taylors
notorious NPFL commanders: the Deputy Director for Operations, General Saar
Gbollie; and the Assistant Director of the National Police, General Jerbo. SOD
allegedly takes its orders from Taylor and operates as a renegade squad.
 The Demon Force and the Anti-terrorist Unit (ATU) These are inseparable
units that provide extra protection for Taylor and are under the control of his son,
Chucky. The Demon Force is an élite squad within the ATUthe latter was created
in July 1999 and reports suggest that it may be a branch of the Presidential Guard.
Demon Force recruits apparently come from Burkina Faso, Guinea, Sierra Leone,
and The Gambia. Ukraine and Israeli security forces allegedly provide training.75
Overall control of these units is supposed to rest with the Joint Security Forces. This
body has traditionally served as the point of co-ordination for all parts of the Liberian
security apparatus. According to Samuel Kofi Woods II, though, it is almost irrelevant,
as the most active organisations (the SSU, the SSS, and SOD) report directly to the
Executive mansion. In effect, Taylor is the Joint Security Forces.76
Liberias internal security apparatus illustrates the complexities involved in restructuring a diverse security force in a post-war climate. A serious challenge for Sierra Leone
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is to build a security sector that does not result in the politicisation of the police force
or the creation of security organisations with personal, tribal, or political allegiances.
But this is a difficult task in a country where regimes have tended to turn their security
agencies into uncompromising forces that use extreme forms of violence. There is little
public confidence that the SLP and the other internal security agencies will not become
an extension of the Government. It is primarily for this reason that the CDFs will
continue to provide security for their rural communities. The legacy of violent attacks
by state security forces during the civil war means that their presence will be more
pronounced in future.

5.2 Composition and training
It will take several years to rebuild the SLP to a level of practical effectiveness and to
make it acceptable to the local population. Since the signing of the Lomé Peace Agreement, the task of assisting Sierra Leone in constructing an effective police force has
been the responsibility of Keith Biddle, a senior British police officer and now SLP
Inspector General-designate. Along with the CPDTF programme, the goal of the UK
initiative is to help Sierra Leone build a 7,000-strong SLP force, and an SSD paramilitary unit of around 2,500 personnel. It is not entirely clear from where the recruits
will be drawn, but distrust of the police means that the composition of the force needs
to take into account public perceptions. El Salvador highlights some of the advantages
and disadvantages of conducting police reform in a post-war society. While the process
has been difficult, some positive developments provide important lessons for those
reforming the SLP.
The Salvadorian police force also has a history of clandestine behaviour and of inflicting human-rights violations. Like other units in Central and Latin America, it gained
notoriety for repression and brutality during the civil wars that swept through these
regions in the 1980s. Along with the armed forces and the death squads, the police bore
principal responsibility for the murder, disappearance, and torture of civilians. Under
the Chapultepec Peace Accord of January 1992, which ended the countrys 12-year
civil war, several steps have been taken to turn the police into an accountable and professional civilian force. But this process has proved difficult. Policing was central to the
political negotiations that took place after the war. Extensive discussion on the future
role and character of the service was a significant part of the reform process and was key
to many of the positive developments that occurred in El Salvador.
Sierra Leone has also taken steps to deal with the character of the SLP. The 1964
Police Act and the 1991 Constitution outlined its functions, and the introduction of the
Policing Charter in 1998 may have positive ramifications. Kabbahs emphasis on local
policing will contribute to the reform effort, but it will take considerable time before the
people trust the police. This will inevitably affect its future composition and reputation.
The role played by external agencies in rebuilding the SLP is also significant and
remains critical to improving law and order in Sierra Leone. Again, El Salvador offers
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valuable lessons. Both the UN and the US played a significant part in helping the
country with internal security, as part of the agreement to reform key state institutions.
Under the Department of Justices International Criminal Investigations Training
Assistance Program (ICITAP), the US took the lead in training the new National
Civilian Police (PNC). In the past, the police received training from the military and
were directly under the control of the armed forces. The task of handling internal
security and controlling the population was being supplemented or, in some instances,
taken over by other militarised security forces and paramilitary organisations. A critical
factor in rebuilding political order was to ensure that the police trained the police.
As part of ICITAP, existing forces were gradually withdrawn as the PNC was trained
and deployed to manage internal security. Critical to the reform process was the incorporation of new civilians into the police force. Since the start of the postconflictreconstruction process in El Salvador, emphasis has been on put police civilianisation,
whereby a completely new force supplanted the old military-controlled security service.
A major breakthrough was in ensuring that training took place under a civiliancontrolled institution and focused on protecting individual rights and using minimal
force.77 Crucial to the programmes success was a new police doctrine that stressed the
need for a citizen service, non-partisanship, respect for human rights, and the training
of former enemies alongside one another. The latter was key in El Salvador.78
The international community, notably the UN, often cites police reform in El
Salvador as the cornerstone of democratic institution building. The UN has used the
experience that it gained in the country as a platform for developing internal security
mechanisms in war-torn societies.79 Despite various projects to institute a new police
force, however, El Salvador is still confronted with incidents of police brutality and
doubts about the PNCs impartiality and accountability. As William Stanley and Charles
Call point out, the transition to civilian policing does not necessarily mean a transition
to an accountable police force.80 A December 1995 survey showed that, while appearing more humane than the old security force, the police still tended to violate humanrights principles. But these abuses, which rose steadily in 199497, were not only
attributed to the PNC 81, but also to criminal elements and vigilante groups. These
include Sombra Negra (Black Shadow), which surfaced in San Miguel in 1994 and
allegedly killed 20 people whom it claimed were criminals.82
External assistance does not necessarily improve police practice. In fact, it may have
a limited impact or prove ineffectual. More important, many aspects of reform and
successful strategies for change are not necessarily exportable. The Salvadorian experience has provoked a great deal of interest, but police reform in war-torn societies or in
countries making the transition to democracy has not always had positive results.
The UN Civilian Police (CIVPOL) operation in Mozambique is relevant to external
attempts to help rebuild the SLP. Like Sierra Leone, Mozambique suffered from weak
state institutions and its economic and social infrastructure was fragile after 14 years of
war. The General Peace Agreement (GPA), which was signed in 1992 and marked the
end of the civil war, established clear objectives on police reform, including the de54 The Conflict, Security & Development Group Working Papers Number 3

politicization and restructuring of the police force. The Police of the Republic of
Mozambique (PRM) was created on 31 December 1992 to replace the Mozambique
Peoples Police (PPM).83 As part of the implementation phase, the UN deployed 1,144
police observers to provide human-rights training. However, their presence failed to
ensure the emergence of a new and reformed service. There were numerous reports of
rampant corruption and rising crime by the time the UN terminated its operation after
the 1994 election.
CIVPOL was criticised by the Mozambique Government and by the former Special
Representative of the UN Secretary-General (SRSG) in Mozambique, Aldo Ajello. In
a statement reviewing the successes and failures of the UN mission and implementation
of the GPA, Ajello emphasised the differing human right standards of the various
national units, and noted that there had been an uneven level of training.84 However,
there were also doubts about the commitment of the PRM and questions about the role
of the Administration in allowing the reforms to proceed. The Government seemed
hostile to democratic change in the police service and strongly objected to the inclusion
of CIVPOL in the UN Operation in Mozambique (ONUMOZ).85
What Mozambique showed, and what is paramount in Sierra Leone, is that reforms
are often partial or ineffective and that levels of police abuse remain high. There is no
model for successful police reform: the process depends on political will and resources,
which are often in short supply. Nevertheless, renewed attempts were made to reform
the PRM in Mozambique. An intensive education and training initiative by the UN
Development Programme (UNDP) led by the Netherlands and Spainwas introduced in 1997 as a replacement to CIVPOL. The main emphasis was on training the
trainers and strict observance of human-rights norms. Early assessments suggest that
some progress has been made to address previous inadequacies and to reduce abuse and
corruption within the PRM. There are still reports of human-rights violations, but the
expulsion of 322 policemen for incorrect behaviour is a significant shift away from the
past practice of ignoring excessive abuse.86

5.3 Mechanisms of oversight
A crucial factor within the context of police reform, and one that is instructive to international agencies in Sierra Leone, is the development of oversight mechanisms. Delays
in creating such instruments prevented civilians from monitoring the role and performance of the PNC in El Salvador. Although plans were made to appoint an Inspector
General who would report directly to the Minister of Public Security or to an Internal
Control Unit, implementation of the proposals was slow. El Salvador illustrates the
problems encountered when civilian control, or an oversight mechanism, does not exist
alongside the process of police reform and security-sector transformation. One of the
challenges confronting security-sector reform in countries emerging from civil war is
the lack of local or civilian expertise. The following conclusions were reached at a 1994
comparative conference examining police reform in Central America:
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As military power and influence are curbed, civilian capabilities must be
strengthened. Needs range from developing civilian police leadership and
providing administrative and technical training to civilian personnel, to
educating parliamentarians on budget allocation and oversight mechanism[s] and supporting greater involvement by civil society sectors in
discussions on police issues . . . [D]espite growing support for police reform,
specific reform proposals are lacking: public discussion remains at a superficial
level, with few informed actors in the debate. 87
The priorities for Sierra Leone are no different from those of El Salvador. Oversight
instruments cannot appear overnight in countries that have traditionally been immune
to democratic reform. But, as illustrated in El Salvador, delays in actually creating such
mechanisms allows abuses, like corruption, and ill-discipline to continue unchecked.
Once these instruments are in place, ensuring their smooth and effective running can
also pose problems. In Sierra Leone, the Police Council, which is the only body with
the power to provide civilian oversight of policing, is not only narrowly based, but has
also become ineffective.88 The Councilcreated under section 156 of the 1991 Constitutionconsists of the Vice President, two nominees of the President, the Minister of
Safety, a member of the Bar Association, and the Chairman of the Civil Service Commission. The Police Council has the power to advise the President on a range of policy,
budgetary and management matters. In addition, it oversees procedures and personnel issues. Since its creation, though, the Council has failed to pursue its primary
functions. The lack of a competent oversight mechanism undermines attempts to ensure
accountability and transparency. Even the parliamentary select committee that
oversees internal affairs has had a lacklustre approach to policing. As a result, the central
aim of reformbuilding police forces that are accountable and have a clear strategic
outlook on maintaining law and orderhas proved difficult in Sierra Leone.89
The CPDTF is working to bring about effective police accountability. The first step
is to restructure the Ministry of Safety and Security. A Police Directorate has also been
put in place to advise the Minister and to assist the Police Council in its role as policy
adviser. DFID has deployed a team of consultants to help the Parliament and its select
committees in dealing with police matters and to ensure an efficient system of oversight
and scrutiny. In addition, DFID signalled its intention in April to continue funding
wider police-reform programmesunder the Police Reconstruction Projectover
the next five years. An anticipated £15m package will target operational effectiveness
and professional expertise in order to facilitate the re-training of police officers and to
develop and support the concept of Local Needs Policing.90

5.4 Budget allocation
A serious concern in reconstructing the security sector is the budgetary allocation
between the armed forces and the internal security establishment, primarily the police.
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Sierra Leones 2000 fiscal year budget, which was released on 26 November 1999,
suggests that the military have primacy in society. Some Le20bn ($8m) was earmarked
for defence expenditure, compared to Le4.5bn ($1.8m) for the policeabout 50%
less than the amount required to maintain law and order and to deal with the uncertain
security situation in the country.91
El Salvador provides another good example for police reform in Sierra Leone. In redefining a framework for national security in the post-war climate, the protection of the
nation as a whole was central to the process, rather than the division between national
defence and internal security. According to a report submitted by the UN Observer
Mission in El Salvador (ONUSAL), though, the project to build a new police force was
plagued by serious shortfalls, primarily because of the Governments blatantly
insufficient support.92 The lack of funds meant that the police received inadequate
training and did not have the basic equipment needed to perform their role.
A prime reason why less money is spent on reforming the police is that it has often
been seen as an extra wing of the army and not as a separate unit that is responsible for
internal security and law enforcement. Scarcity of resources is a major problem in postwar Sierra Leone. The Government will have to find funding at a time when its budgetary position is extremely weak, which is likely to impact on the size and organisation
of the SLP. The lack of adequate resources will also undermine the possibility of refurbishing police stations or rebuilding infrastructure, such as police barracks, which was
destroyed during the war.
Finally, the police force (like the military) has traditionally had a low pay structure,
forcing many officers to take part in criminal activity. For example, a police constable
used to be paid only Le41,000 per month ($15) a wage just below the poverty line.
A new Government schemeannounced in the 2000 budgetgives all police officers
an additional cash allowance of Le41,000 to replace the discontinued rice allowance.
This contribution doubles the monthly income of an officer93, but it is still too low to
tackle corruption, criminal activity, misconduct, and other key problems within the SLP.
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Chapter 6

Civil control, accountability
and transparency
As noted in the previous chapter, one of the key objectives of peace settlements is to
ensure civil and democratic oversight at all levels of a war-torn society. The aim is to
reduce militarisation, to enhance the role of civil authority, and to guarantee accountability and transparency within all state structures. But concepts such as civil control,
accountability, and transparency, not to mention the clear dichotomy between civil and
military, are inherently Western notions that have been developed over several hundred
years. These principles have had little or no impact in countries where personal and
authoritarian rule has taken primacy over the will of the people.
Even before the signing of the Lomé Peace Agreement, the UK MODAT was providing expert advice to the Sierra Leone Government on reforming its Ministry of
Defence and establishing civil control over the armed forces. MoDSL has traditionally
been irrelevant and the military was often exempt from external scrutiny. The Auditor
General did not gain access to the armys financial records, limiting civilian oversight
and allowing the institution to be a law unto itself. Recognising the negative impact of
the army on political developments and national security in Sierra Leone, MODAT has
been working to increase MoD SLs administrative capacity to 12 experienced
officials. The military is to be subject to civil control, and it is hoped that it will receive
its policy, funding, and direction from a civilian-led Ministry of Defence. Four executivegrade civil-servant posts were created within nine months of MODAT beginning its
operations in July 1999. These included: a Director General (the equivalent of a UK
Permanent Secretary); a Senior Assistant Secretary (SAS); a Director of Public Relations
and Information; and an Accountant. Of these positions, the SAS will fill one of the
MODAT-designed appointments in the future MoDSL, but, until then, he/she will act
as a general staff officer. The Establishment Secretary (ES), who appoints and manages
civil servants, will, together with the SAS, fill the following posts:









Deputy-Secretary for Policy and Procurement;
Director of Defence Policy;
Director of Defence Procurement;
Director of Defence Finance and Budgets;
Director of Defence Staff and Administration;
Director of Defence Legal Services;
Deputy-Director of Defence Estates; and
Deputy-Director of Plans and Programmes.
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These posts will serve as the skeleton framework of the future MoDSL. A number
of other appointments, including Private Secretaries, will follow when the civil service
has identified suitable staff, and when MoDSL has relocated to a larger building.94
The goals of the UK security-sector-reform programmecivil control, accountability,
and disciplined security forces that are subject to scrutiny by parliamentary committeesare subject to a number of risks. One of the most crucial relates to how
receptive all sides are to democratic reforms. In Cambodia, for instance, the principles
of civil authority, transparency, and accountability have been difficult to operationalise
for reasons that will probably have resonance in Sierra Leone. A key issue in the discussions on the Australian-backed defence review is the development of an understanding
among Cambodian military commanders about the need ultimately to take orders from
civilians in the Ministry of Defence.95 Although a Cambodian defence White Paper is
likely to be completed in the next year, it will remain little more than a declaration of
good intentions until the sensitive political issues that surround reform and the extreme
problems of institutional capacity are addressed. There is no defence act to govern the
role of the Cambodian armed services, and a general reluctance for the Prime Minister
to empower the Ministry of Defence, the Parliament or the parliamentary committee
with oversight of military affairs.
Transparency and accountability in military spending and decision-making are
difficult to determine for two reasons.
 First, a large proportion of the public resources that end up with the military do not
pass through the Cambodian Ministry of Finance where they could be audited.
Logging-generated revenue, for instance, has typically gone straight to the army
commanders who control much of the process anyway.
 Second, the budget is still subject to ad hoc interventions by senior political
figures. Tackling the weaknesses both of the Parliament and in public administration
are, therefore, preconditions for making security decision-making more transparent.
A critical lesson from countries like Cambodia is the need to ensure that civilians are
placed within defence ministries. In addition, members of the various commissions set
up to oversee the armed forces must be trained in military doctrine, management of
defence budgets and procurement, and analysis of threats to national security, so that
they can carry out their oversight duties with greater effectiveness.
Sierra Leones post-conflict institutional development will prove difficult. As with
other states making the transition to peace and democracy, Sierra Leones civil sector
does not have sufficient experience to manage and to control adequately the
implementation of defence and security policy. The lack of civilian oversight could
mean that the security sector will not readily relinquish its past practice of political
interference. More important, strengthening Government apparatus to handle the
armed forces, as well as developing Parliaments capacity to scrutinise the security
sector through its committees (particularly the Public Accounts Committee and the
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Committee on Presidential and Defence Affairs, as stipulated in the 1991 Constitution),
will remain key challenges. A fundamental cornerstone in creating a democratic military,
though, is having the support of the people.
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Conclusion
For the foreseeable future, Sierra Leone will face both internal and external threats to
peace. This suggests that nothing less than a comprehensive reform programme is
needed to strengthen the military and the police, as well as the civil capacity to manage
them effectively. Placing this security-sector process in the wider context of post-war
recovery remains critical to the countrys stability. Transforming Sierra Leones
security sector is a long-term challenge that cannot be done in isolation from the broader
processes of post-war reconstruction and democratisation. If the benefits are to be
realised, the task must be conducted in parallel with institutional and political reforms
that strengthen the system of governance. Transitional or elected governments often
lack the power and the authority to sustain institutional change against still-powerful
military sectors. Furthermore, political actors and élites also have a deep vested interest
in controlling all aspects of security, ensuring that these security agencies not only
continue to enjoy impunity, but that they also serve the personal interests of their
political masters and their criminal cronies.
The lessons drawn from Sierra Leones history and from other war-torn societies
have implications for the international agencies that are supporting the transformation
of the countrys security apparatus. They underscore the challenge of trying to reconstruct nations that have neither a tradition of civil authority nor institutions designed to
serve a democratic regime. A crucial dilemma for Sierra Leone is how to end the longheld belief that the army exists to protect the personal rule of the governing élite. The
establishment of a stable relationship between civilians and the military will depend on
how the former perceives the role and relevance of the armed forces. As with the cases
discussed in this monograph, the army and the security forces do not enjoy popular
legitimacy and, instead, are seen as constituting a threat to a democratic state.
Other key problems that confront security-sector reform in Sierra Leone are the
institutional fragility of the state and the devastating effects that the civil war has had on
an already damaged and weakened economy. The latter point means that reconstruction
of the country is totally dependent on foreign support. Reforming the security apparatus
in the absence of long-term financing from inside and outside of Sierra Leone needs to
be addressed. Any reform strategy must focus, as much as possible, on generating local
vision and input: in short, home-grown initiatives to reconstruct a security sector that
respond to the immediate needs of the ordinary people (the stakeholders). At the
moment, it seems that the UKs vision is driving the reform process in Sierra Leone.
This will have implications for the long-term sustainability of the programme, especially
given that external actors have already determined the time and the money that they are
going to invest in the project, and that they have an exit strategy already mapped out.
The progress and achievements of security-sector reform in Sierra Leone will depend
on the continued political will and commitment of the Government and of the other
warring factions that signed up to the Lomé Peace Agreement in July 1999. The clashes
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between rebel groups and the UN in the north and east of Sierra Leone in May 2000
underscore the problem of ensuring the commitment of all sides. Security-sector
reforms are difficult and lengthy, and they will face significant resistance from a range of
security forces, rebel groups intent on undermining the peace, as well as political parties
and élites that have long used these units to protect their regimes and their access to, and
control of, state resources.
The UK programme to transform Sierra Leones security sector is a risky experiment
in a volatile country. The dilemma confronting both the Government of Sierra Leone
and the UK is how to establish an environment conducive to reform of the countrys
security complex. Evaluative work will need to be undertaken to assess the impact of the
project not only on the security sector, but also on other post-war recovery projects that
are taking place. It is too early to know whether the UK programme was launched too
hastily, particularly in a country emerging from civil war. Sierra Leone may prove, for
the foreseeable future, to be the international communitys best security-sector-reform
test case. However, numerous dangers have been highlighted in this monograph that
could undermine attempts to help the country.
However, the UK can set preconditions to ensure that resources are not being used
to strengthen the partisan/private army of any political figure, and that they are being
used for overseeing the incorporation of disparate groups into the army and the police.
In addition, it can continue to monitor doctrinal reforms in support of human rights
and democratisation within the armed forces and SLP. 96 If democratic transformation
is to take place within Sierra Leones security sector then a sustained and committed
international programme that assesses progress on the ground is a prerequisite.
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